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JAPAN1l81l PUBLIC rINANCIlB 

\ 
A Strcmg Ezeculive 
e • • 

Another fact must be undel'8tood before one h88 a proper 
background for detailed consideration of the Japanese budget 
8~m;em. The fundamental concept of constitutional government 
in Japan is npt that it is a charter granted by the people to their 
governing agents, but a grant by the Emperor, who, in the exer
cise of the sovereign power, h88 incorporated the government 

I around the democratic ideal of the people; conceiving of the 
]i:mperor 88 sovereign-as the one who h88 the legal right to 
govern-he consents tq parcel out the exercise of the sovereign 
powel'8 to designated officers who are controlled by representa
tives of the peopl!l,---the representatives, in tum, being elected 
by a broad, popular electorate. In other words, the electorate 
and representatives selected by them are a part of the institu
tional means created by the Emperor for the exercise of sover
ei""ty. Thus the Emperor permits the people to participate 
in governmental affairs by bringing into existence what we may 
call the .. Royal Constitution." 

HInlJ!he E~ive iB Held Responsible 
Ravine; this conception of the theory of government, Japan, 

likie the European nations which have adopted a budget procedure, 
began her constitutional government with a strong Executive,
the chief consideration on the part of the Emperor, the sovereign, 
in the formulation of the underlying charter, being to lJ8e the 
.electorate and representatives to make the administrati ve agent, 

• this sirong Executive, responsive to public opinion. The pariia.. 
mentary system and a broad electorate were concessions to &his 
~d. 

The budget W88 the means given whereby the executive miD. 
istry woulC:! be controlled by the Diet and the e1ectorate. In this 
constitutional plan, a plan in which the Executive is expected to 
take the initiative, naturally, the Minister of Finance, the one on 
whom the Executive must rely for administration of the finances, 
is an officer of large POWel'8. And among his t88u the most 
important" one is the preparation of the financial plan or pro
posal which is to be taken up with the representative body,
in short, the budget. 

Budget Prepar«J"" MinUter of Fi __ 

Aceording to Article 4 of the Regulations of F"mance (No. 60, 
the Imperial Ordinance, May 1, 1889), it is provided as folio ... : 



BUDOB'l' 8'YB'l'BM or JU&JI , 
"The Minister of Finance shall annually examine ·the 

state of national income and make the general statem~t 0' 
Estimates of Revenues and Expenditure, basing ~he amounts 
on the estimated expenses demanded by the different de
partments of the state." .... 

Thus the Minister of Finance prepares the b\ldgetoand submits 
it to the Diet in the name of the Executive, and, after the finance 
bills have been passed in both Houses, they are promulgated with 
the sanction of the Emperor. 

When the finance authorizations are executed, the Minister 
of Finance is required to make clear what the annual income and 
disbursements have been, and for this PlJ1POse he depends on 
the account books which are kept in the Finucial Department. 
He is also required to manage the Cash Office with fidelity II to 
transact the public business safely and quickly, and finally' ill the 
discharge of his duties to present the annual settled account of 
revenue and expenditure with the reports of the Board of Audit 
to the Diet for approval • 

. A N alural DevelopflMtlt, N 01 a Legal RequireflMtlt 

While the Minister of Finance is given the power ~ prepare 
the budget of Japan, there is no law which defines how far he may 
go in an effort to enforce his wishes upon the several departments 
in determining what amounts shall be uked for and to what 
extent he can increase or decrease the plan of revenue. There
fore we may say that the real power of the Minister of Finance. 
depends upon the ability with which the functions of that office , 
are performed. A man of ability is in such a poeition that he can 
effectively demonstrate the political principle: "He who coO:: 
trois the puree, controls the state." 

BOMl Oft DepoTtmenIal Eslilll4le. 

In practice, however, the budget is ~ on the estimated 
amounts requested by the different departments and the amount 
of revenue which is estimated by the revenue offioem. These 
annual estimates usually do not change eo much from year to 
year, and, if tbinga go on in the ordinary couree, many items of 
the estimates may eany the same amount year after year. Bu" 
in the ~ of events, whaa ftmds are -ted for __ enter-
priaa, or an in_ ia funds is desired for an old one, or eome 
Ilew form of taz is propoeed, or a new natiOD&l. debt is authoriled. 
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the Minister of Finance is the mollt influential man-his power 
and-influence being qualified and limited only by the power and 
influence 01 other strong ministers, such as the Navy and Army, 
apd the political elemente of the government, rather than by 
conlltitutional limitation. 

How the' Minister of Finance shall prepare the budget is a 
very important question. In the first place, the el!timates must 
be well bala.nced between annual revenues and expenditures, 10 

that there can be neither too much surplus nor too much deficit. 
To have both Bides well bala.nced (revenues and expenditures) 
he must have thoroup knowledge of existing economic condi
tions during the year, the burden of taxation and ite effect on 
commerce and indwd.ry, the condition of markete, the industrial 
PJOOSperity of the nation, opportunities for developing new indus
trial' enterprises, and be able to forecallt 10 far as is poBBible future 
economic conditions.· He must be ·one who has a clear vision 
Ilnd BOund judgment to perform these important functioD8 in an 
able manner, and he must also have the aid of many assistant. 
who, through long experience, have developed expertneBB in the 
handling of different special phases of the busineu of the gov
ernment in order to protect his administration from public 
criticism and retain the support of a majority of the represent&
';ves in parliament. 

Organization Used by IJ&e M iniBter of FinafIUJ 

To aBBist the Minister of Finance in the management of affain 
, and 'in the preparation of the budget, there are four chief sub-

divisions in the Fmancial Department, namely: 

Bureau of Accounts 
B~u of Taxaoon 
Bureau of Finance 
Bureau of Banking 

The B1II'fI4U of A_nta 

Among the bureaus, the Bureau of Accounts ill the central 
office; it; ill directly responsible for the col\ection of the data 
showing the results of paI!t oper&ooDB, as well as the present 
condition of the public finances, and ill charged with the duty of 
supervising the preplU'&iion of tl1e el!timates. The chief func
tions of the Bureau of Accounts are to look after the afrain 
relating w: 
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I-The preparation of the general budget or plan for (uture 
financing a.nd the general settled account. showiJ{g tJ!e 
results of past transa.ctions 

2-The prepa.ration and submiBBion of special budgets_ 
3-The prepara.tion of the detail estimates of expenditures 
4-Keeping the national treasury accounts • 
5-Making the current sta.tement of revenues and expendi-

tures , 
6-Preliminary review of various financial reports and 

departmental sta.tements 
7-Superviaion of officers who h'lbdle cash and of their 

sureties • 
8-Protecting the integrity of the l'IlIMln'e funds . 
9-Betting up and carrying over thll oontinuing an4 qted 

amounts in the budget • 
IO-The classification· of accounts of revenues and expendi

tures 
ll-The unification and standardization of accounts of cash 

and goods 
12-Reviewing the annual accounts 'of provinces, oounties, 

cities, towns and other publio guilds 

The Minister of Finance is required to prescribe the forms :nd 
instruotiona for the preparation of the various depa.rtmental 
estimates, sta.ting how they ahall be divided into ohapta.rs and 
aeotiona. It is moat important that a claasification ahall be 

• prescribed 80 that all expenditures may be kept in the most con!. 
oiae and aimple manner and that this classification ahall be uni
form throughout all the depa.rtments of the state. Theref01'll 
control of classification is asaigned to the ~ of Finance by 
the provisions of Article 7 of the Regulations of Finance. The 
moat general heads for the division of annual national expenditures 
of Japan according to the present classification follow unita of 
depa.rtmental organization as followa': 

Expenditure for Imperial Household 
II II Foreign Affairs 
II II Home Affairs 
tf U Finance 
.. .. Army 
.. .. Navy 

''l'heIe an aiDe ""'-taiD..wmc. to tile Imperial B ............ 
Ii 
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,xpenditure for Justice . 
'~ " Education 

" Agriculture and Commerce 
" Communications 

Expenditures for all purpoeee within each of these executive 
juriedictione are divided into chapters; each chapter g divided 

'into sectione; and each section is divided into subsectione or 
items. These are all prescribed by the Minister of Finance ac-
cording to law. , 

Article 12 of the Fina'ace Law (No.4, New Law, Feb. 21,1889) 
says: 

, "The Ministers of State [heada of departments] shall not 
apply the appropriation for any object other than that 
prescribed in the budget; nor are they permitted to inter
change the amounts of appropriation in each section one 
for the other." 

For this reason, the classification set forth in the budget is 
called "The LegisIative Classi.fication"-the purpose of each dis
bursement being determined by the vote of the Diet. The need 
for such 'a rule is obvious, since in case the ministers were per
mitted to apply the appropriations to objects other than those 
prescribed, all control over funds would be lost and the result 
would be financial disorder. 

What has been said ~pplies to expenditures, but the same 
cstrict1less is observed in the classification of the revenues, and' 
the Minister of Finance is charged with the duty of determining 
vhat the classification shall be. 

80UBCES or INFOIUlATlON USED IN TIIB PBEPAR&TlON or THE 

BUDGET 

As has been said, the Minister of Finance is the central au
thority for the preparation of the budget, but he has to depend 
upon many 80urcea for information in its preparation. The 
fountain head of budgetary information on the revenue Bide is 
the "rough estimates of annual revenue," which originate in the 
various revenue institutione. On the expenditure Bide it is the 
"rough estimates of annual expenditures" and "statements of 
estimated expenditure," which are made up by the vario .. 
ministen of ~ state. 

&. 



R01IfIl& Departmental Estimate oj Annual Revenue 
The revenue collecting institutions which handle tke collection 

{)f ta.xes and other national revenues, chiefly the Financial De
partment, sometimes the Departments of Agriculture and Codl
merce, Department'of Communication' and others4 draw up a 
rough estimate of the annual revenue for the next coming year, 
from the first of April of that year to the last day of March of the 
following year, and not later than the last day of May they are 
required to forward thie rough estimate to the Minister of Fi-
nance. • 

The statement of rough estimates of annual revenue is divided 
into two parts, "ordinary" and "extraordinary," each of which 
is divided into chapters, sections and subsections, and opposite 
each item is an explanation if it is estimated that there will be>an 
inorease or decrease of amount in oomparison with that of the 
past year. (Art. 1, 2, No. 12 of the Cabinet Order, March ~7, 
1889.) 

The revenues to be collected from taxes are estimated by the 
Bureau of Taxation. The estimate of the amount to be received 
from existing taxes the rates of which are not to undergo any 
4lhange is based on the average actual income from the source for 
the past three years, and adjusted according to the ~nditiOllB 
anticipated for the coming year. In case • new tax is levied, the 
amount it will bring in is estimated on the basis of the pro
posed rate applied to an assumed basis for calculating income 
results. 

ROV(/lr. Depanmentol Eatima141 oj Annual E~ 
For the preparation of the statement of rough estimates o? 

annual expenditures, there is no procedure set forth in the law or 
the regulations except &8 to form. The rough estimates" of annual 
expenditure are in.corporated in a statement drawn up by the 
ministers of the several departments of state and forwarded to 
the Minister of Finance not later than the last day of May in the 
fisca1 year preceding that to which it relates. This statement, 
like the statement of estimates of annual revenue, is divided 
into two parts, "ordinary", and "extraordinary", each of which 
is subdivided into chapters, sections, and subsections or items, 
and in case of estimated increases or decreases an explanation is 
attached opposite the item eo changed. 

According to the regulations governing t.he making 01. the" &Q.. 
mate of Annual Expenditure" (No. 19, Cabinet Order, 1889) t.he , 
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am~unt estimated for salaries of officei'll is ba.eed on the number of 
'officers, anel the rate of wages for each. If the number of officei'll 
is stated in law, the prescribed number of officers shall be taken .. 
a, basis. If the number is not prescribed by law, the actual 
number who were employed at the date of the fil'llt day of April 
of. the preceBing year is taken as the basis. As to those who may 
be employed tempOrarily, to meet an emergency or a seasonable 
demand, the average number of employees for the last three 
years is taken as the basis. (No.2, 5, above order.) 

The estimates for expenditures for materials, supplies and 
equipment are ba.eed 'pn the estimated quantities required and 
the price of each clt£sa of article. Prices which are fixed by 
contract already \lntered into must be 80 stated. Estimates for 
artiCI'lS the prices of which are not fixed must be ba.eed on 
.current market prices. Quantities are estimated on the basis of 
experience where p088ible, and, if determinable, the estimates 
ate based on the average quantity used for the last three 
years. (No.2, 4, 6, above order.) 

For the refunding of the national debt, aside from the legally 
fixed amount, the amount shall be adjusted according to the 
estimated requirement of the fiscal year, and the requisite interest 
op the dtlbt must be provided for annually. (No.7, above order.) 

Official traveling expenses must be calculated on the estimated 
number of trips, the class of the traveler, estimated distance, 
and days en route, according to the conditions of official busineal. 
(No.8, above order.) rl ; 

TIle expenditures to be made under previous contract and by 
the effect of an existing law or regulation must be included in 
.the budget. (No.9, above order.) 

Rough C~iDe EBtimnte qJ ~enue and Ezpenditure b7I the 
Minister of FiMftCe 

The ministers of the several departments and government 
offices, having drawn up rough estimates of the annual revenuel 
and expenditures under their control and forwarded them to the 
Minister of Ymance, the latter reviews, corrects and arranges 
them, and then draws up a rough collective estimate of all rev
enues and expenditures; this he submits to the Cabinet not 1ater 
than the last day of June. The form of the collective estimate 
is the IIIIme as is preecribed for the gener'al budget; that is, it is 
divided both on the side of revenues and on the side of expendi
tures into two parts, "ordinary" and "extraordinary," and each 

8 



of theBe ill subdivided into ohapters and I8OtiOIl8. Any in~1I8e 
or decl'88l8 in the aeveral amounta, 88 compared with the previous· 
year, must be fully explained. 

Revieul by Cabinet and RutalemMlt oJ Estimated EtpB1flllu 

After the rough colleotive estiniatea of revenues and expendi.i 
turea have been presented to the Cabinet (not later than the laat 
day of June), the Cabinet deliberates and comea to a decwoJ;l by, 
the 15th of July. The resulta of the Cabipet's deliberations are 
returned to the Minister of Finance, anet then the Minister of 
Finance communicates with the ministers of the several depart
menta. Thereon the ministers of the different departments are 
requeated to redraft their eatimated expenses to bring ·th~m 
within the limit by chapters and Bections 88 decided by' the' 
Cabinet. Thill ill done in order that the government may haYe
the benefit of reconsideration by the spending officers themselves, 
who are thus made reaponsible for efficiency and economy in 
management before the official budget ill prepared. These 
revised eatimates are forwarded to the Minister of Finance not 
later than the last day of August. • 

The revised statement of eatimated exp8nsea is let forth in 
minute detail, and shows in like detail the amounta actually 
spent each year by eaoh department. It ill not only divided into 
chapters and eeotions under the two general heads "ordinary" 
and "extraordinary" expensea, but the eeotions are divided 
into items and these in turn, if neceesary, are subdivided 
to a point of giving full information. Funhermore, in the 
statement of actual expenditures, each department is required 
to show the original accounting source of information· for each 
item. 

What the divisions and subdivisions of items shall be ill decided. 
by agreement between the Minister of Finance and other mini&.. 
toerL An ezp\anation of each chapter and eeotiOD, and a general 
uplanation of the expenditures of each different depariment are 
required. (No. 8. 9. 10. Regulations of Finanoe.) 

With this information in hand. the Minister of Finanoe is thea 
required to prepare the general budget, basing the atatemeutll 
on the detaila of estimated ezpeosee ~bmitted by ~ nricMa 
miniaten. 

• 
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P!lOC1CDUBIII WHICH HAS BIlIlN DEVilLOPJlD rOB BUOO1llT 

PBEPABATION 

. In regard to the procedure U8ed in preparing the official budget, 
Article 5 of the Regulations requires that the Minister of Finanes 
shall examine most carefully all the rough estimates of exP!lndi
tures submiited by the various ministers of state, and he is ~ven 
authority to cut down any item, exercising his own discretion. 
He may also increase the amount of an item at will, though luch 
a thing never happens. He then prepares the rough collective 
estimates which are submitted to the Cabinet. These are taken 
up by the Cabinet wiib all ministers present. It is at this con
ference that the at.tude of the administration is determined 
regarding the amount of expenditures as well as the revenue and 
bOlTQwing .measures to be presented to the Diet. 

Bough CoUet:tifle EBtimatu Gone Over Twice b1/ Cabinet 

As already deecribed, the rough colleetive eetimates or appro
priations requested by various ministers are twice examined and 
amended, if neeessary, before the final decision by the Cabinet is 
reached. In this process, it is but natural that each minister will 
~k to tnHuence the decision of the Cabinet and to get BUpport 
to overturn an adverse decision of the Minister of F"mance. 
That is to say, if a particular minister bas great power in the 

. Cabinet, he may push his financial program to his own advantage 
without.much check from the Minister of Finance. The Cabinet 

'is able to get controverted points before it and to come to a 
decision in conference on the estimates of annual expenditures of 

.the various departments with comparative ease, becaU8e large 
parts of the amounts eetimated are determined by statute, order, 
or prior contracts every year, and only a small part is left for 
consideration either of the Cabinet or the Minister of Finance. 
This small part UBUally bas to do with plans for new undertakings 
or extensions of old undertakings and the plans are d~ 
with a view to haring a decision by the Cabinet on queetions of 
policy, the decision being inftuenced, of eourse, by the representa.. 
tioDB and demands of the miniaterB who seek to enlarge their 
activities and who will be held responsible for the esecutioa of 
policie8 determined. 

It .. the eostom in preparing rough departmental estimatel of 
apenditures to bold a High-OfIicers'-Meetingin each department 
at a certain time. This is done in order that they may CODBider 

10 
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what new or enlarged appropriatioDl will be requested, and 
to give a clear and convincing explanll.tioD of each pro~oseoi 
change. , • 

The general estimll.te of the department, after hll.ving p&SS\l.d 
the Bigh-Ollicere'-Meeting, is formulll.ted as determined with the 
proposals for new ·lI.ppropria.tions. The general estlmll.te is then 
la.id before the Minister of Finance by the minister of the deplI.rt
ment in which the estima.te originll.tes and the directore of the 
burell.us or hea.ds of subdepartments II.ffected, who visit the 
Minister of Finll.nce II.nd the Director of the Bureau of Accounts 
pereona.lly, if necessary, to explain fully the new proposals. It 
is by following this procedure thll.t both' t~e executive hell.ds of 
departments and the Minister of Finance and his ollicial sub
ordinates get the a.id of experts in the consideration of the tE;ch
meal details of the service and prepare themselves to answer the 
questions of membere of the Diet when they go before them. 

LIIGIllLATIVlII RlllVIBW, AIDINDMIIINT, APPBGVAL OB DIsAPPBOVAL 

OF THill BUDGET 

THill PBOCIiiSS OF VOTING TBlii BUDGET . 
The general budget of revenues and expenditures which is pre

pared by the Minister of Finance must be la.id in printed form 
before the House of Representatives at the commencement of 
the session. This is made neceesa.ry by Article 65 of the Con
stitution which reads as follows: 

"The bud'r.t shall be first la.id before the House of Re~ • 
reeentativ88. ' 

~ oJ 1M Budget ,ft Howe oJ ~. 
The Houee of Repreeentativea must place the propoeed budget 

in the hands of each member in printed form as BOOn as ii is 
n!08ived from the Minister of Finance, and after two days from 
the preeentation of the budget, it is customary for the Prime 
Minister and the Minister of Finance to appear in the House and 
make apeech_the former on the general administratiw poliQY. 
and the laUer on the financia.l program, ezpIainiuc the general 
featunlll of the budge, and touching on the IIOOIlOInic and financia.l 
poliQY. Thereafter the members of the Houae of RepreeentMivea 
.,. privileged to ask queatiOllB OD the general budget. \0 whiell 
the MiniIIter of Finance moo reply. 

U 



Consideration bI/ the Budget Committee . , 
Upon receipt of the budget, the House of Representatives lirat 

refera it to the Budge!: Committee of the House for investigation. 
Article 20, Law of the Imperial Diet, says: "Committees Bhall 
be of three Jpnde, a coinmittee of the whole House, standing 
committees, and special committees." The-committee-of-the
whole is composed of the entire memberahip of the House. There 

'is a standing committee which deals with the budget. This is 
divided· into several sections aceording to the requirementa of 
the business. The tel'JIl of standing committees can be for a 
single session only. 'The special committees are chosen by the 
House and specially eJ!trusted with the examination of particular 
·mattera. 

Tnllil' in each House there are three kinde of committees; 
Japan, however, does not initially take up the budget in the 
co!plllittee-of-the-whole, as in England; the special standing 
budget committee takes charge of it as stated above. There 
are sixty-three membera of this Budget Committee. It is 
divided into nine sections of seven membera each-one section 
for each executive department exclusive of the Imperial Roue&
hold. 'I)e membera are chosen in such a way that the 
Budget Committee in the House contains a fair representation 
from each political party. The Chairman of the Budget Co~ 
mittee in·the House is chosen by and from ita own membership: 

According to Article 40 of the Law of the Imperial Diet, when 
\he budget is brought into the House of Representatives by the 

<Executive, it is referred to the Committee on the Budget, which 
is required to finish the examination within twenty-one days from 
!he day on which it is received, and to report thereon to the House. 
In the meeting of the Budget Committee, the estimates 8I'e 

assigned to the several sections corresponding to departments, 
where the items are carefully inquired into. 

~ 01 0..:. &dgel Committee, l>i8t:umtm and .Amendment in tAe 
"H~"'J . 

After etfuninltion by each section of the committee, the chair
man of eah -uoa is reqnired to report to the Chairman of the 
whole IIudgS Committee. Then a conference of the whole 
Budget Cammittee is held and a report is made to the House 
through the Chairman of the Budget Committee; or the Chair
man of the Budget Committee may report peraonaIly to the 
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House by making a speech in which he· may set forth, not ?nly 
the opinion of a majority of the committee, but the opinion of the" 

. minority with such details of the committee meetings as may 
seem desirable. 

Diacussion and A mendment in. the H_ 

After the Chairman of the Budget Committee reporte to the 
House, the President of the House declares that discussion of 
the report is in order. Each of the 381 members of the 'House 
may ask questions, discuss the items of the-budget or the policies 
of the government, and offer amendment.. 

The discussion on the budget estimates in the House usually 
continues from 10 o'olock in the morning until 6 or 7 o'clock in 
the evening, or about one day. As the Budget Commi(£ee'is 
fairly divided between the political parties and the party leaders 
are members of the committee, there is generally no strong opposi
tion by the leader of the opposition party to the adoption of the 
report presented by the Budget Committee. 

The vote in the House is taken by chapters, as soon as the 
discussion of the chapter is closed. The report of the Budget 
Committee is prepared in the form of an appropriatioa bill to 
facilitate its passage. ' 

Amendments to the bill can be made on the Boor of the House, 
but no amendment can be put to a vote or even debated unless 
it is supported by not less than thirty members, as provided by 
Article 41 of the Law of the Imperial Diet. 

Acliott bv 1M P_. 
Upon the approval of the budget by the House, with QI' without 

amendments, it is eent at once to the House of Peers. Upon 
receipt of the budget from the lower House, the House of Peers 
refers it immediately to its own Budget Committee, which is 
eompoeed of forty-five members, and the prooeIII of voting is the 
&&IIIe as in the lower House. 

There used to be a eonatitutional question whether or not 
the House of Peers had the right to amend the budget which 
the House of Repreeentativea had already r--cL But by 
the Imperial Ordinance of the 25th of Meiji (1892), the HOIIIIII 
of Peers was guaranteed the &&IIIe right u the House of 
Representatives. 

II 



Referenee to Il Joim Cooferenee CommiUu 
If the House of Peers approves the decision of the House of 

Representatives, the budget is immediately reported to the Throne 
and the Imperial 888ent begged thereto. But if it h88 been 
amended b'y the Upper House, the Lower House is notified and 
if it doee not agree to the amendments, the Upper House is in
formed and at the same time a conference of the two Houses is 
requested. Both Houses then designate a certain number of 
delegates to a joint conference committee, who meet, confer and 
draw up an agreed bqdget and report it to their respective Houses, 
which thereupon either p888 or reject it. 

What Hllppem V Appropriation BiU Film to PaJI. 

• If'the budget of the joint conference committee is not p888ed 
by both Houses then the budget fails. In this cue, the Executive 
j.s authorized by law to operate according to the budget of the 
preceding year. Article 71 of the Conetitution BaYS: 

"When the Imperial Diet bas not voted on the budget 
or when the budget bas not been brought into actual ex. 
istence the government shall carry out the budget of the 
PJ;0ceding year!' 

POSITION or TBlI ExEcuTlVIII ON CONSIDERATION or TBlI BUDGM' 

Of TBlI DIET 

The right to vote the budget belODgs to the Diet, but the right 
to initiate or present the original budget belongs to the Executive, 
88 bas been set forth above. It is quite essential, however, to 
any budget system to define the position of the Executive before 
the legislative body, for if it can only prepare eetinIatee for the 
infOrmatiOD of legislative committees, then its relation is nothing 
more than a ministerial agent" of these committees. If the 
Executive is to be made responsible for the financial planning, 
some provision mnet be made whereby it can bring ifAI propoBala 
before the approving and appropriating body to openly explaiD 
and defend them. 

The procednre of the Japanese government may be considered 
from three points of view as follows: 

I-The speech of the Minister of Finance in the Diet 
a-,...The appearances of the ministerB before the Diet and ita 

o -wttees 
3-The method of taking the vote on the budget; 

If 
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The Spu,ch oj the Minister oj Finanoe in the Diel 

At the time of the presentation of the original Ituciget in tte 
Houee by the Executive, the Minister of Finance, as the repre
sentative of the Executive, goes before the House and makes a 
speech, explaining its contents and setting forth the financial 
policy of the administration. To this .end he alsO discusses the 
condition of the currency and the general economio condition of 
the nation and other things that are to be taken into account," 
and closes by urging the passage of the administrative budget 
bill. 

To illuetrate the character of this s~h, excerpts from the 
address of Hon. T. Taketomi, the Minister of Finance, made in 
the House of Representatives in the session of 1916 are giveD 
below: •• • 

.. Gentlemen, I bave the honor to introduce the general budget 
estimate for the next fiscal year, 191~1917. • 

.. The estimated ordinary revenue for the year amounts to 
Yen 523,025.319; the estimated amount of the extraordinary 
revenue amounts to Yen 30.478,945; the "total estimated revenue 
amounts to Yen 553,504.264. As against this the amount of the 
estimated ordinary expenditure is Yen 397.452.171; the amount 
of the estimated extraordinary expenditure is Yen 156.052.093; 
the total estimated expenditure amounts to Yen 553.504,264 • 

.. So far. therefore. as the estimated ordinary revenue and ex
penditures are concerned, the excess will amount to Yen 125,-
573.148 over estimated ordinary expenditures. As compared 
with the budget in force for the year 1915-1916. there is a de
crease of estimated ordinary revenue amounting to Yen lA,89~ 
356 and a decrease of the estimated ordinary receipts amountinl 
to Yen 139.979.935. total of the estimated decrease being Yen 
154.877.291. The estimated decrease of ordinary departmental 
expenditures is Yen 39.860.817 and the estimated decrease of 
extraordinary expenditures is Yen 143.700.529. totai estimated 
decrease of expenditures being Yen 183.561.346 . 

.. For the last two years no budget was voted [the two Houees 
failing to agree and the old budget holding over as a matter of 
lawl. and naturally. the provisional budget of the current year 
is not of any use for comparison. [Here follows an explanatiOD 
of the details of the budget submitted with reasons for estimated 
increases and decreases of items requested for the eeveraJ de
partments.1 

.. It is SUper8UOUB to say that our economic situation has been 
greatly influenced by the present European War. and that our 
national revenue has been decreased very much thereby. We, 
the Executive. are trying industriously to reco-ver the situatiOD 
by econOllliaiq ill the expeneee, but 80 far the recovery has Dot 
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been sufficient, and 88 to what the future of the war will bring, 
1I0body knows. Therefore, we are endeavoring to reduce the 
expenses &It'much 88 possible. It is planned to execute only 
those things which cannot well be eliminated this year, and for 
other desirable undertakings we have only to wait for a time 
when they will be easier to finance. 

"I have given a brief outlinlr of the budget for the year 1916-
1917, as above, and now I wish to say a few words on the economic 
condition of the current fiscal year. 

, "The economic condition of this current fiscal year in Japan is 
dull in general, but the influences of the war are such as promise 
gradually to ameliorate it. In some industries, especially in 
shipbuilding, navigation, the manufacture of munitions and other 
goods hitherto import&i, there have been some signs of pros
perity. The cheetful'tone of the American market has produced 
a recovery in the silk exports. 

'lA,.to the good result of the foreign trade, the international 
monetary balance is gradually becoming favorable to Japan. 
The amount of gold held at the end of November, 1915, was Yen 
505,000,000; compared with Yen 326,000,000 the year before, 
an increase of about Yen 179,000,000. There is no such record 
of gold holding in our history, except as a result of a foreign loan 

. which is raised abroad. We are endeavoring to keep our holding 
up to a high level and at the same time are refunding our foreign 
loans while we have this good opportunity. [Applause.) 

.. It is natural to have idle money in such a year 88 this, WOOD 
industry is dull, and we should be careful about the money mar
ket, the rate of interest having fallen and the prices of stocks and 
bonds having risen • 

.. The favorable trade conditions, the increase of gold, idle 
money, and higher prices of stock are the outcome of the war, 
ee copditions are temporarily abnormal. Short-term money is 

c abundant. with low interest, but long-term money is wtirely 
different. This shows clearly how people in the money market 

"are worried about the future of the war, and that the present 
money market is not in a normal condition. In this abnormal 
economic .oondition, it is very important, I believe, to make 
preparation for the possibility of changes which may come on 
the return of peace; we must take thoughtful and firm steps, but 
we should not be hesitant and pessimistic, we must lead the Da
tion to progress and extension. 

.. Gentlemen, I earnestly desire that you, members of the 
House, will give your consent to the budget as soon as poseible, 
COIIIIidering it honestly and sincerely." [Applause.) 

TIle Appe11n1ftQ!8 uJ MinUter. be/ure the Did OM iU CtnnmiJUa 

During the 8eIIIIion of the Diet, the Mi.nisterB of State (heads 
of eeeutive depamnents) can present themselves, as representing 
the Exeeutive. Besides, there are many delegates of the Eseeu-
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tive, appointed to assist the ministers of their own departments. 
to explain the money bills and answer the questions'of members 
of the two Houses. These ministers and delegatee are authorized 
to make speeches at any fitting time in the session. Article 42 
of the Law of the Imperial Diet provides as follows: , " 

"The Ministers of State and the Delegates of the Executive 
shall be allowed at any time to speak. And the speech of 
no member shall be interrupted in order that they may do 
80." 

And Article 43 of the Law of the Imperial Diet provides: 
"When a bill has been referred in either House to a Com

mittee of Ministers of State, the Deleg\tes of the Executive 
mar attend the meetings of the Committee and there expres& 
theJ.l' opinions." ... 

The Ministers of State and the Delegatee of the Executive have 
no right to vote on any measure before any meeting of a CoJII
mittee of the Diet. 

In the meeting of the Budget Committee, the Ministers of 
State and Delegates of the Executive may attend and explain 
the reason of increase or decrease of the amount in any division 
of a department and answer questions raised by members of the 
committee. But in this committee meeting, no member of tIie 
House, except a member of the Budget Committee, can speak, 
though they can occupy seats and sit as audience; but the meet.
ings are not open to the public. Article 23 provides: 

"No s~ger other than a member of the HoWIe shoul&" 
be admitted to the meeting of either the standing or of the • 
special committees. Members may aIso be excluded from 
BUch meetings by resolution of the respective committees." • 

and Article 44 provides: 
.. A committee in meeting may, through the President, 

demand explanations from the Delegates of the Executive." 

Therefore, the Executive is not required to respond unIese 
demands are made through the President of the House, but in 
practice, members of the committee may discU88 direct with u.e 
Delegates, and many heated debates often take place between 
the Delegates of the Executive and members of commi"-. 

All ~Jar lr1farflltJlioft IIIU P_ fArougl Officiol c--. 
During study and consideration of u.e budget in u.e Diet, any 

correspondence between the Houses and an Executive ofIiceIr or 
17 
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.. .local asaembly, is required to, pass through the Ministers of 
State, or the'Delegatee of the Executive. Article 75 of the Law 
of the House says: 

"Other than through the Ministers or State and the 
Delegatep of the Executive, neither House can hold any 
correspondence with any governmental office or with any 
local asaembly." 

H the Diet were permitted to communicate with a local asaem
bly or a lower governmental officer direct, it might interfere with 
Executive orders. If ti}e standing committees were permitted to 
negotiate with lower exscutive officers freely and get information 
which should be kept1lecret, it would violate the dignity of the 
Ministers of State: Therefore all correspondence and negotia
tiods H1;weenthe Diet and the Executive govemmentare required 
to pass through the Ministers or Delegatee or the Executive. 

PREPARATION AND PRESENTATION or MONEY BILLS 

The budgetary estimatee of Japan may be submitted to the 
Diet in four parts: 

l-General account budgetary estimatee 
2-Special account budgetary estimatee 
3--Supplementary budgetary estimatee 
4--Budgetary estimatee of continuing expenditures 

The General Auount Budgetary EBtimoJa 
• Th\l general account budgetary estimatee are the estimates or 

, the annual revenues and expenditures for the U8U81 purposes 
~which may be foreseen. They are the principal estimatee. The 
other three are collateral to the general account estimatee, but 
all of thelD are necessary to complete the budget. The pneral 
account budgetary estimatee begin with a three or four page BWD- . 

mary or general outline of the national finances; this is followed 
by three or four hundred pages of details divic1ed into about 
seven hundred sections. This statement shows the revenues first 
and the expenditures next, dividing each into two parts, the 
"ordinary" and the "extraordinary," which are again divided 
into chapters and sections. In the BWDmary, the amounts or 
revenues and expenditures are balanced. 

The Speeial Auount Budgetary E8timoJa 
The special aceount budgetary estimatee are independent or 

the general account budgetary estimatee. Theae estimates are 
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not used unless there is a special condition in the finances which 
requires it. Article 30 of the Law of Finance provides,&8 follows: 

"In C&8e when it is difficult to follow the provisions of the 
present law on account of special requirements, a special 
mode of treatment may be allowed." 

The special account estimates may be submitted ohly for such 
objects &8 are already authorilled by law. Among the objects 
for whioh special account eatim&~ may be submitted are such 
unexpected events &8 war, epidemic, etc., which might cause a 
large expenditure. In the fiecal year 1915, the Japanese govern
ment had 27 special aocount budgetary estiinates, &8 follows: 

1-Aooount of Japanese Concession in.Foreign Countries 
2-Account of Government of Kwantung·Province 
3-Aocount of Government of Chosen .. 
4-Fund for Goods and Material of the Chosen Railway 
6-Account of Chosen Hospital and Se.isei Hospital 
6-Aooount of Government of Formosa 
7-Fund for Material of Government Railway of Formosa 
&-Aocount of Government of Sagalen 
9-Account of Mint Bureau 

lo-Account of Printing Bureau 
ll-Account of Government Monopoly Bureau 
12-Account of Interest on Deposit in Treasury Department 
13-Account of Educational Fund 
14-Account of National Debts Consolidated Fund 
16-Aocount of Imperial Railway 
16-Account of Tokyo Military Arsenal 
17-Account of Senju Manufactory 
l&-Funds for Adjustment of Military Camp 
19-Fund of Naval Arsenal 
2o-Fund of Naval Coaling Station 
21-Account of Tokyo Imperial University 
22-Account of Kyoto Imperial University 
23-Account of Tokoku Imperial University 
24-Account of Kiushu Imperial University 
26-Account of Schools and Librariee 
26-Account of Steel and Iron Works Station 
27-Account of Foreet Fund 

S"pplemeNary Budgelorr Eslilll4lA 
At the time the general and specialaooount budgetaryfllltima&as 

are \abo up for passing, the supplementary budaetary flIItima&as 
It1 
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should be presented to the Diet either for the current year or for 
the next fiscal year. This supplementary budgetary estimate 
can be only lor the purpose of meeting a deficit in current expenses 
or for expenditures incidental to the execution of existing laWI or 
contracts; it can never be used for financing a new governmental 
enterprise. 

Budgetary Estimates of Continuing EzpendituTu 

In regard to the continuing expenditures, Article 68 of the 
Constitution rea& as follows: 

"In order to meet a special requirement, the government 
may ask the coll8l,lnt of the ImperiaI,.Diet to a certain amount 
as a continuing expenditure fund, for a previously stated 
number of years." . .. 

For example, a large fund may be needed to build warships, 
to build forts, to open military and commercial ports, or to im
prove rivers. These enterprises require large amounts of funds 
and may take many years for their completion. If these enter
prises were interrupted by failure to vote funds or by dis
solution of the Diet, it would not only be a great loss but might 
entirely destroy the original plan. So the necessity arises to fix 
a crertain 'amount of funds to spend each year for a stated period. 

IlANDATOBY PBOVlBIONB 

Besides the four classes of budgetary estimates above men
< uoned and the raising of national loans, there is another method 

of creating a liability of the Treasury, and that is, by contract he-
-tween government and some other party, such as the employment 
of foreign professors and engineers in government institutions. 
In such oose, the Executive can make no changes unI_ he 
gets the consent of the Diet according to Section 3 of Article 62 
of the Constitution, which provides: 

.. The raising of national loans and the contracting of 
other liability to the charge of the National Treasury, ~
capt those which are provided in tbe budget, shall reqwre 
the consent of the Imperial Diet." 

lletIenw ProrMions Malter. of Permanml Law 

A large part of the annual revenue comes from taxes. Col
leetion of taxes is provided for by law and ordinance. Article 63 
of the Constitution says: 
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"The taxes levied at present shall, in so far as they are 
not remodelled by new law, be collected according to the oU 
system." • 

That is to say, that the present taxes shall be collected according 
to the permanent rate, and they shall be paid into the National 
Treasury regardleBB of the preparation of the anhual budget. 
Japan has no such movable revenue tax as the Income Tax of 
England. 

In the case of the public industry, which is the second chief 
source of income, and fees of various kinds, the same conditions 
prevail and they are collected according,'to special law or ordi
nanoe, leaving no room for consideration bJr the Diet. It is only 
in cases of adoption of new taxes, or raising the rates of taxation, 
that the consideration of the Diet is invoked. Even iIl.these 
cases, budget scrutiny never touches the real issue, the work 
being done in the presentation of special tax bills, quite inde
pendent of the budget bill. The revenue side of the budget 18, 
therefore, nothing more than a mechanical compilation of in
comes from various sources, so as to cover the amount of expendi
tures required. 

M QnOOtory Provisionll on the Expenditure Side 

The real study of the budget by the Diet is on the expenditure 
side. Article 64 of the Constitution says: 

"That the expenditures and revenue of the state require 
the consent of the Imperial Diet by means of an annual 
budget." , 

This broad provision is qualified and limited by Articles 66, 
67 and 68 of the Constitution, as follows: 

"The expenditures of the Imperial House Bha11 be defrayed 
every year out of the National Treasury, accordihg to the 
present fixed amount for the same, and Bha11 not require the 
consent thereto of the Imperial Diet, except in eaee an 
inCl't'ase thereof is found necessary." 

"Those already fixed expenditures based by the ~nstitu
tion upon the powem appertaining to the Emperor, and 
such expenditures as may have arisen by effect of law, or 
that appertain to the legal obligations of the Government, 
shall be neither rejected nor reduced by the Imperial Diet, 
without the concurrence of the government." 

"In order to meet special requirements, the governmen~ 
may ask the consent of the Imperial Diet to a oert&in 
amount as a continuin§ expenditure fund, for a previously 
fixed number of years.' 
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EfPtnditurea OJ the Imperial if omehold 

The "expebditures of the Imperial Household" which are pro
vided for in Article 67 of the Constitution are clearly defined in 
the eupplementary rule of the Law of Finance, 23rd of Meiji 
(1890). Thi& rule enumerates the expenditures which are under 
''le constitutional jurisdiction of the Emperor 88 follows: 

Article 1 of the Supplementary Rule: 

1-8alaries of military and civil officers and pensions of civil 
officers 

2-Expenses of army and navy, gendarme, and colonial 
militia • . 

3-Expenses of ~nsions, bonuses, medals, prizes, etc . 
• 4-Expenses arising from contracts and treaties with foreign 

" countries 
'5-Office expenses and ordinary cost of repairS of all the 

government institutions 

Ezptnditurea Required by Law 

Article 2 of the same rule defines expenditures which" may 
have arisl;n by the effect of law" 88 follows: 

• I-Expenses of the Imperial Diet 
2-Expenses of judicial courts, and the Board of Audit 
3-Gratuity; relief; consideratioos for voluntary retire-

ment; and aids for dead or wounded 
t-Expenses for conscription 
5-Expenses of collecting taxes 
6-Expenses of prisoos 
7-Expenaea of communication routes 
8-F;xpenses of ship wrecks at home and foreign countries 
9-Looa! expenses of Islands of Okinawa and Ogasawara 

10-Funds for famine 
ll-Fnnds for buying back the land for cultivation in 

Hpkaido 
1~~ for rewards and relief 

7~9ftb'adual Obligati0n8 

. Artic1e 3 defines the expenditures which are "legal obligations 
i the government" 88 follows: ' 

l-Expe.es of Shintoistie shrines 
2-Fnnd fill' refunding national debt, interest and fees 
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3-Funds for local public work authorized by law annually 
4-Various annual pensions of the Province of Okinawa 
5-Subsidiary fund and guaranty of interest for achool, 

hospital, steamship, railway, and other industrial and 
agricultural corporations • 

5-Salaries, rewards and allowances for foreign employees 
7-Indemnity expenses 
S-VariOUB repaying funds 
9-Expenses for handling national treasury 

lo-Interest on deposits 
ll-Rents for real property and ho_ already leased 

<Jnllllncre0868 Are Left Jor Comideration in the Diet 

The total amount of the above funds is usually about· two 
thirds of the total annual expenditures of the budget, and if we 
add to this in addition the continuing appropriations, a w.., 
,1Imall amount is left for consideration in the Diet. It is only, in 
case these permanent expenses are to be increased that the consent 
of the Diet is neceesary. Thus the scope of vote in the Imperial 
Diet is very limited; but nevertheless there are eharp debates on 
the bill. . 

HOlD DiBaolld&on Mall Be Forced On /he E~ 

Practically all the membere of the Executive belong to the 
party which has the majority in the House. Usually the Execu
tive consults with the leaders of the majority party on the budget. 
before submitting the budget bill to the Diet. If a majority 
4lannot be obtained to support the budget, it fails to pass; if the , 
Executive persists, the House must be dissolved. Many years 
.ago Japan had eeveral cases of dissolution of the HoUBII. But in 
Japan there is no such custom as to vote "lack of confidence in 
the Administration" before the details of the estimates are taken 
up. 

Regarding the question whether or not the HoUse has the 
right to vote for increase of amount of the budget, Article 41 of 
the Law of the House simply says: 

"No motion for an amendment to the budget can be made 
the subject of debate, unless it is supported by not .. tIwa 
thirty membere." 

The moving of an amendment on the Budget Bill is _ 
~ctly guarded tIwa in the case of an ordinary bill, an amendmeDt 
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to which may be made the subject. of debate on motion supported 
ty over twenty members. But, while there is no provision 
which precludes a motion' or vote to increase the estimates, in 
practice the House has never increased the estimates since the 
adoption of the parliamentary system, so that in effect the Diet 
has only the power to cut down the amount of appropriationa 
proposed by the Executive. 

ExECUTION OJ' MONEY MEASURES 

ORG~ZATION J'OR EXECUTION 

The Executive depllJ'tment has the right and duty to execute 
all money measures as passed by the Diet and approved by the 
EWJllil:or. On this tbere are two fundamental principles which 
are observed: 

Fust: That receiving officers shall be independent of those 
who make payments 

Second: That the Treasury shall be independent of those 
officers who are charged with authorizing expenditures. 

OrflanizalJfon oj 1M Trea8'UT1/ aM Procedure Governi1lfl 11 

The receiving officers are divided into two groups: 
l-{)fficers issuing orders for collection 
2-Officers making collections or receiving money 

Article 10 of the Law of Finance provides: 
. "Taxes and other revenue shall be raised in aeeordance 

with the provisions of the law and ordinances. Taxes and 
other revenue shall not be levied, except by officials qualified 
therefor by laws or ordinances." 

OjJiar.lMUi1lfl Order.fur CoUedion 

Orders for the collection of internal revenue are issued by the 
Directors of the Internal Revenue. The orders for the c0l
lection of the customs revenue are issued by the Directors of 
Custom HoUllell. The internal revenue and customs revenue 88 

well &8 the land tax and other taxes are included in what are 
known &8 "national taxes". These originate in an order of collec
tion or "Tax Notice", which de8CnDes the amount of duty, the 
date and the p1ace of collection. 

The land t.u, the income tax, the busineal tax, the eoy 
t.u, and the patem medicine tax are handled through the city. 

:u 
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town and village authorities. The national revenue· collector. 
sends out the official advice which shows the rate to be collected 
by the officers of cities, towns and villages. The officera of cities, 
towns and villages who have received official advices, send out the 
"tax notice" to payer, making ou1. the notice, referring to the 
official advice. For this the national government pays 7/1000 
of the land tax and 4/100 of other taxes to the cities, towns 
and villages as collection fees. • 

The ordera for collection of revenues other than national 
tjLxes are issued by the Treasury Department, except those 
which are otherwise specially provided fo.by law. 

Receiving Officers 

The collecting agent of the government is an officer who handies 
cash under strict provisions of law; he receives taxes, fees and 
other revenues directly from payer; he is required to deposit '& 

specified amount with the government as security, according to 
the Imperial ordinance, which runs as follows: 

Article 28, Law of Finance: 
"The officera who are charged with the receipt or disburse

ment of cash, and with receiving and issuing ma~ ¥ 
determined by the Imperial ordinance are required to de
posit security." 

As soon as the receiving officer receives cash from payer, he 
issues a receipt to the payer, and at the same time he _de a , 
duplicate receipt to the Revenue Receiving Officer. The cash 
which he receives must be forwarded to the Cash Office once or 
eeveral times during the month under the stated regulation 
prescribed by the Minister of Finance. In the interior districte 
where the means of transportation are inadequate and' there is 
no Cash Office, the Revenue Receiving Officer is allowed to hold 
the cash for over one month and to transfer it to other cash 
offices, by order of the Minister of Finance, at a convenient Qme. 
If a Receiving Officer should 1088 the cash which is in his eharge, 
by fire, flood, robbery, or by any other cause, he is not relieved 
from his responsibility unless he proves to the Board of Audit 
that the 1088 or injury was unavoidable. 

When the officers of cities, towns, or villages act .. the c0l
lectors of national revenue, th_ officers mllBl pay in the amount 
which they have collected to the Cash Office within three daye. 
There are aIao cases specially authorUed where the Cash OfIioe 
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~ can directly receive from payer without passing through the 
collecting officer or office of city, town or village. 

All national revenues are required to be paid into the Cash 
Office, and no disbursement of cash can take plaee without. 
passing thfough the Cash Office. The Cash Office is managed 
by the Nippon Ginko-Bank of Japan, under the provision of 
Artifle 31, Regulati<?nB of Finance: 

"The government may entrust the Nippon Ginko with 
the management of the Treasury funds." 

The officers autholi.zed to disburse money are divided into two 
groups: (a) office1"8' who issue ordel"8 of payment, and (b) officel"8 
who payout the money. These two groups of official duties 
c?m.Jot be discharged by one pel"8On at the same time. 

Renon. A uthoriud to Order Ezpendit .... u 

Each Minister of State (head of department) can act 118 aD 
officer to issue ordel"8 of payment, but ihe MinisteI"8 lI8IJally 
entrust this authority to the Vie&-MinisteI"8 or other officers. 
The Minister of State cannot payout directly any amount of 
funds, ·even one cent, but all the money which comes into the 
department is at once put into the National Treasury, and it 
needed for expenditures an order for payment must be iseued to 
the Treasury. Article 12, Law of Finance, provides: 

"The Minister of State shall hand over to the Treuury 
all receipts under his control and shall not make use of them . 
directly." 

DUbur--u Made Oft Em7fllJJu 

Th~ are many requirements governing the issue of ordeI"B 
for payment. Among them is one providing that eaeh depart
ment of state shall draw up an estimate stating the neceaary 
expenses of the department based on the limit of the annual 
bndget and shall send a copy to the Minister of State and the 
Board of Audit. The estimate of the amount needed is made for 
the eonftllience of those who must esecute the budget. This 
estimate must not exceed an amount legally authorized by eaeh 
section of the act of appropriation, and the items of the esti
mate must eorrespond with the standard items detailed in the 
budget. 
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ConIrol by .he MiniBler oJ Finana 

When the Minister of Finance receives the estinlatce of eash . 
needed from all the departments, he sends them to the Cash 
Office and makes known the maximum amount that the office will 
he called upon to payout. The officers authorized to issue 
orders of payment must inspect at each issue the following mat
ters: 

a-Is the expenditure necessary or rightly demanded? 
b-Doce the amount requested exceed the estimate? 
o-Is there a mistake in the budget .item to which payment 

is to be charged? 
d-Is the stated fiscal year erroneous? 
o-Is it against the purpose for which expenditure is VoIltIaOr

ized? (Article 32, Regulations of Finance.) 

The officer authorized to issue an order of payment shall BEJIld 
the advice of payment to the Cash Office at the time of sending 
the order of payment to the payee. (Article 36, Regulations 
of Finance.) 

Diaburn"ll OJJi«ra oJ Uae Treaau'll 
Paying officers disburse money only on orders of payment 

issued by authorized officers. The office from which money is 
disbursed is generally known as the .. Treasury. " The business 
of the Treasury is managed by the Nippon Ginko, when the ~ 
.. Cash Office" instead of .. Treasury" is used for the disbursing 
office. In the cases designated below, the Ministers of State 
may issue orders for advances to competent officials or to ba.nk8 
8pecially nominated by the government. Article 15, Law of 
Finance, uys: • 

.. The Minister of State shall not issue orders of payment, 
except in favor of a legitimate creditor of the government or 
his agent. For the expenses enumerated below, the Min
ister of State, may, however, issue orders for advance pay
ments to competent officials, or to banks apecially assigned 
by the government. 

I-Payment on the principal and int.ereR of Dauenal 
debts 

2-Expenses of troops, Beets, and government vessels 
3-Expenses of government officers abroad 
4---AU expenses to he paid in foreign countries, besides 

thoee mentioned in preoedi.ng claU88 
n 



JAPANB8B PUBLIC I'INANCB8 

5--Expenses to be paid in those districts in the interior 
;where means of transportation and communication 
are incomplete 

6--Those miscellaneous ordinary expenses in the differ
ent government offices of which the whole annual 
,mount is below one thousand Yen 

7-Expenses of offices which cannot be settled in one 
place 

8-Expenses of work carried out under direct supervi
sion of the different government offices, provided 
such expenses do not exceed five thousand Yen for 
each offic4ll 

The Cash Office shan pay cash in exchange of receipt from 
payee when the order corresponds with the advice issued by 
authority to issue order of payment, and if the order of 

• p!'yment is against the law it can never make any payment," 

METHODS or MEETING A DEnClT 

.There are three ways which the Executive may take to meet 
a deficit caused by unexpected events which may occur during 
the execution of the budget;-by transfers, by payment out of 
reserve funds, by "emergency measures", 

Transferl Between Items ur SubdiviBUmB qj Budget 
·The chapters and sections which are called the "Legislative 

Classification" cannot be interchanged, but a transfer between 
subdivisions and items of the same section of the appropriations 
is permitted in the discretion of the ministers, 

, ·Pall QuI of the Reaerve FundB 
Article 69 of the Constitution provides for the establishment of 

o. a reserve fund in language as follows: 
.. In order to supply deficiencies which are 11IlAvoidabie 

in the budget and to meet the requirements unprovided for 
in the same, a reserve fund shall be provided in the budget," 

Supplementary to this constitutional requirement, Article 7, 
Law of Finance, provides: 

"The reserves to be provided in the budget shall be 
divided into the following two classes: 

1st Reserve 
2nd Reserve 

.. The first reserve shall be used to supply deficiencies in the 
budgs which are unavoidable; the second reserve shall be 
used to meet the necessary expenses unprovided for in 
IIIIJDe. ~ 
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The first reserve is the fund which is provided to meet 
the deficiency in the chapters and sections,. and at th"e 
present time one million Yen are provided for this purpose. 
The second reserve fund is provided to meet unexpected 
occurrences such as a natural calamity and other contin
gencies which cannot be foreseen and therefo,re cannot be 
provided for in the chapters and sections of the budget. At 
the present time two million Yen are annually provided for 
this purpose. 

Meeting Financial Emergencies 

The two reserve funds mentioned, amQunting to three million 
Yen, may not be sufficient to meet such ~xigencies as war and 
other unexpected happenings for which very large amounts are 
required and the exigency may be of a character which would ~ot 
allow time for the convocation of the Diet. In such a c~~e the 
Execut: ve is allowed to take so-called emergency steps of finance 
under the provisions of Article 70 of the Constitution, whi~h 
reads as follows: 

"When the Imperial Diet cannot be convoked owing to 
the external or internal condition of the country, in case of 
urgent need for the maintenance of public safety, the 
government may take all necessary financial !lleasures 
by means of an Imperial Ordinance." 

In the case mentioned in the preceding clause, the matter 
must be submitted to the Imperial Diet at its next session, and 
its approval must be obtained. 

EXECUTIVE AND LEGISLATIVE SUPERVISION OF THE FINANCES 

SUPERVISION OF THE FINANCES BY THE EXECUTIVE 

As has been said, the authority to issue orders for collection 
and for payment and the right to handle actual cash cannot be 
combined in one person at the same time. These functions must 
be kept independent, one from the other. While this rule affords 
protection, it is necessary to know whether each order for pay
ment is legally issued; whether the cash is handled with fidelity 
and due regard for the state. These are important matters 
which cannot be lost sight of in the administration of financial 
affairs. If transactions in cash were not well supervised, there 
would be great danger of corruption. Besides the Diet and the 
Board of Audit there is a system of supervision by the administra
tion itself. 
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• The scope of the Executive supervision includes the daily 
conduct of JeViewing and disbursing officers. The officers who 
receive cash or hold cash temporarily as advance payment from 
the Treasury are liable to direct control and inspection by the 
Minister of finance, while they must ohey every instruction or 
injunction issued by the ministers of their departments. Accord
ing to Article 91 of the Regulations of Finance, the Minister of 
Finance, as well as the minister of any department, can send at 
any time a special inspector to anyone of the cash offices under 
his control with instructions to audit and review books, cash and 
other things which he 'may deem necessary. 

When the inspector-finds any shortage of cash or loss shown on 
the government's accounts caused by unlawful or careless acts, 
th~ Il>inister of the department may demand reimbursement 
from the officers responsible at once before inquiry or action by 
the Board of Audit. 

"These cash handling officers must also make a statement or 
account of transactions once a month for presentation to the 
Board of Audit. But before this is done every statement is 
required to he reviewed by the officer in authority charged with 
issuing t~e orders on which transactions were based. 

BOARD OP AUDIT'S CONTROL 

The Board of Audit of Japan is created by the Constitution as 
the high institute or authority which has the right to audit and 

"confirm the final account of the expenditures and revenues of 
• State. 

-. SubordinaU to file Emperor Directly 
It is subordinate to the Emperor directly, being independent 

of all the· Ministers of State. (Article 1, Lew of Audit, No. 15, 
Law of May 10, 22nd of Meiji-1889.) Article 72 of the Impe
rial Constitution provides that the final account of the expendi
tures and revenues of state shal1 be verified and confirmed by 
the Board of Audit, and it shall be submitted by the government 
to the Imperial Diet, together with the report of verification of. 
the Board. But the Board of Audit has no direct connection 
with the Diet. 

A Creature of Admini8tTatiDe LtJtD-1IOC II Polilieal Body 
Being independent of the Legislature 88 well 88 of the several 

departments, the Board of Audit is a part of the administrative 
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rather than a part of the legislative branch; that is, its action i8l 
oontrolled entirely by law, for the enforcement of whillh it can be 
held to acoount. The duties of the Board of Audit are prescribed 
by Article 12 of the Law of the Board of Audit, which provides 
that it shall verify and confirm the receipt and disOOreement of 
publio money, invoioes and issues of public goods and the na
tional debt account and shall supervise the operations of the 
general account. . 

Audil POWBf'8 of /.he Board 

Article 13 of the Law of the Board of A"udit provides that the 
accounts which are required to be examined' are as follows: 

I-General statement of settled accounts _ 
2-Statement of settled accounts of public offices, publio 

building and public property 
~tatement of settled aocounts of income and expenditure 

of publio and private oorporations and public guilds to 
which the government guarantees subsidy 

4-Statements of all aocounts which are entrusted to the 
auditing of the Board of Audit by law and ordin~ce 

Recorda and Documents AcceaBiblefor E:rominalion 

Following are the statements which are submitted to the Board 
of Audit by various offices as material for examination: 

1-8tatements of budget estimates and revised accounts 
submitted by each Minister of State 

2-Notice of payments out of the reserve fund to be sub
mitted by the Minister of Finance 

3-8tatement of amount of annual revenue to be submitted 
by the revenue collecting officers • 

4-Statement of disbursements to be submitted by officers 
authorised to issue orders of payment 

5-Statement of income and disbursements which are to be 
submitted by the cash handling officers 

6-Statement of disbursements to be submitted by officers 
who get advance payment of funds 

7-8tatement of account of income and disbursements to be 
submitted by the Bank of Japan 

8-Supporting documents which are required to be attached 
to above statements 

The Board of Audit is authorised to demand of any institution 
tha\ it presen\ its documents !U boob at any time coDSidered 
by the board to be necessary, and it may require an explanation 
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hom the chief of any office or institution, or may examine into 
any matter by dispatching special auditors to the spot. 

Questions to Be G01I8 Into by the Board 

The Board of Audit is empowered to examine into the fonowing 
important POints: 

1-Whether or not the general account, together with the 
amount of the various final accounts to be submitted 
from each department, corresponds with the amount 
of the statemr.nt submitted by the cash handling officers 

2-Whether or no. the assessment of revenues, the incurring 
of expendit1U'e8, the owning of government property, 
its use, transfer, sale, etc., violate any provision of 
law or budget 

3-=-Whether or not the disbursements which went over the 
limit of the stated budget or were defrayed outside of 
the budget, have received the consent of the Diet 

&pons oj the Board 

The Board of Audit, after examining the documents, draws up 
reports and at the same time, if the statements audited are found 
to be coR"eCt, issues a "Certificate of Approval", which is handed 
to the respective officials, thereby releasing them from liability. 

The Board of Audit may ask for additional explanations where 
they appear to be necessary, and may make corrections. If the 
Board of Audit decides that a statement or account is incorrect 

'or wrong, it may report 80 to the head of the office, or to the 
minister of the department for proper disposition. 

The Board of Audit must present to the Emperor the result 
of the examination of the settled accounts of every fisca1 year, 
and may. present its opinions about the reform of the financial 
laws and administrative process when it thinks neceasary. 

BUPIlBVISION 01' TIIB I'INAlllCI!'.B BY TIIB IKPEBIAL DIE'l' 

Article 72 of the Imperial Constitution says: 
,f'l\ "The fina1 account of the expenditure and revenue of the 
. state she.ll be verified and confirmed bY the Board of Audit, 

. and it shall be submitted by the government to the Im
perial Diet, together with the report of verification of said 
Board.," 

The ~utive is released from the liability for the budget 
when the Diet approves the final account, but, even though i~ 
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may approve the account, the Diet may vote "lack of, confidencell 

in the Executive, and may submit a formal expression to the 
Emperor. 

M sans of EnflYl'cing' Ezecutiue Responsibility 

There is no doubt that this parliamentary supervision is instru
mental in making the Executive feel a great responsibility for the 
exeoution of the budget. Careful attention and every possible 
effort of the Executive in financial performances are to be ex
pected in view of the delicacy and comrfteteness of the parlia
mentary control of budget accounting. ~ut there is no pro
vision as to what oourse shall be followed in caSe the Diet cannot 
give consent to the settled accounts by reason of errors ~ mis
takes. 

Account.! which must be SubmiUed by !he EzecutiU8 

The general final account must be submitted by the Executive 
to the Imperial Diet. This is provided by Article 16, Law of 
Finance, as follows: 

"General final account to be laid by the goWll'llll1ent 
before the Imperial Diet, after it has received the verifiCA
tion of the Board of Audit, shall be drawn up in the same 
form as the general budget and shall contain explicit state-
ments as to the following particulars: . 

Reuenuu 
Estimated amount of revenues 
Ascertained amount of revenues 
Amount of revenues received 
Amount of revenues not Yet received 

Ezpendilursa 
Estimated amount of expenditures 
Amount of expenditures increased after the determination 

of the budget 
Amount of expenditures for which order of payment has 

been issued 
Amount to be carried over to the next financial year." 

DOCImIeIIIs Which MU8l Aexompanll Ac:couNs 

Article 17 of the same law says that the following documents 
ahall accompany the general final account mentioned in the 
preceding article, together with the report of verification 01. the 
Board of Audit: 
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I-Reports of final accounts submitted by the different 
departments of State 

2-Accounts of the national debts 
3-Accounts of cases in which special modes of treatment 

are allowed 

The M ini8ter of Finance IJ8 Re8pomible Eucutive 

The general final acCount must be drawn up by the Minister 
of Finance and be submitted to the Diet, usually after an interval 
of one year and ten mQnths after the expiration of the fiscal year. 
The House of Reprel\llntatives entrusts the review of this account 
to the Final Account Committee, composed of 45 members. In 
the V\eeting of the Committee the members may ask the Minister 
of State or Delegatee of the Executive for an explanation of the 
general final account, and after examining it they report on it to 
the House. After p888ing the House of Representatives, it is 
sent to the House of Peers, where practically the same process 
goes on through the agency of the Final Account Committee, 
whose members number 27. 

The Japanese budget for the year 1916-17, follows • . 
JAPANESE IMPERIAL BUDGET 

STATEIIEliT OF BTATE RBVEIfl1E AND EXl'ENDITUBIl 

FOB THIl YUB 1916-1917 

BTA'l'S JIZVBlII'l7Z 
~ (y ... )1 

Chapter I-Tax ......................................... 312,993,160 

Section 1 
2 
3 
4 
5 
6 
7 
8 
9 

10 

L

11 
12 
13 
14 
15 
16 

lAndlas ...................... . 
Income las .................... . 
BusiDesa las ................... . 
SU_Ias ................. . 

~~~ ........ :::::::::::::: 
T"" on iBoue of bank DOIaI •..•••• 
T ... on IiquoI8 ................ . 

~~~.~~:~ 
CoosumplioD las on ker.-Ie oil .• 

~:::=~:::::::::: 
Cuatomo dutim ..............•.. 
TOIlII8p duao ......•..••.••••.• 

(y ... ) 
72,592,350 
33,438,186 
20,090,877 

2,8.53,302 
4,869,954. 
2,9.58,781 
1,000,138 

91,719,091 
4,908,432 

2.5,339,357 
l.5,I44,115 
1,..s2,0Zl 

247,739 
3,716,483 

32,024,415 
672,919 

I The J_ Y .... ~Id 8IaDdard, io eqoinleai to 10.4985 in U. 8. IDCIDII7, 
.. oet by ...... of &be Seczewy of &be 'fIeuwy, Oct., 1915. 
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(Yom} 
Chapter 2-Stamp Receipts. . . . . . .. . . .. .. .. .. .. . .. . . .• ... 28,991,697 

, (Yen) 
Seotion 1 Stamp reoeipts. . . . . . . . . . . . . . . . .. 28,991,697 

Chapter 8-Reoeipts from Publio Undertaking and 
State Monopoly .............................. 156,934,661 

Seotion 1 Poetal Tel. & Telg. . . . . . . . . . . . . .. 63,776,300 
2 Forest......................... 10,669,246 
3 Income from dividend.. .. .. .. .. . 2,764,000 
4 Income from prison industry. . . . . 1,431,492 
6 Income from publio property rent. 323,613 
6 Profit of printing bureau. . . . . . . . . 614,284 
7 Profit of monopoly. . . . . . . . . . • . .. 67,803,360 
8 Profit of Tokyo army a.rsenal. , . . . 1,360,696 
9 Profit of Osaka army a.rsenaI .. ,. . 6,720,716 

10 Profit of Senju oIoth faotory. . . . . . 6,200 
11 Profit of naval coal mining station 84,331 
12 Profit of naval a.rsenal. . . . . . . . . . . 429,405 
13 Profit of steel and iron work. . . . . . 6,063,148 

Chapter 4-Misoellaneous Income. . . . . . . . . . . . . . . . . . . . . . • . . 3,095,936 
Section 1 Li_ and fees.......... ..... . 244,397 

2 Charges on punishment. . . . . . . . . . 359,318 
8 Indemnity and penalty for broken 

oontraote ••.••..•••••••••.••.. 
4 Miaoellaneous incom. from tu ... . 
6 Miaoellanoous ................ .. 
6 Fund for aid of oivil ofIi ...... thoir 

374,129 
1&3,601 
467.837 

7 ~:~: n"~!B~.1' ~~. 372,973. 
peoai0D8 . . . . .. .. .. .. .. .. .. .. . 186,357 

8 Fund for on. l"'&r volunteer. . . . . . 434,232 
9 Receipt from Ogasawara lel'd . . . . 2,691 

Chapter &-Transferred from SpeoiaI Aooount for Depoeit. . . .. 11.926.359 
Section 1 Interest on depoeit. . . . .......... 11,892,774 

II Interest and fees.. .............. 34,086 

Chapter &-Tranalerred from Special A_unt for 
Go .......... ent GenOral of Cbooen. . . . . . . . • • . . • . &,011,600 

Section 1 Transferred from Speoial A .... untfor 
Go .......... ent General of Cbooen.. 6,011,600 

Chapter 7-Tranaferred from SpeoiaI Aooount of 
Goftl'lllllOllt GenOrai of Taiwan ••. 4,071.899 

Section 1 Tranaferred from SpeoiaI Aooount 
of Go~' General of Taiwan 4,071,899 ___ _ 

Totol of 0rdiDarJ R_e .................................. $23.11250319 

.I~-. 
Chapter I-Proeesda of Sele of State Property ............. . 

Section 1 
II 
8 
4 
6 
II 
7 .. 

Mining pI'OJIOIV .............. .. 
Realootate .................... . 
BWlm.,. ...................... . 
Indll8Uial buildin& ............. . 
Ma&erial and .-Ia ............. . 
s-men. ...................... . 
c.w. ....................... .. 

(Yen) 
3,000 

654,560 
116,0tl6 
14,300 

1,423,23& 
17,191 

_581 

(Yen) 
2,362,961 
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• 
Chapter 3-MiscelJa.neo\l8 .............................. . 

Section 1 Misce\Ianeous ................. . 
2 Returned funds ................ . 
3 • Chin .... indemnity ............. . 
4 Inoc!"e from interest ........... . 

(Yen) 
232,258 
422,873 

2,633,177 
3,040,975 

Chapter 3-LoeaJ Contributions to Expensee In-
curred by State for Benefit of Cor- . 

(Yen) 
6,329,283 

2,346,390 

Chapter 4-Receipt from the Issue of Public Loaua. . . . . . . . . . 1,550,000 
Section 1 LoILII for '1;aiWILII industrial enter-

PI'l88 . .. ,.. . . . . . . . . . . . . . . . . . . . 1,550J{M)O 

tam Prefectures ........................... . 

Chapter 5-Fomrtry Fwrd Transferred. . . . . . . . . • . • . . . • . . . . 2,692,113 
Section 1 Forestry Fund Transferred. . . . . . . 2,692,113 

CI&ptu 6-Transferred Fund for Repair of Mili-
tary Camps .................... : .......... . 835,000 

Section 1 Transferred Fund for Repair of 
• Military Camps. . . . . . . . . . . . . . . 835,000 

Chapter 7-Fund for Pri%e to Enco~ Scientific 
Investigation in Imperial Gakushiin .......... . 100,000 

Section 1 Presented by Emperor. . . . . . . . . . . 2,000 
2 SuhocriptiODB................... 98,000 

Chapter S-Transferred Fund of Mint Burea1l8 ...... ~ ••.•.• 16,1150 
c Sectim;l' 1 Transferred Fund of Mint Burea\18 16,1150 

Chapter 9-Suhocription Funds .......................... . 212,656 
Section 1 For establishment of ocbools. . . . . . 97,956 

2 For ochoolfunds. . . . . . . . . . . . . . . . 37,200 
3 For court ILIld prison bldg.. ..•••• 77,[>00 

Chapter 10-Transferred from Special Account 
Surplus Funds ...............••.........•• 281,988 

Section 1 FromwanhiplLlldton>edofunds... 127,972 
2 From river improve. lunds. . . . . . . 164,016 

Chapter U-Traosferred from Previous Y-... . . .......... 13,647,729 
Section,1 Transferred from Previous Y_... 13,647,729 ___ _ 

ToIaI~1lev_ ................................. 330649.'P9 
ToIaI1lev ................................................... 553,402,334 

E1P&IiDH'UU 
0rdiNrrJ 

Chapter 1-1mperial HoueehoId ..•...•...•....•........••. 

FM. Al!ain 
Chapter 1-JleparimeDt Proper .••••••••.•••...•.•.....••• 

~.~;';'d';.;p,;;;.:'.'::""":::::: 3 MiaoeIIaDeoua oaIariea ILIld _ 
4 SeIary of fon:igDen ••........•.••• 

36 

(yen) 
106,570 
44,476 
34,582 
15,000 

(Ym) 
4,500,000 

715,288 
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Seotion 5 Expensee of telegral'h .......... . 
6 Expens .. of entert&imnent ...... . 
7 Expeosee of court of intern&tion&! 

arbitration . ................. . 
8 Governmentatudents' expensee\ahro&d 
II Expeneee for seeret service ...... . 

(Yen) 

log;ggg. 
1,660 

18,000 
340,ooq 

Chepter 2-Emb&BSi .. , Legations &Ild Coneulatee ...•....... 
Seotion 1 Salary......................... 1,900,213 

2 Buildings...................... 376,496 
3 Tl'&ve1ing expenaee.. .. .......... IM,sao 
4 S&I&ry for foreignere. . . . . . . . . . . . . 30,171 
6 Expeneee of court'. register.. .. .. . 4,197 
6 Expeneee of aupervWon of Jap&neoq' 

residents inforeigncountri... ... 144,973 

~ ~':.n~';'d·loi8::::::::· 3~t~ 
II Expensee of telegraph oervioo. . • . . 600,000 

10 Expeneee of entert&imnent. . . . . . . 113,680 

(Yen) 
3,732,0850 

.. . 
Chapter 8-MiacelIanoouo Expeneee ....................... __ 3_1,:.,6_27_ 

Total.. .. .. .. . .. .. . . .. . .. . .. . . . . . . .. . . . . . . . .. .. .. .. .. .. .. 40478.900 

BomeMaire 

Chapter 1-8hinto Pri .. ",' Expeneee ••••......•••.••..•••• 

Chapter 2-Expeneee of Shinto Templee .................. . 
(Yen) 
220,000 Seot.ion 1 Expeneee of national Shinto tempi .. 

2 Expeneee of Shinto &IlDn&! oolehia-
tion......................... 3,350 

8 Expeneee of 80ldier monument. . . . 11,609 

Chapter 8-Bom. Allaire Proper ......................... . 
Seot.ion 1 Selary...................... .. . 157,280 

2 Buildinl! &Ild repair • • • .. .. .. .. .. 40,474 
3 Miac. oalarieo and _. . . . . . . 96,562 
4 Du. to intemational_en&. . . 2,SIK 
Ii Expeneee for enoo""-,,,en&and re-

form of induo&ry in provin_ .. . 
II Seore& -.-ice .................. . 

50,000 
30,000 

Chapter 4.-l'Ilbii. Bealth Examination Slaaon ............ . 
Section 1 8&I&ry......................... 34,070 

2 Enterpriaing _.... ........ 67,523 
3 Opium _.. .. ... .......... 37,680 

Chapter &-Prereoturee ................................ .. 
Seotion 1 =..................... .. . 3,668,430 

2 Buil and repair.. .. .. .. .. .. . 396,SSO 
3 Miac. 'eo and _. ...... 1,3M,601 
" Conacrip\ioD_...... ..... 47{,734 

Ii ~:.~~.~~~~~ 11,156 
II PoIiceexpo.-...... ........... 3,\1127,731 

~ =..."::-~::::::::::::: 1~~ 
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. (Yen) 
130,000 

'2M,961t 

376,211) 

139,271 

9,699,\1118 
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SectiOD" 9 Og88&wara province ............ . 
10 Police in lzu Islanda ..•........• 
11 Secret service .................. . 

(yen) 
25,659 
11,675 

142,960 

Chapter 6-Suboidiary ................•...•....•........• 
Section· 1 For protection from contagious 

. diseaeeo. • . . . . . . . . . . . • . . . • . • . • 476,610 
2 For charity work in provin.... . . . . 50,000 
3 Provincial _......... ..... 388,856 

(Yen) 
914,966 

Chapter 7-Traosferred Tawaian CuatoIDI Income. . . . . . . . . . 1,058,946 

Chapter S-Various !1isoollaneous Expensee................ 240,209 

ToW ................. '. . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . ...788.981 

FiDaDce 

dbi.pter I-Department Proper .........•................. 
(yen) 

Section 1 ~........................ 170,700 
2 Bull· and repair. . . . . . . • . . . . . 40,086 
3 Misc. . and_... .... 100,282 
4 Due to international ~t. . . 1,062 
5 Expenseefor inveatiption and audit 1,575,234 
6 Deposit bond fee. . . . . . . . . . . . . . . . 115,098 

Chapter 2-Fee and Interest on Deposits ...•.••.••••....... 
Section 1 Interest on depoeits. . . . . •..•.... 11,892,774 

. 2 Fee........................... 84,085 

Chapter 3--Cabinet .................................... . 
Section 1 Salary....... . . . . . . . . . . . . . . . . . . 101,930 

2 Trauaaction buaineM _ .. . . 79,147 
3 Prize.......................... 174,343 
4 Civilemmination_... .... 4,775 
5 Civil offi .... discipline espe. . . . . . . . 932 
6 Secret service. . . . . . . . . . . . . . . . . . . 100,000 

Chapter 4-Privy Council ....••................•......... 
Section 1 Salary........ . . . . . . . . . . . . . . . . . 147,150 

• 2 BuaineM transaction _. . . . . 8,590 

Chapter l>-u.n- of Peen .....•......................... 
Section 1 Membem' _.. ..•........ 633,256 

2 Salary......................... 29,350 
3 BuaineM transaction _. . . . . 54,285 

Chapter 6-lIDaae of~ ..•....•••..•......... 
Section 1 Membem' _..... ........ 797,763 

2 Salary .. :...................... 30,210 
3 ~transaction_..... 72,690 

Chapter 7-Boord of Awlli .............................. . 
Section 1 Salary..... . . . . . . . . . . . . . . . . . . . . 164,583 

2 BUIIineM -.uo.. _..... 44,076 

Chapter &-Court of Adminis&raIive Litiption •••....•..... 
Section 1 Salary..... . . . . . . • • . . . . . . . . . . . . 59,053 

2 ~1DDMctioo_..... 7,671 
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(Yen) 
2,002,456 

11,926,859 

461,127 

155,740 

716,891 

900,663 

208,6511 

66,724 
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Chapter 9-Custom Houseo .............................. . 
(Yen) . 

Seation 1 Salary ........ ;................ 438,295 
2 Building and repair ......... " . . 209,747 
8 Miao.aalari .. andexpenseo....... 299,179 

~ ~.!~:::::::::::::::: A~:~ 
6 Speoial alii ...... expeD8el. . .. .. .. . 74,450 
7 8eoret oervice. .. .. .. .. .. .. .. .. . 2,650 

Chapter Io-Expenoe of Inland Tn Collection ............ . 
Seation I Salary......................... 2,411,600 

2 Building and repair.. .. .. .. .. .. . 361,508 
3 Miscellaneous aalari .. and exp..,. 1,588,334 
4 Expenoeo of oommittee meet'g . . . . 197,099 
6 DeitJing expenseo ............... , 84,969 
6 Printing expenseo. . . .. .. .. .. .. .. 116,008 
7 Paid to city, town and village • . . . . 4,464,238 

Chapter ll-Brew Sake Examinatian Expenses .......•••.•• 
Beation 1 Salary......................... 16,840 

2 Buain ... transaotionexpenseo. . ... 66,010 

Chapter Ill-To ~ Yokohama Port ............ ,' ... . 

Chapter 13-Fundo for Return and Looa .................. . 
Beatian 1 Fund for return. . .. .. . .. . . . . . . .. 6,702,764 

2 Fund for 1000.. .. .. .. .. . .. .. .. .. 16,000 

Chapter l~ubaidy for Export ......................... . 

Chapter I&-Tranoferred to National Debt. Con-
oolidatian Fundo .................. .. 

Chapter I&-Various Expenses •••••••..•.•.•.•........•... 

Chapter 17-Treaeary Reaerve Fund .................... .. 
Beatian I Fint_fund.... ........... 1,000,000 

2 8e00nd _ fund. . . . . . . . . . . . . 2,000,000 

(Yen) , 
1,080,849 

9,212,741 

... 
71,860 

117,928 

6,717,764 

IJ 200.226 

118,420,508 

68,126 

3,000,000 

---
Total. . . . . .. .. .. .. .. .. .. . .. .. . .. .. . .. . .. .. . .. .. .. . .. .. ... 154,31110006 

~ 

Chapter I-Department Proper .......................... . 
(Yen) 

Beatian I =........................ 249,264 
:I Buil and repair.. .. .. .. .. .. . 46,565 
3 Miaa. · .. and_....... 100.436 

Chapter ll-Milituy Affaire ............................. . 
8eoti.OD 1 SaIar:r................... .. .. . . 22,995,436 

II BuildlDs.................... .. . 913,761 
3 Repair _. . . . . . . . . . . . .. . . . 1,3.'2.886 
, Travelinl_.............. 2,los.239 
Ii Miao. oaIarieo ... d _. . . . • . . 1,4t.'9,876 
6 Vario .. allo........ . . . . . . . . . . . . . 1,390,690 
7 Mililary .,taohoa in foreign _try 114,418 
8 Food ouppiy.. • .. .. .. .. .. .. .. ... 20.85S,384 
II Cloth ouppiy.. .. . .. .. .. .. .. .. .. 6,TIO,SIlO 

.. 30 

(yen) 
396,261 



Section 10 
\1 
12 
13 
14 

I~ 
17 
18 
19 
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Ammunition ................... . 
HOrae8 ..................•..... . 
Military exercise expenses ...... . 
Sickn ......................... . 

~!.~':~ili~ Ac&dmy:: 
Military prison expenses ........ . 
One year volunteer expenses ...•.. 
Transporta.tion expenses ........ . 
Secret service .................. . 

(Yen) 
6,7R8,I44 
1,865,466 
2,217,414 

441,736 
1,709,620 

434,232 
45,649 

9,082 
1,165,426 

255,474 

Chapter 3-Military Police .............................. . 
Section 1 Salary......................... 1,991,112 

2 Buiiding ..... d repair. . . . . . • . • • • . . 302,187 
3 Mise. salaries and expenses....... 664,456 
4 VariouA allowances. . . . . • . • . . . . ..' 80,030 
5 Food supply. . . . . . . . . . . . . . . . . . . . 159,034 
6 Cloth supply.. .. .. .. .. .. .. .. .. . 79,365 
7 Ammunition.................... 50,178 
8 Horeea......................... 22,498 
9 Prison expenses.. .. .. .. .. .. .. .. . 2,208 

10 Secret service. ........ ......... . 48,616 

Chapter 4-Invalided Soldier Expenses ................... . 
Section 1 Salary......................... 5,616 

2 Busin .... traosaction expenaes. . . . . 3,742 
3 Invalidedaoldierexpenaes. ....... 19,835 

Chapter 5-Hone Bureau ............................... . 
Seetiu 1 Salary......................... 119,788 

. 2 Building and repair.. .. .. .. .. .. . 29,_ 
3 Mise. e&lariee and expenaes. . . • . . . 89,290 
4 For encouragement.............. 462,573 
5 For enterprising. . . . . . . .. .. .. .. . 995,156 
6 Medical expenaes. . . . . . . .. .. .. .. 28,552 

Chapter 6-Contribution to Seikoku Shrine ............... . 

(Yen) 
3,399,583 

29,193 

1,7'24,953 

7,6W 

Chapter 7-VariOUB Expenditures . . . . .. . .. .. . . . . . . . . . . . . . 37.,asl 

Total. . . . . .. . . . . . . . . . . . . . . . . .. . . . . .. .. . .. . .. .. .. .. . . . . . .. 78,Bss,7S7 . ..,. 
Chapter I-Department Proper ......................... .. 

(Yen) 
250,8IK 

3."3,601 
47,564 

.Cbapter2-Military Maim ............................ .. 

SeeIioa ~ e.~~.:::::::::::::::::::::: 14,~:m 
4 Mise. ealariea and expenaes....... 887,8l11 
5 Various aliowaDcM.............. 325,_ 
I Food and doth.. .. .. .. .. .. .. .. . 7,333,429 
7 War ft8!la and their repair. . . . . . 13,891,227 
8 Nawl""""".. ................ 367,284 
9 Sidmeee....................... 267,666 

40 

(Ya) 
332,cl58 

46,141,196 
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10 Porta ......................... . 
11 Repair of warahip ............ .. 
12 Allowance ..................... . 
13 Prison expenses ............... .. 
14 Expell8e8 for water oommunioation 
15 Salary offoreigner ............. . 
16 Secret aervice .................. . 
17 Transferred from war v-.l exp •.. 

(Yen) 
337,951 

7,429,264' 
407,469 

6,569 
165,216 

21,5911. 
SO,()()(/ 
20,000 

(Yen) 
Chapter 8-Miscellanoous Expenses. . . . . . . . . . . . . . . . . . . . . . . 22,911 

Total. . . • . • . • . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . .. 46,496,165 

Justice 

Chapter I-Department Proper .......••.. 

Section 1 
2 
8 
4 

~il;g;';'d're~: . .'.'.'.'.':::: ::: 
Mis •. aalari .. and expenses ...... . 
Examination expenses for judge, 

dist.riot attorney, attorney of law 
II International prison oommittee 

expenses .................... . 

(Yen) 
134,101 
18,683 
23,113 

6,5011 

1,000 

(Yen) 
183,402 

Chapter 3--,Judioial Courts. .. . . . . . . . . . . . . .. . . .. . . . . .. . . . . 5,789,395. 

Section ~ ~~g;';'d·re~:·.'.'.'.'.'::::::: 3':ll:~~ 
8 Mis •. aalari .. and expenses. . . . . . . 1,013,064 
4 Suit and register of expenee. . . . . . 509,266 
6 Secret aervioe .... " ............. 68,000 

Chapter 8-Prison. • • . • . . . .. .. .. . . . .. .. . . .. .. .. .. . . .. . .. 6,603,417 
Section 1 =........................ 283,146 

~ ~~.~!':t~::::::: 2,m:~ 
4 Prisonera'~.............. 2,788,970 

Chapter f-Miseellanoousl!;xpenlea. . . . . . . . . . . . . . . . . . . . . . . 61,087 

Tot.! ................................................. '" 1I.s88,_ 

Chapter I-Department Proper ......................... .. 

Section 1 
2 
3 
4 
II 

~~':;.;.d'~: . .'.'.'.'.'.':::::: 
M':..~ ... andexpenses ...... . 
Inlenl&tional_t due .... . 
Fund for .... couragement of ocieD-
tificio~tion ....... · ..... . 

e ~of"[..::'-tip't:~= 
Gatuahiin .................. . 

7 Go~t atud""ta' upomM io. 
f_counlnea ............ .. 

41 

(Yen) 
122.460 
33,665 

134,531 
7,OUI 

51,913 

100,000 

254,507 

(Yen) 
704,131 
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( Chapter 2-Central Meteorological Observatory ........... . 
< (Yen) 

Section 1 Salary......................... 26,860 
2 Busin ... transaction expenses. . . • 49,857 

Chapter ~Latitude Observation ....................... : . 
Section '1 Salary......................... 6,190 

2 B~ transaction expenses. . . . 3,328 
Chapter 4-Pbysician and Pharmacist El<8JDina,. 

tion Expe .................................... . 
Section 1 Salary......................... 2,320 

2 Busin ... transaction expe....... . . . . 36,611 
3 Hospital, expe....... . . • • . • • • . . . . . . 41,339 

Chapter 6-Universitiell'and Libraries ...•••..•...•.•...•.. 
Section 1 Tokyo ~mperia\ University. . . . . . . 1,360,000 

2 Kyoto Imperia\ Universitr. . . . . . . 820,000 
3 Toboku Imperia\ Universtty. . . . . . 631,205 

: ~=~!"Tu~~~~~~:::::: 2,~;= 
Chapter 6--Oenera.J Education .........................••• 

Section 1 Su=?:..,~rimary education . . . . 2,000,000 
2 M' us expenses. ...... ... 000,000 

Chapter 7-Technical Ed~cation ......................... . 
Section 1 Technical education 8IIbsidy . . . . . . 280,000 

2 Enoouragemen~ of technieal educa-
tion. . . . . . . . . . . . . . . . . . . . . . . . . 12,995 

3 College for technical school teach.... 25,006 

(Yen) 
76,717 

9,518 

80,270 

5,929,467 

2,600,000 

318,000 

< Chap';' S-Old Shrine Temple Protecting Funda... .. .. .. . .. 150,000 

Chapter 9-Miscellaneous Expenses ......... : ............ ' __ ..:.2,845_ 

Total. . . ... ..... .. . .. . . .. . ... .. .. .........•.•••..... .. .. . 9.770,948 

AgricuItare 

Chapter l-l>epo.rtment ProPer .......................... . 
(Yen) 

Section ~ ~;';';i~:''''':::::::::: 27j;!: 
3 Miac.saIari .. aDdexpenses....... 84,979 
4 International agreemen~ due. . • . . . 20,923 
5 Weight and measure expenses.... 49,727 

~. ~=:.iMe::: :.................. ~~~ 
8 FiBbing oupervisinr; expenses. . . . . 28,149 

Ig L"!!.:::t~:i ~ 10,707 
olli........... ................ 7,500 

Chapter ~Pateut Bureau ..............•................ 

SecIioa ~ ~~:::::::::::::::::: ~;= 

~t~:::~ ~ ~ ~ ~ ~ ~ ~ ~ ~ ~ ~ ~ ~ ~ ~ ~~ .... ~~ 
3 Enterprile _. . . .••.•.•.•. 3,296,-

42 

(Yen) 
553,016 

165,866 

4,385,075 
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Chapter 4-MiDing Offioo Expense ....................... . 
(Yen) , 

Seotion 1 Salary......................... 211,560 
:I Offioo expense .••• '. • • • . . • • . • . . . • 160,885 

Chapter 5-Agrioultural Experimental Station ............. . 
Seotion 1 Salary......................... 71,500 • 

:I Enterprise expeneee. . . . . . . . . . . . . 102,576 
Chapter 6-Fiahery School. ............................. . 

Bootion 1 Salary......................... 32,300 
:I Enterprise expenses. . . . . . . . . . . . . 91,956 

Chapter 7-Bilk Co~ditioDiDg House ...................... . 
. Seotion 1 Salary ......................... ,' 22,080 

:I Enterprise expeneee. . . . . . • . . . . . • 65,771 
Chapter 6-Cattle Breeding ............•...•... ~ •........ 

Bootion 1· !'laIary......................... 24,110 
:I Enterprise expeneeo............. 193,993 

Chapter &-lDdustrial Experimental Station ............... . 
Seotion 1 Salary......................... 54,100 

:I Enterprise expenses. . . . . . . . . . . . . 131,798 

Chapter IG-MattiDg EmmiDing Station .................. . 
Bootion 1 Salary......................... 13,210 

:I Enterprise expenses............. 41,946 

Chapter 11-8ericioultural EmmiDiDg Station ............. . 
Bootion 1 Salary..... . . . . . . . . . . . . . . . . . . . . 70,210 

2 Enterprise expenses. . . . . . . . . . . . . 274,621 

Chapter 13-Hospital for Cow Diseaae ......•..........•... 
Bootion 1 Salary......................... 8.448 

2 Enterprise expenses. . . . . . . . ..... 76.175 

Chapter IS-Botanical Experimental Station .............. . 
Bootion 1 Salary......................... 13.540 

2 Enterprise expenses............. 21.156 

Chapter 14-8uhoidy Funds ............................. . 
Bootion 1 Agrioultural Aaoociation . . . . . . . . . 85.852 

:I Industria\ experimental aohooI. • . . 114.569 
8 Preven~ Sericioultural diaeuo. . . . . 60,097 
" &pan silk oloth uaminiDg expo . • 18,476 

(Yen) 
362,446 

174.076. 

124.256 

87.851 

218.103 

195.898 

55.156 

344.831 

84.628 

84.696 

278,994 

Chapter 15-MiIIoeIlaneoua Expeneea...................... 65.554 

Total .•.•.•...•.................•....•.•...•............. --',-13-....... --0 

(Yen) 
ChapW 1-Departmen~ Propor. • • • . • . • . • . • . •• • • • • . • . • •• •• 29,676,859 

. (Yon) 
Seo\ion 1 Salary..... . . . . . . . . . . . . . . . . . . . . 2,866.357 

2 Enterprise _.. . .. . . ...... 22.588,208 
8 Varioua rMurned fonda. .... ..•.• 4,210.200 

: t.~~.~.,i.;.;:::~ ~ 
6 SocrH"";"' •••.•..••.•.•. ~ . . . 6,000 

48 
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Chapter 2-Bhip Route Expenses ........................ . 
• (Yen) 

Section 1 Salary......................... 211,821 
2 Enterprise expenses............. 178,146 

Chapter ij-Mercantile Marine School. ................... . 
Section 1 Salary......................... 52,510 

2 School expense. .. . . . .... .. .. . . .. 138,875 

(Yen) 
389,971 

191,385 

Chapter 4-Annual Allowance and Pension. . . . . . . . . . . . . . . .. 36,557,669 
Section 1 Annual allowance. . . . . . .... ..... 10,382,935 

2 Pension........................ 26,174,734 

ChaPter6-~U8 Expenses... ...•... ............. 61,210 

Total. . . •..... .. .. ..•.. ....... .•.... .. ... ....•.. .. .. .. ... 67,5>I.B44 
Total Orclirwy E%penditure ••.•.•••••..•.••.•••..........•. 397.450,241 

limaordina", 
Foreign afiainl ...................•.•.................•.. 
Home afiainl .................................. : .......•. 
Finance .•.........................•.................... 

fEr~::::::::::::::::::::::::::::::::::::::::::::::::: 
Public instruction .•...............................•.•.•. 

~~"'!:~.~~:::::::::::::::::::::::::::::::: 

2,226,600 
34,589,037 
25,878,478 
15,383,330 
53,418,061 

880,664 
693,073 

7,222,663 
15,558,186 

·'!otaI ... '. . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . .. 155.958,186 

Total Ezt><;nditure. • • • • • • • • • • • • . • • • • . • • • . • • • • • • • • • • • • • • • • •• 553 ..... .334 



PART IT 

THE JAPANESE FINANCIAL DEPA~TMENT 

THE ORGANIZATION AND THE FUNCTIONS OF 
THE FINANCIAL DEPARTME~T OF THE 

JAPANESE GOVERNMENT 

By HYon Ouem 

INTRODUCTION 

The faot that the expenditllI'Bll of the government tend to 
increase year by year is evident from the following figures: 

lat 1868-1869) 
6th 1878) 

11th 1878-1879 
16th 188lH884 
lIlot 1888-1889 
26th 1898-1894 
Slot 1898-1899 
36th 1908-1_ 
41.t 1905-UK19 
46th 1913-1914 
t9th 1918-1917 

DPBNDlTUBII (o .... B.&L Aooomrr) 
Yen 

30,505,085 
62,678,600 
60,941,335 
81,030,700 
81,504,024 
84,581,071 

219,757,588 
249,598,131 
636,361,093 
573,633,025 

(FA) 588,402,334 (See p. 44) 

The work of estimating these expenditllI'Bll, and of raising 
revenues to meet them, baa increased in the course of the years, 
though not proportiona\ly, and baa led to the growtli of the 
Financial Department. 

Three stages may be discerned in the history of the growth of 
the Financial Department. The first stage, which covers the 
first three years of Meiji Era, was the age of disorder. During 
the Restoration War the Japanese Government had difficulty in 
raising revenue, for such power was in the hands of the Shogunate 
at that time, that the expenditures for the war and other de
mands had to be met by borrowing money from individuals. 
One of the prominent statesmen who constituted the new govern
ment, under the direct control of the Emperor, took all the 
responsibility for financing the government. 1\ would be almost 

t5 
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nmpossible now to trace back the vari01l8 steps and procedures 
followed UIIder that regime. 

The second stage in the history of public finances began when 
Hirobumi I to (later Prince I to), the Chief of Taxation and Cur
rency, on hi.! return from the United States, to which he was sent 
in 1870 to learn about the treasury system, prepared a memorial 
proposing. a change in the organization of the Financial Depart
ment. In the memorial he said that since the Financial De
partment was the centre of control over the expenditures of 
vari01l8 offices and o~er the administration of taxation and cur
rency regulations, it, would be advisable to divide it into eleven 
burea1l8 each under the direction of a Chief. Those proposed 
b~1l8 were the Bureau of Taxation, The Burea1l8 of Receipts 
and Disbursements, the Bureau of Accounting, The Bureau of 
Auditing, The Bureau of Minting, The Bureau of Record, The 
Bureau of Paper Money, The Bureau of Statistics, The Bure/lu 
of Building and The Bureau of Publishing. 

The government adopted the plan and for about seventeen 
years the financial organization remained unchanged except in 
IlIIl8Il dl'taila that were developed by current demands. During 
(hese years varW1l8 plana of raising revenues and of control over 
disbursements were trioo-ith some plans 8IlCCe88ful and poaai
bly more, unsuccessfu). The land tax changed from a rice tax 
to a money tax; the National Bank Act which followed the 

• American system was rep1aced, after a trial which had an unsatis
factory reault, by the Bank of Japan, a central bank modelled 
upon the Belgian system. 

It was in 1886 that the Firat Imperial Ordinance concerning 
the organization of all departments of the government was pro
mulgated (to be modified later,in 1893). At that time the govern
ment was preparing for the inauguration of the Imperial Japanese 
Constitution and it was very important to establish an efficient 
businees system with modern methods in all branches of the 
government, 80 that when the Constitution was inaugurated 
and the Diet came into existence, the government could 
easily adapt itself to the new circumstances. The functions 
of the chiefs of departments were defined, the IlCOpe of busi
nees of each department was fixed, the divisions of the burea1l8 
were changed and the fundamental principles of the present BY'
tem were laid down. 
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THE FUNCTIONS AND THE POSITION OF THE FINANCIAL" 

DEPARTMENT 

The Constitution of the Japanese Empire has an article 
which gives the Emperor the power to lay down the. organization 
of the Executive and to appoint and disIniss all military and 
civil officers of the government. (Imperial Japanese Constitution 
Art. 10.) . This naturally enables the government to'change the 
structure of the administrative system at its own accord and 
judgment, thoqgh the fundamental fel\tures have remained 
unchanged since 1893, the year of the promulgation of the Im
perial Ordinance concerning the organization of all depart-
ments of the government. , 

The Japanese Government haa nine departments, each IMpart
ment under the care of a Secretary of State. The Secretary of 
State, who, hereinafter, will be termed a Minister, is held directly 
responsible to the Emperor for the conduct of his office. (Impe
rial Japanese Constitution Art. 55.) On the other hand, and at 
the same time, he takes the post of the chief of his depart
ment and represents the government as to the affairs of that 
department; so to speak, he is the connecting link betlween the 
policies of the government and the business of the State and 
through him all policies of the government in power are put into 
the sphere of the business of State. The nine departments are 
the Foreign Affairs Department, the Home Affairs Department, 
the Financial Department (which corresponde to the Treasury' 
Department in the United States), the War Department, the 
Navy Department, the Justice Department, the Education 
Department, the Agricultural and Commercial Department and 
the Communication Department. Besidee these there-are a few 
small but important bureaus which stand under the direct control 
of the Prime Minister, such as the Bureau of Legislation, the 
Bureau of Decorations, the Bureau of Printing, and the Bureau 
of Railways. Furthermore, there are two important offices, the 
Board of Audit and the Court of Administrative Procedure, 
both standing outside of the Executive, with power to super
vise the Executive Administration. 

The scope of busin_ which each department is to undeNke 
is laid down in the Imperial Ordinance of 1893, and if any con
Bicts occur between them they are to be decided in the Cabinet 
Council, which consists of the Prime Minister and the nine other 
Ministers. 
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o The Financial Department, according to the said Ordinance, 
is to oversee an financial affairs of the State including the busineBB 
concerning the balance account, cash account, taxes, national 
loans, currency, deposit in the Treasury, safe-deposit in the 
Treasury, ba'nking and trust bUBineBB, and the supervision of the 
financing of the municipal and other local administrative organ
izations. (Imperial Ordinance, 1893, No. 209, Art. I.) 

The Minister, the chief of department, is not required by law 
to consult with the Prime Minister or other Ministers as long as 
he is faithful to the duties which are &88igned to him by the 
Constitution. However, if he neglects these responsibilities, the 
Prime Minister may tail to keep his Cabinet in unity and bar
mOllY and this may lead to the collapse of the Cabinet. 

ThA 'Secretary of State for the Financial Department (accord
ing to Japanese usage the "Minister of Finance "), bears three 
different relations to other agencies in the conduct of his office; 
first, toward other Ministers and the Prime Minister; eecond, 
toward the Diet and the Board of Audit; third, toward the 
nation at large, not through the Diet. An explanation of these 
three relations is required to understand the position of the 
Minister.af Finance. 

"In the first position he stands as the chief of a department of 
the government against the other Ministers as the chiefs of other 
departments. Representing the governmental finances, he 
hears the demands for money from all parts of the government 
'and compares these demands with the posBibility of increasing 
revenue, for which he is altogether responsible. He gets the 
estimate of the next year's expenses from all parts of the govern
ment in order to make up the budget, and in the course of this 
bUBineB8 }1e receives the demands of the other departments, 
especially those calling for an increase of expenditures for new 
enterprises. Before he can consent to the new enterprises and 
the increased financial demands, he must find BOme source of 
revenue eufficient to meet them. The rough tota1 amount of 
the following year's revenue can easily be anticipatecl---Although 
the revenue of the government may increase, or may decrease,. 
to a certain extent yearly-because the kind and the rate of 
taxes are fixed and eannot be changed without the consent of 
the Diet. This stability of income inclines the Minister of 
"Finance nsually to deny the new demands from all parts of the 
government unless the increased expenditures can be met easily 
without levying any new taxes, or raising any new loans. If the 

48 



Ministers of other departments hold to their opinions and pro}
ects and do not agree with the Minister of Finance, IfS is often the 
case, the conflicts between them must be decided in the Cabinet 
Council. 

In the second relation, the Minister of Finance represents his 
department in the Diet, and gives explanation of the budget bills 
(bills relating to taxation, national loan, money and banking and 
monopoly) and the settled account, and answers the inquiries 
and questions raised in the Diet. 

The acoeptance of the budget in both Hpuses is a vital question 
for the Executive; upon it the fate of theoCabinet depends; with. 
out it the Executive is no~ permitted to lIay even a penny for 
new enterprises; and while the Constitution gives the Executive 
the power to make expenditures according to the last' yek's 
budget in case the budget is not approved (Imperial Japanese 
Constitution Art. 71), the government naturally dislikes to fvJl 
back on a previous budget. In this phase the Minister of Finance 
playe the most prominent rOle of the nine Ministers. 

When the budget and bills are pending in the Diet, they are 
examined by the committees appointed in each House. Many 
questions and inquiries which demand the answers of tile Execu. 
tive come from the committees; the Minister is kept so busy that 
he oannot respond to all of them; for this reason many "Govern. 
ment Delegates" are appointed from among the civil officers 
and technical experts of higher rank and they take the place of 
the Minister and explain the will of the Executive. 

In the third relation, the Minister transacts business in many 
waye, Sometimee he' acts as the legal repreeentative of the 
State and givee orders to the nation, and at other timee, on his 
own initiative, he acts as an advisor of the people. 

The raising and collecting of taxes, the issuing and iedeeming 
of bonds and many other affairs of state are executed in his name, 
as will be explained in the following pages. 

TuB OaOANllATlON 01' TUB FINANCIAL DspARTIIlINT 

The Financial Department of the Japanese Government con· 
sists of two syetems, and both combined are under the jurisdiction 
of the Minister of Finance; they are the CentraISystem-or rather, 
what might be called the Financial Department propel'-&lld the 
Local System. To the latter syetem belong ninety-nine Revenue 
Offices, eigM Revenue Superintending OffiCes, and Biz Custom 
Houses. Beeidee these, the Monopoly, Bureau and the Mint 
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Bureau may be classified 88 belonging to the Local System, al
though their relations to it are somewhat different from the 
revenue institutions, for both bureaus constitute very large and 
modem establishments. 

Aside from the offices belonging to the Local System, the 
organization of the Financial Department proper, which might 
be compared to a tree trunk with many branches, will be de
scribed. 

Under the Minister of Finsnce and his assistant, the Vice
Minister, the Financit¥ Department proper is divided into one 
Secretariate and four Bureaus, each having its particular sphere 
of business. . 

I. Il'¥. M inisfer' 8 Secretariate 

In the Secretariate, all confidential busin_ of the Department 
is,transacted by the Minister and the Vice-Minister. The office 
is divided into two sections, each having a civil officer of higher 
rank 88 its chief. The business assigned to this division is as 
follows: 

(A) The Section of /he Seeretariate Proper 
1 ~ Confidential affairs of the Department and the Minister· 
2. Appointment, dismissal, and promotion of civil officers 

and clerks. 
3. Keeping signs and seals of the Department and the 

Minister. 
4. Mailing and receiving official and private letters of the 

Department and the Minister. 
5. Editing and publishing the monthly and annual re

ports of the Department. 
6. ,Editing and keeping the publie documents. 

(B) The &dion of Account. 
7. Estimating the expenditures and preparing the budget 

of the whole Department. 
8. Auditing accounts and balancing of settled accounts. 
9. Taking care of governmental properties of the Depart

ment. 

IL The BUTeau of Account. 
Every proposed expenditure of the government, including 

General Account and Special Account, is to be estimated aod 
examined before it is put in the budget. And, furthermore, 
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every expenditure must be examined and tested before it in 
registered in the Settled Account. All estimatinl!\ examining 
and filing of the budget and Settled Accounts are attended tD in 
this Bureau. Under the chief, several civil officers of higher 
rank take care of the business, dividing it into two IIf'etions; each 
has its ohief-in-charge. 

(A) The S6Iltion of Budget and SeUled Account 
1. Estimating and examining governmental expenditures 

of either the General Aocount or Special Account. 
2. MakiDg up the Budget Gener&! Account as well as 

Special Account. . 
3. Making up the Settled Account and General Account 

as well as Speoial Account. 
4. Superintending the finanping of the municipal and 

other local self-administrative organisations. 

(B) The Section of Bookkeeping 
5. Keeping a General Ledger of governmental revenue 

and expenditures. 
6. Filling in the daily and monthly balance shee~ of the 

Governmental Aocount. 

III. The Bureau of Tazation 
The Bureau is the centre of business concerning the taxes. 

Several civil offioera of higher rank take charge of dividing the 
business into two eections. 

(A) The SeMon of D-nc Tazea 
1. Levying and raising domestic taxes. 
2. Superintending all Revenue Offioes. 
3. Keeping a Land Ledger by which the land tax is levied. 
4. Supervising the revenue plan of the municipal and 

other local self-administrative organiatiOllll. 

(B) The ScMn of Tariff 
5. Levying and raising tariff. 
6. Superintending Custom Houses.. 
7. Supervising exports and imports. 
8. Administering \he Bonded Warehouaes and Custom 

WarehOWl88. 
9. Investigating \he tariff system. 
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iV. The Bureau oj Finance 

The folloWing Governmental business belongs to this Bureau. 

(A) The Fisc Section 
1. I8vesting government funds. 
2. Supervising income and payment. 
3. Investigating and supervising the currency system. 
4. Investigating money market. 

(B) The Section oj National Loan 
5. Raising and".redeeming of National Loans. 
6. Investing &md keeping of savings entrusted to the 

government . 
• • 7. Taking care . of the safe deposits entrusted to the 
government. 

V. The Banking Bureau 

1. Superintending of all kinds of banking institutions 
including the Central Bank, Hypothecating Bank, Colonial 
Banks, Ordinary Banks, Savings Banks, and banks which 
have trust business. 

2: Superintending of the bond issue of banks. 
3. Subsidy for Banks. 
4. Examining of bank&-all kinds. 

Besides tbe above mentioned there are two councillOl'8 with 
several assistants who act as the legal advisore of all bureaus and 
sections. All important documents must pae8 the examination 
of these councillors as to their legality before the signature of the 
Vice-Minister or the Minister is affixed. 

Two Councillors, four Chiefs of Bureaus, and some of the 
Chiefs at Sections often hold meetings presided over by the 
Minister or the Vice-Minister, which are called "Councillors' 
Meetings n, to discuss the important problems of the Department, 
especially all kinds of bills and budgets. 

Although the Constitution bestows the right to take the initia
tive in making the law upon both the Diet and the Executive 
(Constitution Art. 38), in aecordance with a long established CUll

tom of Japanese politics, the initiative is taken more often by the 
Executive than by the Diet. Be that 88 it may, it is very difficult 
work to prepare all bills necessary for the administration and the 
welfare of the nation. H the Minister or the Vwe-Minister BeeS 

the necessity of some legislation, he gives his plan and suggestione 
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to the Chief of the Bureau concerned and asks him to prepam 
the bill; if the Chief of Bureau himself finds such a Deed, he acoo 
only with the consent of the Minister. Bills thus prepared in 
every bureau are sent to the Minister, who calls the Council
lors' Meeting to have them discU888d and approved, 

If the bill is an Imperial Ordinance or "the law in a narrower 
sense, " for which the approval of the Diet is necessary, it goes to 
the Bureau of Legislation under the control of the Prime Minister 
and the Cabinet Council to bs examined before it is put into 
effect, with sanotion of the Emperor, or brought forward to the 
Diet, and if it is a Departmental Ordinanie, it becomes effective 
when published in the Official Gazette witil the signature of the 
Minister. 

Tull ApPOINTJlIINT AND TBII QUALIFICATIONS 01' TBII CIVIL 
OFFICERS 

The following five classes of civil officers will be describsd 
under separate headings. 

1. The Civil Offioer of higher rank (Koto-Kan). 
2. The Civil Officer of lower rank (Hannin-Kan). 
3. The Technical Expert of higher and lower ranks .• 
4. The Vice-Minister. 
5. The Parliamentary Secretary and Assistant Parliamentary 

Secretary. '. 

I. Tile CWil OJficer oJ Higller Rank 
The civil officer of higher rank, who corresponds to the com

missioned officer of the Army and Navy, holds a very importent 
position in the Department as the Chief, or the Chief Clerk, of 
the Bureaus or the Sections, and his opinion often has weight in 
appointing, dismissing and promoting the civil offiCers and 
technical experts of whom he is in charge, although he is not 
legally given power to make recommendations. 

About twenty of the civil officers of higher rank are in the 
Financial Department proper and more than two hundred are in 
the Local System of the department. 

No one is entitled to the position of civil officer of higher rank, 
unless he has satisfactorily passed the proper qualifying examina
tion, and has received his diploma as evidence thereof. The 
higher civil service examination, as it is called, is held once a 
year in Tokyo, and gives the candidate a chance to receiw the 
diploma which is an indispensable qua1ification for the civil 
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.service in any branch of the government and to any higher P08i
tion in all eentral departments as well as all local governments, 
-except the Foreign Affairs Department, which hu an examina
tion system of a somewhat different kind. 

The C8.IIjlidates for the diploma have to go through three 
stages of the examination. First, their knowledge of foreign 
languages is tested; they can choose either English, German or 
French; and at the same time they must write an essay on a 
given current political or legal problem. The fortunate candi
dates who have passed this first test must next take what is known 
as the "paper examiootion"; the subjects to be tested in this 
stege are constitutional and administrative law, political economy, 
civil law, criminal law, and international law; and they have an 
ofjtional question on civil proce1l8law, or criminal proce1l8law, or 
oommercial law, or science of finance. Passing this, they come 
to the third and final examination, which tests the knowledge of 
the candidates in discussing and debating the same subjects as 
required in the second written examination. When they have 
passed these difficult examinations successfully, the diploma is 
given to them. 

It was in 1898 that the system of examination was inaugurated 
£Or the purpose of checking the bad infiuence of political partisan
ship in the appointment of governmental officers, which might 
spoil the efficient management of the governmental business. 
But there are some opinions against this method of selecting 
officers; some insist that it is too rigid and that 88 a result the 
government may miss chances to secure more able, competent 
men who have no diplomas. Others are of the opinion that too 
intimate a connection exists between the examination of the 
higher civil service and the law Col\ege of The Imperial Univer
sity (of Tokyo and Kyoto), especislly becau.ee of the fact that 
almost all examiners are choeen from the professors of the Col
lege; this, it is asserted, produces two lamentable effects: first, 
it interferes with education in the college, making it an institution 
of preparation for the civil service; secondly, it makes the officers 
too academic; 88 a result, the col\ege student lacks independent 
judgment and the civil officer of higher rank often lacks that 
common sense which is indispensable for suooeasful busineM 
management. 

It is natural that in such lID old and aristocratic community 88 

Japan, special respect is paid to the IDIUl in authority, even if he 
does not deserve it, and this simple fact is enough to attract 
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ambitious youths to the career of civil officer. Many of them 
enter the College of Law in the Imperial University in order to 
prepare for·the higher civil service emmination. After four years' 
study they try the examination, and it is only the capable who 
are able to pass it and receive appointments &8 civil ,officers of 
higher rank. No matter how much this system may be criticised, 
the writer ventures to say that it is this system that has enabled 
the government to be conducted by men of modem ideas who 
have been educated in domestic and foreign colleges, and to them 
may be attribute!! all the merit of the sys~matic management 
which is evidenced in the Japanese govel1lIllental departments. 

Every year the Minister of Finance selecte several young men 
from the successful candidates in the examination and appoints 
them to the vacant positions. These newly appointed cadetA 
learn business practices under the supervision of the Chief of the 
Section until they are promoted to a position of higher rank ~. 
the Custom Houses, Revenue Superintending Offices, or the 
Financial Department proper. 

2. Tite Civil OJfi«r of Lower Rank 
There are one hundred and twenty civil officers of lowvr rank 

in the Financial Department proper, and more than fifteen hun-. 
dred are within the Local System all over the country; they are 
the soldiers who fight the battle of business management. The 
diploma of civil service examination, which is issued by govern
ments, sometimes prefectural and sometimes central, is a n_ 
eary quali6cation, though the certificate of successful completion 
of five years in the eecondary schools can be used instead; 
arithmetic, Japanese language, Chinese classies, elementary law, 
and elementary economies are the subjects of this examination. 
The treatment of these governmental clerka is DODe tOo good, 
even in comparison with those of clerka in private firms, espe
cially &8 regards salary, and it iseaid that this fact oftendiscour
ages ambitious boys from entering this kind of civil service. It 
is quite true that their salaries are often ecarcely enough to 
maintain their families, and that they have a rather dark future, 
for they are seldom promoted to be civil officers of higher rank 
by .. special order". 

3. TM TecAMcal Ezpena of Hif- fIftd I.- RaM 
Many technical experts are employed &8 suneyora of tariff 

&lid engineers of tobacco, salt or camphor factories; their treU-
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• ment, salaries and rank are just the same 88 those of ordinary 
civil offieers. There are three officers of higher rank, twelve of 
lower rank, within the Financial Department proper; eighty of 
higher rank, and more than nine hundred of lower rank in the 
Local Sylif,em, who may be classified 88 technical experts. No 
special examination is necessary for them, though they are usually 
picked from the graduates of technical colleges of the Imperial 
University (Tokyo, Kyoto, Fukuoka and Tohoku) or other 
technical schools of lower grade. 

4. The Via-Minure;. 

The scope of the field in which the Vice-Minister acts is 88 

7ide 88 that of the Minister, for he is not only the actuai88Bistant 
of tne Minister, but also often works 88 if he were the Minister. 
The Vice-Minister is chosen from the civil officers of higher rank 

.in the Department, in accordance with custom. 

5. The Parliamenl4ry Secretary and A.BiBtant Parliamenl4ry 
Secretary 

Re~ntly these two names, "Parliamentary Secretary" and 
." Assistant Parliamentary Secretary", were add~ to the list of the 
governmental officers. As the names themselves imply, their 
main function is to act 88 the Government Delegates in the Diet, 
to explain the intention and will of the government eoncerning 
the budget and other measures pending in the Houses. They are 
appointed from the members of both Houses with no regard to the 
diploma for civil service. It is said that the Vice-Minister, and 
other governmental officers, being busineBB men, and having no 
_t in the Diet, often fail to read the feeling of the Houses; there
fore, tWo members of the Diet are chosen 88 members of the Exec
utive, and the rale of interpreter of the policy of the government 
is given to them. In this way, friendly relations are maintained 
between the Executive and the Diet. Furthermore, this new 
way of appointing officers is supposed to give the members Or 
both Houses a chance to learn government business, 88 very often 
they have little or no knowledge of how to manage it. In BOme 
quarters, it is believed that this is but a needl_ appendage 
which only disturbe busines&-like administration. This criticism 
arises from the fact that they are said to be !eBB wen informed 
than the former parliamentary delegate who W88 only a business 
man. 



PART III 

GOVERNMENT OF THE. CITY OF TOKYO I 

By BABON Y. SA-UTANI, 

FurtrUII' Mal/M' of Tokl/o, furtrUll' Minister of Finance 

CHAPTER I 

ORGANIZATION FOR LEGISLATIVE AND EXECUTIVE.." 
CONTROL 

The government of Tokyo has passed through various stages 
of development, each of which may be rightly regarded 88 an 
improvement on the last. Through all the numerous changee 
that have taken plaoe in municipal administration during the last 
one hundred years the general tendency has been toward ireater 
autonomy. During the Tokugawa regime the city governmen' 
W88 partly under the authority of the bakufv and partly under 
the mochikaisho, a syetem representing the property-holders on 
the streets in each ward. This eyetem W88 replaoed in 1873 by 
the WeiaenkGiBho, a eon of Board of Works, whoee function W88 

repair and construction of roads and bridgee 88 well 88 a general 
supervision of city interests. After Yedo assumed the name of 
Tokyo in September, 1868 ~ body was again abolished in 
favor of a new adminietration under the governor of 'Tokyo 
prefecture. In 1877 the city adminietration was stiIl further 
amended and improved, and thii governor's sanction obtained 
to publio election of aldermen and city officials. A' ~ ~ 
the administration was divided into 'WO departments: one for 
discussing and p\anning the interests of the city, and the other 
for executing such plana as well as attep.ding to the various 
departments, such as finanoe, education, sanitation and ceme
teriee. U will be seen Ulat herein lay the germ of the later 
evolution toward modern municipal governmen'- The evolution 

I Re~1ed. by permiooioD, hom "The CiV of Tokyo", oompiled bJ &be 
IIlllDloipal .... \hciri1iea and pubIiohod in 191'-
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AREA OF GOVERNMENT LANDS IN DETA'IL . 
LANDa ROADB IMPBRIA..L 

DIlTACUIlD BURINIC8 IMP. 
OFPICIAL HOUBB ADJOIN- AND 

RIVBRS 
WARD. PALACII 

PALACII 
AND BlAL 

LANDS BITB8 'NO EMBANK-
AND 

GROUND TBMPLlIIB PRlNeiD8 
RIVBRS MENTB 

DYK.lIl8 

. 
10..00' Iaubo lou&. Iaubo Iaubo Iaubo Iaubo Iaubo Iaubo 

81 

Kojlma.hi .. 696,643 14,056 61,900 87,470 486,243 45,000 - 388,800 179,700 
l{anda ..... - - 3,300 - 49,403 - 600 405,300 48,000 
N ihollbaahl . - - 300 - 3,097 - - 137,400 141,600 
Kyobaahi ... - 74,914 1,200 - 116,218 28,590 600 221,700 84,000 
Shib ....... - 17,346 25,260 33,891 350,019 2,400 - 204,900 23,400 
Aaabu ..... - - 12,360 - 62,033 6,900 800 108,000 11,700 
Akaaaka .... - 184,286 4,920 12,064 286,309 800 - 80,100 25,600 
Yo""uya ..•. - - 6,250 - 86,381 - - 64,000 10,200 

~:!~l)k;.~. : - - 19,800 - 825,387 - 300 112,500 30,000 - - 42,900 - 297,347 2,600 - 145,200 16,800 
Honl\O ..... - - 24,000 - 165,374 300 800 96,000 12,000 
Shitaya .... - - 30,000 - 298,251 33,000 - 112,200 15,000 
Aoaku ....... - - 33,300 - 36,815 3,000 - 141,000 82,500 
Honjo ...... - - 16,450 - 117,172 - - 154,200 153,300 
Fukall"wa .• - - 10,600 - 248,555 600 - 129,000 193,800 

Total .. 595,645 293,550 280,440 83,415 2,937,604 123,690 2,100 2,490,300 1,027,500 
-- - -~~- - - - -

''I'h. Japan_ IIubo iI equivalent to 36 IquaN reot, or 1~ of .... & ..... 

LAKEB 
ellM£.-

AND 
TERlES 
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300 -
300 15,900 

. 
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NEOU8 
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23,100 -
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8,700 
4,800 
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1,500 
6,000 

,24,600 
154,200 

1,500 
8,400 

300 
185,700 

485,000 

. 
ORAND 
TOTAL 

l&ubo 
1,802,113 

529,703 
282,397 
529,922 
680,615 
206,093 
006,619 
157,331 
493,987 
640,647 
452,174 
489,951 
305,015 
44O,42'l 
768,455 

8,285,444 

~ 
i 
... 

~ 
:l! 
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MUNICIPAL OIlQiJ.NIZA'I'ION 0' 'I'OKVO 

toward self-government received a decided check, however, & 

few months later, when all official business of Tokyo was handed 
over to the management of the prefecture. In the fifteenth 
year of Meiji,' as a result of a general reorganization of cities. 
towns and villages throughout the Empire, Tokyo r.gain went. 
through a system of municipal reform, ensuring a greater degree 
of self-government. Acquiescing in the spirit of the age, the 
central government now issued an ordinance conceding local 
autonomy to towns and cities, the fifteen wards of the city of 
Tokyo were reco.gnized as legal divisions' ,of the municipality, 
and in Osaka and Kyoto, as well as in tAe capital, municipal 
governors were appointed with attendant bfficiais and offices. 
The citizens of the metropolis were not satisfied with the degree of 
autonomy accorded, and began to agitate for a separate' anel 
independent municipal government; and finally in the thirty
first year of Meiji the city administration was thoroughly re-, 
formed and placed on a strictly modern basis. 

From this time the modernisation of the city both in policy 
and appearance went on apace. Municipal buildings were con
structed and an efficient government duly inaugurated. An 
ordinance issued by the Imperial Government concedeq a full 
revision of the old system, providing for aldermen, and mayor,' 
with city assembly. The function of the city assembly, with ite 
seventy-five members, is to express and enforce the will of the 
citiaens. The mayor is vested with the right of calling the 
assembly together whenever he deems it necessary for the trans
action of busintlllll. In addition there is the Municipal Council, 
which consiste of the mayor, the deputy mayors, and members 
elected out of the city assembly. Two ShiaanyOll, one honorary 
and the other sa1aried, are entrusted with the managep1ent of 
certain special works by the mayor, and are present at the 
Council only when their respective duties so require. Then each 
city ward has ite own assembly 88 well; and the ward assembly 
decides the business of the ward. The mayor has the general 
Bupervision and control of the whole city; and all subordinate 
powers do duty under him. He is assisted by three deputy 
mayors and two S1ri8cmyoa, chief and assistant treasurers, num
bers of committees and assistante of staff, all of whom mllBt carry 
out the directions of the mayor. 

• The Meiji ... bopa in 1867, a& &be .... '" &be Tokup_ ... &be 
termiDa&ioG or &be Sbo&waa--

sa 



JAPANB8B PUBLIC nNANCBB 

( Under the two deputy mayors are the following divisions of 
city administration: 

Secretary 
General Affairs 
Educa'tion 
Sanitation 
Estate 
Civil Engineering 
Finance 
Accounte 
Special Water-Works Improvement 
Special Sewerag~ Improvement • 

• TI:rere are also various other offices devoted to the interests al 
the city, such as the Electric Bureau for the management of 
lighting and rapid transit; bureau for improvement of water 
supply; bureau of tree planting; asylums; hospitals; charitiell; 
and libraries. There are committees of investigation to take 
into copsideration all matters that require examination in the 
intereste of the city; committees for the selection and appoint
ment of inspectors of hygiene and sanitation; a pommittee for 
the investigation of plans for harbor improvement; an educa
tional committee for the control of public schools; a committee 
for the promotion of commercial and industrial interests. The 
main offices under the municipality are the Sewerage System 
Improvement Section, the Water System Extension Section, the 
City Electric Bureau, the Sanitary Experimental Station, Labor 
Exchange, Charity Hospital, the City Asylum and the Disin
fection Station. 

The f,!llowing are the main municipal offices with their locations: 
OI'rICB 

Tokyo City Hall 
City Asoembly Office 
Sa.o.itation and Hygiene 
Forestry and Water 
~Offiee 
City Reoenoir 

" u 

~~~ 
City Asylum 
B~eh~tDD 

~~~ 

8uidobubi 
Motomaehi 
8abe-ebo 
Yodobubi 
YuraImdIo 
Otalka eta 
TomaeIU 
Shinbori 

eo 
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Cuy H o8pilala and Disinfection OjJice8 . 
The Komagome Hospital is at Komagome, Hongo Ward; the 

Hongo Hospital at Matsushirocho, Hongo; the Hiroii Hospital at 
Shimo Shibuya, Toyotama-gun; the Okubo Hospital,at Okubo
mura, Toyotama-gun; the City Charity Hospital at the Imperial 
Naval Medical College, Tsukiji, and the City Disinfection Office 
is at Higashi Daikumachi, Fukagawa. 

City Schools 
The Tokyo municipality supports a nUDlber of special educa

tional institutions, among which the mo~ important are the 
Industrial Night School at Mitashikokumachi, Shiba; and an
other of the aame kind at Kikugawacho, Hongo. The .Qit1 
Business College is at Kakigaracho, Nihonbashi; the City Man
ual Training School at Yanakahatsunecho, Shitaya, with public 
schools at Tokiwa, Bancho, f{yobashi and Kojimachi. 

The Hibiya Library is situated at Hibiya Park and the ;Fuke.
gawa Library in the ward of the same name. Besides, there are 
fifteen other libraries in the city. 

Ward Ojicea 
Kojimachi Wani Office 
Kanda II U 

Nihonbaahi II It 

~..f:-W 
Aaabu 
AkaMk .. 
Yotauya H 

UohiJl<)me 
Koiahika_ 

~~ Aoak':' 
HODjo 
Fuk __ 

City Parka 
M ..... 

Kojim .. ehi 
Shimiaudani 
Himy .. 
Sakamo", 

~~u 
Ata&Qyam .. 
Hair. ....... 
Yuahima 
o..banomiau 
Sbilaya 

1 See (oomo1le, pap SS. 

Itchome, Kojimaohi 
Kaki..........m0J.Nihonbaabi 
N iahlki-cbo, AaDda 
Taukiji, Kyobaabi 
Ataao-eho, Shiba 
lehibei-cbo, Aaabu 
Omotemachi Akaoaka 
Araki-cbo YOIBu~ 
Tansum;;cl,i, tTsbigome 
Suido-cbo, Koiahika ... 

~=...::~: fhl:" 
Umamiohi ABaIr.ua-"" 
Aioi-cbo, Honjo 
Reipn-cho. ~-

Nih,!!,baabi 

Sb!!'" 
Koiahib_ 
H~ 

Shilaya 

61 

AJI&,I. 

10,277 ,....".. 
3,328 II 

M,S35 ct 

1,784 It 

1,660 II 

146,038 .. 
.,793 II 

481 u 
8,797 u 

753 I. 

16,~ .. 



" ...... 
Asakusa 
Imado 
Midoricho 
Fukagawa 
Asukayama 
Toranomon· 
Suki)'abashi 
Kakiga.racho 

City Cemeterie8 

" ...... 
Aoyama 
Tachiyama 
Yanaka 
Hashiba 
~ya 
Shibt'y,. Haneoawa 
Kameido 
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LOCATION 

~fusa 
Ronio 
Fukagawa 

~hl"':-= 
~fi:':n~hi 

LOCATlOlf 

Akaaaka .. 
=.r:.. 
Kita~~ 

It°~~~ 

ABIlA 

93,160TIUbo 
1,033 II 

7,915 
19,328 
13,620 " 
1,464 ., 

816 II 
420 .. 

ABEA 

82,639 TIUbo 
6221 u 

33:004 
896 " 

37976 .. 
19;387 u 
3,653 
3,921 H 



CHAPTER II 

METHODS OF FINANCING PUBLIC IMPROVEMENTS 

The finances of the city of Tokyo have ehown abnormal expan
sion during the last few years, especially since the war with 
Russia, keeping pace with the rapid develSlpment of the munici
pality and inBuenced to a great extent by the appropriations for 
the tramway system. The fiscal statement for the year 1912 
represents an income of Y44,360,OOO' with an expendity.re af 
Y33,940,OOO, which was quite a change from two years berore 
when the account stood at Y94,OOO,OOO for income and Y56,OOO,-
000 for Qutlay, the difference bsing due to the municipaliaation 
of tramways. In a ehort time it is expected that the income and 
outlay of the city will reach a normal figure'of about Y23,OOO,OOO 
for income and some Y22,OOO,OOO for expenditure annually. At 
present" the finances of the city ehow a tenfold expansion over 
what they were in 1906. Yet the burden of watioD'has not 
correspondingly inereased, as will be seen from the fact that 
while the annual total taxation for 1904 was only Yl,300,OOO the 
increased indebtedness incurred by acquiring the tramways 
brought the annual taxation up to no more than Y3,300,OOO in 
1912. Thils though the expenditure ehowed a tenfold increase, 
taxation ehowed an increase of only two and a half. This good 
ehowing is due to the rapid increase in the wealth of the city, 
especially in property value and population. 

The city has at present under contemplation numerous under
takings for the improvement of conditions and facilities encoUl'
aging greater development, and these plana involve a vast outlay. 
In order to lighten the burden of taxation to a degree consistent 
with the progress of the people it was resolveil to meet the finan.
cial requirements to some extent by loans. In 1881 a domestio 
loan of YI0,OOO,OOO was Boated for the improvement of streets 
and water system. Again in 1907 a foreign loan was raised 
amountiDg to Y15,OOO,OOO in England, of which Y5,500,OOO was 
UBed to redeem water works bonds, thus clearing oft' the domestio 
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.indebtedness. The present debt of the city amounts to YlOS,-
000,000, of, which the following are the details: 

AMOUNT INTBREST DAft 8ZCUBITY 

£ 1,500,000 5% July, 1907 City water tax 

£ 9,175,000' 5% Feb., 1912 Tramway. 

£10,675,000 

OIUZC'I' 

Riparian and Street 
WorD ' 

Purchase of Tram
wayfYttem 

It is expected that the principal of the bonds for city under
takings will be refunded within the next ten yelll'8, it having Peen 
arranged to redeem 1>onds to the ~alue of Y729,OOO ,.Annually 
after 1916; while th~ indebtedness incurred by the electric tram
way bonds will all be liquidated within the oen thirty-eix years, 
tile .a.rrangement being to pay back YS,40S,OOO annually after 
1916. 

The city, as already suggested, has in view other great under
takings, such as extension of water and electric systems, putting 
in a sewer system, jmprovement of streets, dredging and re
claiming of rivers and water fronts, especipJly the estuary of 
the river Sumida, the erection of more school· buildings, as well 
as n\lJDllrOUS other essentials to modem progress; and to meet 
this anticipated outlay a reserve fund is now being formed, 
which already amounts to Y7,900,OOO, and will be increased year 
after year. In addition to the reserve fund there is a surpl us of 
revenue from each fiscal year, which will go far to meet the 
outlay demanded. How this surplus stands may be seen from 
the city budget for five yelll'8: 

nAB IIlIVElfUlI ZXPERDI'l'UBB BUBPLUS 

1908 YI3,954,766 YI0,518,809 Y3.4-'l5,9.57 
1_ 11.705,401 7,741,853 3,963,t;98 
1910 13,804,553 9,343,613 4,400,940 
1911 91,671,016 83,198,340 8,4lJ2,671 
1912 39,651,918 30,202,438 9,_,479 

In creating this surplus, economy is exercised in ordinary and 
also in extraordinary directions, the former in 1912 amounting to 
Y890,OOO and the latter economy to YSSO,OOO. These balances 
will not be regarded as representing a permanent surplus but 
will be transferred to accounts for succeeding undertakings or 
added to the reserve fund. The following table will show how 
the account works out in the case of Extraordinary Economy for 
one year: 
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rn:1I8 "'co ... IIXPIINDl'I'UlIII SURPLUS BOW DIBPOBBD 01 
Poor Asylum Yl62,806 Y151,881 Y10,925 Transferred to 

next year'a 
BOOt. 

River Landinge 366,076 41,650 324,426 Added to Street 
Improvement 
!Fund. 

·8t"",{ Improve-
4,555,618 Transferred to ment 4,418,892 1,136,626 

Dext year'a 
BOOt. 

Bond Sinking Fund 8,361,924 739,786 2,612,188 do. 
WaterWorka 2,327,417 1,682,388 646,049 Added to W 8ter 

Worka&oene 
Fund. 

Mutual PIre Aid 
Fund 120,850 46,340 i4,610 To next year'a 

BOOt. 
Fooodation Fund 6,274 76,163 70,879 
School Building -. 

Fund 1,098,789 1,012,270 86,619 To next year'a 
BOOt. 

Elect.rio worka 24,601,294 20,733,762 8,767,542 do. 
SUfcplemen~ Fund 

or Electric orb 618,474 • 311,673 206,801 do. 
Special Fooodation 

Transferred Fund 763,892 19,411 734,481 to 
other FOooda-
lion Fund&. 

It may be explained that the Special Foundation Fund includes 
funds for education, reserve funds for park improvement, for 
cemeteries, poor asylums, reform work, water worka and special 
lIchoola. With the exception of surplus resulting from poor 
asylums, riparian worka, street improvement, school buil~ 
and electrical works, all surplus from special economy for each 
fisca\ year will be added to the city Foundation Funds, which at 
the end of 1913 stood as follows: 

~':!"!!:!~:: ..... '.:::::::::::::::::::::::::::::::::: y::;m 
=I:::~ f:=.~::::::::::::::::::::::::::::~::: _3,=:~ 
Foundation rood lor poor aaylum. . . . . . . .. .. .. .. .. .. .. .. . .. . . 479,_ 

~~~"f:'~::: ....... '.:: ::::::::::::::::::::::::: ~:::: 
Conlrihution ror hridae worb. . . . . . . .. .. .. . .. .. .. .. .. .. .. . .. 2.957 
Foundatioo rUDd rOO' Obarity hoapital. . . . . . . .. .. .. . .. . .. .. .. .. 162.9141 
FoUDd.tion rUDd ror ~ ochooIo. . . . . . . . . . . . . . . . . .. . .. . . . . . 9,686 

~~:~~:::::::::::::::::::::::::: 2,66U: 
Total. . . .. . . . . . . . . . • .. .. . . . . . . . .. . . .. . . . .. .. .. .. .. .. .. 7,882,417 

The above described fund is reserved for the extension or 
improvement of dilferent undertakings or as a sinking fund. At 
present, the reserve fund for water works is temporarily used for 
the extension of water works, of sewage works and other purposes. 

-.. 6S 
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The sum of Y2,078,781, out of the'above mentioned sinking 
fund, is ust!d temporarily for the construction of public schools, 
improvement of sewage works, dredging of the Sumida River and 
reclamation work, while Yl,255,471, out of the above described 
reserve food for water works, is transferred temporarily for the 
same purpose. 

The sum of YI30,OOO, out of the above mentioned education 
fund, is used temporarily for the construction of a public library. 

Projit& of City Properlp 

The mayor submits an annual budget accompanied by a full 
account of the city property to the municipal assembly, and the 
CIty. property is divided as follows: 

1. City land in 1912 was more than 1,500,000 tsubo and esti
mated at Y50,000,OOO in value, but two thirds of it are used for 
the public and only one third is rented, which makes a fixed 
revenue, some part of which is transferred to the reserve fund. 
Recently reclamation work on the seafront at Shiba and Fuk&
gawa increased the city property, and in about thirty years from 
now a p'rofit of about Y300,000 yearly will result as a consequence 
<Of tree planting at the water works lands. 

2. Buildings: 
The city hall, ward offices and all other minor buildings are 

valued at Y2,987,059. These buildings yield no profit but need 
repairing which amounts to about Y50,OOO. 

3. Cash Debenture Papers: 
Deposits and commercial paper amount to more than 

Y6,000,000 as foundation funds, the details of which are 88 

follows: 

=.~::::::::::::: 
Public Health .•.......•...... 
Cemeteri ................... . 

~':.r"':='.:: :::::::: ::::: 
Pub ...................... . 

8Di!:f..~. ~~. ~ 
Mu&ual fire aid funds ....•.... 
~ fund for Nogi .... 

deace ....•......•....•.••. 

BOJIDB 

Y94,084 
1,807 

36,100 
140,837 
182,178 
292,851 
229,186 
219,_ 

8BAlIBIA J)Jn'08I'I'II LOAlfa 
DD&Ji'iU_ 

Y75,725 YI0,000 Y -
1,150 

W,()()() 25,562 
40 15,364 

118,728 
260 86,783 

393,000 l,566,385 1,255,471 
263,634 

483,000 2,I118,78Z 
75,000 

Total.. . . . . . • • • . . . • . . •• • 1,2116,540 469,11l5 2,647,606 3,469,26<l 

86 
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4, Other Property: 
The value of books, ships, carriages, machines,' tools, iron 

pipes, electric wires, and rails will equal some millions of Yen, 
These goods, however, are subject to wear and tear and cannot 
be estimated as permanent property, . 

R6Venue from Municipal Underlaking. 

Among such municipal establishments as water works, schools, 
publio libraries, hospitals, poor asylums, parks, cemeteries and 
forests, only wa~er works yield revenue, tJ>.e amount of surplus 
having aocumulated to Y9,300,OOO within. twenty years, which 
is kept for either improvement or extension of water works, 
The aooount for the fiscal year of 1912 for water was as follows. tt& . 
inoome. increasing yearly: 

INco .... 
IftKl I'lBCAL ACOOtnrr 

!~:J:~~:::::::~ ~ ~ ~ ~ ~: ~ ~ ~ ~ ~ ~ ~ ~ ~: ~ ~ ~ ~ ~ ~ ~~ \~ ~ ~ \ ~ \ ~ r~~1 
Tranaferred from previous year. . . . . . . . . . . . . . . . . . . . . . . . . . . . .. • 252,585 

Total. . . . . . . . . • . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . .. 2,327,41'1 

EnIUlDIT1IU 
lftIIII I'IIC&L AIlOO1III'1' 

~:: •• • ••••• ·.····.·.: ••• • •• • •• ·.1 
Total ................................... \ . . . . . . . . . . . .. 1,682,369 

A surplus of Y645,049 was transferred to the water works 
reserve fund, and the yearly amounts transferred to the reserve 
fund in five years, 1908-1912, were as follows: 

INcou 
TIIU ftAlI8I'U8 10ft DftlOMa 

1908 Y477,541 n,663,918 
19011 351,677 l,691,TI1I 
1910 876,ts3 1,856,1112 
1911 191,415 1,930,223 
191a :1502,585 2,01~ 

IT 
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ExPBNDJTUBB 

ORDINARY BXTBAOBDINAB1' URBBV. 
YIDAB EXPENDITURB EXP&NDIT17Bl!I TRAN8J'D8 ruND 

1908 Y876,160 Y248,043 Y474,372 Y191,206 
1909 721,842 147,568 400,000 397,556 
1910 844,721 473,252 400,000 324,007 
1911 924,988 98,777 400,000 445,2118 
1912 906,212 376,155 400,000 645,049 

The reserve fund increases or decreases 88 expenses are incurred 
in making emergency repairs or by extension of reservoirs. If 
it were otherwise, more than half a million Yen would be reserved 
yearly. In recent years the expenses of the water works man
agement have been r~trenched so 88 to increase the reserve fund, 

. fQr an establishment like water works is very easily affected by 
natur8.J. calamities. At the same time the population of the 
city is constantly growing and the demand for water accord
ingly has increased, and a greater supply of water, especially in 
summer, is required. Such being the case, the present reservoir 
equipment is insufficient. Now the plan for a second extension 
h88 been drawn and agreed to by the Minister of the Interior, 
and to complete this plan will require Y20,OOO,OOO, so that the 
reserve fund must be increased in order to carry out the second 
extension which will make greater profit after completion. 

Profit from E1£dm Tram1lJ(JYs 

In 1911 the management of the electric tramways W88 taken 
over by the city and the final account at the end of 1912 W&ll 88 
follows: 

IxcolIB 
Z8TD1A?ED 

ITEII8 AJIOIDIT ftR'AL.&CCOtJJII'I' B~CB 

F ........ .' ................... : .. . 
Chargee on eIectri. power ........ . 
~U8_ ........... . Y7,732,595 Y7,903,722 Y +171,127 

812,400 793,796 -18._ 
681,531 687,t;62 +6,031 

Total ...................... . 9,226,526 9,385,080 

Z8TD1A'rED 
AJIIOUlft" J'IlIAL.&CC011JI"I' BAL.UICII 

Mepagprnent ................... . 
. Interest on bond ................ . 

Bond fee ....................... . 
Redemption fund ............... . 
Traa8f ... to city eeonomy ......... . 

Y3.702,666 Y3.912,720 Y -210,054 
5,060,327 4,397,119 +663,208 

76,469 120,654 -44,1115 
600,000 500,000 +100,000 
300,000 300,000 

Total. . . . .. .. .. .. .. .. .. .. .. . 9,739,462 9,230,493 508._ 
68 
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Fiscal Surplm from General Economy 
As described before, nearly 90 per cent of fiscal surplus, 

Y9,440,OOO, at the end of 1912 belongs to special economy, while 
the remainder goes to general economy, and the proportion of 
these two in recent years is as follows: • 

FINAL Acco'OllT OP GIIlNICBAL EcoNO .... 
nAIl DloolIB IOXPENDl'l'UlIII BALANCII 

1908 Y4,676,809 Y4,163,686 Y413,123 
1909 4,694,632 4,267,_ 427,026 
1910 .6,359,252 6,043,4M 315,818 
1911 6,293,634 6,743,008 650,565 
1912 6,600,878 6,710,058 890,814 

The final account of the city finances at the end of 1912 was. " 
as follows: ". 

NBT. RmcaIP'l'll 
DlCRIWIIII 

OB 
I'1'1III8 BODO'" BIIc&1P1'8 DaCRIWIIII 

~' ... ::::::::::;::::::::::::::::: 
FeN ................................. . 
Royalty to the municipality ..........•.. 

~=~~~~~::: ..... ::::::::::::: 
Contributione ........................ .. 
Tranof"", and money borrowed •......... 

Municipal tax: 
Additio.w tax ........................ . 

~~r..m 'p,;,:.i~.q 6iC&i '.jW' .. :::: :: 
Money borrowed ...................... . 

Y191,666 YI85,673 Y6,89S 
132,257 142,022 9,765 
64,200 61,709 7,_ 

120,000 825,936 205,936 
418,132 659,003 145,871 
365,792 433,279 '67,487 
67,231 68,078 852· 

2,859,063 1,717,826 641,228 

2,046,059 2,023,025 23,034 
669,681 634,165 85,526 
388,844 650,174 161,830 
160,000 160,000 --- ---- ----

Total ............................ . 6,866,305 6,600,878 '265,431 

N., Tranof"", from the JII"''lioue 6acaI year ..... d theClODtinuincexpendi
WIe are ClOntained in \he budpt as follows: 

(a) Money borrowed ................................... Y366,898 
(b) Tranof"", from the pno'lioue 6acaI year. . . • • . • • . . • • . . . • "41,165 

Tazahota 
The tax burdens of citillllllS, excepting national tax, are as 

follows: 
BP.:lAL'I'.a.x 

TaAB. • ......-ruau. CIT'I' 'l'AX .aa 8'I"B.8ft WAllO 'I'OI'AL 
"l'U DIPBOYaIDNT IID'BNDl'I'OU 

1908 Yl,613,091 Y2,2II2,Sll Y7S4,709 Yl,306,603 YS,898,214 
1_ 1,585,632 1,851,048 776,687 1,345,237 5,666,_ 
1910 1,918,678 2,675,423 674,814 1,393,011 6,661,924 
\911 2,413,113 2,692,444 697,265 1,564,898 7,857,72C) 
-..rhe .... , ...... pta are Y265,431 _ than the budaM. "bicb io ....-I by 
tnnaf~ ,the -"1 borrowed to the ".-line yoU by the F ... _, 
of....-inp. .. .. 
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Thus the prefectural tax, city tax and ward expenditure in 1911 
amounted to about three Yen per head for a population of 
2,000,000. 

SurplU8 from Ezpenditure 

In 1908, although there was a shortage of Y300,000 in revenue, 
it was fully covered by the surplus of Y350,000 left. over from 
expenditure, and Y500,000 was transferred to the next year. 
TEAB BtmGIn' fiHAL ACC011N'l' BALANc& 
1908 Y6,928,763 '"\ Y4,163,686 Yl,766,077 
1909 5,068,477 4,267,506 798,970 
1910 1Ij047,890 5,043,434 1,004,456 
1911 6,780,913 6,743,068 1,037,844 
1912 6,866,306 6,710,068 1,166,246 

The above mentioned balance largely consists of the surplus of 
, - ua.:tertaking expense which should be transferred to the next 

year and the nct surplus of the general expenditure i.e only 8 

smaIl part of it.. According to the final account of 1913, the 
details of surplus are as follows: 

ITBIl8 O. OBDDfAB'l' ACCOUNT 

~:;j~ .... ~~:::::::::::::::::: 
Municipal _bly ............. . 
Public works ........•..••••..•.• 
Education ......••...•........... 

• Municipal gardena •••••••••••••.•• 
Public heaith ................... . 
Relief .....••..•...•.••.•......•. 
Municipal eemeterieo .•......••... 
Industrial encouragement .......•. 

r~~~:::::::::::::::::: 
~t of municipal money •. 

C~~::::::::::::::::: 
Miscellaneous expenditure •.•.•.•.• 
Reserve ..•..••••...••••••.•••••• 

To¥ ...................... . 

BUBO"" 
Y748,803 

629,396 
17,118 

602,726 
246,024 
69,789 

857,781 
91,235 
10,612 

437 
41,468 
18,938 
36,000 
52,018 
42,170 
27,008 
72,8ti8 

3,664,416 

IIXTBAORDDfAB'l' 8XPEJ11'D BUDOZ"I' 

~:;j~ .. ~:::::::::::::::~:: Y~::: 
Public works. . • . . . . . . . . . . • . • • • . • 2,046,837 
Education. . . . . . . . . . • . . . . • . . . • . • . 690,667 
Public beaIt.b. . . . . . . . . . . . . . . . . • . . 208,190 

$~~:::~~~~~~~~~::: ~i 
~~~::::.::::: :~ 
Redemption and in_. . . . . . . . . . 55,000 
"ExpemMW; ..... oceIli .. ;I .. "' .. Ihe .. late Emperor'.r......u 116,371 - -- .-.....-ditme......... 7,488 

Total. . . • . . . . • . . . . . . . . . . . . . . 3,301,888 
GnuuI total. . . . . . . . . . . . . . . . . 6,866,306 

70 

UPENDI'l'UIIII 
Y669,626 

613,068 
14,443 

577,184 
228,173 
66,517 

813,197 
89,691 
9,623 

437 
35,161 
18,838 
19,667 
49,786 
42,170 
26,625 

BALANCII 
Y79,177 

16,329 
2,675 

25,542 
17,850 
3,271 

44,583 
1,543 

989 

6,296 
99 

16,342 
2,231 

413 
72,8ti8 

I 3,274,201 290,216 

1I:&1P"y"';"':;;O .. ,",OIll&&:II -= 
49,826 818 

1,372,853 673,984 
686,168 4,399 
88,878 119,312 
40,636 25,787 

1,427 384 
17,405 114 

277 722 
2,200 1,500 
8,500 

19,8(1l 35,197 
116,377 993 

7,243 224 
2,435,857 866,030 
5,7W,068 1,166,246 

t 
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The ordinary and extraordinary expenditures are almost thJ 
same, but the Burplus of ordinary expenee is Y290,006, while the 
Burplus of the- extraordinary expenee is Y860,OOO,_bout three 
timee larger. In short, the greater part of extraordinary expenee 
is for publio works, which do not advance as planned and leave 
a big surplus unused, which is traneferred to the next fiscal year. 
The details of Y1,156,246 unused, out of expenditure, may be 
explained as follows: 

P08tponed Underlaking8 
.. 

The surplus of expenditure is caUsed t:y postponements and 
ohanges of plan; Y780,OOO out of the aoove described surplus 
came from postponements, such as Y310,OOO for the second 
improvement of the Sumida River, Y150,OOO for dre4giBk° 
rivers, Y57,OOO for bridge repairing and Y95,OOO for buying 
dumping ground for rubbish and so forth. 

All this surplus is traneferred to t~e next fiscal year annually. 

n .... 
1908 ................................................... . 
1909 ................................................... . 
1910 ................................................... . 
1911 ................................................... . 
1912 ................................................... . 

POIITPOIIIID 
AIIOUIIT 

YI,398,499 
613,726 
840,409 

° 627,712 
786,610 

The postponed' amount in 1912 was about Y78,OOO, out of 
general economy, and besides this from special undertakings 
such as electricity, sewerage and street improvement, more than 
two millione of Yen have been traneferred to the next fiscal year. 

The surplus from' poetponed expenditure in the last five yeare 
is as follows: -

8VRPLUB I'RO¥ 8tnlPL1JB 1'80. 
DA.a 8UBPLU8 8UDGft VNDa&'I'&DNOB ~NDl'l'UBa 

1908 n,766,077 YI,398,49D Y366,577 
1909 798,970 618,725 185,244 
1910 1,004,465 840,409 164,046 
1911 1,087,844 627,712 410,132 
lt113 1,166,ll46 786,610 S6II,786 

N,*, The owpIua of 1908 OODtaiDa n95 411 01 the UDdenakin& fund for 
the World'. Fair whiob_abandooed and Y3I,lllll oftheeDeDoioD fund for the 
Biro6 and Okubo HoepigJa whiob _ .... ouapended. 

The yearly aurplus of expenditure traDsferred thus to the next 
fiscal year annually eometimes amounted to more than three 
hundred thousand Yen. However, in eome fiscal years it had to 
cover shortage of income, eo that the surplua of expenditure did 
not inoreese as appears in the ligures; on the contrary, an UC88B 

n 
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~f income occurred. The fiscal surplus in recent years WaB l1li 

follows: 
SllBPL". rBOII. G&NICJIAL EcoNOIIT 

DAB UCJS88 OJ' III'COMB 8UBPL'OB OJ' ZXl'ZNDrnrD BALAJ(CII 

1908 Y3IK,027 Y362,166 Y48,I38 

1909 
Shortage 

37,_ 186,244 222,610 
1910 16,589 164,046 147,461 

1911 
Shortage 

127,669 410,324 537,993 
1912 292,862 369,7~ 662,598 

In short, the financial condition of the city hllll generally been 
sound, excepting in 19t)8, which was caused by non-receipt of the 
tax on the city tramJ'ay; but 1912 showed about Y300,OOO exceB8 

• <<It income; at the same time, the annual expenditure has exceeded 
the AJinuai budget. 
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PREFATORY NOTE 

At the suggestion of Dr. F. A. Cleveland, the writer last year 
began gathering material on behalf of the Bureau of Municipal 
Research for a concise history of the evolution of Canada's 
budget systems. The idea was to portray as far as poSsible the 
actual as contrested with the theoretical lvorkings of Canadian 
methods of .financial administration. Tha. present number of 
MUNICIPAL RIIIBIllARCH gives an account of the development and 
distinctive features of Canadian provincial budget procedure: 
ThoBB who are interested in the subject will find a full description 
and analysis of the budget system of the Dominion of Canada in 
one of the forthcoming studies in administration issued by the 
Institute for Government Research,which is to be entitled "The 
Canadian Budgetary System." The volume has been prepared 
by Profeesor Waste! W. Willoughby of Johns Hopkins University 
and the Writer, conjointly, and is to be published by D. Appleton 
and Company. 

Nllw YOIIL 

July Zl, 1917. 

HAROLD G. VILLABD. 



CHAPTER I 

FINANCIAL STATUS OF PROVINCES BEFORE AND 
AFTER CONFEDERATION 

Early M aintmallC6 JrMII Cmtoms Dune. 
In the early period of their history, the Canadili.n people 

diaplayed a grea,t aversion to any form of direct taxation. When, 
therefore, the British North American colonies were granted 
self-government and allowed to regulate their own expenditures, 
they all proceeded to obtain as far as possible the neceaaary funds'
with which to conduct their affairs from customs and excise 
duties. These yielded such a large revenue that the Colonial 
governments were able to look after many local services and ' 
improvements which, under ordinary circumstances, would have 
devolved on the counties or municipalities. Thus it became the 
duty of the central authorities in the Eastern provinces to keep 
the roads and highways in repair and to construct bridges where 
these were needed. The result was an absence of local tixation. 
and a very slow growth in municipal institutions. 

In Upper Canada, however, or what is now termed the Province 
. of Ontario, an entirely different state of affairs prevailed. Goods 
intended for that colony were landed for the most part at Quebeo 
porta and the duties on them oollected by the French Canadian 
authorities. The latter retained the lion's share of these for 
their own treasury and spent the proceeds lavishly for the benefit 
of their own particular region. Deprived of ita fair share in these 
oustoms dutiea, the Ontario government lacked the me&118 to 
perform all of the minor eervices which the other colonial ad
ministrations found themselves able to conduct. Consequently, 
a system of local taxation had to be introduced in Ontario and 
the local authorities were compelled to carry on purely local ad
ministrative functions and improvements. Hence in that eection 
a very comprehensive municipal system aroee which was wanting 
in the other colonies. • 

C1Itmpd &aNa A/f4r Conf~ 
With the advent of coofederation on July I, 1867, the financial 

statua of the provinces entering the Dominion underwent a 
complete change. The projected federal union was etrongly op-

1 
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\ 
posed at first for the reason that the local governments were 
asked to sUrrender to a central authority their revenue from 
customs duties. This would have deprived them of most of 
their receipts and left them unable to carry on all the local 
services which they were then performing. This difficulty was 
finally overcome through having the provinces stipulate, when 
they relinquished the right of levying customs and excise duties 
to the proposed federal government, that a portion of the revenue 
thus collected which would be sufficient to enable them to carry 
on their provincial affairs without having recourse to direct 
taxation should be returned to them in the shape of subsidies 
from the Dominion" 

_ Even with this proviso, however, the receipts of the vari0U8 
pro\rllces suffered a remarkable shrinkage once the federal union 
was established. Thus in the year following the confederation, 
Nova Scotia's total receipts were only 1586,696 as contrasted 
with 11,857,247 in the year before the confederation took effect. 
Confronted with a very diminished income, the maritime prov
inces and Quebec found that without the imposition of direct 
taxation they would be unable to spend money 88 freely 88 

formerly on the maintenance of local services. This led to con
"siderable disastisfaction with the terms of the union, which 
discontent the federal authorities sought to allay by increasing 
from time to time the grants to the provinces from the Dominion 
treasury. The knowledge that the Central government could be 
generally counted upon to help them over their monetary dif
ficulties has tended unfortunately to increase the prodigality of 
provincial administrations. These remarks, however, are not 
applicable to Ontario, whose financial position W88 improved in no 
smaIl d~ after confederation. In that province, public affairs 
were ~nducted with more prudence and economy than else
where and the municipalities took upon themselves to perform 
many local functions, which the general government 11'88 ex-

. pected to look after in the other provinces. 

ProvincWl GorJemmenb and their Furu:tiom 
With certain slight modifications, the Provincial government.. 

are patterned after that of the Dominion. In place of a Governor
General designated by the English Crown, the federal ministrT 
at Ottawa names the lieutenant governors who are to administer 
the affairs of the nine separate provinces. These hold office for 
five years at a time and are ee1dom reappointed. As in the ease of 

2 
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Canada's Governor-General, their duties are largely nominal' 
and they have no decisive voice in the conduct of pablic affairs 
exoept on the rare occasions when they dismiss the ministry in 
ollice. A curious rule exists in regard to the judges of the pro
vincial superior courts. The provincial parliaments have the 
right of determining the number of such judges, but the Federal 
government appoints them and its exchequer must assume the 
cost of their salaries . 

.. The constitution or!p'!lilation and maintenanoe of the courts are 
left to the Provin";;;! legtolatUl'08. The coots and reeJ'Onoibility for the 
administration of justiae, excepting the eaIarIea of the Superior Court 
judges. are thrown upon the dilIerent Provin""". whooe Governments are 
responsible for thoir paaae and good govemmen'. So that, when a Pr0-
vincial Legio1ature _ an act declaring that an additional numher of 
judges is required for the due ~niotration of justice, it is inourring" • 
greet responsibility for the Federal Parliament and Government ..... y, 
OY ou do not want themj you can administer juotiae and keep the I."""'" of 
the land without them. All a general rule. I think we may aafely trust 
to the diooretion of tha Provincial Legio1atureo in this regard. '" 

At the time of confederation, Ontario was the only province 
whose parliament WIllI limited to a Bingle chamber. With the 
exception of Nova Scotia and Quebec, all the other provinces 
have now followed suit and have either abolished the upper houses 
of their legislatures or entered confederation with a uni~ameral 
legislature. Thie step was taken not only from motives of' 
eoonomy, but because very unsatisfactory results had been 
achieved with the bicameral legislative council of United Canada. 
It was made easy by the fact that the provincial upper houses or 
legislative councils were without any real importance inasmuch 
as the houses of aaaem.bly poIlSllIl88d the sole right of originating 
money hills and of determining what sums should be voted for 
the carrying on of the various government services. Aside from 
Ontario and Quebec, where the numbers are one hundred and 
eleven and eighty-one respectively, the membership' of the 
provincial houses of aaaem.bIy does not exceed sixty. 

Federal ]>ro",ncial S1Ibsidiea 
In order to overcome the oppoeition to confederation when 

the project of a union of the Canadian provinces was first agitated, 
the sponsors of the federal government plan felt eonstrained to 
deviate from their original intention of placing the entire burden 
of financing local expenditures on the provinces and to consent 
reluctantly to a system of federal provincial subsidies. Tht. 
are of a twofold nature. They consist, first, of certain bed 

'Sir Job A. ............. Caaadiaa a-rd, 1880, Po 11& 
S 
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, 
grants of money to meet the expense of the provincial legislatures, 
and, secondly, of direct subvention based on population at the 
rate of eighty cents per head. Why this particular per capita 
figure was hit upon has never been clearly explained, but it was 
probably dIlemed sufficient to cover the present and prospective 
needs of the provinces for additional revenue. 

Roughly speaking, the annUa1 subsidies now paid the nine 
Canadian provinces by the Dominion amount to 111,500,000. 
These subsidies form approximately one-third of the ordinary 
yearly revenue of the. provincial governments. The proportion 
varies from one-fifth lD. Ontario and Quebec to four-fifths of the 
total government iflcome in Prince Edward Island. In all 

-probability, the provincial subsidies will sooner or later be re
viBeu·upwards. Between 190~1906 when the 1ast revision was 
agreed to and 1912-1913, the revenues of the federal government 
rose from fifty-tDx to one hundred and thirty-five million dollars. 
Until the outbreak of the European War put a temporary damper 
on any such proposal, certain provincial statesmen had openly 
stated that the rising national revenues necessitated a readjust
ment of the provincial subsidies. It must not be forgotten that 
the prorinces do not regard the Dominion subsidies as a gift or a 
favor to them, but as the fulfilment of an express promise made 
them when they agreed to cOnfederation. No likelihood exiBtB, 
therefore, of the present system of provincial subsidies being 
changed. 

Besides having proved a heavy drain on the finances of the 
Dominion at times, federal government subsidies have exerted a 
demoraIizing influence on the provincial authorities and have 
caused them oftentimes to make unwise expenditures. From 
the beginning of confederation and up to 1916 the provincial 
eubsidie8 have amounted all told to 12M,OOO,OOO. The bestowal 
of this large sum on the local governments bas delayed the in
troduction of direet taxation in the provinces, which would prove 
the beet curb on extravagance as it would lead to a more careful 
scrntinizing of government expenditures. 

Riled oj Federal Subllidiu on Prwi_ 

Indeed, the absence of direet imposts has led many Canadian 
taxpayers to fail to appreciate how government revenues are 
derived. 

uMaDy people haw lID iDde6nit.e idea dud, -.eboor IX" oIIwr, -
.... be cOJleeted wdIIoIB IIoahIiDs the __ ill -r -7, thq ...". -

f 
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plain how or in what way ",venue is derivable, and never seem to think' 
money for expenditures by the legislature must oome from.the people in 
one way or another."1 

"They (the people) say: 'the mo", we can get out of the Government 
the better for us'-just 88 if the Dominion did not belong to them, and 
that it W88 not their money that was being speot. The mo", money you 
give to the Local Governments the longer you will prevel1t them from 
resorting to dire.t ts.xation, and only in that case will the people realize 
where the money comes from and where it goes."1 

Furthermore, the knowledge that the Dominion will help them 
out in case of necessity baa caused the provinces to be improvident 
in many instances and to postpone faein$ the responsihilities 
which they wer~ incurring for the future. The suhsidizing of the 
loc&! governments has given rise &Iso to erroneous conceptions 
ooncerning taxation and the relations between the Dominion 
and the provinces. They have been regarded as partners' in a 
joint enterprise in which each participator ie entitled to demand a 
fixed percentage of the profits or, in other words, of the nation&! 
revenues. More subsidies are demanded on the ground that .the 
fathers of oonfederation never intended that the· Dominion 
should be rich and the provinces poor. Fin&lly, the Canadian 
Bubsidy system baa weakened the idea of self-help among the 
people and has retarded the growth of loc&lseif-governmeqt. 

In addition to the receipts from subsidies, &ll the provinces' 
have imposed corporation and inheritance taxes, which yield 
very oonsiderable proceeds in the aggregate. Quebec furth_ 
more imposes special taxes on transfers of re&l estate and requires 
persons engaged in business to take out trading and manufactlll'
ing licenses. Since 1914, speci&! war taxes have been levied in 
nearly &ll the provinces. 

Four provinces, namely, British Columhia, Ontario, Quebec, 
and New Brunswick poesess great tracts of forest lands and derive 
large revenues annually from the s&le of timber cutting rights and 
privileges. Alberta and Nova Scotia are rich in coal deposits and 
the last named province obtains not far from one-half of its total 
income from coal roy&ities. Formerly, liquor licenses produced 
a large revenue, but thie source of income promises to disappear 
entirely eoon owing to the growth of the prohibition sentiment. 
Except in Prince Edward Island and British Columbia, the pro
vinci&! governments previous to the outbreak of the European 
War, had avoided imposing direct taxes for ordinary government 
purposes and had not resorted to an income tax. 

• HOII. Mr. ~ Quebec Bucl,et s-h. M~ I, 1883. 
• Mr. FooW, Cua.diaia u-rd, lliotHl'l, p. 6336. 

II 
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Debts of the Provimes Steadily IncrelJlJing 
Besides having to provide for the expenses of their legislatures 

and civil governments, the Canadian provinces provide funds fOY 
the mainte!lance of the courts and the upkeep and betterment of 
roads and highways. In addition, they grant large sums towards 
the support of the public schools and for the advancement of 
agriculture. All these services absorb more than all the provin
cial revenues so that the aggregate debts of the provinces are 
steadily mounting. 



CHAPTER n 
FEATURES OF PROVINCIAL BUDGET PROCEDURE 

Fiscal Year Periods 
In the various provinces, no unifonn rule has been followed 

regarding the starting, and closing of theo fiscal year. British 
Columbia begiDll its financial year on April'lst; Quebec on July 
1st; Nova Scotia on October 1st; New BrUnswick and Ontario 
on November 1st; while in Prinoe Edward Island the fiscal year 
ooincides with the calendar year. Since confederation' ~ok 
place, several of the provinces have changed the period when 
their fiscal years should commence. In every instance, this was 
done in order that the public accounts and auditor general's re
port for the fiscal year last past might be submitted in printed 
fonn to the local parliament. 

"It WBII found on many oocaaiOIUl when the Government attempted to 
meet the Leaialature ae they should do in the monthe of JanWU")"or Feb
ruary. that the publio prinloing wae in a very backward etate. This dis- ' 
advantage wae eo genoially reoogni88d that a year or two lip the Legis1a
ture determined to ",tum to the old eyetem and c10e0 the IioOaI year on the 
\birtieth of September. In the Provinoe of New Bnmewicl[ they had 
made a oimi1ar ohange, though hill impna;on WBII that in that Provinoe 
the 6eoal year c10eed at a di1Ienont date. • • • U the old eyetem ....... 
adhered to in this Provinoe membere of the legialature would be detained 
h .... until April or May when they ....... deeiroue of gettinj! away. Th ....... 
fore by oommon OOlUlent it WBII determined to c10e0 the Iieoal year on the 
thirieth of September eo ae to enable the Go-.unent to meet the "'_ 
.... tat.i_ of the people in January or February. ". 

Just as in the case of the Dominion, some of the provinces allow 
a certain period after the expiration of the fiscal year for the cloe
ina: of the public accounts. 

"The Government had adopted a plan to keep open the aoooun," for ten 
daye after the cIoeo of the year to...-ive rewnue and to pay expenditurea 
properly eharaab1e to that year. The Provinoe of Ontario kept their .
ooun," open I .... fifteen or twenty daye. • • • The old Government 
kept the a_un," open until December in order to oharge up amoun," 
oomiD& in and to .....u the ",ftIlue. ." 

Under the Ontario system of keeping the public accounts, how
ever, the provincial books-while closed as far as receipts ani 

concerned-ue kept open for a period of eighteen days after the 
~tion of the fiscal year to allow of additional payments being 

• Mr. ~ Noft Sootia H ....... of "-bIy Dobatoo, 1895, p. 128. 
• Mr. FIommiiir. N_ BrunewicIIt H ....... of AeiIombIy Debatoo, 1910. p. '10. 
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made. The reasons for this procedure have been stated as 
follows: • 

"It waa the practice in both the Imperia.) and CanadiaD palliamenta lo 
make appropriations for the current fiscal year. The accounta were not 
cloeed a~ the end of the year, but were kept open 80 that acoounta mi/dlt be 
paid ana charged to the acoounta of the year to which they properly be
longed.. "1 

Re-VoteB oj Unezpended Balances and Main and SupplcmerUarfJ 
EstiTTUJUS 

In the Provincial legislatures, re-votes of unexpended balances 
of appropriations fl'e\luentIy occur. The following citation de
scribes an example ip point. 

"For roads the estimate waa 5175,000, but I tbo'!P't it prudent, being 
in a measure responsible for the carrying 00 of public aff ..... , to estimate 

-f6r the expenditure of $72,117.66 undrawn the year before. Thill added 
to the eotimate of $175,000 makeoa total of 5247,177.66, while the amount 
actually expended was 5210,950.83. ThilIleaveo an un~ded batao .. 
of $36,226.83 which will have to be .... voted. It ill im_ble to have tha 
L'1..-=~.t of the grant drawn during tha fiscal y .... ,-partiea wiIIleava 

Supplementary estimates do not play an important rale in 
provincial budget practice. Thus in Quebec the main estimates 
for the fiscal year 1912-13 called for a total expenditure of 

_ $6, 755;820.23. The actual expenditures exceeded those esti
mated outlays by the sum of $1,198,164.76, while the supplemen
tary estimates for the year in question carried appropriations for 
only $95,000. By far the major part of the additional amount 
expended was paid out under authority of special or governor'. 
warrants. In Ontario, the Dominion rule is followed of inserting 
in the supplementary estimates initial appropriations for new 
public works or buildings. Hence the main Ontario estimates 
relate merely to the ordinary, routine expenditures of the govern
ment. • 

Capital and Rerenue Accounl8 
Like the Dominion public accounts, the yearly financial state

ments submitted to the provincial parliaments make a distinction 
between capital and revenue accounts. Unusual expenditures 
of all descriptions, whether donations to Belgian reIief fundi or 
amounts expended on betterment of highwa~re geuera1ly 
charged to capital. No uniform poliCY is pursued, however, as 
to the items to be so charged. Until recently, the rule has been 
in Ontario not to charge to capital account the sums spent in the 

• Mr. Cahm, No~ 8eoIia Houee of ~Iy DoI>&tea, 1894, p. 96. 
"Boa.. Mr. ),Iunay, N~ 8eoIia Houee of ~ ~ 1910, p.l78. 
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erection of publio buildings, while in Quebec and elsewhere all 
amounts expended on them,-whether for original cbnstruction 
or' for repairs,-have been often times 80 ascribed. As an offset 
to~its debt of almost fifty millions of dollars, the Province of On
tario at the close of the fiscal year ,1915 reported asseTS on hand 
in' excees of forty-one million dollars. Of this total no 1888 than 
twenty millions represented the cost of public buildings of all 
descriptions. In Quebec, just the opposite procedure has been 
followed . 

.. I haw not included in the A.ete, Public Buildinp and other property 
of the Provinoe, .. I think it beet, for the p_, at all evente, to inCluae 
only the _til 'which are available to meet the eeW>Iiabed liabilities ae .. 
forth in the ltatoment. ". 

As in the case of the Dominion, items of expenditure have ·b1en 
shifted from revenue to capital account or vice versa at the dicta
tion of the ministry. Thus in New Brunswick, the custom had 
been to defray the cost of erecting small bridges out of current 
revenue and the amount 80 expended in 1909 was originally 
oharged to current expenditure. But finding it impossible to 
have the accounts balance on the right side of the ledger in any 
other way, the administration obtained a certificate from the 
provincial engineer, five days before the close of the ~ year . 
1909, to the effect that certain of the work performed on these 
small bridges was permanent in its nature. Instead of being 
debited as oustomarily against ordinary revenue, part of this ell:
penditure on small bridges was immediately transferred to a 
"8pecial permanent bridge account" and the cabinet thereby 
enabled to report that the provincial budget for the fiscal year 
just past had shown a 8urplus. 

Copilal EzpmdiIurw Ipored ,ft Budgd 
In the preparation of provincial budget statemenTS, e&plUU 

expenditures are not taken into consideration. The result is that 
the various budget presentations through this ignoring of outlays 
on eapital account ee1dom give either a oorrect forecast of future 
or an accurate review of past provincial financing. For ezampIe, 
Nova Scotia's expenditures for the fi.seal year ending September 
30th, 1914, were originally estimates at $2,055,893.07. In the 
budget 8peech of 1915, the actual provincial expenditures for the 
year in question were officially stated to have been 12,098,893.07. 
Yet the provincial treasury accounts show that the total expendi-

'Bon. W. A. We, ~ s.->Ia~)' ....... 18, IQI. .. 



CANADIAN PROVINCIAL BUDOB'l' SYS'l'BMS 

tures were in reality $2,863,542.81. Capital expenditures in ex
cess of $7dO,000 explain the discrepancy. As will be shown in 
detail further on, this failure to include in the Canadian provincial 
estimates of intended expenditures on capital account has greatly 
weakened 'egislative control over government expenditure. 

Fized and ControZlabkl Expenditures 
Amounts which are expended by virtue of some statute and 

those which have to be voted annually by parliament are des
ignated 88 fixed and controllable expenditures. An equivalent 
American term wotJd be standing and annual appropriatioDB. 
In the Dominion main estimates, these two cl_ of expendi
tures are placed in separate columDB so that it is possible for a 
lepator to tell at a glance the total amount to be appropriated 
for any government department. In the provincial budgets, 
however, the prevalent practice is not to include the statutory 
expenditures in the main estimates, but only such items 88 are to 
be voted by the local legislatures. 

The drawback of this procedure is that the provincial treas
urers estimates 88 submitted to the legislative 888emblies do not 
give apy full information 88 to what the total provincial expeodi-

• tures for any given year are going to be. Take, for example, 
Ontario's Ilxperience in its fiscal year 1914-1915. In accordance 
with the government's official estimates, the Ontario parliament 
P888ed a supply bill carrying appropriatioDB of $14,578,425.04. 
Yet the actual provincial expenditures for the fiseal year in ques
tion proved to be $19,439,988.12, of which only $12,252,680.06 
W88 paid out pursuant to appropriatioDB contained in the supply 
bill. The statutory expenditures were $5,777,436.81 and $1,389,-
871.25 W88 paid out by virtue of special warrants. 

While not intentionally misleading, the estimates submitted to 
the provincial parliament gave no inkling of the fact that the 
items contained in the supply bill would cover only five-eighths 
of the government's total expenditures. It would be better 
therefore if the Dominion practice were followed in this particular 
respeet and the fixed and controllable expenditures placed in 
parallel columos in the estimates for the legislator's guidance and 
information. 

PreparatUm of Estimatu fur 8ubmissUm to PrDl1ineial Parli4ment. 
Besides leaving all fixed expenditures out of the annual esti

mates submitted to the provincial parliaments, it is becoming 
more and more the practice not to insert intended expenditU1'e8 

10 
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on capital account in the estimates presented to the houses of 
lISSembly. In recent years many of the Canadian promces have 
been spending large amounts on the betterment of roads and 
bridges. As the ordinary revenues were insufficient to provide 
the funds needed for this improvement work, the lod'al govern
ments caused the provinciallegiaiatures to pllSS statutes authoris
ing the borrowing of money to cover the cost of these contem
plated expenditures . 

.. In 10 far .. the poliey of building permanent bridgee WB8 oon-..ed it 
WB8 impollllible to keep uJ;> the public HrVieee without following ~ and thia 
policy could not be earned on exoept by borrojving money. The Prov
moe had not suflioient revenue to carry on the w~k any other way. "1 

Nowadays a distinction is being made between capital expendi. 
tures sanctioned by the pIIS8&g8 of a generallegiaiative act, which 
are deeJtled to be in a c111SS by themselves, and appropriations for 
ordinary government purposes which the houses of IIS8embly are 
expected to approve • 

.. It WB8 true, in oubmitting our eatimatee for the ~ f_ years, we had 
Dot oubmitted in detail oome m:penditureo for which w. had legislative 
authority. The better practice would be when you plOpoIIII to m:pend on 
capilAl aeocunt, even it you had legislative authority. to place your iteme 
in detail in r<:>ur .. timatee. How the practice [or not inserting them] 
~ up he did not kno ...... , 

The result is that these expenditures on capital account are 
spent without ever having been voted by the committee on ways 
and means. 

.. Joat now the Govamment WB8 borrowing a coDBiderahle sum or money 
for the ocnstruction or em&llar bridgee and culverta and what they ealled 
the betterment or the highways. • • • Tbe point that be wiabed to 
imp"- upon the Ho\l8O ..... that the underpinning or thia lesislatore ..... 
heine olowly but aureIy undennined by tha Go'i'elUllleDt. Tbe funda
menIAl principle or R'O'i'elUllleDt in thia and other Engliab-epeokin COW>
tri ....... thet the people'. re_toti_ bold the I"""" and thet the 
GoV8l'DlDent ..... IDerely a committee for the upendltore of the money 
thet the people'. re~tati_ authoriaed them to m:pend. EVery dol
lar'of exjienditore abould R'O through the eatimatee and be IlOII8idered in 
committee of waya and me&IIII. 

"U boDorable _ben would tab the expendltore on capital account 
made durins the laat few years, they would find that a ~ pan of the 
money had been ~ by the Go_t without havmc __ been 
00IIIIidered by the Il ........ ouch expendltureo should be. 

"it ..... _ thet _ had an act on the _Ie book in ~ to the 
expendltore on cuIverta and the amaller brid-. and an act authoriainc 
the borrowinJ of money (or the betterment of high_yo, and lIII0''- -.& 
aut.llariaiq the borrowmg of money for 0"- public ~ but it ..... a 
fImdamontal principle thet e....-y a~priaUon of public money to be a 
lopI aJ>Pl'OPl'l&Uon moat R'O tbrousb the eommittea of waya and __ 
Be had niBed thia queotion before and be ..... IIOW niBiD« it again. He 
~ told that _ bad ate"'tea authoriainc the borrowina of _ for_ 

I Hon. Mr. Club, N_1IruDonrick H ...... of ~bIy Dobatea" 1915, p.1M. 
'Hon. Mr. M_. Non Sootia B ..... of ~ Dobatea" 1915, p.lIO&. 
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tam PIIIJ""!"8, but the point waa that thooe otatutea did not authorize tha 
aypropnation of the money. Even if the argument from the other lido 
o the Houze were correct, the otatutea in queotion bad never been put 
through the committee on waya and meano. So in one way or another tho 
:=t;~=!!.rovisiono for the safeguarding of ouch expenditureo were 

.. Now, what waa the result? Instead of government by the people, w. 
were graduaUy building up a ayotem of expenditure by the Governor in 
Council altogether. For inotance, these expenditureo on culverte and 
bridgeoiaat year, not 11.00 of that amount wao voted by the Houee through 
the committee on ways and means. Two hundred fifty thousand doUare 
we expended in the fiscal year and lince that time. Every doUar of tbal 
money wae expended by the Government without reference to tiWJ Houze 
except the bold authority to borrow the money contained in the ad ;;;.;;;;;a 
a year or two ago. That method of Government W88 aheolutely .;"1';;00.: 
pleteiy in defiance ol'the British North America Act and of the rulee of thia 
Houae. H the Proper procedure had been adopted and the government 
bad otated: 'We propose to expend out of borrowed moneys for bridgee 
and culverta IUiO,OOO' the Houze would go into committee and every hon
orable member would have the right to know where that money W88 going 
to be spent, and also the right to know where every culvert ...... to be 
put. . • • The result of the methoda of buoineoe that baa eropt into 
this Houze during the iaat four or five yearo wao that we know nothing 
about the amount, nothing about the localities in .... hich tbeee expenditurea 
were to be made; we did not know whether one dollar or one hundred 
thousand doUare were to be spent within the current /iscal year. Tbal 
was not right. "1 

Up to seven years ago the rule in New Brunswick W88 for the 
ministry when submitting estimates of proposed expenditures on 

• public improvements to specify what particular work should be 
undertaken during the coming year. Since 1910, however, these 
details have been suppressed and only lump sum votes are now 
asked for. 

"lD past yearo .. ben money ..... aeked for permanant brido:ee the bridgee 
were always named. Nowadays tbe amonnt w .. voted and no one knew 
how it waa going to be spent. The consequence .... that the chiei c0m
missioner .... ould take the money and nae it where be liked and nobody ;.:!1 ~ any the wiser. He diVerted it to .. hatenr _ be felt in-

Coneerning the dangers of such a policy, the following citation 
is in point: 

"The danger of permitting the conatruction of bridgee and ~ 
worb to be undertaken on the authority of the Minioter alone and with
out the ..... ction of==' mnot be SPp"""'t to all. ID f~ 
timeo wben bills were t up to permit of this oort of .. ork being doGe, 
the nameo of the bridgee and their probeble eoet .. ere given. 
Under the ~ pradice the Government comee down to the Boo. 
with • bill aut.borizing the ezpeuditure of large _ that they bad already 
spent without any estimate of .hat the totaf eoet .... likely to be •. Many 
big lo&na had been contneted ill thie way without the Houee haVIDB any 
.y in the matter nnti} it was too late, and in the in_ of the Province 
be felt it was time the practice .... changed. The syatem .... bad enough 
in iteelf, but beoictea that it funIisbed • pst temptation ~ • minioter to 
~ IIIODeY which .... not ~ eu>ept to lI&tisty hie own peIIIOIIIIl 

I Mr. Tanner, Nova Sootia Boo. of ~ly Debatee, 1915, p.2OiI. 
sMr.I'iDder, New Bnmewid< Hoaoe of ~ Debatee, 1916, p. Il3. 
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inclinatioDB or the wi.hes of his friends. It might he that the minister 
lived in a part of tho Provinoe where he thought a bridge would holp him 

::~o~~ :n~~~~~~~r~[y i:;;:,~:~;~~,,!~~~nt!,lyb~:: of~= 
tho work i. woU in hand and no other course is open but to finish it, ho 
oom .. to the HOUBO for money and there is of course no option but to grant 
it. Tho .amo thing might hoppen next.,ear if another Ministh came into 
omoe. Tho result waa that many publio worko which were not ac~ 
needod from aJlUblio .tendpoint were carried out oololy through ... tiona! 
:::!u::be': .!,~~~:::t legislative authority been neoeooary would 

In oonclusion, it should be said, however, that the recent New 
BrllIlllwick polioy of not revealing in the estimates what publio 
improvements are to be carried on during tlie ensuing fiscal year 
has been defended in ministerial circles on the 'ground that it does 
away with the bribing of oonstituencies. 

"The honorable member complained that the Legislature'. aanoti~n 
should he obtained for practicaUy every publio work that was to he under
taken. A Iittlo consideration would show him that that could Bot he done. 
The faot that tho late Government 8Ometim .. specifically mentioned the 
nam .. of brid$Ol thoy propooed to build was no reason why tho practice 
should he continued now. In fact, the ~te government did it for ~proP!" 
purpoaoo. Whenever the name or looaIity for a bndae was mentiolled in 
a hiU promoted by tho late Government, it was done (or political purpoaoo 
and u a bribe. n • 

• Mr. Stewart, New Brunswick Houeo of Aooomblv Dehetoo, 1916~p. 132. 
• Hon. Mr. Clarke, New Brunswick Houeo of Aooembly Debatoo, 1910, p. 13l. 



CHAPTER III 

SUBMISSION OF ESTIMATES AND OF PROPOSED 
CHANGES IN TAX LAWS 

When it comes to the submission of estimates and of proposed 
changes in existing tax to the provincial parliaments, the lame 
procedure is followed u is observed in the cue of the Dominion 
government. The local legislatures are opened with a lpeech 
from the throne lielivered by the lieutenant-governor of the 
province in person in which the general business outlook is re
viewed and all the proposed new legislation outlined, which the 
government desires to have enacted. As a general thing, the 
estimates are laid before the houses of 8BBembly fairly early in the 
session. The practice in Nova Scotia is described u follows: 

"The practice in recent y .... baa not been to bring in the emmateo in the .... ly part of the ....,;"", .. a good JD&DY things tnD8piJe durinll 
the ""';on which afiect the estimates. Formerly the practice .... to 
bring in the general eotimateo .... ly, and then to bring in auppiemeDtary 
eotimateo. That practice baa been deparied from for a number of pan 
and the custom now is to bring in allilie items of anticipated expeo4iture 
for the year in one estimate."i 

Compared with the Dominion estimates, the provincial 
estimates of revenue and expenditures are of only secondary 
importance. 

"Under oar oystem of prvernmeot, our PIorincial bndgeta ODd IIIti
mateo had not the same IIDport.ance and (OIl .....mn..: _ceo to 
the ClOUDUy 88 the budget prepared by the Federal parliament. We had 
DO new oystem of taxation to propoUnd; we did not ha .... to invite the 
attention of the Houae to other waYI' ODd _ to meet the PIorincial 
_ties. . . . As fOIl as this PIorin ....... concerned, tbere .... 
Da such thing .. PIorincial tuation. The rena ...... ere deriftd without 
directly afiect.ing the people at all. The only duty devolving upon the 
per80DS clw-ged with financial ft!SJlOD8ibility .... to _ that the emmateo 
of """",ne for the yeu .. ere prep8red upon a oale and IIIJUIId -. a buio 
~~~1~~ he kept .. eD andoalely 

As the Canadian provinces exercise limited powers of tautioD 
and 88 their sources of revenue are well defined, provincial esti
mates seldom contain anything of novelty. 

u:t!=~~-:::'~in~~~fi=':'=~ 
the _ im~ our apeoditun!s haft faI1en into oath weD flIIab. Iiohed _ that we do _ look r. the __ to «mtain _ 

• Mr. fielding, N .... 8cot.ia Honse of Aooembly Debates, 1888, p. 2'1. 
• Mr. Loqley, Non. Scotia Honse of -'-mbly Deb&Is, 1-. P. 186. 
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thing of .. otart\ing oharacter, 80d our oourcee of income are 00 wen de
fined 80d inel .. tio that our fineooial stetementa are n~ simple 
and uniform."1 

.. Moet ministers who are charged with the fineoces of .. country ... 
oaIled upon annually to consider .. fineooia! policy which will reouJt in the 
return Of ouch way. 80d meaoo .. win be auffioient to meet the contem
plated expenditures of the country, but in thia Province tha Treaaurer 
haa no opportunity for the exercise of any such ability. The Treaaurer 
oaonotexeroiae 80y ingenuity in looking about him for .. meaaure of in_ 
ing the revenue by .. new imposition on the public. Nearly all our oouroeo 
of revenue are definite."1 

.. It is not my duty 80d I hope it may never be the duty of 80y future 
Treaaurer to propoae ... cheme in the shape of .. budget. The duty of 
the Treaaurer hero is limply to lay informatioll of one year before the 
Bouse 80d to make provision for the eoming year .... 

TM Budg61 SfI"ch. 
While necessarily of lesser significance than the federal financial 

statements, the provincial budget speeches &rouse no small degree 
of interest. 

"The fin8Ooia! stetement of the affairs of the Province is .. matter of 
the __ interest to ~ on both aid .. of the Bouae. It is of interest 
to the IUpPOrtaro of the Government, beoeuae it enabl .. them to judI\" 
whether the Government continues to be worthy of their support. It IS 
of interest to the opposition, becauee it giveo them material with which 
to attook it. .. • 

Following the Dominion practice in this particular, the state 
of the provincial finances is generally reviewed by the local Min
ister of Finance in one set speech. In Nova Scotia, however, 
this rule is departed from and the budget is elucidated on two 
Beparate OCcasiODB as described below. 

"In reoent yean it bad bean the custom of the government to di'lide 
what in alarpr arena would be called the budget"l"""'h into two I18{>11:r&ta 
parts. It W88 thought better that oome explanation of the fineocial .... 
\unuo should be offered to the Bouae .. bon the returno (publio aooounta) 
_ laid upon the table, and that, later on, in oonneotion with the eoti
ma .... ouoli further etatem ... ta should be made .. might oeem -.y. 

~::-,,~;:"'!":.r::;:~=~to=o:= 
be able to do.... pooa 

"It W88 DOW the __ to di'lide the finaoeial eta_t of the ,.... 
into two parte, the 6rat part taking the form of a brief re_ which W88 
made in _tins the publio aocounto, and the oeoond part bein& &8 

=~ of projJooed Upeoditureo which W88 made in _tins the 

• Mr. FieldinK. No ... S<ootia BOUIe of "-b!y Debt.teo, II11l1, P. 381. 
I BOIl. Adam -crooa. Finaneial sw.tement (Ontario), 187S, 
·B .... Adam CroolaL Financial Statemeot (Ontario), 1877. 
'BOIl. Mr. -rw-tic, New Bnmowic:k B_ of "-bly Debt.teo, 1905, P. Ii&. 
I Mr. FieIdina. No":' S<ootia Bouao of "-bly Deba .... 1893, P. 135. 
'lbi11., No .... 'Sootia B_ of ~bly Debateo, 1895, P. 11& 
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CHAPTER IV 

CONSIDii:RATION AND PASSAGE OF APPROPRIATION 
AND REVENUE LAWS 

The procedure followed in the provincial pa.rlia.ment in eon
sidering and passing appropriation and revenue lawl taIliea in 
almost all respecta 1rith the syatem in vogue in the Dominion 
hoUle of commoDl.. In all the provincea, the custom ia to preaent 
the public aCcoUDte for the fisca.! yea.r laat pm before the hoUle 
ot assembly begina it consideration of the eatimatea. AI ex
plained in the next cita'ion, any UDusua.1 delay in printing theae 
acCOUDte makea a ca.reful BCrutiny of the government'l expendi
ture extremely difficult. 

"ODe of the principal dutiei that memben! of the Houae Jwi to dill-
cbarr<e was to _ that the moDi .. they appropriated ...... properly _ 
penaed. The Ho""" was only in III!IIIrioo for """'" oil: or ........... kI ADd 
this (Provincial Acoouou) report .... only plaeed in the haode of memben 
at ..... foUl" weeks of that time Jwi e~ It .... utterly impoMible 
under theee cinrumst.an ... for him or for aDy other member of the Bou.o 
to .... d out into the oouotry ... d set informatioo with reopect to the_ 
diture. U be Jwi the whole ....... n before him in .. hich to make inquirieI it wollid be. diiferent __ .'" 

Government expenditurea a.re Bet out in great detail in the 
reports of the Dominion and provincial auditor generala. 

"At Ottawa everything is .... t to the andit ofliee ADd there oompiJed 
ADd aD the _uou ..... eel np in type in the _ minute detsiJ ADd .. ben 
the volume baa grown. foot or so thick it is hurled at the bead of melD
ben! of parliament .. ho reeer.e it with laught« aDd app...... The Audi
tor General'. hlue hook ADd the performaneo of Black Hod ore the two 
standing jokeo of the Houoe of Commons. Not that the Anditor'. ~ 
doeo not oontain something of nlue but by the inclWlion of 80 """'" triYi&I 
detail, the publication of millions of figun!e, ADd the ~ out of _ 
the _ trivial ADd ~.........:u theee-tIlinG haft 
made the ~ 80 ~-=7t is inevitable that it Ihould otriie P ... -
liament .. ridioulono. I!ut Puliament baa not eho8ell to intefere. We 
do not belieYe that the public aooountl committee baa _ Yentored to 
criticize the abnmmal growth of this report. No penon CaD tell how mmy 
pages the Anditor'. report oonoiotI of. Before it .... split np into two 901-
umeo it .... four ineheo deep papd in oeetiono ABC ADd ahauoted the 
alphabet with 26 ............... 

Yet as it ia thia very detailed ioformation regarding prical 
paid and quantitiea delivered which enabIea members of the leg
islature to detect whether the government is being overcharged 
or not, it might aeem to be an unwiae eeonomy to preaent the 

'Mr. T~z N ..... Scotia Bou.o of Aoeemhly Debateo, 1907, p. 150 • 
• Bon. Mr. Marray, N .... Scotia Bou.o 01 A80emhiy .[)eI,.&eI, llIOa, p. 140. 
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publio acoounts in a more abbreviated form. Everything should 
be inserted in them which would throw light on the prices paid 
by the government for its supplies. Unless this is done, the 
public accounts are valueless. The practice in British Columbia 
has been to set out at length that certain articles costin'k so much 
in the aggregate were purchased from certain parties. But as 
the quantity of lumber or other merchandise purchased is not 
given, a proper checking of the government's expenditures, with 
the aid of publio accounts of that kind, is impossible. 



CHAPTER V 

EXP.ENDITURE WITHOUT PARLIAMENTARY 
APPROPRIATION 

During the last few years, Canada has been experiencing an 
era of prosperity. Not only has trade surpassed all past records, 
but the receipts of both the federal and local governments have 
reached previously Unrecorded totals. As a resn1t of this etate 
of affairs, the estimates of government revenues (except in the 
~ of British Columbia) have been regularly exceeded. 

"In framing the estimates BUfficient aIIowan ....... DOt made far ....... 
tinued prosperous condition of tbe Provin ... and tbe CODOeqUeDt __ 
&ion of businesa and in ........ of wealth oubject to taxation!" 

Thus in the fiscal year 1912-1913, Quebec's ordinary revenue 
was estimated at about '6,500,000.00. Its actual revenues 
proved to be in excess of 18,000,000. But as the receipte of the 
various provinces have been mounting, their expenditures have 
also undergone a marked increase. Part of these additional 
outlays are due to the popnlar demand for an enlargement of the 
services performed by the government. 

"Items of expenditure nnder every d~ are inereaoing. There 
is ......,.,iy .. phase of Provincial administration in which there io DOt .. 
demand for a greater expenditure of public money. One of the ~ 
dilIieulties of ea.rrying on Provincial administration .... that of 0btain
ing sulIicient revenue to _ ",hat the _Ie eonoider their .........able 
demands.'" 

Oftentimes, however, provincial expenditures have been in
-creased apparently for the-ireason that the enlarged revenues 
bve furnished so much additional money which eou1d be spent. 

''The Government sin ... ita ad""'" ~ power in 1901.had been ""~ 
oat .. much ... it; could -"' for thi& important public -....... (roadJI 
and bridges), and ~ time when t~ revenum ....... in and it; .. ~ f01J!ld 
~ba& tbere .... additional money which could beexpeouled for thi&-....... 
*he &dminiotraIion ..... alwaya gl&d to give it; far thi& ~!" 

Quebec furnishes as good an illustration as any other province 
of thie tendeney for provincial expenditures to keep pace with 
the growth in provincial receipte. In the fiscal yean 1913-1914 
and 1914-1915, the Quebec revenues exceeded the budget for&
east by '1,249,515 and '1,597,165 respectively. During the 

• HoD.. P. 8. G. Maebosie, Financial Statemom (~). 1910 . 
• HoD.. Dr. L.ndry, New Bnmowiek HoIa of "-l>Iy Debetm, 1915, p.M. 
"Bon. Dr. L.ndry, New lInImwiek _ of "-l>Iy Debetm, 11115, p. 66. 
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same two' years, the actual expenditures exceeded the estimates 
by 11,198,164 and 11,577,725. In all the provinces/the major 
part of these over-expenditures are incurred through the use of 
epecial or governor's warrants. AB in the case of the Dominion, 
it is not a violation of constitutional practice and Ullage for a 
provincial government to spend money in certain cases without 
the authority of parliament. The provincial practice in this 
regard has been aptly described as follows: 

.. Suppooe '"' mado an ootimato and exoeodod it, and desire to haft 
more monoy '"' would do in ouch a ...... what is dono by tho Government 
at Otta.... RIIprooentatiOlUl or tho ract would;l>o mado by tho depart
ment in whooo .... locIy tho matter might ba and on thooo reprooentatiOlUl 
tho Goftrllo",in-Counoil would iBaua ............. t ror tho amount ""luiJed. 
• • • In many _ '"' do by order in oouncil what under tho cIIange 
1>I"pooed would ba dono by a statute. In tho caao or criminal prooocutiOlUl 
the attomey general is bound to ... thot the peroona who oonduot b 
pl'OIIOCUtiona are paid. In thot ...... '"' haft a statute, and in many _ 
whero over expondituroa ooour it is by l'O&IIOIl or oomo statuto.'" 

The power granted the provincial governments of isSuing 
apecial warrants makes it a comparatively simple matter to ex
oeed the estimated expenditures in any given year. The usual 
procedure followed is for the provincial treasurer or some other 
minister to report to the executive council,' or in other words to 
the lieutenant-governor and the cabinet, that the sums appro
priated by the legislature for certain services for the current 
fiscal year are insufficient to meet the requirements of such 
services and that certain additional appropriations will be needed. 
On the receipt of this report, the executive council issues the 
neoeseary order placing additional Bums at the disposal of the 
department whose funds have all been spent. In this way, 
exhausted appropriations are replenished and ·the instructions of 
the legislature that only a certain amount be spent for the main
tenance of certain government services set at naugh\. 

U, however, it be desired to spend some of the public funds 
for some object for which the legislature has made no provision, 
such new expenditure is authorised on the ground that it is 
"urgently and immediately required for the public good." Thue 
lince the outbreak of the European War, certain of the Canadian 
provinces have made patriotic gifts generally in the shape of 
food supplies to the English government and for the relief of the 
Be1gian people. Th_ expenditures amounting to many millions 
of do11an in the aggregate have been made at the direction of 

I Mr. Fioldin& Noft Sootia R ...... 01 A.ml~ Dobatet, 1892, p.1J. 
IPor ....... oI ~and ~ ... A!>J-diz V. 
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the ministry and without obtaining the expr~8 consent of the 
legislature 'thereto beforehand. A form of special warrant issued 
when one of these gifts to the Motherland was determined upon 
is given below: 

SPECIAL WARRANT 

To ~~ 1M PrOlJinci4lSecref.4f'7/-Trl!lllfUTer of 1M ProrMla of NINJ 

The Lieutenant Governor-in-Council havinf decided to make a oem
tribution of one hundred thoUII8Dd bushels 0 pote_ for the Govern
ment of Great Britein at an eetimated coot of oeverty-five thousand 
($75,000.00) dollaro, for the use of the Army and Navy, .. a token of the 
loyalty of the poople.of this Province to the Motherland, and there being 
DO legislative provision for the expenditure involved in aaid OODtribution, 
and the same beiIjg urgently and immediately required for the public 
ROOd. and an Order-in-Council having been made &y the Committee of 
the E:xecutive CounciltllJ'llWUlt to the provisiOllll of Chapter 25, oub-

, eeetion (b)J~ 17 age A20) of the Ac18 of the ~lative Aeeembly 
8 Edward v 11, 10n are ereby authorized to iaoue the eatd sum of oeventr
five thousand ($75,000.00) dollaro, 00 required .. aloreaaid, which II&ld 
amount shall be placed by you to a special account againet which. cheque 
or chequee may ........ required, for payment of the amount required to 
defray the expenee of the purchaae and tnmsportation of the Oaid oem
tribution, and for DO other I'urpcee whatever. 

Dated the IIOCODd day of September A. D. 1914: 
(Sigoed) 

1_ WOOD, 
~O-. 

The amount expended under authority of special warranta is, 
of COUlI!e, recited in the public accounts. If it so desires, the 
house of 888embly can expres8 ita opinion in regard to thellL 

"I Dotice that the Treastm!r bae not pot into his..timate the_ 
of special warranto iaoued Iaet year, oome $160,000 mono than thio Hou. 
voted. U he ooWlidere thio amount doee not 1eCjum. the IOIICtioD of thio 
Houee, he Iabore under • mistake. It might be wry oonoenient for the 
Government not to have to aPPly to the Hou. for anthority to opend 
money far any purpcee, but that ill not the oyotem under our _ 
tion and the Houee bae • right to _ ito opinion on the special ..... -:= t: ~J.. "!.!i!.i:."1, but of the pnoeot yeez, .. upon any """""" 

But even if the opposition should be able to show convincingly 
that the government were not justified in swelling the expendi
tures beyond the budgetary estimates by the issuance of special 
warranta, such strictures rarely produce any eft'ective results. 
Any reflection on the government is treated as a vote of con
fidence and voted down by ita supporters. The only real check 
on these over expenditures by special warranta is the danger of 
the administration losing office if matters are carried too r&l'. 

"U the Gcm!mment haft apeDded ~ Parliameot bae 
Iibea only ...... remedy--tha& io to tell the to p$ out, and 

J Bon. lb. BDbertooa, ~ Badpi IlebatM, 188a. 
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that is the remedy which this Parliament has and tha people of Nova 
Scotia have."1 

While admittedly an infringement on parliamentary control of 
public' expenditures, the Canadian viewpoint is that government 
affairs could not be carried on nearly so 'effectively unless the 
executive departmente possess the right to resort to the public 
funds without having to appeal cIinlctly to parliament. 

"The drawing of that (special) warrant would be 88 much a violation 
of the OODtroI 01 Parliament 88 anything eIae can be. If tha deeire is to 
have -"1 dollar that is expended voted by this Houee, I haw to eay 
that that .. not tha eyetem thatJlrevaila anyw\vw. You oould Dot can-y 
nn gowrnmen\ in that waf. The Gowrnmeat muet have II discretion 
and the r.:wer to uercise it m the light 01 their reepoDllibility to the people 
and the egiaIature- The knowledge that every dollar muet be aooounted 
lor and every voucher eubmitted to enable the people to know how the 
mnney baa been expended is aurely a large meaaure of proteotinn.''' 

Like the Dominion practice, the provincial special warrants 
are only issued when parliament is not in session. The objec
tions of their employment are that they do away with all effective 
control of government expenditures and have resulted in Cana
dian provincial budgets affording no correct criterion, like those 
of other countries, of what the public expenditures will be in 
any given year. For instance, in 1913-14, which turned out to 
be a banner financial year in which the receipts largely exceeded 
the official estimates, Quebec's actual expenditures were no lese 
than 21 per cent more than the expenditures authorised by the 
local parliament. 

l Mr. FieldiDt, Nova Bootie HOUMI of A.embly Debatoe, 1892, p. 12. 
• Mr. Fieldin& Nova Bootie HOUMI of A.embIJ Debatoe, 1892. p. 12. 
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CHAPTER VI 

CONTROL OVER EXECUTIVE DISBURSEMENTS 

Following at varying intervals the example set by the Domin
ion in 1878, all the Canadian provinces have appointed auditol'll 
to oversee the expenditures of the government. In many re
spects the functions oi these auditors are similar to those of the 
Dominion auditor general. They must examine and certify 118 

to the correctness of the public accounts and see to it that the 
exPenditures made were actually authorized by the legislature 
and that no sums were paid out in. excess of the amount appro
priated. Furthermore, they are expected to aacertain whether 
the prices paid by the authorities were according to contract and 
were fair and just, and that proper vouchem for all payments are 
turned in. Finally, they are required to countersign all govern
ment checks,. to make monthly reports to the different depart
ments as to the amounts already expended under their several 

• appropriations, as well as the balance still available, and to 
report to the provinciallegis1atures concerning any expenditures 
which were made without their certification. 

In Quebec, the letter of credit system is in vogue. No money 
warrant can be issued in that province except upon a certificate of 
the auditor that legislative authority exists for the expenditure. 
In addition, the auditor is required to sign all recommendationsfor 
the issuance of these money warrants, as well as all checks issued 
by the treasury department under authority of warrants or of 
special warrants issued at the direction of the licutenant.-governor 
in council. As soon as the auditor and assistant treasurer have 
respectively certified that the desired amount is within the 
existing legislative appropriation and is available, a warrant is 
issued, signed either by the lieutenant.-governor or one of his 
deputies, and drawn upon the provincial treasurer, whose depart
ment at once places the speeified amount to the credit of the 
particular eervice mentioned in the money warrant. When this 
amount is expended, the department must apply for a new credit 
and the procedure just outlined is repeated. 

In the case of special warrants to eover unforeseen expendi
tures, theee are issued at the pleasure of the lieutenant.-governor 
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in council upon the pnlSentation of a report from the provincial 
treasurer that no legislative provision exists for the cohtemplated 
expenditure and upon a. further certificate from the minister in 
charge of the branch affected that there is urgent necessity for 
such outlay. 

The Quebec statute concerning special warrants, which is 
typical of all the others, reads as follows: 

"If, .. hen tho LoaiaIature is not in .... ion any accident happeD8 to a 
puhli. huilding .. hieT. requiroo an immediate outlay for the repair thereof, 
or il any other ....... on ariaoo .. hen any expenditure not foreoeen or pro
vided for by t40 Lolrialature, is urgently and immediately required for tho 
publi. good, upon tho report of the Treasurer that there is no legislatiw 

rr"J::;..;a: ~\ht.~..::u~tg'::"~~t:~~~~:': 
CounoiJ may ordor & opooial warrant to he prepared for the iaouing of tho 
amount to be required. "1 • 

Most of the Canadian provinces, however, have adopted the 
direct payment system. For instance, in Ontario when a claim 
is presented to the government for settlement, a. clerk of the de
partment concerned preparee a. voucher covering the amount 
involved. The deputy head of the department then stamps 
this voucher, which thereupon is sent to the provincial auditor. 
U he approves of the account, the voucher is sent to the office 
of the provincial treasurer, who issues the requisite check. This' 
in turn is countersigned by the a.uditor and then delivered to 
the payee. 

The difference between these two methods of payment is that 
under the letter of credit system the a.uditor examines the correct
ness of an a.coount a.fter payment is made. In the other case, 
he makes his investigations before payment takes place. The 
results of a. pre-payment inquiry are described in the next cita
tion: 

I Revioed Sta\uto of Queboo (1909), Seotioa 859. 
• Mr. 8pIouIo, CanadiaII B.-d, 19Ot, p. 6600. 
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Among the provincial auditors the belief prevails that a careful 
scanning of accounts before the checks for the payment of the 
same are drawn greatly reduces the chances of defrauding the 
government. Under the other plan, a fraudulent overcharge 
is not brolfght to light until after the expenditure has been made 
and it is not always an easy matter to recover funds which have 
once been paid out. On the other hand, the Dominion officials 
claim that their method of past audit brings to light many over
charges and irregularities which a preliminary ipvestigation before 
payment would never. have revealed. Because of the long delay 
involved, it would be'imposeible for the Dominion auditor-gen
eral-so long as his dflice remains as now constituted, -to inquire 
cloeely into the correctnese of accounts in advance of payment. 

Imitating the Dominion's procedure, the provinces have 
established treasury boards or committees of the ministry to pa8II 

upon questions in dispute between the provincial auditor and 
the head of a department. These boards generally consist of 
three membeI"ll"4)f which the attorney-general or legal adviser of 
the government is usually one-and have the power to either 
sustain or overrule the auditor's decision. As a rule, clashes 
between the provincial auditors and treasury boards are infre
quent. 

While a provincial auditor cannot be removed except upon 
charges, it is within the power of the loeal governments to impair 
his usefulness by cutting down the scope of his authority. This 
is what recently occurred in Ontario. In this case, the auditor 
as in duty bound caIled the attention of the legislature to the 
fact that the Ontario hydro-electric commission was required by , 
law to tum over to the provincial treasurer all sums collected 
by it from the municipalities for the sale of electric power. In-' 
stead of complying with the terms of the statute, however, the 
commission bad only paid in 11,333,121 of the $5,485,463 collected 
by it. The balance of $4,152,341 bad been spent in contraven
tion of the law on new construction. As the auditor's report 
necessarily reflected on the businese methods of the adminis
tration, the government promptly bad a bill paBBed withdrawing 
all the accounts of the hydr~lectric eommission from the pro
vincial-auditor's jurisdiction and appointing a comptroller of 
its own choosing to supervise the commission'. expenditures. 
This episode affords another illustration of the increasing unwill
ingness of all Canadian governments to have their expenditures 
subject to parliamentary or other revision and controL 
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Provincial Public Acoounta Committee. 
As will be seen from the subjoined table, these committees 

vary greatly in size: 

NAIOI 01' PBOVDfCBI 

Ontario ................... . 

~"..':u~b&::::::::.:::::::::: 
Nova Scotia ............... . 
Alberta •................... 
Saakatch .................... . 
N.w Bnmewiok ............ . 
Prinoe Edward Ialand ......• 
British Columbia .••.......• 

111 
81 
49 
38 
56 
54 
48 
30 
47 

IDDMBEBSBlP 
PUB. ACCl'S. COlI. 

41 
38 
21 
18 
11 
11 
7 
7 
a 

The membership of these committees is subject to change 
from time to time. Where the committee is large, as in Ontario, 
its membership is divided according to the strength of the two 
parties in the house of assembly. Thus, if the opposition held 
one-third of the seats in the house, only one-third of the member- , 
ship of the publio accounts committee would be alloted to it. If 
the committee is compoeed of a small number, the places on it 
are sometimes divided between the supporters of the administra
tion and their opponents in a fixed ratio. In Prince Edward 
Island and New Brunswick, for example, the rule is to assign five 
out of the seven places on the committee to the government aide 
and the remaining two to followers of the opposition. In every 
_. the government controls the committee by a comfortable 
majority. In Quebec. the provincial treasurer recently acted as 
chairman of the committee and he would seem to be the minister 
most logically entitled and probably the best qualified to hold 
this position. 

The difficulty of obtaining a quorum is the reason given why 
the public accounts committees in certain of the provinces have 
been constituted with such a large membership. In Ontario, 
only aeven out of a total membership of forty-one need be preaenl 
in order to form a quorum. Yet, despite the small number re
quired. it is frequently no easy task to have enough members on 
hand to enable a meeting of the committee to be held. The 
number of committee meetings varies from year to year and 
depends on vario\18 factors. In 1908, the Prince Edward Island 
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public acoo.omts committee had two sessions of less than an hour 
each. The committee had adjourned subject to the call of its 
chairman, who did not see fit to call the committee in session 
again. III this way, the committee was prevented from perform
ing its duties. This could not happen if Ilrovision was made for 
holding committee meetings at stated times. In Ontario, the 
public accounts committee does not meet until after the budget 
speech has been delivered. 

As in the case of the Dominion committee, the provincial publio 
accounts committees jlevote more time to arguing than to actual 
investigation and &qlOmplish very little. How proposed investi
gations are blocked is described in the two passages next cited. 

• "Your Committee has been greatly hampered in ito work br tbe im
proper exeluaion of important and diJectly relevant evidence, tho diaap
peanmce of necessary and material witn ...... in the employ of the Govern
ment, the non-production of important and n........-y and original reoordo, 
and the mutilation of one of the moot important boob of original entry. '" 

.. Mr. Arthur Newheny, AsoiBtant Provineial Secretary, w .. e&lled 
and examined. When questioned .. to the time of the receipt of the 
additionaisubeidy, be stated that be knew the time of ito re<eipt hut coold 
not give the iuformation to the Committee without the OOIIlIOIlt of tho 
Premier. He waa permitted to leave tbe Committee for tbe ~ of 
asking for aueb consent, and a short. time afterwards returned and otated 
that the Premier had inatrueted him not to give the iuformation. Mr. 
Balderston, the Auditor, was al80 examined upon thia matter hut ref.-l 
to J!ive any definite answer, saying that he coold not te1l, that he .... not 
qwte sure when it was received . 

.. Mr. Newberry W88 next examined .. to the receipIIJ and ~itureI 
from 30th Septeinher to 31st December. He stated that he had tho 
iuformation prepared, hut could not furnish it to tho Committee without 
tho Premier. consent. He .... again permitted by tho Committee to 
coDSUlt the Premier and again returned stating t6at tho Premier had 
inatrueted him to refuse to give tho iuformalion. 

.. The Committee adjourned to meet again on tho 24th of Much, hut 
no suheequent meeting .. 88 held, and your Committee found that it .... 
t18eIe!B to proceed further with any inquiry in view of tho PremieI'. aeIioD 
above referred to, and of tho ruling that witnealell coold not he examined 
under oath. ... 

The inability to examine witnesses under oath often times pre
vents" the committee from aseertaining the time facts of a transac
tion. Hence, it can seldom arrive at a definite conclusion. In 
Ontario, the custom is merely to report the testimony taken before 
the committee to the house of II8IleDlbly without comment or 
recommendation. Should a report be pn!Sellted to the house 
in the other provinces, it usually consists of a majority and a 
minority report for the committee members rarely agree as to 
the deductions to be drawn from any given testimony . 

• Minority Beport, Pub. Aceta. Com., MuUtoha ~ loumol, 19Ui, 
P. 182. 

• Mmority Beport, Pub. Aceta. Com., PriDce Edward &Iomd loamaI, 1908, 
p.G. 
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In 1906, the opposition members of the Prince Ed'fard Island 
publio accounts committee vainly recommended that "members 
of this Committee having an interest in matters under investiga
tion should not preside over or take part in the delib'lrations of 
Buch Committee in respect of Buch matters." It is not deemed 
improper in Canada, however, for those interested in the BUP
pression of an inquiPy before the committee to sit in judgment on 
their own case. 

On account of their partisan composition, the provincial public 
acoounts oommi.ttees are not qualified to pass upon the question' 
whether a looal treasury board was jUBtified, or not in overruling 
the action of a provincial auditor. As explained in the next 
pBBBage, the members of the opposition being in a minority are 
never able to put through any recommendation, which even iin
pliedly reflects on the government. Indeed, as these committees 
are not judioial or impartial bodies, it would be a waste of time 
for them to attempt to review the overrulings of the various 
treasury boards. 

ba:;'~ ~;-t=P'!~":: ~d~u~~j ~=.e:,~ 
baviDllaupporteci the Auditol'-Generalaa against the Government. Theoe 
thinp baw gone before the Public Aooounfa Committee and there is no 
record of the Public A .... unfa Committee baviDII ~ iteelf in faw. 
of the Auditol'-General'. opinion .. hen that opinion cIaohed with the 
opinion of the Go_~ Such .. oIatement is all right in u-r.; but 
it d_ DOt amount to very much in practice. The Prime Minisler ho ... 
that the Public Aooounfa Committee ill Dot dis.-I at any time to ",vise 
the Go-.untlllt'. deoioion. • • • Thill tak ....... ~ flOm the 

~"!:..:'fa ~'=~U::j 8!' no:"uat ofhe~t _ withthethe ~ 
lantinn of the Go_~ The Oppoeitinno ..... ~ to oritioiao, but of 
8O\llIIO it ill impllllOibie to oorry .-!utinno apinot majorities that oland. 
with the Go_~'" 

Until a different conception prevails, however, regarding their 
functions, the locsl Canadian publio accounts committees 1riIl 
continue to have only a limited sphere of activity. 

• Mr. ~, Cuaadiua B-.d, 1905, P. 116M. 



CHAPTER VII 

PARTISAN USAGES AND PRACTICES 

AlthC!ugh not appearing in so acute a form, the same political 
evils which affect the workings of the Dominion budget system 
also occur in connection with the various provincial governments. 
With the exception of British Columbia, none of the provinces 
has introduced a civil service reform law as yet and appoint
ments to official poilitions are still governed by political con
siderations. ProviJ)ciaI patronage lists are also not unknown. 
The use of such lists has been termed a breach of trust. 

• "We had in this Province tbe vicioU8 patronage lliot. wbich deotroyed 
good wholesome commercial competition. . . • It led to • breseli of 
~ on the part of thcee reepoosible for the adminim-ation of publio 
afi'&U'II. If the Board of Directo .. of • eommercial inotitotion ouch ... 
bank were to make a p'referred list, take a certain number of their ot-. 
hold .... treat them differently from others, give privile!!eo to those .. ho 
8UP{lO~ them in their election to olli.., it .. ould uniIoubtedJy be .... 
garded &8 a breach of trust."l 

When the confederation was first formed, certain local public 
improvements were undertaken by the provinces. In the course 

- of time, however, the fil9era1 government has taken over these 
former duties of the provinces and now carries out all public 
improvements of a certain category no matter how mnaIl the 
expenditure involved may be. 

''There ..... time when the public .. orb line .... well defined. There 
w .. a time when tbe Fathen! of Confederation and those .. ho .. orked after 
them knew what the line ....... where public .. orb ...... performed by tbe 
DomiuioD, and .... here they ......... held over for the Provinces. That line 
is absolutely obliterated. and to-dar this Dominion Government doeo ito 
public .... ork aerrice on theama_ nvera in any Provinces of the Dominion 
and even goeIIflO far .. to build bridgeo and the likeo of that.''' 

As a result of this encroachment by the Dominion government 
on the original field of activity of the provinces, the only public 
improvements now undertaken by the 10cal governments are the 
construction and betterment of roads and bridges and the erection 
of public buildings for provincial purposes. Hence the oppor
tunities for wasteful and unproductive expenditures are somewhat 
circUlD8Cl'ibed. Neverthe1ess, even if on a mnaIler scale, the 
same unwarranted and improvident expenditure of public funds 
to further party interests is to he found as in the case of the 
Dominion. Road and bridge moneys are frequently disbursed in 

• Mr. Wil00s, N ...... Seotia Houoeof Aooembly Dehateo, 1908, p. &88. 
"Mr. Footer. Caaadian H...-d, 1901H17. p. 53111. 
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such a way as to aid the government side at election time. For 
example, the minority report of the Manitoba publi~ accounts 
committee for 1911 called attention to the manner in which public 
money was spent on road improvements on the eve of the last 
general election. The intention was manifest to infhience the 
elections in the interest of the government candidates. Be
tween June 1st and July 11th, 1910, when the general election 
took plaoe, 1150,000 of the provincial funds were paid out for 
work done on the publio roads. After that date, however, only 
a very small further expenditure was found aecessary to keep the 
roads in order. 'Nor is this by any means an isolated instance. 
In another case, when a general election occurred in Nova Scotia 
during the early winter, road work was started on a large scale 
in November although the ground was covered with from 6 to 
8 inches of snow at the time. 

In the provinoes public works patronage is often used as a 
means of providing a political campaign fund for the party in 
power. Thus in Manitoba, the officials of the administration 
preceding the present one in office entered into supplementary 
contracts for the construction of the new provincial parliament 
building previous to a general election, which new contracts 
greatly enhanced the profits of the contractors. In return the 
contractors made large contributions to the campaign fund of 
the government party. In the case of the construction of the 
Battleford Asylum in Saskatchewan, the contractors were al
lowed to substitute cheaper materials than specified in nearly 
two hundred items practically without any deductions being 
made from the contract price. On these minor substitutions the 
contractors were enabled to make from 150 to 15,000 excess 
profits. Most of the arrangements for these substitutions were 
completed just before the provincial election of 1912 and the 
supposition is strong that campaign fund contributions were 
exacted in return. That such practices at the expense of the 
taxpayers should be connived at and that a former provincial 
premier, while in office, should have openly defended bribery on 
the ground that it is necessary "to grease the palm of an Indian" 
at times indicates a low standard of political morality in the no
minion. In the words of a prominent member of parliament: 

"I -u. i\ to he toe \rue \bat in Cauda \he publici _ ~ 00_, expeDdi_ is 80\ .. clelieateJy and iIonectIy odjUlled .. i\ 
obouId be, and i' fnq.-\I;t appouII .... , lib \he ftice ai _ 0I7inc in \he 

_ .uden:tea to pro*-Lu , 

• Mr. A. It. M ........ CaDIIdiua B-.d, 1111, p. 3S2. 
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CHAPTER VIII 

PROVINCIAL FINANCIAL HISTORY 

Corresponding to the dissimilarity in their natural resources, 
the Canadian provinces have displayed a considerable divergence 
in their financial policies and obtain their necessary revenue in 
different ways. Tl!.e subsidies received from the Dominion 
government are the' most important source of income. At the 
present time, these aggregate $11,500,000 per year or approxi
matelyone-third of the total yearly expenditures of the provinces. 
The other available ways of raising revenue, however, would 
supply the provinces with sufficient funds to carry on their re
spective governments even though the Dominion subsidies should 
be entierly done away with. As the following extract points out, 
the federal and local governments have each a distinctive field of 
taxation. 

"There is a marked di1r ........ between the Dominion and the l'rovin.
as regards........... Direct tuation ie one of the IIOUI'''' whicb loeol 
pwmments have for revenue and for repIeniehing their tnuury, but it 
J8 not the only one. There are .-uroee within the Provin ... themoeJ_ 
in the franchisee of the di1rerent Provin ___ chisee of great value. 
n- have t-n di1rerently treated '?r. di1rerent Provin ... and di1rerently 
_ted in the same Province under di1rerent GovemmentaiIlJ8lUlg1OlDOll 
Take, for instance, the Province of Ontario. Up to the time the _t 
Conservative government came into power certain claaoe8 of ~ 
moot v:a.luable in themoeJves were treated di1rerently from .. bat they .... 
to-day. These include minea, wood-pulp I'"'!"'"'!"o water_or f ..... 
ehisee and the like. The Province of Ontario, in a little di6trict up in il8 
Northern Territory, aetuaIIy makes out of ito uoe of the public fraucbieea 
millions of dou... per year, .. hiIst in other l'rovin.- these .-.- are 

:':!:."'!,",a:!~':t:".=o =~l;':ba ~~"i:! 
DO conlrol and from which it cannot /lOt a farthing. The ProvineiaI 
Governments have run powere over these and couId &et from them alup 
.......aon to their revenue like Ontarin. It ie a mietake to think that all 
elasticity of revenue is in the Dominion and little in the Provincial power. 

~..:..erioof':-" ~ ~~ ~m= !':!,ofta!: 
aDd eustoms dutieo and obtain oleo a _enue from Dominion Ianda and 
minerals. But em.e and eustoms dutieo eannot he made indeIiniteIy 
Iup. The Provineee ha .... 1JIin<w, fiIIberiea, timt-, oiInr, 801d, copper and 
~ areas which, if profitably blJllbanded, .... _ profitable IIOUI'eea of 
-...... and income.. The l'rovin<& oleo ha .... the m- tu aDd the 
BUeCf.IIIIioD taL'lJ. 

While aD the provinces have introduced succession or inheri
tance taus, British Columbia is the only one which has a pro-

• Mr. 1'-. c::.-fiaD a-d, 1Il06-07, p.1i3U. 
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vincial income tax. Direct taxation in any form is lJIIpoPular 
in Canada, and British Columbia and Prince Edward Island were 
the only provinces which had resorted to this method of raising 
revenue previous to the European war. The four older Jarovinces 
-namely, Ontario, Quebec, Nova Scotia and New Brunswick
divide a large revenue from crown lands, mines and foreste. In 
the case of Manitoba, British Columbia, Prince Edward Island, 
Alberta and Saskatchewan, which joined the Dominion subse
quent to confederation, title to all public land within their con
finea is vested in the Dominion government.· In order to place 
them on an equality with the four original provinces of Ontario, 
Quebec, Nova Scotia and New Brunswick, ali of which entered 
the confederation possessing large tracte of public lands, the 
Federal government makes certain annual grante to the five 
newer provinces in lieu of public lands. All the provincee derive 
large revenues from succession duties (inheritance taxes), cor
poration taxes, licenses and stamp duties. 

Civil government, administration of justice, and the main
tenance of the legislature are the three government services 
which the provinces must make provision for. All of them go 
much further than this, however, and contribute large amounte 
for the furtherance of education, the improvement of agriculture 
and the maintenance of hospitals and other public institutions. 
A. will be pointed out later on, certain of the provinces have 
proceeded even atill further and have assumed the respoDSibility 
of keeping up the local roads and bridges. With these pre
liminary obeervations, the financial history of the individual 
provinces will now be taken up in detail. 
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PROVINCE or ONTARIO 

After confederation became an accomplished fact, the financial 
position. of Ontario underwent a great improvement. The rev
enues of the province under the Union had been estimated at 
$1,831,000. The subsidy to be received from the Dominion 
government was to supply $1,196,000 of this amount and the 
balance of $635,000 was to come from outside sources. It soon 
appeared, however, that the provincial receipts had been under
estimated. In plaqe of merely paying its expenses as had been 
anticipated, the crown lands department showed an annual 
surplus of $500,000 and more. AB the actual only slightly ex
_ded the estimated expenditure, the province found itself in 
receipt of a surplus income every year of one million dollars. So 
rapidly did this surplus mount that the government felt obliged 
to distribute 13,388,068 of it as a direct gift to the municipalitiee 
in 1873. In addition, three millions or so more were spent in the 
construction of local railways. 

/ 

Ontario Free From Debt until 1906 

This happy condition of affairs, where receipts more than 
counter-balanced expenditures, 1asted in Ontario for nearly 
forty years. Up to 1905, the province remained virtually free 
from debt. With the exception of the revenues derived from the 
crown lands, the receipts of the province were subject to little 
fluctuation. 

"There is one item in OlD' reoeipt8, which at • dance at &he public _ 
eounls of past yean will show is very variable. That is &he reoeipto from 
Crown Lands, Woods aod Forests. The main ......... of our ........ ue .... 
lIOt so dependent upon the orenenl businoM prooperity of &he eounll'y .. 
..... those of the Dominion GOvernment, whicb are, to • !up extent, but 
a percentage upon the businoM ~ of the cotmll'y. Our Crown 
Land ........ ue is of. like cbaracter and 811bjeet to the ...... iIdIuen-. In 
1;imea of prosperity, 00_ "'" _ eaoily made and pa)'IDI!DU _ 

-pL'" -
With comparatively stable receipts, except from the source 

just mentioned, budget making in Ontario during this early 
period presented few diflicultiee. A wise policy of paying ..... 
you-go was pursued by the provincial administration, an equilib
rium was carefully preserved between revenue and expenditures 
and all public improvements and buildings paid for out of cur
rent revenue. 

• Boa. G. W. B<a, 0nWi0 Finao<iaI ~ 1884. 
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"Our new 'Parliament building, our Asylum buildings, pur Publio 
Worke have all been paid for out of ourrent yearly revenue and without 
borrowing a dollar .. " 

In addition, public affairs were conducted with more economy 
than in the other provinces which had originally joined th~ Union. 
Between 1873 and 1902, the .ordinary government expenditure 
increased 40 per cent in Ontario as against 56 per cent in New 
Brunswick, 78 in Nova Scotia and 160 in Quebec. At the same 
time, the people of Ontario kept down the expenditures of their 
central government by taxing themselves locally for services 
which elsewhere the provincial administrati~n was expected to 
carry on. Thus, in the fiscal year 187o-187i, the province of 
Ontario spent only four cents per head of population on roads 
and bridges as contrasted with fifty-five cents by the local 
government in Nova Scotia. Similarly, Ontario spent twenty
four cents per head out of provincial funds for education as 
against forty-aeven cents per head expended in New Brunswick. 
In the same year, local and provincial expenditures combined, 
amounted to $4.01 in Ontario as against $2.09, $1.83 and $1.51 in 
Quebec, Nova Scotia and New Brunswick, respectively. 

Unlike oonditions in Quebec and the maritime provinces, how
ever, the care of the insane has been entirely assumed by the 
central government in Ontario. 

"We in Ontario, beoauee our revenue enebled ua to do eo, ha .... main
tained u.- lunatioe at the whole coot of the Prom... Quebea thro ... 
the coot of the maintenanoe of lunatioo u_ the municipalitiee from 
whenoe they oome and the _e ill true of Nova Scotia"" 

As in the oase of expenditures upon local improvements, the 
Ontario municipalities assumed the lion's share of the subsidies 
granted to the various local railways. Between the date of con
federation and 1913, Ontario's railway mileage grew over aeven 
fold or from 1447 to 11,050 miles. In order to obtain this rail
way development, the people of Ontario provided a total of 
121,702,594 in subsidies. Of this amount, the municipalities 
furnished a total of $12,782,798 and the Province of Ontario 
$8,919,796. The aid extended by the province consisted usually 
of a cash subsidy at the rate of $3,000 a mile. But instead of 
paying such cash subsidy outright, the government issued 40 
railway certificates of $140 each, or $5,600 in all, payable at the 
rate of one per year for the next forty years. It was contended 
that these railway certificates liabilities did not constitute a pub-

• B .... o. W. 11-. Finaneial Sta_" o..tario, 1898. 
• Bon. A. M. &oo,l'iDaneiai S-, o..tario, IS8&. 
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lie debt of the province in the ordinary accepted sense, but were 
more in the category of necessary appropriations of annual oc
currence like the yearly grants for educational purposes. When
ever the. state of the provincial finances permitted_ was gen
erally the case in the early period of Ontario's history-these 
certificates were retired as they fell due out of current revenues. 
When such retirement proved impossible, however, in any given 
year, the railway certificates were paid off from the proceeds of 
the sale of so-called,f0rty-year annuity certificates. 

Policy Regarding rimber Lands i1l Ontario 

In the disposal of its timber lands, Ontario pursued a very wise 
lMIliey from the outset of the confederation. While the Dominion 
was alienating its timber holdings in perpetuity to partisans of 
the Ottawa government at certain fixed rates, the Ontario au
thorities sold the timber cutting rights on the crown forest lands 
at public auction for limited terms of years only. The success of 
this policy is evidenced by the fact that during the first four years 
after confederation took effect, no less than $380 a square mile was 
realized from such timber sales. By 1892, the average prlee 
attained had reached $3,657 a square mile. 

Following Quebec's lead, Ontario added to its sources of rev
enue by enacting succession duties or inheritance taxes in 1892 
and by introducing certain new kinds of corporation taxes in 1899. 
With the passage of these additional tax laws, the receipts of the 
province lost much of their fixed and inelastic quality and began 
to show greater fluctuations from year to year. In the first 
thirty-two years of its history, nearly OD&-haif of the total 
revenues of Ontario eame in the shape of subsidies from the 
Dominion, OD&-third were derived from crown lands and the 
balance was made up of the proceeds of liquor licenses, succession 
duties and various miscellaneous receipts. 

Practically from the very start, the provinces of Quebec and 
Ontario, with their respective French-Canadian and English 
speaking populations, have been opposed politicaIly. Between 
1867 and 1896, Quebec was a stronghold of the Conservative 
party, while Ontario was equally steadfast in its support of the 
Liberal side. In 1896, however, the uDeral party permanently 
obtained the upper hand in Quebec with the result that Ontario 
began to veer towards the Conservatives, who in 1904 obtained 
control of the provincial government. 
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Change in Policy with Change in Party Control , 
This change of party in Ontario was marked also by a com

plete break with former fiscal methods and the adoption of an 
entirely new financial policy. The former administration be
lieved in limiting the sphere of government activity a~d in not 
allowing the provincial expenditures to exceed the income. At 
the close of their long lease of power, Ontario had no indebtedness 
worth mentioning. The Conservative officials now in office, 
however, have aimed to enlarge the field of etate activity as 
muoh as possibill and have proclaimed as their ultimate end gov
ernment ownership and operation of variouS ,Publio utilities. 

The construction of a government railway line into Northern 
Ontario at a cost of twenty million dollars constituted the first 
step in this direction. As this railway system has never met tts 
fixed charges, the provincial government has had to make good 
the deficit. each year. In 1909, a hydro-electric power oommis
sion was appointed to build provincial hydro-eleotric plants and 
tranemission lines and to furnish municipalities and private oon
sumers with cheap electrio power. While Ontario possesses great 
forest wealth and an almost. illimitable supply of pulpwood and 
other valuable timber, no ooal deposits are to be found within 
its borders. As compensation for this lack of a oheap fuel sup
ply, the water powers of Ontario have been estimated at 7,231,787 
horse power. The Niagara district alone is capable of furnishing 
3,000,000 horse power. The policy pursued has been for the 
provinoe to issue its own securities for the construction of neces
aary eleotrioallines and equipment, while the municipal corpora
tiona taking the hydro-electric service must pay an annual sum 
sufficient to form in thirty years a sinking fund for the retirement 
of the securities issued by Ontario to provide the required service. 

The hydro-eleotrio commission is also seeking permission to 
build a network of so-called "radio-electric" lines to improve the 
transportation facilities of the rural districts, which are to ll&

lume the entire burden of financing such lines. Had it not been 
for the European War, this last-mentioned plan would probably 
have already been in course of fulfillment. It is too early as yet 
to be able to predict how Ontario's experiment with governmen\ 
ownership and management of public utilities will turn out. In 
striking contrast with the complete legislative control possible 
over the expenditure of the executive departments, the outlays 
of the Ontario hydro-eleotric commission are not subject to even 
the eemblance of legislative oversight. That this abeenoe of 
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controlleJ¥ls to bookkeeping methods that are open to criticism 
has been mentioned in connection with the statement that the 
commission had expended $4,190,620 on new construction which 
it appears should have been paid into the provincial treasury. 

Whether the work of Ontario's hydro-electric commission will 
have a successful outcome or not on its financial side depends 
entirely on the various municipalities living up to the terms of 
their contracts for power. In this connection, it may be well to 
recall the disastrous outcome of the municipal loan acts of 1852 
and 1854, which enaBled municipalities within the confines of the 
present provinces of Ontario and Quebec to borrow money for 
local improvements' on the credit of the provincial governments. 
Of the $7,300,000 borrowed in all by the Ontario municipalities, 
leSs than three-eighths was ever repaid. In most cases, it was 
not the lack of ability but the absence of all desire to pay, which 
led the municipalities to default. In the faIl of 1916, no less than 
one hundred and ten municipalities were obtaining electric light 
and power from the Ontario hydro-electric power commission 
under the thirty-year repayment plan described above,-so that 
the risk of loss is quite widely distributed. 

• Plan to Spend LiberaU" fur Highwa". 
In conformity with the good-roads movement started in the 

United States, Ontario is contemplating spending large amount. 
in the future upon the development and betterment of roads and 
highways. Like the rest of Canada, the province lacka good 
roads. 

"Of the 55,000 miJes of highway in the Province of Ontario, 0DIy • 
shade more than " per cent are ourfaced with broken otooe, while 33,000 
miles of highway"", made ooly of eazth aod IIIUId, d......-ibed by. eon&
spondent of the Highwa)l' Commiaoion as 'fair ..... tber roads which you 
cannot use in spring OJ' fall when moat needed.' ,'. 

Under the plan propoeed by the commissioner of highwaYl, 
the province and the various counties are to assume each tw~ 
fifths of the total cost involved and the municipalities one-fifth. 
In 1912, a special appropriation of $5,000,000 was passed for the 
construction of new roads in the sparsely eettIed districts of 
Northern Ontario and the amount directed to be spent under 
orders to be issued by the lieotenan~overnor-in-council. 

As a consequence of the greater eJOpenses entailed by the 
European War, Ontario in 1915 impoeed as a war emergency 
measure, a small direct tax for the first time in its history. The 

1 Moore, WID. H., Railway N.tjmatiMUooo, TOI'OIIto, 11117. 
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legislature has not attempted to determine how.the P10ceeds of 
this direct tax-which amounts to one mill on every dollar of 
ratable property and which is expected to yield nearly four mil
lions of dolla.rB--1!hall be spent, but has left it to the administra
tion to decide how the same shall be distributed for war relief 
purposes. Now that direct taxation has beell once introduced, 
it is pOBBible that it will be retained as a source of provincial 
revenue even after the European War has come to an end. 

Revenue8 and Ezpenditurea 
Indicative of the great prosperity of the', province, Ontario's 

revenues have of late years shown a remarkable growth. In the 
decennial period 1905-1915, the provincial receipts from ordinary 
80urces were $98,571,214 as contrasted with $45,162,473 in tae 
ten years 1896-1905 immediately preceding. Despite this doub
ling of income, the expenditures have more than kept pace with 
this augmentation in receipts. In 1905, the lKHlalled direct 
assets of the province were reported to be over one million 
dollars iJ!, excess of its total outstanding debt. A similar tabula
tion prepared in 1915, showed the direct assets to be at that date 
eight million dollars less than the net provincial debt or a change 
for the worse of over nine million dollars during the period cov~ 
ered. At the close of the fiscal year 1915, the direct liabilities 
of the province figured $49,389,366, and its indirect liabilities
ohie1iy guarantees of railway bonds-$10,345,849 more. 

Duri!Ig the same fiscal year, the principal receipts of the prov-
ince were derived from the following sources: 

~~~Mi,;.;e·":::.'.':::::::::::::::::: ~:ik~~ 
~Du-r:.;.'.'.'.'.':::::: :::::::::: ::::: :::::: ~:~aM 
War (~) Taz. . . . .•.... . ...... .............. . 1.M6,478 

Tbemain i_of .... dituJe pup ~ in thieonlor: 

F1i~;"//~'~ j ~ ~ ~ ~ ~ ~ ~ ~ j: j j j: j j j j j j ~ j j l~ 
Despite war conditions, ordinary expenditures were no~ ex

pected to uoeed ordinary revenues aecordillg to the latest budge~ 
forecast. 

S7 
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PROVINCE 01' QUEBEC 

When the confederation took ellect in 1867, the yearly revenues 
of the lIewly formed Province of Quebec were estimated at 
11,417,582. More than one-half of this amount wae to come 
from the Dominion, whose subsidy to Quebec had been fixed by 
the Act of Union at 1888,888. TIlls anticipatory calculation of 
revenue proved to be correct and, ae the allairs of the province 
were economically administered at first, a comfortable 8urplus of 
receipts over expenditures wae achieved each year. This state of 
affairs continued uptil the fiscal year 1874-75 when a new policy 
of lavish railway subventions wae embarked upon . 
• Unlike Ontario, whose comparatively flat surface oilers no 

great obstacles to the building of steam transportation lines, the 
hilly contour of Quebec makes the construction of railways both 
difficult and coetly. Contraeted with Ontario, Quebec at the 
time of confederation wae but poorly equipped with railway 
facilities and possessed a total railway mileage of only 575 miles 
ae against 1447 miles in the more fortunately situated adjoining 
province. In the early 70's, the people of Quebec became in
tensely interested in the possibility of railway development and 
believed that the prosperity of their province would be greatly 
enhanced if the construction of new railway lines could be stimu
lated. . 

With this end in view, the provincial authorities had already 
promised either caeh or land grant subsidies to fourteen new 
railway lines previous to 1873. The financial crisis of that year 
plunged most of the companies, which had undertaken to build 
these lines, into financial difficulties and forced them to abandon 
all further construction. Under these circumstances, the pr0-

vincial government felt obliged to carry certain of these enter
prises through to completion. In order to accomplish this, the 
province abandoned the policy theretofore adhered to of keeping 
expenditures within the annual revenue and ran into debt for 
the first time in 1874 when a loan of $4,000,000 wae contracted 
for railway aid purposes. 

E:r:Ien8iDe BorTDlDi1lfl PractUed in Quebet: 

This preliminary loan proved but the precursor of many 
further borrowings. Between 1867-1913, the provincial railway 
subsidies reached the grand total of 116,811,000, which were paid 
for out of provincial bond issues. In consequence of these rail-
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way subsidies and of the deficit occasioned by wastqful and ex
travagant expenditures, the provincial debt increased rapidly. 
Starting on even terms with Ontario in 1867, Quebec had con
tracted by 1898 an indebtedness of over thirty-two millions of 
dollars, and no less than one-third of its entire income was re
quired to pay the interest on this large sum. 

Conoerning Quebec's railway subsidy policy, the opinion pre
vails to-day that another line of conduct should have been pur
sued. The better plan would have been to have avoided running 
into debt and to have created new sources of revenue whene~er 
it was determhied to extend further aid to railway enterprises. 
In this way, the province would have been In a position to have 
bestowed annual aid grants out of surplus revenues,-in imita
tion of the system followed in Ontario,-upon the more hntlor
tant and most deserving railway projects. The following quota
tion contains a very illuminating criticism of Quebec's railway 
policy . 

.. In the pUt thie Provin .. baa given with • generous band, partiCll. 
wly to railways, lOme of which have been hardly completed when the,. 
were ooId 8Ometim .. to fOJeignora for BUID8 thet lully oovered the actwil 
ooeta of OOD8truction, thus enabling the promotora to put the auboidim 
(II'IUlted hy tho Provin .. in their own pookots while the Provin .. gooo OD 

C~~d~~o:..~t f~~:\:~~u:. ~~~~:O.: 
railwaye, the exaat amount of whiob oaDDOt of OOUlBO be eotimated. We 
..... , however, roughly eotimats the ooot. We have to-day • Dot dobt of 
126,000,000 .... have already paid intoraot on thet debt amounting to at 
loaot 126,818,812, while .... have an aDDuai intoraot of over one milliOD aDd 
• half to pay _ f08l" in the future. In eotimating tho benefits derived 
from tho OOD8truotion of thoee railwaya, many of .. niob would DO douht 
have been built indop8Ddently of our aid, let us .100 eotimate the benefits 
we oould confer on the Provin .. by the intoraot ~ paid, and by the 
sum of $1,500,000 of intoraot we eooh year pay to foreigD oountriea. Wo 
oaDDot reoaII the paot but in dealing with the future let ua not forget the 
pMt.UI 

Di.f/iaAlliea ill Fifl6M rtf1 tAli PtoviftCII 
With the inauguration in 1874 of the policy of lavish grants to 

railways. an era of government extravagance set in and it became 
increasingly diffioult to administer the finances of the province. 
The limited sources of revenue and the numerous and often 
unexpected demands on the treasury accounted in part for this 
state of affairs. Compared with Ontario. Quebec was in a number 
of respects under a much heavier expense. The administration . 
of justice alone absorbed one-quarter of its total revenue, since it 
had to contribute nineteen-twentieths of the amount expended 

1~fJII.· B. T. DufI). ~ Speooh, Quebec B ..... 01 ~. Mud> 11, 
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recklessly started without any proper estimate of t4e expendi
tures ultimately involved and their cost was swelled by employ
ing men by the day instead of letting the work by contract. 
Large amounts due the province from the municip,a.lities for 
promised sUbscriptions toward the construction of new railway 
lines were remitted by the government just before elections. 
The annue.! deficit in the provincie.! finances was at times covered 
up by opening a specie.! account and charging thereto items whicb 
should have been defrayed out of .ordinary revenue account. 
Railway guarantee deposits, in rea.lity a sPEI!lies of trust funds left 
with the provinCie.! administration by vario'qa railway oompanies 
to make good the provincial guarantee of the interest on certain 
railway bonds, were used, without a shadow of authority, to meet 
the ordinary expenses of the governments. Under such circUm
stances, it is not surprising that recurrent deficits became the 
rule in Quebec. 

So aoute did its financial situation become that the province 
was obliged to introduce in 1892 certain new kinds of taxes which 
Ontario was spared from imposing. These bore heavily on the 
oommercle.! olasses, whioh were \e.rgeiy Britieh, and consisted of 
specie.! taxes on transfers of property, on oertain kinds of oorpora
tions and on merchants, manufaoturers and brokers according 
to the rente.! paid by these last named persons. In addition, a 
8pecie.llioense had to be paid for before a trade or profession 
could be pursued. 

Sound Financial Program SinaJ 190! 

. In 1902, however, the- provincial administration adopted the 
new policy cc of living within our means," which has been care
fully adhered to ever since. Expenditures have not been e.\lowed 
to exceed the government's income and from 1906 on the ordinary 
revenue has shown a very satiefaotory annue.\ surplus. A system 
of cc prudence with progress" has been pursued, government funds 
have not been spent on local industrie.\ undertakings and the 
provincial debt 80 far kept within its former limit. Government 
8ubventioning of industrie.l undertakings is no longer in favor 
and the development of water powers and of public utilities is 
left to private initiative. 

Quebec indeed has not attempted to imitate Ontario in invest
ing government funds and in pledging the provincial credit in 
electrio power enterprises. The policy pursued has been to lease 
power sites on reaecmable terms to private parties for immediate 
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developmettt and not allow them to lie dormant merely for 
speculative purposes. It is estimated that Quebec's water powel'll 
are capable of furnishing eight million hol'8e power when fully . 
developed. at a 'cost of $L5 a hol'8e power as compared with $45 
where coal is used. 

As explained in the next quotation, a wide divergence existl 
between Quebec's and Ontario's method of treating the insane. 

"The whole ayatem of public institutioDB iD the Province of Quebec .. 
regards their maintenance is difierent from OWl. The Quebec 00_ 
moot baa DO reformatory' priaoDB or lunatic asylWD8, and doee not main
ta.in public institutioPs m the .. nee in "hieb "e mainta.in them. Quebec 
!JU>kee grante of mone,y to pal' the coot of maintenance of lunatico and of 
mmatee of reformatbnee to religious or other organized corporations under 
fixed contractB." 1 

!\s regards forest wealth, Quebec is one of the richest of the 
Canadian provinces. The forest area of aU Canada has recently 
been estimated at 414,000,000 acres. Of this total, 130,000,000 
acres are within the limits of Quebec. In the early days after the 
confederation, a large migration of French Canadians took place 
from Quebec to the United Statee. As a means of staying this 
exodus, Quebec for many years purposely disposed of its forest. 
lands on low terms to intending settlei'll. Thus between 1873 and 
1890, 6,235 square miles of timber lands were parted with, at an 
average of $62 a square mile. At the present time, less than one
twentieth' of the province's estimated forest area is in private. 
hands and, for the past decade, the policy of alienating such lands 
has been abandoned. The policy now pursued has been described 
as follows: 

"A saJe of timber Jimite is Dot " ooIe at aD, either of the IaDCI ar the 

:n::"d'!r~~~~~~.J=~~ cuit.eU; 
to beoome 1eeeee of a particular limit is offered at JRlblie eompetitioD &lid 
the per!IOD paying the higbeot bonus obta.ine the \ieenee to cut." J 

Until very recently, good roads were almost unknown in Que
bec. The old French customs prescribed that each farmer was 
to be held responsible for the condition of the public highway 
directly in front of his property and the same provision is to be 
found in Quebec's provincial laws. About 1909, however, the 
provincial administration began to expend part of the surplus 
revenues in the construction of government roads. Later on in 
1912 it made an offer to the 353 Quebec municipalities to pay 
the required sinking fund and one-half of the stipulated interest 

I Hou. O. w. R-. Ontario Badpi ~ 1S99. 
J Hou. Mr. Duffy, FinaDeial ~ Quebec a..... of ~. 1lI02. 
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on any forty-year loans contracted for the building of good roads. 
Originally the limit of such loans" was fixed at $10,000,000, but 
the municipalities took advantage of the Gpod Roads Act to such 
an extent that new legislation had to be PfSSEld in 1915 authorizing 
the borrowing of money beyond the limit first specified so that 
the work of improving the roads throughout the province might 
be continued. These good roads expenditures have caused the 
provincial debt to rapidly increase during the last few years, and 
are alone responsible for recent provincial borrowings. On June 
30, 1915, the gross liabilities of the province amounted to $37,-
557,918, which wtlre partially offset by liquill assets in the sum 
of $9,537,852. 

R8IJmlUls and Expenditures 
For the fiscal year 1914-15, the ordinary provincial receipts 

were $9,597,925 and the ordinary expenditures $8,710,515 • 
. Despit1! this surplus of ordinary revenues over expenditures of 
$887,410, the gross debt of the province increased during the same 
period $7,606,830. This increase was due entirely to the issu
ance of bonds for good roads purposes. The principal receipts 
were $2,027,845 on account of Dominion subsidies; $1,840,347 
from lands and forests; $1,660,853 from succession duties and 
$1,086,767 from various forms of licenses. Among the expendi
.ures, interest on the publio debt occupied the first place with a 
total of $1,477,894. Other important items were public instruc
tion $1,476,724; legislation and civil government $1,026,576, wu. 
donations $692,994, publio works and buildings $681,064 and 
lunatic asylums $617,625. Just as in Ontario, Quebec's pro
vincial revenue is increasing from year to year and its expendi
tures are growing in a similar ratio. If the policy of the present 
administration be continued, however, ordinary expenditures are 
not likely to again overtake and exceed the ordinary provincial 
receipts. 
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PROVINCE OJ' NOVA SCOTIA 

On account of the hilly surface of the country and its extensive 
Coast ~e broken by numerous rivers and inlets, Nova Scotia', 
road system is much longer and more costly to maintain than in 
the more level regions of Canada. The presence of 80 many 
streams necessitates the construction of maiD roads on both 
banks, where one highway would have otherwise sufficed, and 
these roads must often make long detours in order to encircle 
the arms of the sea.· Again, the many estuaries and riverlets have 
to be spanned by umumerable bridges, which are costly to build 
and maintain. The province posses!Ie8 no less than 18,000 miles 
of roads and these are linked together by 1,000 large steel bridges 
and 22,000 bridges of smaller size. The great financial problem 
in Nova Scotia, therefore, has been how best to raise the funds 
required to keep the roads and bridges in good order. 

DecrlllJ8ed Revenue& After Cunfederatiorl 

Before the formation of the Dominion, the finances of Nova 
Scotia were in a flourishing condition. The customs duties 
yielded large returns 80 that the provincial government was able 
to make large monetary grants to the counties for the upkeep 
of the roads. Shortly before confederation took effect, the 
average yearly expenditure of the province for educational pur
poses and upon the road and bridge service amounted to $766,569. 
Confederation, however, deprived the province of its revenue 
from customs duties, which was its main 80urce of income. Thie 
loss the subsidies received from the Dominion government only 
partiaIly made good. This is shown by the fact that the provin
cial revenue in the year before confederation amounted to 
$1,857,247 as contrasted with gross receipts of $586,696 and a 
deficit of $357,238, in the year following its adoption. Nor did 
any permanent improvement take place for many yeans there
after. Even as late as 1882, the provincial revenue was only 
$541,729. As the custom had been to pay for all local improve
ments--such as roads, bridges, wharves and courth01l8elt-OUt of 
the general funds of the province, the greatly diminished revenues 
made it impoll8ible for the proviDcial government to undertake 
these local improvements on the same scale as before. Where 
$300,000 or more had been spent annually on roads and bridges 
prior to the confederation, only $100,000 could be 80 devoted 
during the period 1878-82. The result was that the proviDcial 
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roads and bridges, which had been in a good state of repair prior 
to the formation of the Dominion, had to be sadly neglected. 

Aside from the Dominion subsidy, the province's sources of 
income were few. A meagre revenue was divided lfom the 
crown lands, which were sold at the low figure of 22 cents an acre. 
The provincial coal deposits comprising an area of 960 square 
miles had only just begun to be exploited and the royalty col
lected on the coal mined yielded only a small sum. At the same 
time, the demands on the provincial treasury began to be more 
pressing. The wooden bridges erected in lIP.e great provincial 
road building era 'prior to 1850 began to show,signs of decay and 
their replacement by iron structures became imperative. Under 
these circumstances, the provincial administration from 1882 on 
determined to borrow large sums of money to be expended fo'r 
the betterment of roads and bridges. It might have been left 
to the various counties and municipalities to look after these 
renewals and to raise the amounts needed therefor by direct 
taxation. But the provincial government felt that it ought to 
undertake this replacement work for the reason that it could 
borrow the sums required at a less rate of interest and for a 
longer period of time than the local governing bodies. The 
various counties were, however, charged interest on the amounts 
expended within their respective confines and the annual road 
grants made to them were diminished by the Bum total of this 
interest. 

Prior to 1908, the expenditure of the moneys voted by the 
provincial government for road purposes was determined for the 
moat part by the members of the house of assembly BUpporting 
the government. 

.. When tho (lOad) _ditureo were mad. they were made on tho 

===~ w~:..m=~!:.!'OD~~ .=m-::::.t!!r with tho Go?-
.. Pntvioua ~ 1~ before the &at of County Incorporationa ....... in~ 

opent.ion, tho entire lOad _\ .. lar .. be oould _her .... in tho 
...... da of tho mombon _\ing tho nrio .. oount.ieo lawrable ~ tho 
party in po_, and tho _"" """' upended JarseIy upon &heir ........... 
mondaUon, wboUy .. be boIi8vod in oommiosinna 'fVY1DI! from $20 ~ 
$:100. T ..... onukl be bu\ one roouI\ I""" \IW ayaIem, namely, tho\_ 
if an bonoo\ ondeaftl' would be made ~ o>pend tho _ys properly, ~ 
a Iart!e _\ thoy would be di....rIIICIl""" tho pro~...... Abou\ 1880 tho 
County lnmrpora\ion Ao\ .... ..-1 and; aI. \IW instead of tho 
~\ _bon of tho ......... tun. i'ur:vin« tho moneys in &heir bando, 
i\ .... \UnlOd 0_ to tho municipal 0CMIIIeiII0n to be ""J*lded by &hom. 
• • • T .... moneys .... no\ .. holly waoIed, bu\ .... no\ JIIOPOrly 
applied lor tho __ \IW po\i\ieal C>OI>IIidora&io ~ an all pO"";" 

I BOIl. Mr. n.,.talo, Noft Scotia B ...... of "-bI;r Debe""" 1901, P. 211. 
t.5 



CANADIAN PROVINCIAL BUDOBT BYBTBMB 

ful inftuence in matte .. of that kind in tbe municipal councibo 81 "eIi • 
in this House or any other legislature.'" . 

.. At the p ..... nt time theee moneya p8l8Od through different cbanneb 
Some of thia ~""-,,nditure "as made through the municipal councibo au. 
other appropnatlons were expended more or Ieee under the advice &Il~ 
clireqion of the repreeentatives of the peopIethrougb coDlllliaion ....... 

In 1908, a provincial road commissioner's department wa 
established with the aim of preventing political influences froD 
controlling the expenditure on roads and bridges. It is now withil 
the power of the provincial cabinet exclusively to determine ho~ 
these road moneys shall be spent. 

As e,xplained in :the next citations, Nova Scotia derives itA 
provincial revenues from only a few sources. 

If Our revenue was almost wholly derived from three BOuroee, viz., 0Ul 
Dominion auhaidy in which there W81 practically no variation, receipt< 
from mines, royalties and sucoeaaion duti... • • • He felt that • 
would he a misfortune if our aouroea of revenue abould he inereased. H. 
thoudlt it was B BOund principle in political economy to take from tIM 
people BB little BB poaalble, provided the aervicea of the country could 1M 
properly maintained. In aome of the Province&, a luge portion of tho 
revenue WBB derived from eouroea which could be properly regarded BB • 
form of direct taxation. A tao on corporationa and luge Ii...,.. foea fur. 
nisbed a considerable part of their revenues-and without tbeee he feared 
they would find it difficult to make a creditable finaocial preaentment. I. 
Nova Scotia, happily for the _Ie, DO auch forma Of taaation wen 
resorted to.'" 

"The Province of Nova Scotia is the ouly Province in CtuwIa to-daJ 

H~: =: ;,.,eo'="'::t::':r t.e"':"~ ~~n;:. ~~~ 
"":'r luge meaaure of their revenue is obtained by taaatioo in a field ill 
which we BB a Province have got to I!Ot our firat dollar out of. In maoJ 
of the other Province&, the liquor traffic alJorda • luge _ of revenue, 
while in the Province of Nova Scotia we do not, nor 80 far 88 I know, ever 
did coUect a dollM from this eouroe. Then again, in the other Provincea 
the taxation of corporations, home and foreign, baa a1waya heea a fruitful eource of revenue. We alone of aU the Provincea remain practically .. here 
we atarted at Confederation on the ~iOD of taxation, the only excep
tion being the introduction of aucce:fBlon duties, and even this, if I remero
her right, is OD a more moderate _ tbao that of our neighbora. • . • 
This happy conditiOD of aIJ .... baa heea brought about .. holly and BOIeI}' 
by the fact that within the Provin"" of Nova Scotia we have _ 
depoeits of coaJ, and that our 1egieIation dealing with our IIIinenl devel0p
ment was wile and judicious."· 

Rerlenuu and Expenditure. 
It was not until 1893 that the Nova Scotian coal fields began 

to be developed on a large scale and from that time on, the pr~ 
vincial revenues showed a sfAeady gain. In most of the Iast 
twenty years, ordinary receipts have exceeded the ordinary 
expenditures. Nevertheless, the provincial debt has been grow-

I HOIl. Mr. B~ova Scotia Bonae of Aambly .Debats, 1007, p. 6U. 

: ::: ~~: ~~;:N~~'s!J1k... 01 Aa!mbly .Debats, 1899, p. 53 • 
• Boo. Mr. Munay, Nom. Scotia Bonae 01 ~ .Debats, 1901, p. 60. 
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ing slowly all this time on account of the sums spent on roads 
a.nd bridges and charged to capital account. At the end of th& 
fiscal year 1914-15, the gross debt of the province wa.s $13,4lO,911 
against which there w!'re ava.i\able a.ssets of $6,500,000, During 
the same year, the ordinary revenue proved to be $1,958,302 a.nd 
the expenditures $2,073,672. Dominion subsidies furnished 
$636,666 of the income reported, mine royalties $727,224 a.nd 
succession duties $106,978. The largest items of expenditure 
were for debenture interest $470,100, on education $431,408 a.nd 
on roads $277,275. The net liabilities of tlrjl Province increased 
$795,293, of which $726,501 wa.s due to ex~nditures od capital 
account of various kinds. 
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PBOVINClil 01' NEW BBUNSWICK 

Just as in almost all the other British North American colonies, 
New Brunswick until the formation of the Dominion obtained 
the greater part of its provincial revenues from customs duties. 
Out of the large receipts thus procured, the provincial legisla
ture made special grants from time to time to the various counties 
to assist them in opening up and maintaining the public roads. 
Later on the province proceeded tp construct bridges over the 
rivers and streams ~hich had been previously crossed by ferries. 
In place of allotting small and desultory grants, it became the 
custom for the go~ernment to make larger and regular appro
priations to the. different counties and the feeling arose that the 
ptovincial administration should look after the roads and bridges 
entirely. This lack of local self-initiative and this dependence 
on the provincial government to carry out improvements is still 
characteristic of the inhabitants of New Brunswick to-day. 

"This Province gives more money to the people thaD any other in the 
Dominion. The reeult is disastroua to public epirit, for the people expect 
the Government to do everything. The people oush' to learn to help 
themselves."l 

Confederation, with the attendant 10S8 of the customs duties, 
had the effect of reducing the average annual receipts of the 
province from three-q uarters to less than half a million dollars. 
Concerning the financial status of the province immediately after 
the Union, the following passage can be quoted to advantage: 

"Up to 1874, tbe revenue of the Province met the elIJ*Iditure wry 
fairly, but then the railway oubeidy set ..... ~. . . • N .... 
Brunswick ..... placed in .. diff ...... ' pooition from 80me of the other 
Provinces when abe ent.ered Confederation. In Ontario tbe high ..... y and 
JOad tax f.1I upon the municipalitiee. The Province of Ontario with .. 
population of over 2,000,000 only contributed 1200.000 for COIDDIOD 
ocboolo 88 compared with over 1150,000 by the Province of N .... Bruna
wick with about a oewnth of the POPUlation. The charge of public hoopi
ta10 and insane aoyiuma in Nova SCotia is horne a1moet eatirely by tbe 
municipaJitiee 80 that to a certain estent N .... Bnmowick otartA>d in tbe 
race With a haDdicap."J 

NtfID Bru7l81Diek's Crqum Land& 
Aside from the Dominion subsidy, which furnished more than 

two-thirds of the total provincial receipts at the outset under 
eonfederation, the crown lands of the province, aggregating some 
seven million acres, supplied the only other important source of 
revenue. At first, an export duty was levied on lumber, but this 
~ L. 1. Tweedie, N .... Bnmewick u ..... of A.embly Debeta, 1906, 

p..~ Mr. Mitcbell, ~ Report, N .... Brunowit:k IIoue of A.embIy 
Debeta, l892, p. 33. 
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right was soon surrendered in return for an increase of 1150,000 
in the annual Dominion subsidy. New Brunswick's crown land 
policy has been favorably commented upon. 

"The plan adoJJted in the Province of N.w Brunewick is to hold an 
auction 11810 on the first of August of .very 1'-, wh.n the lando not 
~ooupi.d are open.d for oompetition at public auction in tho city of 
Fred.ricton, and oometimee Be much Be 1800 or $1,000 is paid for a leaee 
of a .quare mil. of timher land. Th. Governm.nt looks upon the timber 
of that Province Be the farmer might the crop of his farm. The purcheeer 
gets the right to go in and cut trees of certain dim.nsio .... the tree. being 
ocaled by a Governm.nt official, the purcheeer paying a stumpage tax on 
all timber produced. He hae the right to ren.w his 18888 on certain oon
ditiono or he may drop it if he dOlireo to do eo"'" 

Considerable diffioulty has been experien~~d in estimating the 
revenue to be derived from those orown lands owing to the uncer
t&inty as to the sise of the ye&rly lumber cut and as to the &mount 
to be derived from the annual sale of licenses. The receipts f~m 
this source are determined by the kind of winter experienoed. In 
a season marked by.& heavy snowfall and favorable for lumber 
operations, the provincial revenue will be augmented. On the 
other hand; unfavorable weather conditions may prevent a large 
&mount of lumber from being cut even though the prices for all 
wood products be unusually high. 

Liberal Subridiea 10 Railways 
Imitating the example set by Quebec, New Brunswick also 

embarked on a policy of liberal subsidies to railway enterprises. 
These subsidies had totalled 15,500,000 by 1892 and they were 
in a number of instances unwisely spent. 

"The _tor portion of tho amount (railway ouboidiOl) had boon uoo
IoooIy opent in tho oonatruction of nilwayo. From .. _t many of u.e. 
lin ... tho Provin .. Dan never .... lioo much advantage. Several will pro .... 
ably be abandoned and whet are n8C08lBl'Y oculd haft boon oonatruoted 
in time out or ordinary roftDuo"'I 

The railway subsidy policy was responsible for the beginning 
of New Brunswick's provincial debt, which by 1886 had reached 
nearly one million dollars. This indebtedness had been in part 
caused by the small but recurrent annual deficits in the provin
cial finanOOll. These deficits were due to the over expenditure, 
beyond the amount appropriated by the provincial legislature, 
in the publio works department. Up to 1873, there had been 
aoaroeIy a year in the history of the province in which this depan
ment had not to confess to an over-expenditure. On behalf of 
the government, it was claimed that because of the freshets which 

I Mr. W"II~ NOft Seotia Bouoo or "-hlY DebaIa, 1~611. 
• Mr. Powell, ~ Repon. N_ BnaMWiek B ..... or Dobatoo, 

189a, p. 87. 
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were of annual occurrence, it was impossible to estimate with 
'even approximate exactness what the expenditures in any given 
year would be. Inasmuch as the practice was to consult legisla
tors in regard to the spending of the. road moneys, the members 
1lf the provincial parliament were in a large degree responsible 
for this over-expenditure . 

• e;;;l= ... ~ed regarding over...xpenditure accouot of bye-roada in 

.m!,.~r. By,... ezpIained that that was a matter largely in the banda of 

"The oveMralt ia the Public Wor"" Department WBI 6 'Very eeri0U8 
difficulty, but if eacll representati'Ve would caD to mind his own etrennoU8 
dom to eecure aUI, for his couoty, he would be abl. to have lOme COD
ceptiOD of what the united preeeure of aD the couotieo muet be.'" 

lleeipts Eueed Ezpenditures 
During the last five years, one-eighth to one-third of the 

province's total expenditures have been charged to capital ac
count. To this account are being debited the large amounts 
spent for the construction of permanent bridges in the province. 
With one exception, the ordinary receipts have exceeded tbe 
ordinary expenditures. Both receipts and expenditures have 
exceeded the estimates and the practice is to increase the amounts 
spent on the public roads beyond the sum originaJly appropriated 
whenever the revenue proves more than anticipated. Thus in 
1;he fi.scal years 1913 and 1914, the actual exceeded the estimated 
:receipts by $50,423.16 and $27,821.94 respectively. In order to 
.keep the ordinary expenditures as close to the ordinary revenuee 
:as possible, the road expenditures for the two years mentioned 
were increased by $39,646.48 and $25,353.84 beyond the original 
llStimate submitted to parliament. 

On October 31, 1915, the nct debt of the province was reported 
at $5,782,000. The total ordinary receipts during the fiscal year 
ending on the same date were $1,634,079, while the ordinary 
expenditures reached the total of $1,626,633. Three-cights of 
the total revenue or $637,976 was received as a subsidy from the 
Dominion government against $591,905 derived from crown lands 
and $155,191 from succession duties. The chief items of expendi
ture were $407,653 on public works; $335,637 for interest and 
$282,891 for education. Only one-fifth approximately therefore 
of New Brunswick's totaJ revenue is required to pay the interest 
on the provincial debt as contrasted with one-fourth in Nova 
Scotia . 

• Syuoptie ~ New BnIDIIW'id: ao.. oI.&.emb1y Det.ta, 18111, p. 50. 
• Mr. FlewelliDr. lbid., 1893, p. 52. 
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PROVINCE OF PRINCE EDWARD ISLAND 

When a confederation to embrace all the British North Ameri
can colonies was first proposed, the people of Prince Edward 
Island declined to join the new Union on the ground thal it would 
impose unaccustomed burdens 'on them. The Island was deriv
ing so large a revenue from customs duties that the proVincial 
government was able to bear the entire cost of the educational 
department and to look after the public roads and all local im
provements as well. This state of a.fI'airs continued until 1871 
when the administration of the day had a'iaw enacted for the 
construction of a government owned and operated ra.ilway. In
stead of prescribing the route to be followed, the government left 
the location of the line to the contractors and agreed to pay them 
a certain fixed amount for every mile of completed track. It 
therefore was in the interest of the contractors to build as cir
cuitous a road as possible and to wind around instead of cutting 
through the various hillsides that were met with. When the 
ra.ilway was completed, it turned out to be a "twisting, winding 
wriggling" narrow guage line with steep grades and an extraor
dinary amount of curvature, which greatly increased the operat
ing oosts. 

Ablentee Landlorda and Railwall Problem 
Owing to the unaxpeotedly high cost of their ra.ilway enter

prise, the government was confronted with the necessity of either 
impoaing a direct tax equivalent to $2 a head of the existing 
population, or of joining the recently formed Dominion, They 
finally decided on the latter policy as being the lesser of two 
evila. Besides granting the usual forms of subsidy, the federal 
government took over the Island ra.ilway and furnished the prov
ince with the funds required to pay for it. Furthermore the 
Dominion authorities put at the disposal of the province the 
sum of 1800,000 on July I, 1873, the date on which the Island 
joined the oonfederation, to buy out the owners of the proprietary 
estates. These absentee landlords had been granted by royal 
decree all the lands of the province and drew annua.Ily large sums 
of money from the province in the shape of rents. By the specia.I 
grant just described, the federal government made it possible to 
end this leasehold system and for the Island farmers to own their 
lands in fee simple as in the other provinces of Canada. 

While the Island customs duties had yielded 1304,377 in 1872, 
the anticipated provincial income under confederation was only 
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estimated at $222,320. . For the first few years after confedera
tion,-however, the receipts proved considerably larger than this 
owing to several unexpected windfalls from the Dominion. At 
the close of 1873, the province possessed a cash balance after 
the payment of all liabilities of $268,114. In view of the fact 
that the Island had lost the greater part of its revenues on enter
ing the Dominion and could only count on lessened yearly re
ceipts thereafter, the wise policy might seem to have been to 
husband this surplus. Instead of doing so, the government 
yielded to the pressure brought on it from various sections for an 
increased expenditure on public works. A number of expensive 
bridges and wharVes were therefore erected at the expense of 
the surplus, which was practically exhausted by 1876. In that 
year, the provincial revenues were $254,144 and the expenditures 
$353,327, leaving a deficit of no less than $99,183. 

Dired Taxes Impo8ed 

On account of this deficit, the government was obliged to 
impose a direct assessment tax the next year. Five years later, 
this direct tax was repealed for the reason that the government 
had the prospect of collecting several additional claims against 
the Dominion. The administration announced that it would 
be quite time enough to resort to direct taxation when the prov
ince had .collected all its dues. In the words of a provincial 
premier: 

"H the time sbaII oome when the autboritieo at Ottawa oa,: 'You .... 
get no more moue" the rolf.." are e~ ,OU need not appJr an, further,' 
then I 8m read, to take some r,ractieaJ step on the queatioD Of making 
revenue and m<penditure meet.' ' 

That the Island should have to submit to a direct tax of any 
sort has been regarded loeally -as a misfortune. Attempts to 
place part of the burden of supporting the schools directly on 
the people met with strong opposition. Even before confedera
tion, any plan which did not provide for the payment of the 
entire salaries of the teaching staff out of the provincial revenues 
was certain to be rejected. H the people could have been forced 
to contribute something directly for educations! purpoees, it 
would have awakened a greater interest in the public schoole 
and would have relieved the strain on the provincial finances. 
But the system of federal government 8ubventions made it futile 
to attempt to tax the people directly. 

'Boa. Fredoriek p-., P. E. L H. 01 ~ DoI.tea, 1893, p. au. 
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Next to the amount spent for the furtherance of education, 
the largest provincial expenditures are to be found in the publio 
works department. Since no 1008e stone or granite suitable for 
road making purposes is to be found on the Island, the roads 
have to be macadamized with imported stone which greatly 
enhances the cost of keeping the public highways in repair. In 
the early days after confederation, the members of the provincial 
parliament attempted to keep the expenditures of the road moneys 
under their own control on the plea that the people held them 
in a large measure responsible for the condition of the roads. 
Nowadays, however, the department of public works has the 
direotion of this expenditure. • 

Revenua and Ezpmditures 
Prince Edward Island is the only one of the Canadian prov

inces, which has a declining population. Po88eBBing at one time 
over 111,000 inhabitants, its total population according to the 
census of 1911 was only 93,000. By a peculiar statutory provi
sion, however, its per capita subsidy from the Dominion can 
undergo no diminution but remains fixed at the figure which 
its maximum population figures would entitle it to. Despite 
this very favored treatment at the hands of the Dominion, the 
Island's expenditures have exceeded the receipts for quite a 
period of years and the provincial debt at the cloee of 1915 was 
$1,012,000. With a slight increase in the existing emaIl land 
and income tax, which oombined yield about $50,000 annually, 
these deficits could have been for the most part avoided. As it 
is, four-fifths of the provincial receipts come as a \argess from 
the Dominion Government. In 1915, the Dominion subsidy 
formed $372,182 out of total receipts of 1470,729. The total 
ordinary expenditure was $510,345; $169,695 of which was spent 
on education, $112,096 by the public works department, $59,436 
on the Provincial Hospital and Infirmary, and 141,082 for inter-
est on the public debt. Since the Island is losing rather than 
growing in population and as it possesses no manufactures of 
importance, no marked changes in its fiscal outlays or receipts· 
&18 to be anticipated in the near future. 
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THE I'BAmIE' PROVINCES 

On July 15, 1870, all of British North America between the 
Provin~ of Ontario and British Columbia became by royal 
proclamation part of the Dominion of Canada. Out of thia 
territory the three so-called Prairie Provinces have been formed, 
namely, Manitoba, which entered the confederation in 1870, 
Alberta and Saskatchewan. These last two provinces did not 
come into existence until September 1, 1905, and have therefore 
a comparatively britlf finaneial history. 

Manitoba 
• When Manitoba asked for leave to join, the question had to 

be decided how the newer provinces which sought admission to 
the Union were to be treated. Besides granting the eighty cents 
per head of population subsidy and a sum sufficient to meet the 
expenses of her legislature, Manitoba was given,-corresponding 
to the relief afforded the other Provinces,_ credit of 1551,447 
by the Dominion. As the new province had incurred no actual 
debt on which this credit might be applied, it was allowed interest 
at the rate of 5 per cent per aDDum on the amount named which 
was termed an allowance in "lieu of debt." In the case of all 
the Prairie Provinces, this allowance is adjusted after every 
decennial' census according to the growth of population. At 
the present time, the debt allowance of each of the three provinces 
has been fixed at $8,107,500. Manitoba has drawn, however, 
$475,816 from the capital of her debt allowance in order to meet 
the cost of certain provineial public works. The balance to her 
cerdit has therefore been reduced to 17,631,684. 

The original British North American colonies all possessed 
considerable tracts of public lands, which had been transferred 
to them by the British Crown at quite a long period before 
confederation. But, when the region now embraced within the 
Prairie Provinces was acquired from the Hudson Bay Company, 
the new territory was held for the benefit of the entire Dominion. 
The provinces formed therefrom were left therefore without any 
of the usual sources of territorial revenue, that is, from the 1ease 
or sale of public lands. In order to put them on an equality 
with the four provinces which formed the confederation origi
nally, the Prairie Provinces haw been allowed certain annual 
grants by the federal government in lieu of public lands. In 
the case of Manitoba, this allowance DOW amounts to 1409,000. 
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Alberta and Saskatchewan are each allowed $562,500 with the 
proviso that the sum mentioned is to be increased to $750,000 
and $1,125,000 when their populations reach 800,000 and 
1,200,000 respectively. 

Outside of Dominion subsidy receipts, the Prairie Provinces 
derive more or less substantial revenues from succession duties, 
corporation taxes, including railway taxes, and liquor licenses. 
In its early days as a province, Manitoba received special ad
vances from the Dominion to make good the deficit in its rev
enues and in this way its provincial income·was made sufficient 
to meet all expentlitures until 1879. In fact: provincial receipts 
and expenditures were on a fairly even keel u;"til1887, when the 
provinoe ran into debt on a considerable scale for the first time 
for the purpose of building certain new railway lines and thuS 
breaking the monopoly of the Canadian Pacific Railroad. 

The practioe in Manitoba has been for the provincial govem
ment to bear half the expense of costly local improvements such 
as bridges. On the other hand, the other provinces have bome 
the entire cost of bridging the rivers and of providing ferries 
across them and have also provided the bulk of the amounts 
spent upon the oonstruction of roads. All three provinces have 
assisted in the building of grain elevators. In 1910, Manitoba 
purchased 163 such elevators at a cost of $1,100,000. After 
conducting such elevators for two years at a total loss of $120,000, 
the provinoe leased them to a farmers' organisation knOWD as 
the Grain-Growers' Grain Company. Alberta and Saskatche
wan have contented themselves, however, with simply providing 
the local farmers' co-operative elevator companies with the funds 
required to erect the structures needed. 

MfIIIImmI/or GGM"ftmmlal OtDnm-ahip oJ Public UlililMa 
All the Prairie Provinces have gone in for government owner

ship and operation of telephones on a more or leas extensive 
ecaie, which oircumatanoe affords another evidenoe of the 
strength of the movement in Canada for government assump
tion of publio utilities. According to the public accounte, the 
government telephone lines have all shown a handsome surplus 
of receipts over expenditures. It is claimeci. however, that this 
surplus is more fictitious than real and that it has only been 
attained by omitting proper depreciation charges and by debiting 
~ capital what should rightfully have been charged ~ main
tenance account. Members of the provincial parliaments are 
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said to have made demands on the authorities for the extension 
of telephone lines, that resulted in the rapid and premature con
struction of many rural telephone lines where the business offered 
did not warrant their installation. On behalf of the adminis
tration, 'however, the plea has been made that the tripling in 
hardly seven years of the number of telephones in use shows the 
advantages to be obtained from having the telephone service 
owned and controlled by the state. The fact that the Manitoba 
telephone accounts were removed from the jurisdiction of the 
provincial auditor and have ceased to be audited by him since 
May 1, 1909, has caUsed some doubt to arise, however,concerning 
the correctness of the figures put forth by the Manitoba govern
~ent relating to the operation of its telephone lines. 

Scandals in Politia of Prairie Provinces 
H one may judge from the various monetary scandals which 

have come to light during the last two years, no very high politi
cal standard can be said to prevail among the politicians of the 
Prairie Provinces. Nor can one party claim to be better than 
the other in this respect. In Manitoba, the Conservative admin
istration has had to leave office under a cloud and a like fate has 
overtaken the Liberal ministry in Saskatchewan. Contracts 
have been awarded to political supporters of the government 
and then altcred with official connivance so as to allow the con
tractors to make undue profits. In return for such favors, the 
contractors have had to contribute large sums to the party cam
paign funds nominally for electioneering purposes. In the case 
of the Manitoba Parliament Building, the minority report of the 
1915 public accounts committee' charged that the provincial 
treasury had been defrauded of S8OO,OOO through improper 
changes in the specifications of contracts. Political campaign 
funds are thus obtained from public worka patronage to the 
detriment of the taxpaying public. 

lletJenuu and EzpenditUf'etI 
Considering now the financial showing of the three provinces, 

Manitoba reported between 1900-13 a total surplus of 17,251,206 
of receipts over expenditures. Of this surplus, DO lesII than 
17,145,655 had been spent on public buildings. On November 
30,1915, the direct liabilities of the province aggregated $28,323,-
293 and the indirect $26,920,873. The fiscal year 1913-14 

IJoamaI, 19l6, Maaitoba ao..o '" "-hJy, P. I8Z. 
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showed receipts of $5,512,163 and expenditures of $5,638,658 on 
ordinary accounts. The telegraph and telephones department 
yielded receipts of $1,814,072; the Dominion subsidy, $1,592,675 
and $813,128 was derived from succession dues and cor,poration 
taxes. Among the expenditures, $1,392,390 was expended by 
the telephone department; $1,181,155 on public works; $768,946 
for interest on the provincial debt and $724,560 for education. 

Saskatchewan's debt on October 1, 1915, was stated to be 
$20,972,043, of which $5,362,632 represented the co!lt of the 
provincial telephone system. In addition', there were $32,-
550,000 indirect 'liabilities consisting of raijway bonds guar
anteed. In the fiscal year ending April 30, 1915, the Provincial 
revenue amounted to $5,024,935 as contrasted with expenditures 
aggregating $5,368,649. On public works $1,225,466 was e;'
pended, $1,111,111 for the administration of justice and $955,733 
for interest on the public debt, Of the total revenue, the Do
minion subsidy furnished $1,989,960, while land office fees and 
liquor licenses brought $491,022 and $251,380 respectively to the 
provincial treasury. 

At the close of 1914, Alberta had a debt of $22,000,000 and had 
further agreed to guarantee the interest on $57,710,450 of rail
way bonds. For the same year, receipts and expenditures showed 
figures of $5,255,275 and $5,401,495 respectively, Among the 
leading souroes of revenue were Dominion subsidies totalling 
$1,814,521, corporation taxes which amounted to $516,617 and 
land title fees which yielded $348,981. The \argest expenditures 
were $955,435 for the government telephone service, $797,176 
for education and $657,844 for interest on the public debt. 
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PROVINCE OF BRITISH COLUMBIA 

When British Columbia witil 17,000 actual inhabitants en
tered tqe Dominion in 1871, the federal government granted 
the new province a debt aUowance of $27.77 per capita on an 
assumed population of 60,000. This sufficed to retire the entire 
provincial indebtedness, but this fortunate state of affairs did 
not continue for any length of time. From the date of its admis
sion to the Canadian Confederation and until the year 1904, 
British Columbia hf:d to face an almost unbroken series of deficits 
amounting in the ,aggregate to ten millions of doUars. On ac
count of its mountainous surface and sparse and scattered popu
IJI.tion, the cost of administering the affairs of the province proved 
to be unduly high. Indeed, the problem of looking after a prov
ince of such vast extent and of so rugged contour will always be 
a serious one. An attempt was made in 1876 to better the state 
of the provincial finances by introducing an income tax and a 
direet tax on real and personal property. But as these taxes 
were fixed at an absurdly low figure and varied from one-fifth to 
one-half of one per cent of incomes and of aesessed valuations of 
property, the provincial treasury obtained no permanent relief 
through their imposition. 

The Rise and Fall of a BurplVB 
With the advent of a new administration to office in 1903, 

however, a tum for the better oceurred. As the low state of the 
provincial finances made the utmost economy in all expeoditurea 
necessary, the outlays on the various government services were 
redueed as far as possible. At the same time, the existing ts.xee 
were raised and new sources of revenue created with the result 
that a kaleidoscopic change took pJaee in the pecuniary status 
of the province. The recurrent deficits were replaced by a aeriee 
of constantly mounting surpluses. Stimulated by the good 
times in the lumber industry, and the construction of new rail
way lines on a very enlarged scale, an abnormal era of prosperity 
set in. The government derived an enormous revenue from the 
sale of public lands, timber licenses and town Bite lots, and at 
the close of the fiscal year 1910, had an accumulated surplll8 
sufficient to payoff the then existing debt of the province. 

Instead of using the surplus to retire all outstanding obIiga.
tions, the administration decided to expend it on public improve
ments. In the language of the provincial minister of finance: 

58 



PBOVINCIAL PINANCIAL HISTORY 

"The Government bas decided that it is good policy to meet tha .... 
quinmlen'" of the country in the way of 'public unp",vement squarely 
at the expense of our BUl'pIue. There is an unmenae amount of money re
quired to open up an inunenae extent of territory and the eoonor it is 
undertaken the eoonor we will reap the frui'" of the dewlopment to fol
Iow,"1 

"W. are building for the future and the Government dee&s it wiser 
to anticipate the requiremen'" of rapid development than to wait and 
impede progreee of .. ttlement ... • 

Accordingly a gigantic program of road-building and of public 
improvements of all sorts was inaugurated which, in less then 
three years, completely absorbed the government's available 
bank balance of nine million dollars. B),. the close of 1913, 
120,000,000 had·been spent by the provin~ial government in 
opening up new roads and trails. In order to link these up 
properly, it was announced that an additional expenditure 9f 
155,000,000 was required. British Columbia consists, in 1arge 
part, of mountains, where the construction of all means of com
munication is very costly. In building these, precipices have 
to be skirted; bridges made to span swollen rivers, causeways 
ftung across abysses and road beds blasted out of solid rock. 
At the beginning of 1914, the government was obliged to largely 
curtail the carrying out of its ambitious program. Just at this 
time when the province's cash reserve became exhausted, the 
cessation of railway building and the collapse of real estate values 
also caueed a financial depression to set in which very unfavol'
ably affected the anticipated provincial revenues. While the 
receipts of British Columbia in the fiscal year 191~13 proved 
to be 12,533,000 more than the estimates, they amounted to 
12,200,000 less than had been anticipated in the year 191~15. 
The income of the province shrank from 112,510,000 in 191~13 
to 17,800,000 in 191~15 and for 1915-16 was estimated at 
15,944,000 or 15,300,000 less than the expenditures. If the 
estimates for the last named year prove to have been co~ 
tile expenditures during the last three fiscal years will have ex
ceeded the revenue by over 115,000,000. No similar ftuetua
tion in revenue has ever occurred in any other province of Canada 
nor has such a quick change from an era of a plethora of provin
cial funds to a period of comparative penury in government 
receipts ever been duplicated in the Dominion. In view of the 
extraordinary variance in the income of British Columbia, the 
unwisdom of the government is 80 quickly dissipating the hand
~ surplus of a few years since becomes all the more apparen'-

• Hon. Prite EI1ieoa, ~ Speeeb, FebnoaIy 13, 1911. 
·/ ...... BucIeR Speoob, Febnau)o 3f, 11113. 
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In 1915, the net debt of the province was given at 120,748,000. 
It has also guaranteed the interest and principal of 180,322,000 
of railway bonds and cash railway subsidies amounting to 
11,550,OQO. For the fiscal year 1913-14, the receipts of British 
Columbia were 110,049,000 and the expenditure 115,763,000. 
The resultant deficit totalled 15,284,000 and was mainly due to 
an overexpenditure in the public works department of 18,477,000, 
instead of 15,316,000 as first estimated. Other important items 
of expenditure were 11,330,000 for civil government, 11,141,000 
for education, 1747~.ooO for administering justice and 1530,000 
for interest on the public debt. 

Revenues and Expe1idituretl 
• In the way of receipts, British Columbia derives its greatest 

revenue from the sale of public lands and from timber leases and 
royalties. These yielded a totaI of 13,950,000 in 1913-14. The 
timber royalties extend over a long term of years and are gsuged 
on a sliding scale. The average selling price of timber is as
sumed to be 118 per thousand feet, while the stumpage rate is 
reckoned on the same assumed basis and is to run from 50 to 85 
cents until the close of 1919. Between 192G-24, the stumpage 
royalty is to be increased by 25 per cent of any rise above 118 
per thousand feet in the average selling price of lumber. For 
1925-34, this extra royalty is fixed at 30 per cent; for 1935-44 
at 35 per cent and for 1945-55 at 40 per cent of any such rise. 

Next in importance to the revenue received from forestry 
sources was the income produced by the $500 per capita Chinese 
immigration tax, which amounted to 11,279,000. The Dominion 
subsidy brought $723,135; registry fees 1652,000, the real prop
erty tax $50,000, and the income tax 1348,000. As is perhaps 
to be expected in a country where the fluctuations of fortune are 
so great, British Columbia has the reputation of being the most 
corrupt of all the Canadian provinces. It is to be hoped that 
the successors of the administration just dismissed from office 
on the ground of misconduct will give the province a better gov
ernment. 
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CHAPTER I 

INTRODUCTION 

A Word 10 Conjure With in Politica 

The term II budget," like the phrase II social justice, " or II Amer
icanism," has now become one of the st,,&ple commodities of 
politics. The ~publicans in their platforn1 of 1916 condemned 
the Democratic administration for II its oppOsition to and rejec
tion of President Taft's oft-repeated proposals and earnest efi'orls 
to secure economy and efficiency through the establishment of' a 
simple, business-like budget system, to which we pledge our 
support, and which we hold to be necessary to efi'ect a needed 
reform in the administration of national finances." The Pro
gressives proposed to eet up "a new standard of governmental 
efficiency through a complete civil eervice system, a nation&!. 
budget, and the destruction of 'pork barrel' legislation." The 
Democrats demanded economy in expenditures and to that end 
favored II a return by the House of Representatives to its former 
practice of initiating and preparing all appropriation bille through 
a Bingle committee chosen from its membership, in order that 
responsibility may be centered, expenditures et&ndardized and 
made uniform, and waste and duplication in the public eervice 
as much as possible avoided. We favor this as a practicable first 
step towards a budget system." The Prohibitionists pledged 
themselves to "the adoption of the budget system." 

During the campaign of 1916, state and nation&!. candidatee 
seeking the suffrages of the voters, repeatedly referred to their 
advocacy of a II budget system, " as if it were something as defi
nitely agreed upon as a ship Bubeidy or a beet-sugar bounty. Mr. 
Hughes pledged himself to an "executive budget" without 
attempting to explore the implications of the adjective or the' 
noun. Mr. Seabury, candidate for governor in New York, an
nounced hie belief in an executive budget, but explained that he" 
in no way favored depriving the legislature of any of the rights 
or prerogatives it now enjoyed. His opponent, Mr. Whitman, 
claimed that he had already devised and put into practice a 
budget system during the 1916 BeS5ion of the legislature.1 In 
New Jersey, Mr. Edge, author of the 1916 budget bill of that 

• See No. 72, M_AI. Rauaca (Feb. 1916). 
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state, put forward among his chief claims to the office of governor, 
for which he was a candidate, his services in connection with the 
passage of a budget measure,' Lesser lights, aware of the rising 
cost of goyernment and of the vague but insistent demand of the 
public for efficiency and economy, also announced their advocacy 
of a "budget system. " 

Some Mi8apprehensUms Regarding Budgets 

In view of these declarations and announcements and the 
evident confusion whlch exists in the popular mind about the 
meaning and significance of the term, the time has now arrived 
to make clear, in brief and concise form, just what is involved in 
the adoption of a "budget system." It is well known that as 
BOOn as a cause has become popular, 8uperficial agitators in 
politics seize upon the issue, tum it to their own pUrp0se8,-&nd 
frequently succeed in discrediting it by adopting half-way meaa
ures in the place of the genuine article. There is no little danger 
that the good name of budget reform may be injured; and for 
this reason those who are intelligently and honestly endeavoring 
to bring order out of our present financial chaos may be blocked 
by the advocates of temporary expedients that are worse than 
nothing. 

In attempting to clear up the obscurity which clouds much of 
the discussion about "budget systems," it 8hould be said at the 
outset that the problem before us is no simple one. We are not 
confronted with the relatively easy task of adding a wing to an 
old structure, or of devising a new btireau or office of government. 
On the contrary we are brought face to face with operations as 
complex as the multifarious activities of modern government 
and with processes which go to the very root of our constitutional 
law and political custom. If anyone is under the delU8ion that 
the governor of the state or the President of the United States 
eRn on his own motion introduce a "budget system" by expaad
ing his message into a monumental fiscal statement or by recom
mending the adoption of an act of appropriation prepared in 
executive chambers, it would be well for him to rid himself of 
that delusion immediately. If anyone thinks that a mere statute 
requiring an executive consolidation of estimates is sufficient to 
install a .. budget system, " he also is in error. Above all, is it a 
travesty upon the term to give the name "budget law" to an act 
which merely equips 1egislative committees with stalJsof searchers. 

I See No. 70, MmnCIP .... JlBsJwoca, pp. 1-19; teD ar biD, pp. 61-67. 
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INTBODUCTION 

The Budget is Both an Instrument and a Proce88 of Government 

It might as well be said, once for all, that a budget system 
involves fundamental executive and legislative practices, care
fully devised accounting methods, adequate expeI'\; service, 
efficient record keeping and work reporting-in short, all of the 
processes of good management. This is so in England, it is 
so in Germany, it is so in France, it is so in Japan, in Canada, 
and in every country where a budget system is in operation, even 
though there are, of course, certain diff~rences in procedure. 
It involves an abandonment on the part ~f the public of the 
traditional attiiude that the treasury exists fur the satisfaction of 
local needs. It involves the training of public servants equipped 
to operate a system based on sound business principles. Whoever 
expects, therefore, to rush a "budget bill" through the coming 
legislature and to see an immediate revolution in finances, is 
destined to be disappointed. Advocates of a budget system 
have before them a season of scientific research into accounting 
and reporting methods, civil service practices, public works 
management, cost measurement and record keeping. Moreover, 
they have before them a long campaign of public eduCation. 

To speak concretely, a scientific budget is both an instrument 
and a process of government. As an instrument, it is a means of 
getting before the representative body, which has the power to 
control the purse, a well-considered plan, with all the information 
needed to determine whether the plan should be approved before 
funds are made available for its execution. As a process of 
government, it is a procedure for insuring complete accountability 
for past grants, and for requiring those whose future acts are to 
be controlled to assume full responsibility for preparing, explain
ing and defending their plans and proposals for future grants, 
such plans for the future to include: (1) an expenditure program 
based on estimated service needs, and (2) a revenue program 
indicating what grants of authority are desired to enable them to 
raise the money to make purchases as well as to meet outstanding 
obligations. Both the eharacter and contents of the budget as 
an instrument and the nature and character of the procedure as 
a process of government are diseussed in the chapters which fol
low: Chapter II dealing with the preparation and consolidation 
of the estimates; Chapter III dealing with the contents and ar
rangement of the budget; and Chapter IV dealing with the legis
lative proredure required to make the budget effeetive as an 
instruDll'nt of control over the pu:rse. 
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CHAPTER II 

PREPn.RATION AND CONSOLIDATION OF THE 
ESTIMATES 

The most important business that comes before a state legis
lature is the voting of money for the coming fiscal year or bi
ennium. To act int.lliligently in this vital matter, the members 
of the legislature Ipust have before them at the beginning of 
the session a carefully prepared financial plan. This financial 
p~n or program should be based on a statement of services 
to be rendered, with an estimate of cost, in order that mem
bers 'may know how much, and for what purposes, money is 
to be raised. This is obviously a dictate of sound business and 
good sense; and yet nowhere in the union is this principle in 
force except in the few states that have recently exacted budget 
legislation. In practice, the governor makes some recommenda
tions in his message at the beginning of the session; private 
members introduce measures carrying charges upon the public 
treasury from day to day during the session; appropriation billa 
are reported out from one or more committees toward the end 
of the session; at intervals during the session appropriation 
measures are passed and transmitted to the governor, and then 
during the closing hours a long list of money billa is fWlhed 
through both houses. The legislature then adjourns, 1esving the 
governor to veto at will and no one knows until weeks later just 
how much money has been voted away.' 

By Whom the Plan/or Ne:d Year'a B1Ui._ SIwuld Be Prepared 

The foUy of such methods is admitted by the most complacent. 
The persons best fitted to prepare a program of service with 
an estimate of cost are th~ who are familiar with the service, 
namely, the officers who have given careful consideration to the 
problem and who are responsible for resu1ta. The chief executive 
is the one to be charged with the duty of presenting to the legis
lature early in the session a comprehensive review of service needs 
and of state financial conditions, with a revenue and borrowing 

• A detailed aDd earefuDy prepared .-ant of wha& amwJ,. bappeao in • 
IegioIature in the.,.....mgof money billo wiIJ be fouod in I4I1111C1P .... ltD ... ..,., 
1000.72. 
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program which is consistent with the weHa.re of the state. This 
means an "executive budget." 

Whal 18 all "Execut:ive Budget" 

An executive budget for a state government means: 

I-That the best that a numerous representative body can 
do is to review, discUSS) and approve or disapprove a 
plan, which is brought before it by someone 

2-That that 80meooe must be one whcl.is made responsible 
for thiJlking about the state's business as a whole and 
for planning its future work before the legislature meets 

8-That the one officer who, in the line of duty, can do thjs 
and who is properly regarded as speaking for the 
state as a whole rather than for a collection of co~ties 
and towns and cities is the elected chief executive 

4-That the governor is the one to whom both the people 
and their representatives may look to consider initially 
state business as a whole in terms of service needs and 
service costs and to propose means of raising funds, be
cause he can be held responsible to the voters of the state 

5-That to do this effectively the far-reaching demands of 
officers and the clashing interests of the several divi
sions and departments of the government must first 
be worked over in the presence of the governor and a 
balanced program adopted, which he is ready to advocate 
in advance of the legislative session 

6-That the responsibility of the executive for what has 
been done by the administration and for the estimates 
of future expenditures must be enforced through pub
licity, and to this end the executive plan should be 
presented openly to the legislature and discussed frankly 
in such a manner as to give each member of the legisl&
ture a chance to ask questions of spending officers while 
the details are under oonsideration and before either the 
appropriation or the revenue bills are brought. up for 
enactment 

7-That. back-atairs negotiations bet.ween individual spend
ing officers and members of standing oommittees mee~ 
ing behind closed doore-pract.iOO8 fostered by putting 
the initiative in the legislature---ahould be discouraged 
and. if possible, discredited 
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8--That when the legislature acts, whether on an appropria
tion bill, a revenue bill or a borrowing bill, it should act 
on a recognized part of a well balanced and well con-

.sidered plan, and that" no member should be required to 
vote on any matter until he has had a chance to become 
informed by asking questions of administrative officers 
-thus obviating the evils which arise when members 
are Compelled to vote blindly on a lot of detailed bille 
prepared by a few anonymous committeemen without 
any reference to the needs of the state as a whole. 

9-That with ~ view to enforcing responsibility on the part 
of the ex~cutive and providing for publicity, the legis
lature should be compelled to act on the budget in 
committee-of-the-whole with the executive and all 
members present, and that the budget should remain in 
the ~mmittee-of-the-whole until every issue raised 
may be clearly drawn and facts and arguments may be 
adduced on both sides in such a manner as to permit the 
members in the legislature and the voters outside to 
form their judgments on the basie of facts rather than 
on empty partisan phrases. In other words, the issues 
of political campaigns should be developed in the de
bates over the work of the state government. 

The Futility of Official Compi1atiqn8 of "Requuta" 

Looking now at the obverse side: It should be stated em
phatically at the outset that no mere compilation of requeets 
perfunctorily set up by departmental clerke or even intelligently 
made by detached officers can serve the purpoeee of a budget. 
Such documents at best merely expre88 the views of officers who 
have no responsibility for the service as a whole, or for providing 
the ways and means of financing the appropriations asked for. 
It is an easy matter for the heads of divisions to have estimates 
prepared on the basie of the preceding year's expenditures and 
then to add a number of pioue requeets for increases. In fset, 
any spending officer ean make a strong appeal for more funds 
when he does not have to consider how the money is to be raised. 
In practice, he is tempted to ask for too much in the hope 
that he may get what he really wants. And when each spending 
officer goes independently before a legislative committee without 
having his requests considered as a part of a state-wide plan, 
he knows that in all probability his colleagues are "padding" 
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their demands with the thought that they may have a safe trading 
margin in the process of bickering in the committee room. 
Moreover, the members of the ~gislature know that the requests 
do not constitute a well-balanced plan; that in most. instances 
the estimates are not based on carefully ca.!culated necessities; 
that at best they afford merely the basis for an unsafe guess as 
to actua.! and relative needs. Nor is the situation relieved by 
having these requests first tabulated by a comptroller or other 
state officer who has no executive responsibility. Anyone who 
has followed the fate of the tables of requ~ts annually compiled 
by comptrollers·and other independent finan~ officers knows that 
these are useless as guides to shaping legislative opinion. 

But still more open to suspicion are the bills of individl\a.l 
members who have no responsibility for administration and who 
are simply bidding for the support of their loca.l constituencies. 
That which the administrative officer would hesitate to request 
on his own initiative, especia.lly if he knew that it must be 
considered as a part of a plan to be subjected to the scrutiny of 
the governor, the individua.! member of the legislature is ready to 
prees in the hope of gaining loca.l support. With each member 
ready to press a measure which will benefit his own constituency, 
all sense of perspective is lost. And this the estimating officer 
may take into account when he ma.ltes up his request for appro
priations for the legislative committee. The tabulation of such 
requests by a finance officer conveys little rea.! ioformation. 

For example, in the annua.! tabulation of desired appropriations 
submitted to the legislature of New York by the comptroller on 
December 15, 1915, a request is made for $603,500 for the Bing
hamton State Hospita.i, and that request is accompanied by 
certain items such as U aa.laries and wages" for the year ending 
September 30, 1915, $225,852. What does this mean in terms 
of a well-ba.lanced governmenta.i planT With no executive 
BCl"utiny and no means of asking questions of a responsible 
officer, how can the individua.! member of the legislature, when 
ca.lled on to vote, tell from such ioformation whether the sa.laries 
and wages at Binghamton are high or low as compared with 
lla.iaries and wages for similar or identica.l work in other state 
institutions or in private institutions of that character? How 
can the individua.i member tell from the ioformation submitted 
by the comptroller wbether the supplies consumed at Bingham
ton have been advantageously purchased and wisely and ~ , 
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nomicaJIy used? Can anyone get at the relative importance of 
the Binghamton enterprise as compared with others pressing their 
requests for funds? The tables compiled by the comptroller show 
us that t.he appropriations desired at the legislative session of 
1916 total $603,500 whereas the expenditures during the fiscal 
year ending September 30, 1915, were $567,743.65, but on the 
face of the record there is practically nothing which can be util
ized by the legislature as a basis of judgment in voting money. 
There is no analysis of work to be done or of costs such as the 
head of a smaJI priivate corporation would require before pre
senting a request tQ, his board of directors. And the head of the 
public corporation, the state government, is not even permitted 
tq attend the meeting. He may be asked to come before a small 
committee, but whether he is or is not, the conclusions of this 
committee must be taken by other members largely on faith. 
While in the closing hours of a session hundreds of bills are being 
pressed by their sponsors, each of whom must look after his own 
fences, there is little advantage in having a chance to make a 
five-minute speech, and almost no opportunity to become in
formed. As a result, the legisIature itself is distrusted, and the 
people fall back on the governor to protect them from the acts of 
that body. 

What is to be done under such cirCUIDBtances? In the case of 
the hospital, the IegisIature may accept at face value the re
quests of the head, because he enjoys a good reputation or he is 
a" good fellow," or he has been a loyal party man or the senator 
from his district needs some cOntracts for his party friends. If 
partisan expediency requires it, or if the project has the right 
kind of "backing," the hospital gets its increase without question. 
If there is opposition, instead of giving to each member a chance 
to interrogate the responsible officer on the floor, a speciaI \egi.&
Iative committee may be sent to visit the hospital and report on 
the proposed increase in expenditures. The committee takes • 
"junket trip" (railway travel and hotel bills, S718.26-inci
dentais, 1312.08) and after spending two or three days "examin
ing the plant" the chairman reports in favor or against the in
crease. How much such. report is worth when made under the 
usnaI conditions of • IegisIative investigation, the experienced 
may answer.' 

IOn the meritB of UE!meUUve" and "legiaIa.tive" budgeta, IIIN MO'JRCD' .... 
RBmwoca, No. 70, pp. iii-sY, 36-f.5, aod No. 73, pp. 1-19; 43-411. 
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An Alternative to the Eucutive Budget 

In an endeavor to free the managem~nt of the government, and 
particularly the management of certain activities in government, 
from the partisan control exercised by the politice.!'" bOBS" 
through hie henchmen in the legislature, the American public has 
essayed severe.! methods of administration designed to take these 
activities" out of politics." The plan usually adopted provides 
for a continuing board or an official head with unlimited tenure. 

The office so organized is less of a tool in the hands of an irre
sponsible party bOBS, but is still dominated ·by irresponsible in
fluences which sbmetimes take the form of Ilon-partisan socie.! 
and civic organizations of relatively sme.\l groups of citizens who 
are not subject to electorie.! control, however well they mall 
represent high idee.1s or expert opinion. Thus, in such branches 
of governmente.i activity as hee.!th, charities, education, prison 
administration or civil service, for example, we still have by thie 
method an irresponsible government, because citizens are not 
politice.\ly responsible to the community at large and certe.inly 
cannot be held responsible through any of the devices that 
have been evolved in the development of our form of government 
which rests on electore.! control. 

The result of thie method is that, instead of having an irrespon
sible government dominated by one politice.! "bOBS," the busi
ness, still of an irresponsible government, is dominated by a large 
number of "non-partisan" boeees, and influences centering in the 
officers and directors of private societies who may have specie.! 
knowledge of ve.1ueto the administrator. Under thie system, 
the highest idee.! of control is to have what is actue.1\y an irre
sponsible committee or oommission on public business, partly 
ex-officio, perhaps, and partly legislative, which proposes to 
take the state administration" out of politics" and asks the in
dividue.! members of the legislature and the people to take ita 
presc.riptions and conclusions on faith. 

Thus, to protect the body politic from the ravages of a me.!evo
lent germ, the "boee," a large number of benignant germs are 
set to work without attempting to end the condition,-irrespon
sible government,-under which the me.1evolent germ was de
veloped and flourishes. 

If we believe that irresponsihility is a norme.! and desirable 
environment for state administration, we may be willing to de
pend upon the antitoxins which are produced through the elf ON , 
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of those highly altruistic, specialized societies for which the 
American civic body has become so well known. If, however, 
we believe it is worth the trouble to clear out the bad conditions 
in ordQl", to obtain a government responsible and responsive 
to the people, we may be willing to adopt the executive budget. 
The question is whether we want to develop immunity against a 
malevolent germ which has been fostered in the body politic by 
a condition of irresponsibility or to do away with the condition 
favorable to the growth of the malevolent germ,-whether we are 
to depend on remedies for disease or to give first consideration to 
sanitation. 

The Underlying Datalur a B~et 
• But whatever the method and the organization for control over 
the public purse-whether a responsible governor is required to 
submit and explain a pian to a representative body or a small 
irresponsible mixed board of control is to take the place of the 
chief executive--obviously those who are to present the proposal 
must start with something more tangible than "tabulated re
quests" from spending officers, legislative .. junkets" and the 
findings of special or standing committees. 

Resporutibility lur the Preparation 01 the EBlimaiu 
Assuming that the data for the preparation of the estimates are 

at hand, who shaD be made primarily responsible for organizing 
and reviewing them and transmitting them to the legislature? 
Will it be the one whom the voters have elected as chief executive? 
It is almost impossible to raise this question without having some 
tawdry politicians shed tears over the "separation of powers" 
and invoke the shades of our departed ancestors, thus obscuring 
the discussion at the outset. If, however, we restrain our 
emotions for a brief period it is possible to use a little reason. 
We first may advert to the fact that it has been the abuse of 
that very doctrine that has taken the initiative out of the hands 
of the government and turned our representative bodies into 
purveyors of .. ripper" legislation and administrative patronage. 
We may also advert to the fact that on account of the perver
sion of this 'principle the people have been compelled to turn to 
the governor for the exercise of destructive legislative powers, 
and to private specialized civic agencies for protection. 

We can best throw light on the situation by considering certain 
propositions which will hardly be disputed. The first proposition 
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is that the spending officers in charge of the work of govern
ment are as a rule better fitted to state the needs of their re
spective departments than the average casual member of a 
sixty- or ninety-day legislature or the average member of. stand
ing committee even if he has seen service for two or three terms. 
The second proposition is that many of the demands on the 
treasury are for local purposes and that under our current practice 
such demands are matters of bargaining and "log-rolling," which 
can only be checked by some central clHlrdinating authority 
representing the state as a whole. The practice in most of the 
states of allowing the governor to veto itemll. in appropriation 
bills is a recognition of the need for such a check; the creation of 
budget commissions and laws putting the budget-making duties 
on the governor are in further recognition of the same need. The' 
third proposition is that responsibility can not be fixed in a stand
ing committee of the legislature answerable only to local con
stituencies, and that resort to legislative budget commissions 
does not fix responsibility-it only gives to an irresponsible sma.ll 
group of legislators facilities for being better informed and con
sequently more powerful.· 

Reasoning from these premises, a large and important group 
of budget advocates contends that the initial preparation and 
organization of the budget should be in the executive branch of 
the government. In that branch of the government, the spending 
and operating officers are continuously engaged in doing public 
work. They know at first band the needs and responsibilities 
of the enterprises over which they exercise control. Compare, 
for example, the knowledge of the head of a hospital, who has 
served the state for years, with the knowledge of the standing 
committee chairman who pays a three days' visit to the institu
tion I We should make it the duty of this expert to submit his 
proposal to the governor and the duty of the governor to assume 
responsibility for submitting a plan for the public service as a 
whole. He should submit this plan to the legislature at the 
beginning of the session and individual members should have 
a chance openly and publicly to interrogate executive officers. 
The expert should not deal directly and in secret. with a few 
members of the legislature in a committee room. -This does 
not mean that the value of the expert in charge of technical work 
has heen reduced. It simply means that the initiation .r plans 

'See dol",,\a of ~ bud&et bill, .,.....t in N_ York. 1916, No. 70, limn
CIP.u. Rsoaut-B, pp. U-45 
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and demands is placed squarely on the expert. It forces him 
to prepare his program and to sit down with other experts to 
make plans which will bear official scrutiny. On the point that 
the expert should take the initiative there is little disagreement 
between the advocates of the executive and legislative budgets, 
but they differ widely 88 to the beat way of testing the expert's 
proposals, and also 88 to the beat way of informing the individual 
members of the legislature and the public 80 that they may ex
ercise the judgment which in final analysis is their affair. 
~ . 
Demands/or Local.and Special PUrp08U 

In every state, there are constantly arising demands upon the 
treasury from local interests and from citizens and associations 
organized to promote various lines of public activity. The de
mands of civic agencies represented by "secretaries," like the 
demands for local purposes advocated by "members," are usually 
the subject of log-rolling and secret negotiations; and appropria
tions are the result of "dark room" methods. They represent 
rather the" pull" which can be exercised by the several members 
and the "boss" or "bosses" who conduet the negotiations. The 
advocates of the executive budget urge that all requests for 
money should be open to the public and available for scrutiny 
on the part of the governor-the responsible chief executive 
elected by the voters of the whole state-before they go before 
the legialature. They further insist that the localities and in
terested persons calling for specia1 appropriations should be com
pelled to file their demands with the governor in time to receive 
careful consideration in connection with the total estimates for 
appropriation before the legislature meets; in any event, that 
the representative body and the people shall have the benefit o( 
this review. 

The proposed constitution of the state of New York, defeated 
in 1915, contained the (ollowing seetion which illustrates the 
proper method of treating local appropriations: 

"No public moneys or property shall be appropriated for 
the construction or improvement of any building, bridge, 
highway, dike, canal, feeder, waterway or other work until 
plans and estimates of the cost of such work shall have been 
filed with the secretary of state by the superintendent of 
public works, together with a certificate by him as to whether 
or not in his judgment the general interest of the state then 
requires that such improvement be made at state expense. 
This section shall not apply to the contributions of the state 
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to the cost of eliminating grade crossings or to items in the 
budget for the construction of highways from the proceeds 
of bonds authorized under section four of article nine of this 
constitution or section four of former article seven thereof as 
in force on the first day of January, one thousand nine hun
dred and ten." 

Even if no provision were made for executive review and presen
tation to the legislature, such a provision might be a very whole
BOme requirement. The Edge budget bill of 1916 (New Jersey) 
stipulates that any organization, body, committee, or person 
intending to request an appropriation from" the legis1ature for 
any particular object or purpose or for any new annual expenditure 
shall present such request to the governor on or before November 
15.' Without attempting to propose an ideal BOlution here we 
may conclude by saying that special and local appropriations 
should be brought into the executive budget, when provision for 
an executive budget is made, .and that a heavy burden of proof 
should rest upon the legislature when it enacts appropriation 
measures that are not recommended by the governor. 

Tiae Comolidafton and Review oj llae Estimalu 
When the estimates are gathered from the spending officers 

and from local and special agencies, should they simply be as
sembled by a clerk in the comptroller's office and transmitted to 
the legislature in tabular form T The advocates of the executive 
budget answer this with an emphatic negstive. They point out, 
first, that such a procedure puts a premium on exaggerating 
official needs and that under this practice estimates and requests 
are usually padded by the officers preparing them-that they 
therefore form no eolid basis for legislative judgment; secondly, 
that such demande generally exceed possible revenues by large 
amounts; thirdly, that the first steps in coneolidat.ion should be 
taken by conferences among the chief spending officers; and 
fourthly, that some responsibility for the final review and organ
illation of the estimates should be assumed by an authority that 
can actually be held responsible. All signs point to the governor 
as the authority who should be made to carry this burden.. 
In his council of spending officers, conflicting demands should 
be adjusted and a balanced work-program of administration laid 
out, before legislative consideration is invited. If the estimates 

• Fe. appraioal of Edae biJJ. See MUJ<laPAL Rasa&aca, No. 70, JIlL .... 17. 
Fo. &81\ of biII_ pp. 61-66, .... 
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go immediately to the legislature, they are reviewed and con
solidated by men who have absolutely no responsibility for carry
ing on the work of administration. Pork-barrel and ripper legis
lation demonstrate the unfitness of the legislature for the work of 
initiation. 

This task is given to the governor by the recent budget legis
lation of New Jersey, Maryland, and Nebraska. The New 
Jersey law provides that "Upon the receipt of requests for ap
propriations and the report of the Treasurer and Comptroller, 
the Governor shall Qroceed to examine such requests and reports 
for the purpose of .determining the necessity of the appropria
tions so requested and shall in a separate message transmit to 
1;jle legislature on the second Tuesday in January a summary of 
suc~ requests and reports, together with his recommendations 
thereon.'" It is thus squarely" up to the governor" to have some 
knowledge of the state's business and to assume some respon
sibility for it . 

• Public Hearings by the Governor 
In order that publicity may be given to the executive budget in 

advance of the legislative session, it is urged, and in some cases 
provided, that the governor shall be required to hold public hear
ings and entertain objections to his program on the part of of
ficers and citizens. The proposed New York constitution of 1915 
provided that: "The governor, after public hearing thereon, at 
which he may require the attendance of heads of departments 
and their subordinates, shall revise such estimates according to 
his judgment." But with a gennine executive budget in full 
operation under conditions that place responsibility on the gov
ernor for the preparation and submission of a plan or propoeai 
which he personally or through representatives is called on to 
explain and defend before the legislature, and with a legislative 
procedure which requires that the details of the plan be considered 
instantly in committee-of-the-whole before the bills are taken 
up for passage,-under such conditions, such a provision would 
be quite gratuitous. In the first place, the governor would, for 
his own proteetion, seek all the advice obtainable before submit
ting his plans. In the second place, the governor and the people 
alike would have the benefit of inquiries, review and criticisms in 
the committee-of-the-whole after the plan was submitted. This 
would not only give to any opposition a chance to organize but 

I See MUNICIP .... RmB.uIcB, No. 70, pp. 61~. 
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also would bring into play powers of inquiry and pUblicity that 
could not possibly obtain at an unofficial hearing before the legis
laturemet. 

An Ezecutive Budget Call8/or a New Type 0/ Governor 
Placing responsibility for the state's business on the governor 

calls for a new type of statesman. Not long ago the new gov
ernor of one of the richest commonwealths in the union declared 
openly that he knew nothing about public finances when he took 
office. He was well aware, when a candidate .. that he would have 
to assume no real responsibilities in the matter if elected. The 
voters being acquainted with this fact were wh~lly indifferent as to 
his qualifications for business management. Under our" good, 
old system" the governor signs a number of warrants, pardons a 
few criminals, appoints a few officers (but not enough of them 
to secure material authority over or ~esponsibility for adminis
tration), and preaches a little sermon to the legislature once or 
twice a year. But if the governor is made responsible for initiating 
the budget and thus for having some genuine information about, 
publio finance and public business, many an aspiring politician 
will have to go to the trouble of finding out something about 
government before he can hope to rise to leadership. Back
slapping, hand-ehaking, and backofltairs negotiations will not be 
the only royal road to power. Imagine a candidate for governor 
studying taxation and finance, looking into problems of cost 
accounting, inquiring into institutional management, mastering 
the intricacies of state administration, and going into office with 
full knowledge of the grave responsibilities which will rest upon 
himl 

T,d"ucal Aid/or Uae EzeeuliN 
Of course, under a system of control which takes all respon

aibility for initiation away from the governor and which makes it 
nut to impossible for one who has played an important part in 
public affairs to be chosen chief executive, it is not to be IIlI:peCted 
that a newly installed governor will be informed on state matters 
or that he can become a full-fledged expert in a few weeks. But 
it is a matter of experience that when the chief executive is made 
responsible for leadership, no one except a man who has come to 
be a leader can be eJected to this office. Under such circumatances, 
the recogni-t head of the government succeeds himself or the 
leader of the opposition succeeds him and no one in the opposition 
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can become a leader except a man who has become at least in 
some degree proficient in statecraft. But even if he is an expert, 
he himself cannot master the infinite details of his budget, except 
througl} persons who can devote their time to it. For that 
reason he needs a staff of permanent experts in taxation, finance, 
expenditures, accounts, and management, fully eqnipped with 
information gathered by long and intimate association with the 
spending departments and prepared to give him counsel and ad
vice. And when such staff aids have been developed, no execu
tive who is respo'l5ible for the preparation and submission of a 
financial plan and for its execution after adoption would think of 
dismissing them and surrounding himself with a group of neo
phytes. In our state organizations there is no reason why the 
bffice of secretary of state should not become a staff agency 
responsible to the governor, with special duties in the matter of 
the state's public business. So too, there is no reason why the 
comptroller's office may not become the independent staff 
agency of the legislature. Until it was drawn for the constitu
tional convention of 1915, there had never been prepared a 
description of the organization and functions of the government 
of the state of New York, and there was no place where a governor 
could get a complete picture of the business over which he pre
sided. In New Jersey, the governor in the preparation and 
review of his budget may call upon the state officers and may ap
point two special assistants to aid him in carrying out the act. 
Here is the beginning of a new and promising profession,-that of 
budget making and finsnce. 

Under the English system, the treasury constitutes a staff 
agency to the chief executive, while the office of the Comptroller 
and Auditor General is the staff agency of the House of Commons, 
co-operating with the committee on public accounts in review
ing the acts of spending officers. President Taft's commission on 
economy and efficiency recommended the organization of a 
strong staff agency for the information and advice of the Presi
dent as an essential part of the machinery of a national executive 
budget. 

CondU8i0n8 OB to Preparation and llerIiet.o of E81imaJu 
The experts in the several services should be reqnired to take 

the initiative in the preparation and submission of plans and to 
keep accounts and prepare reports showing the cost of the various 
functions performed, with a view to making exact information 
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available &8 a basis for estimates as well as for answering questions 
asked by executive officers, members of the representative body 
and the public. 

The heads of the grest departments should form 8> cabinet 
council for reviewing, adjusting and reducing demands on the 
treasury so &8 to secure a balanced budget based on the needs, 
the condition of the revenue, and the resources of the state. 

Competent staff agencies should be organized and developed 
-one responsible to the governor to assist executive officers in 
the review of estimates and the preparation o&a budget; another 
to assist the legislature and its committees in. the critical review 
both of the acts and proposals of the administration. 

The governor should assume ultimate responsibility for settlinr; 
disputes between department heads and they should not be per
mitted to carry on secret negotiations with the legislature. 

The governor should be .. the chief budget officer" of the state, 
responsible, in final analysis, for the consolidated budget &8 

presented to the legislature. 
The legislature should follow a procedure adapted not only 

to providing an open public review of accounts and proposals, 
but also to making an effective forum for the discussion of issues 
that are developed, and a medium of pUblicity as well. 



CHAPTER III 

THE' CONTENTS AND ARRANGEMENT OF THE 
BUDGET 

Before we can decide upon the form or design of an instru
ment, we must ask.ourselves the question: "For what purpose 
and by whom is itw be used?" 

For whal Purpo8e a Budget is Designed 
, The answer is clear. A budget is a means through which the 
representatives of the people can intelligenlly exercise their 
right and power to control the public purse-to decide what work 
shall he undertaken by the government and how much shall he 
paid for it. The purpose of the public purse is to provide funds 
for work to he done. The purpose of the control is to make cer
tain that the officers charged with doing the work shall in fact 
earry out the will of the legislature. A budget must, therefore, 
(I) develop information for the legislature and the public, (2) 
authorize work and provide funds for it, and (3) provide for the 
effective exercise of control over the spending officers. 

The Fundamental Requirement. 01 a Budget 
In order that inlorrnotitm relative to the work of the govern

ment may he available, the spending officers should he required to 
render an aeoount of the work which they have done and for 
which they are responsible. In order to develop such information 
in any detail desired, each member of the 1egislature should 
be given a chance to interrogate the spending and planning officers 
when their proposals are before that body for review and dis
CUBBion. Control over the conduct of the spending officers can 
be enforced by provisions of law relative to the disposal of funds 
in detail and through a sense of responsibility engendered by the 
necessity of submitting to the 1egislature periodically a record of 
stewardship. 

The E88efltial Parla of a Budget 
It is evident that the purposes of a budget require the presen

tation of the following essential matters: 
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I-A work program showing whal work has been done by the 
government with costs classified by functions or services 
rendered and pre8enting a plan for the future with the 
estimated costs of the severa.! functions OT servicOB 

II-An analysi8 of cos! of things used or to be used in doing 
work, or rendering service, such as persona.! service, 
supplies, me.teriais, etc. 

III-An eatimats of appropriations to be developed into an 
act of appropriation-a statement of the amount of 
appropriation or drawing accounts·~ be placed at the 
disposal' of the spending officers to CGver the cost of the 
work to be done 

IV-An e8timate of r6ll61l'U6S and borrowing-a statement ,of 
the ways and means of raising the funds to pay for the 
work authorized 

In addition, there are other supplementary data which are 
important in enabling the legislative hody to review and discuss 
details and essenti&1s intelligently. The character of the sup
plementary data will be considered later. We turn to the genera.! 
summary or conspectus now and to the four essentOO later. 

A General Summary Pr686flled as a Financial Pia" 
In a very rea.! sense a budget is a "prospectus" submitted with a 

view to getting the project "financed." One of the first things 
done by any person who propoees to get a plan financed is to 
present his "prospectua" in a very simple and summary form 80 

that those to whom he appe&1s for financia.\ support can view it at 
first in its broad outlines and then go into details by the method 
of questions and answers. In like manner, every essentia.! to a 
budget can be laid before a legislature of a state in a single page, 
presented in some such form as the following: 

111 



TBB BUMBNTS 0' STATB BUDOBT MAKINO 

GENERAL SUMMARY OF FINANCIAL REQUIREMENTS FOR 
THE FISCAL PERIOD 1_ TO 1_ 

B8'J'IKA.TBD BXP;&lfDI. 
TUllES • 

For aetiviti.. organ 
Ued under the 
state government 

For aetiviti .. and aer 
I vices not under the 

state govemmeot 

For peI'IIODai services 
For ~pli .. and mate-

For equipm ... ~ '-'u~_ 
For Janda and ~ 

and other improVe. 
ments to.IJ:md 

The public debt 
P ..... ona and retiremen 

aIlo ......... 
Deficit of past periods 
ContnDutiens 
All other ptIlpOII08 

................. .......,..,... 
AlID BOBBOWDrQ8 

BytaDtion 
GeaeraI to 
Special tum 

By m ...... n.DfIIQWI rev 
enues 

Byaalea 
By bomnrint!: 
B application of .... 

Y cumuIaIed ...... 
pIuo 

Other Upkeep Fixed Capital Other 
Than for of Prop- Chargea Outlays 

~=f arty 
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I-THE WORK PROGRAM 

The estimated cost of conducting an enterprise must be 
stated in several ways in order to convey adequate information 
to those who have to pass judgment upon it. 

t. Since one of the main purposes of a budget is to control 
spending officers, the estimates as well as the aocounts should be 
shown in terms of official responBibilitll. To do this both the 
aooounts and the estimates must admit of beiilg summarized by 
organization or estimating units, that is, by departments, bureaus, 
and other divisions to which specifio sums afe appropriated for 
expenditure. . • 

2. Ezpe1lditure policie8, however, are considered and deter-
mined in terms of services rendered or to be rendered. To lay 
the foundation for inquiry and discussion of this kind, the ac
counts and estimates must give oosts analyzed by functions or 
services rendered to the public. 

3. Questions of revenue and borrowing policy, on the other 
hand, must be oonsidered in relation to the character of the 
expenditure, i.e., whether the cost or estimated oost is in the 
nature of operating expenses, fixed charges, capital outlays, eto. 

All of these analyses, therefore, should be factors of a work 
program or record of activities and undertakings of the state, 
which are to be submitted to the representative body for approval. 
By way of summary, these may be presented comparatively in 
some such form as follows: 

COMPARATlVESUMMARIESOFCOSTFORTHEYEARSl~TOl~ 
BY ORGANIZATION UNITS 

ENsUING CtnlIIIO'" 
RIIaPoNamLII SPmm"", YIIAB YIIAB .~ I'~ l~ 

Ao...,. (EsTI- (EsTI- AcruAL AcruAL AcruAL 
........ D) .... ......,) 

The legialat.h" branch 
Theoourta 
Th. """'"'" .... branch 

Th. olIiae of lO ....... or 
Secretary of .. Ie 
Tbe_IIIY,."'-
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COMPARATIVE SUMMARIES OF COST FOR THE YEARS 19-TO19-
BY FUNCTIONS 

ENSUING "1 SEsncfs RENDERED YEAR YEAR 19- 19- 19-
(EST!- (EST!- AcruAL AcruAL AcuTAL 

.... TED) .... TED) 

CONTROLLING FuNcrrONS 
Electoral control 
Legislative control 
Executive directiona1 • 

control 
CEIITRAL BU8INE88 OR 

PROPRIETARY F'uNcriONS 
Providing funda 
Acquisition care and 

• uPl'eer!p,;,~y 
PtmLlC SERVICE Fux<>-

TlONS 
Administration of justice 
Preservation of public 

health 
Care of the defeetive, 

dependent and delin-
quent . . . . . 

COMPARATIVE SUMMARIES OF COST FOR THE YEARS 19-TO 19-
. BY CHARACTER OF EXPENDITURES 

E,,8UIMO 
YEAR ~ ,-- 19- 19-
(EIm- (EIm- AcrI7AL AcrI7AL AcrI7AL 

.... TED) .... TED) 

ExPENsES 
Other than upkeep of 

property 
Upkeep of property 

Repairs 

fulm aec..~ta 
Intereet 
Pensions 
Other 

CAPITAL Otm.&TB 

The ClasBijkation of Expendituru and E&timaJu 
It is obvious that an analysis of expenditures, 88 to their 

nature, is neeeesary before any critical judgment can be exer
cised. Again and again, do we hear administrative officeJ'll 
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announcing from the house tops that they have cut the expenses 
of their departments when, as a matter of fact, all that has 
happened is a reduction of capitaJ outlays on the completion of 
certain permanent improvements. It means nothing to 9ay that 
the state spent 53,213,879.13 for health services last year and 
that only 51,275,345.18 is called for this year. This may repre
sent not an increase in efficiency but a positive decline in the 
management. It may be that the cut in the appropriation is 
due to the fact that new buildings costing 51,000,000 were 
completed last year while, at the same time; .the cost of normal 
maintenance has' been increased. 

Supporting the comparative summaries, the estimated cost 
of services for the ensuing year and the actuaJ cost of any past. 
year may be presented in such form that all three analyses can 
appear in one exhibit, as follows: 

CIlABAC'l'lIlI or ExPBNDl"l"01IBB 

Tn DIIPAJITIIJINT or AGBl- ExP_ 

ClILTUIIII Fixed Capital 
OtherTha.n1 U~p Charges OutJaya Other 
Upkeep of of p-
Property erty 

om"" of Commiaaioner of Api-
oultuno 

Administration 
Central buain_ ofIi"" 

Purcllaailll 
C':i1:d upkeep of ofIi"" . ~ ... 

Publio Servi"" Funotione 
Promotion of crop ~ 
Promotion of otOclt niIwI&. 

010. 

Bare figllrol of dollars and cents in tot.&ls, however, do not. 
tell the whole story. They only lay the basis for considering 
such questions of state policy as these: 

What is the relative cost of one service function to another? 
Should the state increase or decrease its expenditures for 

one service or another? 
Are the eervice functions well distributed ry should the 

departments be reorganiaed? ' , 
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Should the state acquire properties for its various uses or 
should it continue to rent? 

The fQ1'egoing analyses do not show whether the several servo 
ices are well managed, whether the contracts and purchases have 
been economically made. They do not even show what amounts 
should be appropriated. Critical consideration of these ques
tions requires further analysis. 

II-AiULYBIB 011' COST BY OBJECTS 

One of the essentials to the critical review of costs of services 
rendered as well as of work proposed is an analysis" by objects." 
lfB already stated, since the exercise of control over the acts of 
spending officers involves controlling the purse, the work done 
or proposed must be translated into 'hing. needed to do 
work. This means "personal services," "aupplies," "materials," 
"equipment," etc., etc. To make this information available an 
exhibit should be prepared on some such lines as the following: 

8ul" 
Landa, 

Total ~':i Buildings 
plies Equil" and Spending om""", Expen- (Pay. and ment Other Other 

dit\lJ'fll roll) Mal&- Improv&-
riaIa menIAl 

I 
As illustrating this sort of analysis, the plan adopted by 

Governor Whitman of New York, in his "Tentative Budget 
Proposal for 1916-17," has mnch to commend it.' In that plan, 
the estimates were classified as follows: 

(1) PI!I8OIl&I aeniee 
(a) Salaries regolar 
(b) SaIari .. temporary 
(e) W_regolar 

(2) ~,!:~opention (otherthanperoonalaeniee) 
(a) Fuel, light., pow ... , ..-

1 For a camp' • .!.....nption of eo- WhilmaD'. proJJOM1_ No. 72, 
MUlOCIPALREs&ABcB, ,,!,. 27~. 
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(b) Suppli .. 
(C) Materials, etc., eto. (3l Rep&irs 

(4 Construction or permanent betterments 

The Cla8Bijiwtion 0/ Estimates 
Although this classification is in a measure illogical and incon

sistent, it is clear that when applied to estimates for a. coming 
year it permits the exercise of some critical interpretation, espe
cially when it is accompanied by a work-program for the future 
arranged on the unit cost basis. Let us takd.a concrete example 
by way of illustration. The head of the department of health 
is asking for an increase and he is compeI\ed to set forth his 
demands somewhat in the following manner: 

P .... on&l oervioe (in ........ ) . . . . .. .. . .. . .. .. .. .. .. ... 110,000 
Sal&ri..... . .. . .. . .. ... 13,500 
W_ ............... 6,500 

110,000 
Maintenance and operation other than peroona\ 

oervioe. . .. . . .. . .. .. . .. . .. .. . . .. .. .. .. . .. . 12,000 

Tot&! in ........ demanded. • .. .. .. .. .. .. .. . .. .. .. .. 122,000 

Then he is required to give a detailed itemization showing whose 
salaries and wages are to be increased and on what basis and to 
include a statement as to the work to be done, i.e., whether more 
patients will have to be taken care of or more inspectors ap
pointed, etc. With all this information before him, the alert 
member of the legislature will have a basis for judgment and 
discussion. Are the salaries and wages propoeed high or low? 
According to what standards? 18 the new work proposed more 
important than the work propoeed by some other department? 
Assuming that cuts must be made, where should the reductions 
oome? Here is some real meat for legislative consideration. 

III-"EsTDlATES 01' APPROPRIATIONS" 

An ana\ysis of cost of work done or propoeed is only the first 
stsp toward determining which accounts of appropriations will 
be required. This result must be qualified by balances of stores 
on hand, non-lapsing balances of appropriations already made, 
policy with respect to repairs and replacements, policy as to 
financing by loans, etc. Such information may be made avail
able by taking these several factors into account. What is 
required is to translate estimated total cost of -* to be done or 
eervioes to be rendered into total cost of "personal eervieee," 
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"supplies," "materials," and "equipment" used or to be used; 
~hen to translate these costs into needs for new or additional 
hawing accounts which will vary according to circumstances. 
[f a largfl part of the funding is done with continuing appropria
;ions or special funds built up from sales, the amount of new 
tppropriations may be relatively small. In any event, the 
)alances of stores on hand may be an important factor. It is 
18\laUy assumed that all things purchased out of an appropria
;ion for a year will be used that year. This is an assumption 
;hat leads to all khds of juggling of the estimates and appro
)riations as well 88 of the cost data. What is' pointed to is this, 
;hat the new appropriations are made to buy things that are not 
H"ovided for in some other way. 

IV-EsTIMATED REVENUES AND BORROWINGS 

The making of estimates of revenues and of the amounts to be 
'aised by borrowing is a part of financial planning which is 
eldom considered frankly. In most cases no account is taken 
,f the part of the program which has already been financed or 
vhich is to be financed by borrowing. Frequently no account 
B taken of the revenues which are set aside for special funds. 
D some states, fully fifty per cent of the revenues are lost sight 
'f, and a larger or smaller proportion of the appropriations is 
.Iso left out of the account. Whatever has been or may be the 
unding policy, the data necessary to its consideration and review 
hould be made available to legislators and the public. 

THE NEED FOR CoLLATERAL EXPENDITURE DATA 

Lying back of the principle of control over the purse through 
epresentatives is the concept of democratic govemment,-that 
IUblic institutions exist for the benefit of the governed; ther&
~re every spending officer is held to be a trustee of the funds 
rhich are to be administered. Among the subjects of critical 
lquiry, therefore, when the plans and requests of spending 
fficers are submitted to the representative body for their ap
'roval, are these: 

l-When considering cost of work done,-has the public 
service been weD managed? 

2-Wben considering contracts and purchases,-have these 
been economically made? 
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3-When considering appropriations to spending officers or 
future drawing aocounts,-are there stocks of goods on 
hand that may be used; have commitments been made 
in excess of past authorizations, etc.? 

4--When oonsidering money to be raised,-are the prospec
tive revenues sufficient to cover fixed charges; what is 
the present financial condition,-is there a deficit to be 
financed or will there be a surplus which may he appro
priated; how are capital outlays, to be financed,
whether from revenues or borrowings; how are the 
outstanding debts to be met,-thro\!gh sinking funds, 
by direct redemption or by revision? 

Supporting an auxiliary part of the budget as collateral infor
mation, therefore, the spending officer needs to prepare for his 
own information, for the information of the executive (if he is to 
prepare and submit a budget) and for the information of members 
of the representative body who are charged with the duty of 
inquiry, discussion, approval or disapproval of requests for appro
priation, the following: 

l-"Unit cost data,"-cost of work measured in terms of 
units of results,-to answer questions of efficiency of 
management 

2--"Unit price data,"-purchasing data,-to answer ques
tions of economy of buying 

3-"Stores reports."--tlhowing stocks on hand with indica
tions of the minimum and maximum reqnirements of 
each class,-to answer questions as to whether it will 
be necessary to buy more or less than the quantities 
which will be needed for use during the year 

4--"Financial statements" including: an "operation ae
count."-to answer whether the estimated revenue is 
sufficient to meet expenses and fixed charges; a "surplus 
account,"-to show whether there will be a surplus or 
deficit; a "balance sheet" or statement of assets and 
liabilities supporting the surplus account,-to show 
financial condition; a "public improvement program" 
and an "analysis of expenditures by character,"-to 
lay the foundation for deciding whether capital outlays 
are to be financed by revenues or borrowings; a "deM 
statement,"-to show outstanding maturities, deM 
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limit restrictions, etc.,-to lay the foundation for 
deciding on debt policy 

5-A survey of the wealth, industries, resources and taxable 
, properties of the state as a basis for measuring the proper 

cost of government, comparatively over long periods as 
a guide to decision on questions of policy 

Critical consideration requires that results be reviewed in 
terms of "unit costs" of work; that things purchased for use be 
considered in terms,of "unit prices"; that services be considered 
in terms of number and cost of employes of different grades and 
classes. ' 

All this makes necessary the establishment of certain work 
~tandards as well as standards and specifications as to materials, 
supplies to be purchased and civil service grades and salaries. 
Without such standards and specifications it is impossible to 
form any comparative or absolute judgment as to the reasonable
ness of the requests for future support needed for a particular 
institution or work. If, for example, we know that the head of 
a particular hospital maintains so many beds for specific pur
poses, takes care of so many patients of a particular type, em
ploys so many doctors, nurses, assistants, laborers, etc., of given 
grades, we have some basis for comparing his administration and 
his requests for money with the administration of the same 
institution for a prior period and of similar institutions in other 
parts of the state and in other states. 

But critical review of such data cannot be effectively made in 
the hurry of a legislative session. Nor can the facts be developed 
as well by a legislative committee as by an executive who is to 
be held to answer personally when he appears before a body each 
member of which is privileged to ask questions and expects a 
frank answer when requests for appropriations are under dis
cussion. Knowing that he will be held to explain, the executive 
has this in mind throughout the year. He utilizes the opportu
nity given by the relation of confidence existing between line 
officers and subordinates. In addition, the executive, through 
an independent staff organization, conducts a continuous review; 
he develops a system of accounts and reports, with a view to 
enabling him to act on information; and he builds up and criti
cally reviews the fact data throughout the year. The whole 
attitude of the executive is changed. Instead of putting himself 
in a position to prevent legislative inqniry, for his own inform&-
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tion and protection he insists on having the "fact basis" for 
judgment regularly produced and brought under constant 
scrutiny of both line and staff advisers. Wholly &side from the 
advantage resulting from the preparation of a well-lla.1anced 
plan, executive aid is needed by the legislature because it is only 
through putting responsibility on the executive that members 
may become reliably informed. It is only by having the execu
tive before them that they can obtain correct answers to questions 
raised in the consideration of estimates. 

Enough has been said to show that "esWnates" of a large 
number of detached spending officers without centra.1 executive 
review may be and are likely to be useless as a basis for legisla.
tive judgment, and that the establishment of standards an4 
specifications as to materials and persona.1 service and the main
tenance of cost and stores records which depend on current 
administration for their accuracy, completeness, and up-to-date
ness are absolutely prerequisite to any effective budget making. 
In New York City and New York state the need for the stand
ardization of sa.1aries and grades in the civil service has been 
officially recognized but the progress of this work is painfully 
slow. In New Jersey, the legislature of 1916 which p&SSed the 
Edge budget bill showed its appreciation of the place of standards 
and specifications by enacting a law providing for a ~mplete 
system of purchasing for state offices and institutions. In 
accordance with the provisions of this law, standard supply 
specifications showing the nature and amount of the state's needs 
have been devised and submitted to bidders. In addition, the 
governor is given a st&ff to collect and review the facts before he 
submits his plan. With such data before him, the governor in 
reviewing the requests for appropriations under the new budget 
law can exercise a oritica.1 and comparative judgment and be in 
a position to answer in person or through a representative, the 
questions of members. 

Tile Appropriation Bill 
The estimates are Dot acts of appropriation but are designed 

for information only. The act of appropriation is another mat.
tor,-it is an authorization by law permitting spending officers 
to draw upon the public treasury. It is for the guidance of the 
treasurer, comptroller, and spending officers. Fa.ilure to dis
tinguish between the proper functions of estimates and ap~ 
pristions and attempts to set up the act of appropriation in such 
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a manner as to inform the legislature and the pUblic about the 
work of government are responsible for much confusion about 
the budget. 

The iundamental problem in setting up the appropriation bill 
is this: "How far are the spending officers to be controlled by 
detailed itemization of the sums alloted to them?" This is, of 
course, the problem of the segregated budget, about which there 
is so much misunderstanding. On this point a little historical 
review is necessary. 

Several years aw.i when the public was aroused by the" muck 
rakers" to a realiaation that waste and graft were widespread in 
American government, it was discovered that much of the evil 
;Fas due to the fact that administrative officers having lump 
sums of money at their disposal flung money about right and 
left to hire henchmen and fatten contractors. The palliative 
immediately offered in accordance with our historical traditions, 
was negative. The cry went up for an itemization of the officers' 
accounts at the treasury and a distribution of the amounts into 
twelve equal parts corresponding to the months of the year. 
This certainly did act as a check on graft. It prevented the 
administrator from using any unexpended balances for the 
purpose of hiring henchmen just before elections or from making 
contracts with political leaders for work never contemplated in 
the act of appropriation. As a palliative, the highly segregated 
act of appropriations was rather effective, and many who did 
not regard it as a satisfactory prophy1aetic accepted it tempo
rarily on the ground that the results justified the drastic action. 

Students of government who had deeper insight into the proc
esses of budget making, however, had grave doubts about the 
finality of extreme segregation of items in the act of appropria
tion itself. To them it seemed that, however much the estimates 
and the supporting information of the" budget" as distinguished 
from the "bill" might be segregated, the subdividing of the 
drawing allotments to officers was an extreme measure directed 
against malpractices, rather than a remedy calculated to build 
up efficient administration. Practical administrators were not 
slow to see that detailed segregation of items of appropriation 
tied the hands of the good as well as the had and prevented the 
able and efficient head of a department from disposing of his 
money to the best advantage. If, for instance, the act of ap
propriation decreed that he could have three stenographerll at 
$1,200 per annum and he needed one stenographer at 11,800, 
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and an adding machine operator at $1,000, he had to devist. 
some scheme to evade the law, or else to cripple his office force 
by employing a type of person not suited to his requirements. 
Such an act tends to discourage the efficient officer and to produce 
lethargy in his administration. He is likely to say either: "How 
can I beat that provision?" or "What is the use?" Certainly 
no able man would accept responsibility in a private corporation 
if he knew that his hands were to be tied by infinite details in 
hiring employes and buying materials and that no mobility for 
exigencies would be tolerated. '. 

Here then is t4e crux of the matter as far as the form of the 
appropriation bill is concerned: "How can we give the able 
administrator that freedom which is necessary to efficient actiol\ 
and at the same time safeguard the public funds?" The some
what hackneyed, but true, answer is that no piece of legislation 
will do it all. The solution lies partly in law but mainly in the 
development of responsibility and publicity in our government. 
In other words, the form of the appropriation bill strikes right 
into the heart of our administrative and legislative practices. 
If we organise our government on the basis that no man or body 
of men can be trusted even when instruments of popular control 
are at hand, we can preven.l things from being done, but we can~ 
not invite the free play of creative ingenuity in administration. 
Whoever has surrendered all hope of securing efficiency in democ
racy should cling to the highly segregated budget. It may com
pel the officers to buy hay when they need wagons but it will 
prevent them from buying henchmen with the hay money! 

But we need not accept the counsels of despair. There is a 
way that is marked by signs of promise if not by guarantees. We 
should abandon the high segregation of items in the appropriation 
bill by which the legislature after sixty or ninety days of super
ficial consideration attempts to nail the administration down to 
infinite details for one or two years to come. Experience has 
proved that negation is not a cure-all. In the place of extreme 
itemisation we should have appropriations for departments and 
divisions in lump sums for specified objects such as personal 
service, maintenance, repairs, and permanent betterments, 
based upon the itemisation set forth in supporting schedules and 
justified by the work-program. Then we should stipulate tha~ 
the items shall be binding upon the administrative officer unless 
he can show cause to the governor for changes and transfers 
within reasonable limits, and, further, that such changes and 
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transfers and the reasons therefor shall be reported to the legis
lature with the next budget. 

The question now arises as to the limits within which the spend
ing offiler shall be allowed to transfer and change the items ~ 
forth in the schedules embraced within the act of appropriation. 
This is a matter which calls for much technical discussion, but 
the provision of Governor Whitman's tentative budget of 1916 
offers a suggestion.' The spending officer was to be forbidden 
to transfer money, from the schedule of "salaries regular" to 
"wages temporary," or from "permanent betterments" to 
"wages temporary," etc. The exact limits required by efficient 
administration will have to be determined by experience. It is 
'not necessary to fling down all safeguards thrown around ex
penditures in order to give the able administrator a reasonably 
free rein. 

The next question which arises is: "Under what conditio,ns 
may the spending officer be permitted to change the items set 
forth in the schedules?" Here again Governor Whitman's 
tentative budget plan offers a suggestion. Section 4 of his 
proposed act of appropriation reads as follows: 

"The oeveraI amounfB enumerated in a Ji.ot of ~ ~paymen'" 
for servi""" and expenses entitled 'ochedule,' in thill act sod following ... 
item of appropriation, indicate the initial plao of m.t.ribution of IlUCb 
appropriation and not additional mOD")'" appropriated. A sum appro
priated, witb ochedule, for penoonaI servtC8 or for maioteoance other tban 
pen!OnaI service obaIl be paid out only in -.... .. witb tbe .. hedule 
therefor, unleoo it be modified 18 hereinafter provided. A plao for the 
revisioa of a scbedule to provide for the m.t.ribution and apportionment, 
in a manner different from tbat oet. forth in the origina1ochedule, of a • 
sum 80 appropriated or the unexpeoded ba1aoce thereof, may be from time 

!:'o!:."'':~~~tein~~..!:' .!;e==~~~~:rlb'rt~ 
following authorities: For State prisonal by tbe Warden or Superinteodent 
of a State'. prison, or a hoopital far tbe criminal inaoDe oubjed to tbe 
approval of the Superiotendi!nt of State Prioono; for a &;;;;; .bariUlble 
institution, by the Superintendent or bead 01 ouch inatitutioo, sub
ject to the approval of the board of ~ or t..- of tbe in-

:;t~~~~w;b!ie;:,cJ!~":':.i.'~ t!':":".~':i 
of the State Boopital CommiIoIion. In all other _, tbe piau may be 
BUhmitted by the COlIIlIIiooioD, board or offi_ for ",bc.e department 
offioe or functinD8 the appropriation io made. If the Governor ;i;ii 
Appi"Oft the plan, he obaIl transmit tbe __ with hill oertilicate of ap
proval to the Comptrollcr, and the Comptroller thereafter, in tbe _ 
diture of BUm appropriation, obaIl be go'verned thereby. A piau may be 
witbdrown and ameoded to meet the Goftmor'. obiectioDa, if aoy, and 
IeiIUbmitted.. 

I For the technieal detoiIo of tbio beIao .. abed, ... MtnfICIP .... RaIz.uc1I, 
No. 74, pp. 157-171, and formo pp. __ 207. . 
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"A position established or auhstituted by any .uch revision, within 
the competitive cl ... of the c1eeaified civil service ehaIl be filled in ac
cordance with the Civil Service Law and Rules . 

.. Modification. of persona.! service Bchedules as provided in this act, 
.haJI be restricted as foUows: (a) From oaIaries regular to oa1ariea reg
ular' (b) from oaJaries temporary to oaIaries temporary; (c) frbm wages 
reg;.!ar to wagea regular; (d) from wages temporary to wag .. temporary; 
(e) the amount expendable in any month for oaIari .. of regular employees 
IhaJI not exceed one-twelfth of the totaJ amount available by the origina.! 
.chedule for oaJari .. of regular employees; (f) the amount expendable in 
any week for wagea of regular employees ahaJI not be more than the pro
rata of the members' of working da~ in such week to the tota.! number 
of working days provided b~ the origma.! Ichedule line for the whole year; 
(g) the wary or oompensatlon of a member of a. board or oommission, or 
other officer, at the head of a State department orbffice, or of any deput;r 
o'ouch department, board commission or office, ..... peci1ied in an original 
schedule of thi. act, ahall {,; the salary or compensation of auch member 
officer or deputy for one year, notwithstanding the existing provisions ot 
any other statute fixing the annua.! oaJary, or the compensation, at t 
different amount, except that BUch oaJary or compensation may De .... 
duced but not increaood by a revision of the .chedule under this act." 

In other words, the solution of the problem of the appropriation 
act calls for: 

.(1) Lump sum appropriations for specified classes of objects, 
such as "personal services," "supplies" and "materials"; "equip
ment," etc., with a distinction made between "expenses," 
"capital outlays," etc. 

(2) Itenii.ation of the lump sum appropriations in appended 
8chedules, said items to be binding on the administrator unless 
ch~s and transfers within limits are authorised by and in 
accordance with an established procedure 

(3) Provision whereby changes in items of appropriation 
within limits may be made on the approval of the governor 

(4) Provision for reporting all changes and transfers to the 
next session of the legislature. 

!U:VENUIII AND BORROWING MEAlIUR11:8 

The long practice of speaking about the appropriation bill as 
.. the budget" has led most popular writers on the subject to 
ignore the question of revenues and taxation altogether; but it 
will be apparent on second thought that it is absurd to treat any 
document which ooUts reference to revenues altogether as a 
well-balanced budget. At all events, in these days when the 
pnlSSure of expenditures on revenues has about reached the 
limit, it is highly unbusinesslike, to say the least, for the legisla
ture to discuss and pass appropriation bills without considering, 

. --;s; iD ori&iDaI; ""ould be "number." 
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at the same time, the sources of income to meet the bills. Of 
course it is said by men in high places, who ought to know better, 
that the legislature should consider" the true needs of the govern
ment" and then raise the money to meet them, but anyone 
thoroughly conversant with the condition of public finances 
is aware that with the growing demands upon the treasury it is 
impossible to decide wisely upon expenditures before the prob
lems of income and taxation are taken into account. Some work 
may be wisely inaugurated if funds are ample, or postponed until 
a later day if they are not. • 

For this reason, every budget should contain in parallel columns 
the receipts from all sources for the previous two years and the 
fstimated revenues for the coming year or biennium, as provided 
for by existing law. If it be said that the discovery of a surplus 
is merely an invitation to the legislature to devise new extrava
gances, the reply must be that it is a poor system of government 
that trusts to ignorance as the source of efficiency and economy. 
The truth is, that there is not much danger of any more surpluses 
considering the wide extension of governmental functions during 
the last decade and the increasing pressure for continued exten

. sion. On that account, the members of the legislature, as well 
as the spending officers, need before them a complete picture of 
the revenue situation while they are deciding upon the merits of 
the respective demands upon the treasury. The state of the 
revenue and the problems of taxation are as much a part of the 
basis for thinking about appropriations as the estimates them
selves. 

Although the spending officers are best equipped to state the 
needs of their respective departments, it does not follow that their 
opinions on revenues and taxation are of any more value than 
those of the ordinary member of the legislature. On the other 
hand, the governor, as leader of his party and spokesman of the 
state on great public questions, is entitled to speak as an authority 
in recommending revenue measures. If by law or practice he 
should be made responsible for revenue policies as well as other 
important political programs, questions of taxation would be 
injected into campaigns and candidates for the office of gov~or 
would be compelled to inform themselves on matters of finance. 

Taxation strikes into questions of the distnDution of wealth, 
the relations of classes, and the processes of private industry. 
To allow the governor to escape all responsibility for recommend
ing revenue bills is to lose another opportunity for developing 
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methods that will help to define and clarify campaign issues. Bu 
leaving a.side this larger question, it is apparent that intelligen 
budget making oal1s for II. complete picture of revenues 8.8 well II. 
expenditures 8.8 a b8.8is for exercising critical judgment. • 

The Debt and Sinking Funds 
It hardly seems necessary to say anything on the propositiol 

that a complete budget requires an accurate and exhaustiv 
review of the debt and sinking funds, showing tendencies over: 
long period of years-notwithstanding cons~tutional limitation 
on indebtedness. Those familiar with American finance kno, 
how common h8.8 been the practice of reducW:g taxes by borrow
ing either to cover current expenditures or to buy materials that 
will soon be worn out. The example of the city which issueS 
fifty-year bonds to pay for second-hand fire hose is already a 
classic. Neither the legislature nor the citizen can form any 
Bound judgment about estimates, revenues, or expenditures 
unless he h8.8 before him the debt statements. analysed according 
to objects and set forth in a form designed to show tendencies 
over a long period and to permit of projections into the future 
on the b8.8is of current laws and commitments. H the desire for 
a wisely planned system of finances does not compel the inclusion 
of the debt analysis in the budget, the pressure of taxation to 
meet the interest on the debt will bring it about in time. We 
cannot continue much longer on the assumption that almost 
anything can be pushed over into the debt or deficiency account 
while the publio is not looking, on the cheerful assumption that 
later generations can readily carry the burden. 

The Balance Skeel/ur the Stale 
In order to round out the budget and encourage the legisla

ture to think of public financee as a whole and in relation to 
tendencies over a period of years, there should be a complete 
summary showing assets and liabilities---fiinking funds, stores, 
property, and valuable rights set over against debts and other 
liabilities. Of the technical details of this balance sheet it is not 
necessary to speak in this general survey, but it does not require 
the exercise of much accounting imagination to forecast a balance 
sheet that would perfectly mirror the financial condition of the 
state and form the foundation for a year to year consideration of 
policies involving public expenditures and public obligations.1 

• For u.. \ecbni .... details or this balance ~..., Mmnap.u. RssLuIcu, 
No.7" pp. 1S1-1n. and fOl'Dll pp. 20f-007. 
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Weallh, I ndustrie8, Re8ource8, and Taxable Property 

Mr. A. E. Sheldon, of the Nebraska Reference Bureau, a few 
years ago proposed what might be called a "social budget" and 
argued rn a telling manner for including in the annual or biennial 
budget a survey of the state's resources that would show the rela
tion of growing expenditures for various purposes to the increase 
in different forms of wealth and taxable resources. Undoubtedly 
this is a fruitful suggestion and should be taken into account. 
For example, the Bt4te may be spending a given sum for a particu
lar work and there may be eloquent reason why the work in 
itself is worthy of support, but when it is discovered that the 
industry in question which the state is encouraging is on a steady 
decline or that the resources on which it is founded are being 
exhausted, the whole matter is to be viewed in another light. 
Without venturing into an extended discussion of this point it is 
sufficient to say that where the state comes into vital relations 
with private economy, the status of that economy should form a 
part of the report which is to serve as the foundation for financial 
and administrative action. Moreover, any sound revenue survey 
should include an account not merely of receipte, but of taxable 
resources. This is a view that not infrequently obtains in 
countries which have a budgetary method of controlling the 
finances. In Japan, for example, the economic and commercial 
condition of the realm is given a regular place in the budget 
speech. 
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CHAPTER IV 

LEGISLATIVE PROCEDURE ON THE BUDGET 

When the materials described in Chapter III are all assembled 
in orderly form and the appropriation bill is prepared, what pro
cedure is best calculated to secure effectivll legislative action? 
What method of action is most likely to arouse'public interest and 
scrutiny and to develop that popular opinion 'which is the basis 
of responsible government? The final answer to these questions 
is not to be made at once, for prophecy is dangerous, but certaia 
conclusions seem reasonably justified by American and English 
experience. 

Blanding CommiUee Procedure 

We know from long practice what happens to reports, proposals, 
and estimates which are sent at once to standing or select com
mittees, and it is safe to conjecture that the most carefully pre
pared executive budget, if transmitted at once to an ordinary 
legislative committee, will receive scant attention from individual 
members and no pUblicity worthy of note. Consider the fate of 
the federal "book of estimates" annually prepared in W ashing
ton, or Governor Whitman's "budget proposal" last year (1916).1 
We know that the regular committees take the proposals, with a 
secret good humor, slash them beyond recognition, carry on nego
tiations with powerful members or with other committees and 
log-rollers, and that the few majority members on the committee 
produce a measure which the party is asked blindly -to support,
a measure dseigned to meet as many demands of the spoilsman as 
a fine calculation of the public temper warrants,_ party measure 
which is jammed through the legislature during the last days of 
the session under" gag rule" amid the smoke and roar of sham 
batUes. What is accorded to the .. opposition" at best is a chance 
to make a few stump speeches, it having been arranged that the 
orators shall have almost no information as a basis for attack. 
What is expected of those who are in a critical attitude is "silence, 
and little of that." Those informed about legislative procedure 
under the ordinary committee system need not be told that the 

• See MIINlClPAL RsoIwoca. Ko. i2, pp. 7-18. .., 
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best budget in the world prepared by the most competent execu
tive is a futile performance if it ends in being a mere pious wish 
expressed to the irresponsible members of standing committees, 
-if it aannot be made the subject of free and full inquiry and 
discussion when it comes before the legislature with opportunity 
given to each member to become informed about it. The only 
way that this can be done is by taking up the plan submitted by 
the governor in committee-of-the-whole with the spending officers 
present. 

Committee-oJ-the-Whole Procedure 
The history of public finance in the United States condemns 

ordinary "standing committee" procedure on the budget and 
points to a process calculated to bring executive proposals and 
legislative action into the open daylight of public disCUBBion, 
under such conditions that time and opportunity maybe given for 
consideration. The legislature should not be permitted to 
entomb the budget in standing committee rooms and make it the 
plaything of those who would use it for purposes of patronage 
and yet have no responsibility for administrative results. The 
representative bodies, if they do not do so on their own initiative, 
should be required by constitutional enactment to consider it in 
committee of the whole fora stipulated number of legislative days 
long before the end of the session, with the governor and spending 
officers present to explain and defend their requests and to answer 
questions about their demands and their work-programs. Such a 
legislative procedure is the most vital part of budget making. 
The purpose of requiring the executive to prepare the budget ill 
to make spending officers responsible for planning and for making 
public their plans before further authority ill granted. If we 
stop here and do not provide the means whereby individual 
members of the legislature can find out what these plans are, if 
we put these plans in the hands of a standmg committee to be 
made the subject of secret bargainillg, the executive proposals 
will be hacked and mutilated beyond recognition, without any
one, even the governor, the members outside of the committee 
rooms, or the public ever finding out just what happened. 

To provide an opportunity for members to find out what has 
been proposed, and to make spending officers responsible, it ill 
thought that the following principles should govern: 

I-A certain number of days each week, beginning early in 
the session, should be set aside for the consideration by 
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the committee of the whole, first, of the estima.tes in 
deta.il, one depa.rtment a.fter a.nother, a.nd later, of the 
pla.n a.s a. whole with the proposed bills 

2-At ea.ch session, one or more ma.in heads of the estima.tes 
should be ta.ken up a.nd the spending officers whose de
pa.rtments a.re a.ffected should be present to ta.ke pa.rt 
in the discussion of their requests a.nd to give a.n a.ccount 
of their stewa.rdship; a.nd a.fter discussion a. vote should 
be ta.ken on each spending officer's request, to get the 
sense of the committee '. 

3-After the estima.tes ha.ve been gone·through,-then the 
budget &S a. whole should be ta.ken up with the bills in 
committee of the whole a.nd brought to a. vote, a.fter 
which the committee of the whole should rise a.nd report 

4-It should be understood tha.t the governor ma.y wa.it until 
the" estima.tes" ha.ve been discussed before SUbmitting 
his a.ppropria.tion a.nd revenue bills for pa.ssa.ge a.nd tha.t 
he ma.y &mend his budget proposa.ls a.t a.ny time before 
pa.ssa.ge on the ba.sis of suggestions developed during 
deba.te or of a.dditiona.l informa.tion, so tha.t it will not 
be understood tha.t such proposa.ls a.re mere pa.rty 
measures, sea.led a.nd sta.mped, to be ja.mmed through 
without rega.rd to legisla.tive discussion. In other words, 
intelligent deba.te is to be invited. 

No doubt, it will be objected tha.t deba.te in America.n legie
la.tures is bound to be a. f&ree, but it should be remembered tha.t it 
must be a. fa.rce when bills coming from sta.nding committees a.re 
decla.red to be the fina.l word of the pa.rty lea.ders, a.nd little or no 
opportunity is given to critica.l members to find out wha.t is the 
import of the voluminous measures submitted for pa.ssa.ge. 
Under such circumsta.nces, the "opposition" members know tha.t 
discU&lion is futile DecaUBe undertaken a.t a. disa.dva.nta.ge, a.nd 
dissenting members of the" ma.jority" a.re a.wa.re tha.t they incur 
the cha.rge of pa.rty tre&son if they lift their voices in criticism. 
The vice of this kind of a. pa.rty system ha.s been the re&SOn for 
a.dopting a. decentra.1iaed a.dministr&tion under continuing 
boa.rds,-preferring irresponsibility which is "out of politics" to 
irresponsibility which is ma.de the opportunity for organised 
plunder. 

The purpose of the executive budget is to induct into our sta.te 
governments the principle of responsibility to the people. But 
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to do this, the old form of legislative procedure,-developed to 
make irresponsible party government effective through log-rolling 
in the "standing committee" room, and the "gag rule" on the 
fioor,-must be abandoned and a procedure adapted to giving 
"publicity" both to the acts and the plans of spending officers and 
to the resolves of representatives must be established. With an 
executive budget prepared in full knowledge that it will be openly 
and publicly discussed, there can be no "party" action as we know 
it. So far as the budget is concerned there are two parti_but 
they are made up on the one hand of members who will support 
the plan submitted or as subsequently amended by the executive 
and those who are against it. The budget is no longer a "party 
Qocument" in final form as brought before the committee of the 
whole; it is an executive proposal which makes for discussion by 
affording an opportunity to any member to ask questions, develop 
information,and raiseobiections that mayaffect results. Through 
such a procedure we may reasonably look for some effective pub
licity on the budget and for something more than perfunctory 
legislative action. At all events, open handed dealing will be 
invited, and "dark room" committee procedure will be dis
couraged. 

Eucutive Participalion in Legi8lati.e Di8cussUm of Fiooncu 
Added opportunities for publicity on finances are afforded by a 

proced ure which ealls for the participation of the governor and 
spending officers in the legislative consideration of the subject. At 
last, after years of misgnided protests against proposal.e based 
on assumed encroachments on the sacred doctrine of the separa
tion of powers, we have one state, which, in amending its consti
tution, is far sighted enough to see that the bringing of an execu
tive before the bar of the legislature to explain what has been 
going on and to tell specifically what spending officers propose to 
do with funds, if granted, is not a commingling of authority 
which should eause us to despair of our free institutions. I On 
the contrary, there are those who have had the temerity to think 
that such a procedure has a vital signifieance,-that it is the 
one big principle of government which we have missed-one 
which is essential to the preservation of the fundamental political 
concepts of demoeracy. 

The Maryland budget amendment adopted in 1916 declares 
that" the Governor and such representatives of the executive 

'F ... test and dioeusBioD of the Maryland AmeDdmeoI, _ MI7IIICIP .... 
B.Bs&.uraI, No. 73, pp. 30-41. aIao App<!IIdis 10 Ihia volume
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departments, boards, officers and commissions of the State ex
pending 01' applying for State's money, as have been designated 
by the Governor for this purpose, shall have the right, and when 
requested by either house'of the Legislature, it shall be their duty 
to appear and be heard with respect to any budget bill during the 
consideration thereof, and to answer inquiries relative thereto." 
With the budget proposal an open document, published to the 
state and laid before open sessions of the legislature, and with the 
governor and his representatives participatinlj: in the consideration 
of finances, would it be too much to hope for 'the development of 
that publio interest which is the very foundstion of responsible 
government? Intelligent leadership on the part of the governor 
and informed members of the legislature would certainly be eI.'r 

couraged if not made inevitable. 

LegislatiV6 A ction on the Budgd 
Shall the legisiatUl'8, even if commit~f-the-whole prooedUl'8 

be adopted, be permitted to increa88 and add to the executive 
appropriation bill as well as to reduce and eliminate items? 
This question runs to the root of our politic&! practice. Un
doubtedly popular temper is against restricting the state legis
lature to the mere reduction and elimination of executive esti
mates, although a large majority of the states permit the governor 
to veto items in the appropriation bills and, quite commonly, after 
the legisiatUl'8 has adjourned, when his word is filll\l. A good 
argument could be made against allowing the governor to cut and 
slash appropriations after the close of the legislative session 
without ever being called to account for his action, but the public 
which refuses to give him any authority over financial matters 
~are legislative action, eeems quite content with giving him an 
irresponsible power to tear appropriation bills to pieces aflef' they 
are passed. U there is no danger of "executive tyranny" in 
suoh an enormous power over appropratioDS after the legislature 
has adjourned, why should there be 80 much fear of throwing the 
burden of proof on the legislatUl'8 which seeks to add to the re
quests of spending offioers? 

Cogent re&8ODS may be advanced against limiting legislative 
action to the reduction and elimination of items in view of the 
fact that no provision is made for submitting issues to the electo
rate in case of a deadlock between the executive and the legis
lature. All that eeeDlS practicable under our system of state 
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government is the adoption of certain restrictions on legislative 
increases in appropriations proposed by the executive, such as: 

I-No increase shall be made until the consolidated appro-
• priation bill proposed by the executive has been duly 
considered and passed 

2-Each increase should be for a specified object or purpose 
to be named in the act providing for it 

3-Each act increasing the executive proposals must be 
passed by." majority of the whole number elected to 
each house and the yeas and nays must be called 

4-Each such'increase should be subject to executive veto 
in accordance with the regular provisions. The Mary
land constitutional amendment provides that each sup
plementary appropriation act shall be accompanied by 
a tax or revenue provision sufficient to cover the ad
ditional cost imposed by it. 

At all events, whatever may be the detailed safeguards thought 
desirable, it is certain that supplementary bills increasing execu
tive proposals should be treated as extraordinary and call for a 
proceeding that means publicity and responsibility for the action 
of the legislature. 

Condmions 
The budget procedure here outlined in imperfect form calls for: 

I-An accounting system that is founded on business prin
ciples and that presents full information as to work done 
and to be done, estimated on the unit cost basis; 
and a record system which produces clarity and pre
cision in public business and can be used by an executive 
in assuming responsibility in financial matters 

2-A budget document which is a perfect picture of the 
finances and resources of the state and of the require
ments of all spending divisions of the government 

3-A legislative procedure,-open and aboveboard,-which 
draws together the voting and the spending authorities 
in an honest consideration of public needs and public 
work 

4---StatIs of men trained in budget making in all of its tech
nical processes and capable of developing information 
that spells precision, aecuracy, and eomprebensiveness 
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5-A unified administrative system which will effect co
operation between the executive departments and col
lective responsibility for expenditures and work 

6-The adoption of the technical accounting and recording 
processes of modern business corporations so that the 
state may be efficient. 



CHAPTER V 

MARYLAND'S EXECUTIVE BUDGET' 

By HON. EMERSON C. HARRINGTON, GOVERNOR 

MR. CHAlBIIAN AND GENTLEMEN: 

A budget, whether it be an .. executive budget," a budget by 
a board of public 'fUrks, or by a special appointed budget com
mission or board oj commissioners, is practically a new thing, at 
least in state government, and has not been 80 sufficiently tried 
out in any state in this country with which I am familiar as to 
place us in a position from experience to decide whether or not 
it may prove a success or a failure. I assume, however, that the 
manner of appropriation by the legislatures of the other states 
has been like my own in the past, of such a character, now that 
the rapidly increasing demands for the expenditures of money 
has gone heyond the revenues readily available, that it has 
created the necessity for a more business-like and a more intelli
gent system of appropriating the people's money, and in my own 
state, over-appropriation by the legislature created a crisis in 
our fiscal system and the question becanIe 80 acute that the estab
lishment of a budget system becanIe the leading issue of our 
state political campaign of 1915, in which each one of the two 
great political parties vied with each other first, in the promulga
tion of a platform with the budget plank as the leading issue, 
and, afterwards, in attempting to convince the people that the 
successful redemption of this pledge would be more surely ac
complished by entrusting it with the administration of the state 
government. 

I will, I hope, be pardoned if in the discussion of this great 
issue, I shall have to speak in part of my own personal partici
pation in this campaign, but I do 80 only because I have been 
80 intimately connected with the inauguration of the executive 
budget in Maryland, that I shall find it impossible to relate the 
story of its establishment without a few personal allusions. May 
I not, therefore, as briefiy as possible give 80me of the recent 
history of our state along the line of 1egislation that resulted in 
bringing about such a condition in the fisca1 affairs of our state, 
that made the establishment of a budget system almost a neces-

'AcidnM deImnd at eom ......... of 00_ WoabiDgIon, D. C., 
December, 14 to 16. 1916. 
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sity, made possible the passage of a bill by the legislature sub
mitting to the vote of the people a constitutional amendment 
providing for such a budget system, of which experts had only 
hitherto dreamed, won the overwhelming endorsement of the 
people at the polls, and in my opinion makes possible the try
out of the executive budget plan under more favorable auspices 
than, from my information, seems possible under conditions 
existing elsewhere, Until a few years back all the money raised 
by our state by direct taxation was practically dedicated to our 
public schools, and the money raised by iIitlirect taxation was 
amply sufficient to pay what is usually called the running ex
penses of the general government. But the progressive spirit 
which has finally swept over our wholE! country caught us at it§ 
very inception, and today there is little of advanced or radical 
legislation in Maryland that demands enactment, so that we 
feel like taking a breathing spell, as it were, and fully adjusting 
ourselves to conditions before moving forward again at so 
rapid a pace. 

In 1908 we began our good roads movement upon a state-wide 
plan and with a complete state survey. The original plan was 
to connect every county seat by as nearly a direct route as possi
ble with every other county seat, and all of them to be connected 
with Baltimore City, our great metropolis, also to connect up 
the county seats of all the adjacent counties with our national 
capital, and also the principal towns in the counties with the 
county seats. Today our entire system is very near completion. 

In order to build these roads so rapidly we were compelled 
greatly to increase our bonded indebtedness, and then the up
keep or maintenance of these roads for which we fully provided 
from the start, has greatly taxed our resources. 

Then we have had to build great asylums for the insane, for 
those aftlicted with tuberculosis. Further, the great reform in 
the administration of penal institutions has called for greater 
expenditures of money. The increased demand for armories, the 
costs and expenses of a public Service Commission, of a Work
men's Compensation Board, of a Child Labor Bureau, of a State 
Tax Commission, of our agricultural colleges, and the increasing 
demands of the many hospitals being established in every county 
of the state, of different institutions for learning, of the many 
charitable and reformatory institutions for boys and girls, insti
tutions for the deaf, dumb and blind, all of which our state has 
been aiding and assisting upon a larger scale in proportion to our 
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wealth than perhaps any other state in the union. All these 
demands taken together, with the manner of our legislation, 
when every senator and every delegate felt personally obligated 
to get what he could for his own section and county and let the 
others have what they wanted, the crisis was sure sooner or later 
to come, and notwithstanding the plain warning given in my 
report as the comptroller of the state treasury to the legislature 
of 1914, after the legislature adjourned it was found that it had 
appropriated, what to our state was a startling sum, nearly 
$2,000,000 more ilian the revenues available for the running 
expenses of the state governme..t. 

In my report as state comptroller, I had given as close as it 
1I'as possible to give the probabl; revenues, advised the strictest 
economy, and stated that every. dollar of excess of appropriation 
over the previous legislature would mean a deficit to that extent. 
But no one took heed. The General Appropriation Bills for 
the state government, the Omnibus Bill, carrying vast appro
priations to charitable and beneficient institutions, were prac
tically made up the last few days, if not the very last day, of the 
session, and the rules were suspended and the bills passed, while 
very many special bills likewise carrying special appropriations, 
were passed in the closing hours, and all these bills were then up 
to the governor for action. Up to this time the Finance and 
Ways and Means Committees did not know, nobody knew or 
attempted to calculate the sum total of the money appropriated. 

In our state the governor can veto a whole bill, he can veto 
special specific appropriations or items, but he cannot cut the 
items. The governor vetoed a few of the bills. It was a Demo
cratic legislature, a Republican governor. Notwithstanding the 
governor's veto, as soon as it was possible to get hold of the Ap
propriation Bills and the many special bills which in themselves 
carried provisions appropriating over eight hundred thonsand 
dollars, it was found that the legislature had appropriated 
$1,555,000 more money than ever before, and there would be a 
deficit in the treasury before the next legislature approximating 
two million dollars. 

In a public statement to the press I gave in detail the amount 
of the expenditures and the amount of the deficit which was sure 
to follow, advocated the establishment of a budget system and 
the passage of a constitutional amendment to that efreet, and 
at the same time declared myself unequivocally as opposed to 
all "continuing appropriations." I do not kno .... whether there 
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is such a system of legislation or not in othel" states, but in our 
own state there hu grown up a system known u "continuing 
appropriations," Some legislator interested in any institution 
of learning, hospital, beneficient or charitabte institution or or
ganization would procure an appropriation for it, and would 
have it marked "annual," and it would go on forever, would not 
have to p&88 the gauntlet of the next legislature, and in a year 
or so the institution would uk for more and get more, and few, 
if any, of the present legislators would kno\V of the old appro
priation, Some of these continuing appro~riations had been 
p&88ed and arranged for over 100 years ago,' so that with the 
special bills appropriating money, and with all these continuing 
appropriations, the General Approprialion ",. Omnibus Billli 
would be far short of shnwing the total expenses or appropria
tions of the state government, Several attempts had been made 
before to repeal those acts calling for continuing appropriations, 
but they had always" died-a-borning." 

For behind the continuing appropriations all the lobbying 
elements, benefited interests, and foroes of obstruction en
trenched thamaelves for defence. 

I announced ,my candidacy for nomination for the governor
ship, made the budget the principal issue, favored the abolish
ment of all continuing appropriations and opposed all special 
bills appropriating money, and advocated that all appropria
tions should be included in two bills, one for each of the two fiscal 
years, intervening between the adjournment of one legislature 
and the meeting of another. Upon these issues I won the nomi
nation and suoceeded in having the Democratio State Convention 
adopt them in its platform. The Republican platform endoreed 
the budget plank, and praotioally all the other issues raised. 
But the Democratic Convention want one step further and named 
a committee of the most distinguished men of the state, regard
less of party, with Dr. Goodnow of the Johns Hopkins Univer
sity, a great president of a great university, at their head, to 
frame a Budget Bill. 

In the meantime the strain upon the treasury had become 80 

great that the payment of all appropriations, except salaries, 
was behind many montba. The state authorities, under the 
OOII8titUtion, cannot borrow, 80 that the situation was critical 
from every standpoin\. At the election in November I was 
elected governor. 
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The legislature, with both parties pledged to the budget and 
to the strictest economy, met. The first act of the legislature 
was to sO organize that it guaranteed a saving of '77,000.00 in 
the runnl.ng expeDBe8 of the legislature itself. Continuing ap
propriations were abolished, and no special bill appropriating 
money was paBBe<i. The Budget Bill, after some little discus
sion or division on one point only, and that was whether it should 
be an executive budget or a Board of Public Works budget, was 
paBBe<i as drawn ~d recommended by the Goodnow Comm.is
sion, an executive tmdget. 

The people ratified the amendment in November last, so that 
'IIIle have in Maryland in reality what is known as the' 'executive 
budget." Under such emergencies did it originate. Under 
such auspices was it enacted, and is now about to receive its 
baptism of trial. 

The amendment is brief, and I will brieBy state its points. 
The General Assembly shall not appropriate any money out 

of the treasury except with the following provisions: 
Every appropriation bill must be a budget bill or a supple

mentary appropriation bill. 
Within 20 days after the convening of the legislature, except 

in the case of a newly eleeted governor, and he has thirty days 
from his inauguration (although such time may be extended by 
the General Assembly at which the budget is to be submitted), 
the governor shaII submit to the General Assembly two budgets, 
one for each of the two ensuing fiscal years. 

Each budget shall contain a complete plan of proposed ex
penditures and estimated revenues for the fiscal year to which 
it relates and shaII show the estimated surplus or deficit of rev
enue at the end of each year. 

Accompanying each budget shall be a statement showing (1) 
the revenues and expenditures for each of the two fiscal years 
next preceding, (2) the eurrent assets, liabilities, resources and 
surplus or deficit of the state, (3) the debts and funds of the state, 
(4) an estimate of the state's financial condition as of the begin
ning and end of each of the fisea1 years covered by the two budg
ets above provided, (5) any explanation the governor may de
sire to make as to important features of any budget and any 
~on as to methods for the reduction or increase of the 
state revenue. 
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Each budget sball be divided into two parts and the first part 
shall be designated "Governmental Appropriations" and shall 
embrace an itemized estimate of the appropriations, 

1. For the General Assembly as certified to the governor by 
the presiding officers of each house. 

2. For the Executive Department. 
3. For the Judiciary as provided by law and certified to the 

governor by the comptroller. 
4. To pay and discharge the principal and interest of the debt 

of the State of Maryland in oonformity wtth the constitution 
and laws made in pursuance thereof. • 

5. For tlie salaries payable by the state under the constitution 
and laws of the state. • 

6. For the establishment· and maintenance throughout the 
state of a thorough and efficient system of public schools, in 
conformity with the constitution and laws of the state. 

7. For such other purposes as are set forth in the constitution 
of the state. 

The second part shall be designated "General Appropriations" 
and shall include all other estimates of expenditures. 

The governor shall deliver to the presiding officer of each house 
the budget and a bill for all the proposed appropriations of the 
budgets, clearly itemiled and classified. The presiding officer 
shall promptly cause said bill to be introduced therein and such 
bill shall be known as the "Budget Bill." 

In case of an oversight or an emergency at any time before 
final action, the governor, with the consent of the General As
sembly, may amend or supplement either of said budgets by 
delivering such amendment or supplement to the presiding officer 
and these supplements or amendments become a part of the 
original budgets, as an addition to the items of said bill or as a 
modification or a substitute for any item of said bill such amend
ment or supplement may affect. 

The General Aseembly cannot amend the Budget Bill eo as to 
affect the state's obligations under the constitution nor the pro
visions made by the laws of the state for the establishment or 
maintenance of the public schools or the payment of salaries 
required to be paid by the State of Me.ryla.nd by the constitution 
thereof. 

The General Aseembly may increase or diminish the items 
relating to the General Assembly and may increase, but no~ 
decreaee, the items therein relating to the Judiciary. 
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In all other respects the legislature cannot increase any items 
of appropriation but they may strike out or c:recrease, with one 
exceptio!,-, and that is they cannot decrease the salary of a publio 
official during his term of office. 

The budget bill as then passed by both houses becomes a law 
without the governor's signature. 

Another provision of great importance is that the governor or 
anyone of the department heads designated by the governor has 
the right to appear .and be heard in respect to any budget bills 
while they are being considered and still further it is made their 
duty to do so if requested by either house of the legislature, to 
answer inquiries relating thereto.· 
• Another important provision is that neither house shall con
sider any other appropriations until the budget bills have been 
acted upon by both houses, and no other appropriation shall be 
valid except in accordance with the provisions following: 

1. Every such appropriation shall be embodied in a separate 
bill limited to some single work, object or purpose, therein stated 
and this bill must provide in the bill the revenue necessary to 
pay the appropriation by a tax, direct or indirect, to be laid and 
collected as shall be decided in said bill. A majority in each 
house of the whole number elected is required to pass a Bupple
mentary bill and the yeas and naya must be recorded. By re
quiring the revenue to be provided in the bill places the respon
sibility, whether the tax be a direct or an indirect one. 

Besides, all supplementary bills are to be presented to the gov
ernor and are subject to his veto und« the lame conditions as 
now apply. 

Nothing, however, shall be construed to prevent the 1egisIa.
ture under the same conditions and quaIifications as now, from 
passing any bill to pay for any obligation of the State of Mary
land und« the provisions of Section 10 of Article 1 of the Con
stitution of the United States. 

In our budget bill there is a provision that should the budget 
bill not be finally aeted npon within three daya before the ex
piration of the regular session, the governor can by procIa.
mation extend the term but no other matt« but the budget bill 
shall be considered except as to the eosts. 

Likewise, under this constitutional amendmen~ the gov«nor 
is given full power to require all departments and heads to report 
to him and all institutions applying for or receiving atate aid to 
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give such itemized estimates and information as and in such 
form as he may desire, 

The governor has the power to provide for public hearings 
and to compel attendance of aJI necessary parties. 

The legislature may enact such laws as may be found neces
sary from time to time to carry out the provisions of this con
stitutiona.! amendment. 

There is another provision that in the case of any inconsistency 
between any provision of this amendment and any other of the 
constitution, the provisions of this amendment shall prevail. 

With the exception that it is stipulated t'hat nothing in the 
amendment shaJI effect any obligation as to the public debt as 
provided for in Section 34 of Article 10 of our constitution, anll 
providing further that the governor may as heretofore caJI an 
extra session of the legislature for the same purposes as now pro
vided, and provided in such a case the legislature can consider 
any emergency appropriation or appropriations. 

Such are the main features of our executive budget. As I 
have stated, this bill is practicaJly a.!m08t in every respect as 
prepared by the Goodnow Commission. It was passed prac
ticaJIy as drawn by them, the only amendments of importance 
being improvements. One was giving the legislature the right, 
under certain restrictions, to pass a supplementaJ bill by a ma
iaMly I/Ole of aJI the members elected, subject to the approva.! or 
veto of the governor, 'as heretofore provided, instead of the three
fifths majority of each house, without the governor's approva.!. 
It was thought best to give the governor the right to veto, for 
this would be no hardship, as the bill could still be passed over 
the governor'sveto byreceivingthree-fifths majority in each house. 

From a persona.! standpoint, as the chief executive of the state, 
I would have preferred a .. Budget by our Board of Public Works," 
but this distinguished committee reported in favor of an .. execu
tive budget," and the arguments in its favor prevailed with the 
Genera.! Assembly, for they believed the advantages gained were 
paramount to the objections complained of, which, ift th" I:OUftIry 
are more illlGgillGt"Jl llIaft real.' 

Let us first consider these objections to an executive budget. 
In our state the Budget Committee was limited by the platform 
of the party either to an executive budget or a Board of Public 
Works budget, and the committee was nnanimous for the execu
tive budget. A budget by the Board of Public Worb would 

'la1i .. ue the aulhor'L 



TBE EUMENTS 0' BTAR BUDOST MAIUNO 

have "the disadvantage of dissipating personal responsibility, 
and at the same time as the Board of Public Works in our state 
is selected would not necessarily place party responsibility." 
With us the Board of Public Works is composed of the governor, 
the comptroller of the state treasury, both elected by the people, 
and the state treasurer, elected by the legislature, and it has 
more than once happened in our state that the comptroller and 
treasurer were of a different political party from the governor. 
And it might readiJ¥ occur that a governor having just been 
elected upon fresh iSsues by the people might not have any voice 
in the framing of tHe budget. So it was determined not to jeop
ardize the advantage of both political and personal responsibility, 
by placing the responsibility upon the executive of the state, for 
to the executive of the nation on the one hand, and to the execu
tives of the states on the other, the people of our country are 
more and more looking for leadership and are more and more 
inclined to place upon them the full weight of party SUCceB8 or 
party failure. 

I believe that the same objections to a Board of Public Works 
budget would apply to a budget by a budget commissioner or a 
budget commission. 

Another plan which has received in some sections serious con
sideration is a "legislative budget." All the plans or bills which 
I have so far seen providing for a legislative budget fail to meet 
the full requirements of a real budget, in that it limits no respon
sibility, it carries with it no authority or prestige, it constitutes 
members of the legislature a permanent and paid commission to 
prepare and submit a financial plan to the legislature, with no 
restrictions, and when the legislature can act wholly independent 
of the commission. It permits the legislature to seleet some of 
their own number to become a paid commission to prepare a 
budget plan, and if enacted into law, this plan would more amely 
perpetuate invisible and irresponsible government. H the only 
purpose of a legislative budget, a commissioner budget or any 
budget is simply to place certain ioformation before a legislative 
body, I respectfully submit that in practice the desired ends will 
not be achieved. We speak from sad experience. In our own 
state the comptroller of the treasury, in compliance with con
stitutional duty, submits to the legislature at its very beginning 
a report giving in eircumstaotial detail the estimated revenues 
for the ensuing fiscal year, and likewise the estimated neeeasary 
expenditures. In addition to that we have a Board of State 
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Aid and Charities, who make to the legislature a circumstanti&1, 
detailed report of the demands and needs of all institutions which 
either ask for or have hitherto been receiving state aid, and yet· 
with all these aids and precautions, the demands for the appro
priation of money by the state have so greatly increased and the 
custom of legislation has so prevailed or politic&1 exigency or 
necessity been so urgent that the members of the legislature feel 
that they must stand by their own 10c&1 demands, and in order 
to be assured of their own success in this respect have had to 
concede the 10c&1 interests or demands of others, and then again 
with most of the members being new and inexperienced and un
acquainted with the intimate fisc&1 affairs of state, and with the 
usu&1 influence and pressure brought to bear upon our Com
mittees on Ways and M,e&ns and Finance, with the short time 
at their dispos&l for complete investigation, log-rolling has often 
prevailed, and the result in the end with us has usu&lly been 
that the Appropriation Bills are p&SSed on the last day of the 
session, under suspension of rules, and three-fourths of the mem
bers are tot&1ly unacquainted with their provisions, and over
appropriations have occurred, with no one feeling a person&1 
responsibility, with the public unable to fix the responsibility, 
and with no one knowing until perhaps a month after the gov
ernor has finished signing, the sum total of the appropriations, 
and whether there is going to be a surplus or a deficit in the 
treasury. 

In our budge£ ByslBm Ihe iImraB of Ihe budge£ con k reduced ar 
elimiooled, buI fIOI increased by Ihe 1egWalure. TAi3 limilalion i3 
fundammlal in ml/ opinion far anI/BOUnd budget Byslem.' 

The Goodnow Commission said that it must be conceded .. that 
the weaknees of &lI American financi&l methods, in the Congress 
of the United Statee as well as in the legislatures of the eeparate 
statee, was to be found in the practice to which &lI American 
legislative bodies are addicted, of adding either to the amounts 
demanded by the administrative departments or to the items for 
which appropriations are asked." This plan has been eminently 
BUccessful in Baltimore City, but I agree with the Goodnow Com
mission that a broader latitude should be given a legislative 
body in financi&l matterB than is given a city council in municipal 
budget making, provided the latitude 80 given cannot be used in 
BUch a manner as to produce a deficit in the state's treasury, and, 
therefore, our budget p\&n provides for emergencies or contin-
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gencies, and power is given to the legislature to initiate appro
priations for purposes for which the governor has made no esti
mates. But our budget amendment fixes the responsibility for 
any derAngement of the financial plans of the governor. 

"It has accordingly framed the proposed Constitutional 
Amendment in such a way as to permit the legislature by a ma
jority vote of all the members of each House, and subject to the 
usual provisions with regard to the approval or veto of the gov
ernor, to appropriate money for a purpose not included in the 
Governor's estimatts, on condition that provision is made in the 
act appropriating, 'for the levy of a tax sufficient in amount to 
defray the expenses necessitated by such act of appropriation," 
and this is qualified by the further provision that the legislature 
must first have acted on the budget bills of the governor. 

In one respect the legislature is supreme and limited only by 
the constitutional limitations, and that is in the control of its 
own legislative expenses. Likewise the governor has no power 
over the estimates for the judiciary. These estimates taken 
from existing laws, are certified to him by the comptroller and he 
must include them in his budget. This provision is to preserve 
the independence of the judiciary. The legislature itself may 
increase them, but it cannot reduce them. I wish to be under
stood to mean that no reduction in the estimates made for the 
judiciary. can be made by the legislature in an appropriation act, 
but the legislature can, in the usual way, subject to the limita
tions of the constitution, by an act not an appropriation act 
change the provisions made by the law for the courts, and the 
comptroller, when the next budget is made, must certify the esti
mates to the governor as provided by law. 

The governor is limited in many respects in his estimates. He 
must make provision for the state's debt for salaries payable by 
the constitution and laWB of the state, for a free public school 
system as provided by law, and for such other purposes as set 
forth in the constitution. 

The legislature is likewise limited. It cannot amend the 
Budget Bill 80 as to affect the state's debt. It cannot reduce 
the salaries of public officials during their term of office, the 
rule of our constitution, nor can it alter in the Budget Bill the 
estimates of the free school system of the state. 

The object of our budget amendment which it was the inten
tion of the framers to accomplish, and which I believe it will 
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accomplish; I cannot more forcibly state than is stated in the 
report of the Goodnow Commission. 

First: 
To impose upon the governor the 80le responsibility, within 

the limits of the constitution, and the provisions of existing law, 
of pres~nting to the legislature a complete and comprehensive 
statement of the needs and resources of the state based upon-

a.-Estimates made by those applying for moneys. 
b.-Evidence brought out at pUbllc hearings on 

those estimates,-and 
c.-Administrative revision by the governor of all 

estimates except those for the legislature and the Judi
ciary and for the PlI!poses for which provision has been 
made by the oonstitution and existing laws. 

Second: 
To make it impossible for the legislature so to change the plans 

proposed by the governor as to produce a deficit-but, 

Third: 
To permit the legislature to make provision for any purpose 

not included in the governor's plan on the condition that it pro
vide also for the revenue which the accomplishment of its pur
pose neoessitates. 

With proper provision for the passage of any legislation that 
will protect our oontractual obligations or outstanding obliga
tions, such is our .. Budget Law." At the last general election 
there were 77,478 votes cast for to 37,100 against, 80 that now 
it is a part of the constitution itself. 

The initial trial will come at the convening of the next legis
lature. I must confess I look with some degree of anxiety and 
perhaps nervousness at its coming and at the great burden and 
responsibility imposed upon me, and especially as the track in 
this country is almost unbroken. The question might be asked 
what assistance or aid has been provided for the executive for 
the great task imposed. None has been provided specifically, 
but the amendment gives full power and the governor has an 
ample contingency fund for all necessary purposes until the 
meeting of the next General Assembly. Besides, I shall have 
the services and assistance of a very able Board of State Aid and 
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Charities, whose advice and help will he at my disposal and 
which department has gathered and collated valuable details 
of all institutions which have heretofore received the assistance 
of the Sthte. . 

The last legislature passed the bill for a constitutional amend
ment unanimously. It was not a party question. Will suc
ceeding legislatures feel so kindly? I cannot tell. 

The last legislature in our state was a remarkable one, and it 
may be no criterion: "The Budget System, Economy and Re
trenchment. and Reform in Legislative Procedure" was the slogan 
of the campaign alld endorsed by all political parties. The last 
legislature reduced ita own running expenses by about $80,000.00. 
lt wiped out or repealed all continuing appropriations. The 
Finance and Ways and Means Committees invited the governor, 
the treasury officials and the Board of State Aid and Charities 
to sit with them at their hearings. No special bills appropriat
ing money were passed. These committees with the revenues 
fully before them tabulated and considered, passed the appro
priation bills and kept the appropriations within the limits of the 
revenues. An attempt at the last moment was made to depart 
from the plan and raid the treasilry, but the chairmen of the 
two committees were giants of strength and threw on the flood 
light of publicity and the effort failed. There were no extra 
allowances so common before. All went by the board. 

Some of the members, a great number of employes, and quite 
a few who could not be considered employes, including some of 
the daily newspaper reporters at previous sessions had received 
extra compensation or been voted lump sums of money. But 
the pledges had been too specific and when the effort to depart 
from these pledges was exposed to the spot light, aided and 
assisted by a fearless and zealous daily press, those backing this 
movement were overwhelmingly defeated. 

It might be said if such things could be done by the legislature, 
there would be no need of the budget. But there is absolute need. 
Reform has its ebbs and flows. It Iuul better be V1riUen in the 
conalitutUm. Besides the amount of the appropriations in every 
state of the Union, in comparison with what it U8ed to be, has 
become so great that the budget pian is the only sensible, bnsi
ness-like way of legislation. The budget pian is sure to come in 
the legislature at Washington, as well as in every state of the 
Union. We may differ as to form. 
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But I believe that in the end the executive budget will meet 
the consensus of general approval. 

The executive budget hae been endorsed by the leading fiscal 
experts of the country, and by many committeee apPointed to 
investigate the whole subject of budget making and hae won 
notable converts to its side. 

President Taft urged the executive budget in a special me&-
880ge to Congress on February 26, 1913. 

The New York Constitutional Conventic?n endorsed it by a 
vote of 132 to 4. 

The Chamber of Commerce of the United'states, composed of 
representatives of the principal commercial bodies of the county, 
advocate the executive budget. • 

Mr. Fitzgerald, chairman of the Committee on Appropria
tions of the House of Representatives, while once opposed, on 
June 26, 1915, went before the New York Constititional Con
vention at Albany and put himself on record as favoring the 
executive budget. The reasons given by him are so apt that I 
take the liberty of quoting him in part. He said: 

"We ought to have some way in the system of our govern
ment to fix direct responsibility and you cannot fix responsi
bility if the power is too greatly scattered. I would put it in 
the executive. I would make him respomible at the outset. Some 
persons object that we should not deprive the representatives of 
this right to loosen up the purse strings, but the universal condi
tion in this country today 18 not what must safeguard the rights 
of the people to get money for things. The whole curse of our 
condition 18 that everybody is doing his utmost to get it and 
succeeds • 

.. Now, if there were some way by which that could be stopped, 
it would do what is done in the government where they had a 
responsible government with a budget system." 

By an executive budget the whole plan at an early dats, by 
one who hae had full opportunity for investigation and whoee 
responsibility is in the open, is placed before the legislature and 
before the people of the state, while under the present system. 
there is no plan; there is no well-defined program; there is noth
ing to criticise, because these appropriation hills now are not 
made up and do not take definite form, until too late for any 
intelligent or effective criticism. The public does not Imow 
their contents and few members do outside of one or two men 
Rho control the conduct of the bill. 
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I know it has been said that the giving of such power to the 
governor "smacks of monarchy and makes him a dictator." 
In this country there need be no fear of that, no fear that the 
executive' budget will make him an invincible power. Such will 
not be the case. It can be a case of weakness rather than 
strength. With our amendment he has to come in the open 
forum and defend his recommendations. Everything is in the 
limelight and invisible or irresponsible government will become 
a thing of the past .• There at least need be no fear in my own 
State of Maryland of any governor becoming a dictator or per
petuating himself i1l power, for no governor since the Civil War 
has ever been re-elected in our state. 
-. I have endeavored, with the short notice given me, to give 
you as clear an exposition of our budget plan as I possibly could, 
and the reasons for the adoption of an executive budget. 

It is now up to the governor to make good and fulfill the expec
tations of the people, and to justify the heneficent results pre
dicted by those favoring its enactment. 

Our budget will undoubtedly revolutionize our legislative 
procedure. It ought to shorten the session of the legislature. 
If properly prepared it will place the fiscal affairs of our state 
upon the soundest basis and ensure a pure business administra
tion in all branches of the state government. Such is our hope, 
and in its rea1ization we do not expect to fail. 

I am confident that the executive budget in our state at least; 
is with us to stay. 

I thank you, gentlemen, for your patient hearing. 
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THE TEXT OF THE MARYLAND BUDGET 
AMENDMENT 

The full text of the amendment to the constitution of Mary
land for a.n executive hudget reprinted from Municipal Reaearch, 
No. 73 (pp. 37-39), follows: 

PBOPOBIOD AKmmIlllNT TO TIIII CoNllTlTUTlON 0" MABn.um PO. 
ExBC1lTIVIII BUDOBT 

(paaoed March 28, 1916.) 

Iu< Aar to propose an amendment to Section 52 of Article III, title Legislati~ 
Department, of the Conetitution of this Stete, l'OII:UIating tho makinlj: of 
appropriatione by tho General Aaaembly of Maryl&nd in regula!' lIOe8Ion 
and to rrovide for the aubmiasion of aaid amendment to tho qua.lili;;;! 

vot:.;~n t1f" S:,~ =..:::r~;':...,,: b".I..-:;~bIY of Maryland (three-
fifths of all the members of each of the two houaea ooncurring), that the 
following be and tho aamo ia h .... by propoeod .. an amendment to Section 
52 of Article Ill, title LogisIatiV8 Department. of the Conetitution of this 
Stete, tho aam .. if adopted by tho loaaJIy qualified votenl of the Stete, .. 
herein provided, to beoome Section 52 of-Article ill of the Conetitution of 
Maryland. 

Boo. 52. The General Aaaembly ahaII not appropriate any money out 
of the Treasury exoapt in lIIlOOl'danoa with the following proviaione: 

Sub-Seotion A: 
Every appropriation bill ahaII be either a Budaet Bill, or a Supplemen

tary Appropriation Bill, .. hereinafter mentioneil. 

Sub-Seotion B: 
Firat. Within twenty daya after the oonvening of the General At.

eembly (exoopt in the _ of a newly elooted GoYel'1lor, and then within 
thirty daya after hia inauguration), unI_ ouch time ahaII be extended by 
the General Aaeembly for the -.... at which the BudRet ia to be aub
mitted, the GoYel'1lor ahall oubmit to the Genera1 Aaeem6!y two bud~te, 
one for each of the anauinc ~ yean. Each budge& ihaII oontam a 
complete plan of propoeod expenditures and ostimated ... venuea for the 
partloular Iiaoal YMr to which it ..... tea; and ahaII ahow the eatimatod 
aurp\ua or deficit of _uoa at the end of ouch YMr. Aooompanying each 
budge& ahall be a atatemen' ahowing: (1) the ... venuea and expenditures 
for each of the two Iiaoal yean next~· (2) the ......... t .... to, 
\iabilitiee, __ and aurpiua or defi .. t of the ~te; (3) the debte and 
funda of the Stete; (4) an oatimete of the Stete'a financial oondition .. of 
tho ~ and end of each of theliaoalyean 00....-..1 by the two budge&a 
abowprovided; (5) any explanation theGo_IDafcM.ire to make aa to 
tha important features of any budge& and any 1RIgOIIUoD" to methocIa for 
the reduetioo or iDcreue of the State'. revenue.. 

Sooood. Each budge& ahaII be divided into two pule, and the IiJIJl 
pan ahaII be deaianatod "Ooftl'DlllflDtai A~" and ahaII em
....... an il8DiR<f eatimate of the ~I&tioae: (1) for the o-.l 
~ .. oortiIied to the 00_ m the .......... hen!inafler provided; 
('l) for the &-ati ... Department; (3) for the Judieiary DepanmeDc, .. 
provided by law, oertilied to the 00_ by the eomp-l(4) lID 
pay and cIiachuwo the principal and in_ of the deb& of the ...... of 
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Maryland in conformity with Section 34 of Article In of the Constitu
tion, and all laws enacted in plll'8UaIloe thereof; (5) for the oa1ari .. pay_ 
able by the State under the Constitution and laws of the State; (6) for the 
eetab1ishment and maintenance throughout the State of a thorough and 
eflicieQt syetem of public schools in conformity with Article Vin of the 
Conetitutlon and WIth the laws of the State; (7) for such other purpose8 &8 
are set forth in the Conetitution of the State. 

Third. . The second part .hall be designated "General Appropriations," 
and shall mclude all other eetimates of appropriations. 

The Governor shall deliver to the presiding ollicer of each house the 
budgets and a bill for all the propoeed appropriations of the budgeta clearly 
itemioed and classified' and the presiding officer of each 60use .haIl 
promptly cause said bill to be introduced therein, and such bill .haIl be 
known &8 the "B'Iaget BilL" The Governor may, before final action 
thereon by the General Aasembly amend or supplement either of 1IIid 
budgets to correct .... oversight, or in case of an emergency, with the con
IeDt of the General Aasembly by delivering such an amendment or onpp1&
ment to the presiding ollicera of both bouaes; and such amendment or 
supplement shall thereby become a part of 1IIid budget bill &8 an addition 
to the itema of said bill or &8 a modification of or a subatitute for any item 
of said bill such amendment or supplement may affect. 

The General Aasembly aha\l not amend the Budget bill 10 .. to affect 
either the obligations of the State uuder Section 34 of Article III of the 
Constitution, or the provision made by the laWl of the State for the eetab-
1ishment and maintenanoe of a aystem of public schools, or the payment of 
anyoa1ariee required to be paid by the State of Maryland i>l the Coneti-

::: ~=!;~d:: ~.:%!.':"~= :t:: 8:!'!\ %:m"bt. 
and by increasing the itema therein re1eting to the judiciary, but except 
&8 hereinbefore specified, may not alter the &aid bill except to atrike out or 
reduce itema therein, provided. however, that the aaIary or oom_1ion 
of any J>ublic ollicer aha\l not be decreaaed during his term of office; and 
such bill when and &8 J)881Ied by both bouaes aha\l be a Ia .. immediately 
without further action by the Governor. 

Fourth. The Governor and such repreeentativea of the executive de
partmenta, ~ nflicera and oo1DlD18Oiona of the State expendins or 
applying for State. money, aa have been deoignated by the Governor for 
tbitJ .J'1lI:I'!lIM', aha\l have the ri9>t, and when requeated by either bouse of 
the LegtsJature, it aha\l be thea duty to appear and be heanI with respect 
to any b~ bill during the 00D8identi0n thereof, and to ...... er in
quiries relative thereto. 

Sub-Section C: BupplemeDtary AppropriMion Billa: 
Neither bouse sbaII eoaoider other appropriations untiJ the Budget Bill 

has been finally acted upon by both bouseo, and 110 such other &JII>rOI>ria
tWn sbaII be 9aIid exce.pt in aocordanee with the provittiono follmrinc: 
(1) Every such __ sbaII he embodied in a _te bill limited 
to aome single work, object or JIUI1ICMO therein stated and ea\led herein a 
8uoDIementiorY Appropriatioo Bill; (2) Eaeh 8upp1ement.uy Appropria. 
tioi; Bill shalf provide the revenue -,- to pay the appropriacion 
thereby made by a tax, direct or indirect, to he laid and eoIlec:ted .. sbaII 
he directed in oaid Bill; (3) No 8upp1ement.uy Appropriatioo Bill ohaIJ 
~ ala ... _ it he pe..d in eseh bouse by a vote of • majority of 
the whole number of the mombent eIect.ed; and the y_ and DaY" r-.nted 
OIl ita finaI_; (') Eaeh iIuppIemmtary~' . Bill ohaIJ be 
presented to the Governor of the State as DrIJV' in SecIioa 17 of Artide 
II of the CoostUutioD and tbenoafta- the ~ of oaid SecIioa 
ahaII apply. 

Nothing in this IIIDI!IIdmeDt sbaII he eoD11II1Ied &8 _~ the Lecio
Iaw.e from JIUIlIin! at &I1y time in ~ with the .......- of see.. 
tion 28 of Artide III of the CoostUutioD and aub~ to the Gonrnor'. 
power of appronIas proyided in SecIioa 17 of Article II of the Coao&iW
tion lID appropriatioo biB to provide f. the pa~ of &By obIiptioa of 
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the State of Maryland within the protection of Section 10 of Article 1 
of the Coutitution of the United Statee. . 

Sub-Section D: General ProvisiODB: 
Firat. U the Budget Bill ahaIl not have been 6na\ly acted UP"'! by the 

LogiaIature three daye before the expiration of its regular ~on. the 
Governor may. and it ahaIl be his duty to issue a pr<!clamation _ding 
the ""';on for 8uch further period as may in his Judgment be n........y 
for the _ of such Bill; but no other matter than such Bill ahaIl be 
oonaidoied during such _ded IIOIIIion """pt a provision for the ooat 
thereof. 

Beoond. The Governor for the purpoee of makimr up his budgetB ahaIl 
have the power. and it ahaIl be his duty. to require from the proper State 
offioiala, including herein all executive departmeats, all executive and ad
miniatrative offi .... bureeue, board&, oommisoioQ8'and _cioe _ding 
or superviains the expenditure of. and all inatitUtjpDB ap:rlying for State 
moneY' and appropnatioue, such itemiJed eetimatee an other informa
tionllD such form and at IUch timoe as he ahaIl direot. The eetimatee for 
the ogialative department, certified by the p"";ding officer of each ho~ 
of the judiciary. as provided by law. Oertified by the ComptroUer. and for 
the 'publi. acboola. aa provided by law, ahaIl be tranomitted to the Govern
or. ID such lorm and at sucb timoe aa ... ahaIl direct, and ahaIl be included 
in the budget without reviaion. 

Tho Governor may provide lor publi. hoariJlga on all eetimatee and may 
require tho atlBDdan .. at such hoaringa of repreoontativee of all agenci ... 
and of all inatitUtiODB applying for State moneye. After such publi. 
hearinga he maf in his di8Cretion revioo all eetimatee ""oept thoee lor the 
lottialatlve and Judiciary departments, and for the public acboola as pro
viiled bylaw. 

Third. Tho Loaiolature may. from time to time, enact such Ia .... not 
inoonaialBDt with i.bia Sectioo, as may be IlOCOIOary and proper to carry 
out ita provisions. 

Fourth. In the event of any inOOD8iatenoy between any of tho provi
mODI of this Section and any of the other.proviaiOO8 of tho Cooatitution. 
tho proviaiODl of this Section ahaIl prevail. But nothing herein ahaIl in 
any manner alJeot tho proviaiODl of Section 34 of Article III of the Con
otitution or of any Ia ... heretofore or hereafter paeeed ~Ci::"" thereof. 
or be OOD8truoc! as" preventing tho Governor from . enraordinary 
";008 of tho LogioIature, &I provided by Section 16 of "cle II. or as 
preventing tho LogiaIature at such extraordinary oeeaiOD8 from eonaidering 
any ............... y appropriation or appropriationa. 

U UiftM. of "J>~ bill paeeed under the proviaiODB of this 
Section ahaIl be :i'd IDvalid upon any IlIOUDd. ouch invalidity ahaIl not 
alJoot the I-nty of the Bill or of any otlier item of ouch Bill or BiU& 

Sea. 2. And be it enacted, by the au~!!..oreeaid. That the oaid 
r~ Section hereby JIIO...-t .. an t to the Constitution 
ohrJl at the nut .......mg p..er.! election being the p...,;dential and ...... 
..-H>nal"tioo, to be held on the ~ _ after the &n& Monday 
of No~ber. nineteoD hundred and aixteen, be oubmitted 10 the Ieaal and 
qualilied "IOten of the State lor their odo!>tion or rejection in eonformit)' 
with the direetiono eontained in Article nv of the Cooatitution of thio 
Sta~ at the oaid election the "IOte on Mid ~ ..-dment to 
the "tution ohrJl be b:r baIlo&, • • • • ." 
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INTRODUCTORY NOTE 

Real scrutiny of administrative methods and organization in 
the 'United States is a product of the past decade. Until re
cently, political study in this country centered about the sources 
and distribution of the powers of government rather than the 
methods governing their use. Thus with publlc attention directed 
toward the field of constitutional adjustm!\llt, with political 
theory still under the influence of the era of the War for Inde
pendence, with the energies of the population absorbed in thl\ 
problems of exploring and organizing a virgin continent, it was 
not strange that administrative methods grew without plan or 
precision. Business and government knew no principle of ad
ministration other than "rule of thumb." 

Recent attention directed toward the study of administration 
and administrative methods has proceeded from no abstract 
theory. It has evolved from a succession of natural causes. 
The development of industry has demanded the functioning of 
government in new and enlarged fields. The consequent in
crease in the cost of government' pressed upon revenues until 
the &lternative was created of narrowing the scope of publio 
activity or seeking reorganizations in the machinery of govern
ment in the interests of economy. Hence the measurement of 
administrative servicee, the surveys, the scrutiny of methods 
and the DOming of the specialist in administrative methods. 

Perhaps the most informing indication of the comparative 
novelty in America of scientifio administration is in the distri
bution by years of the literature appearing which concerns scien
tifio management, efficienoy and economy both as applied to 
business and to government. Prior to 1892 only five articles 
were listed in Pool's Indell: whioh suggest the application of stand
ards of efficiency to publio and private administration. During 
the decade following 1892 three were 1isted while in the four 
years following 1902 the attention to the subject still eeemed to 
he remote and intermittent. In private business there waa 
only one significant break in the silence between the publication 
in 1832 of a volume on "The Economy of Manufactures" written 
by Charles Babbage, an eminent mathematician, and the coming 
of the Taylor cult. This elI:ception was an article which appeared 
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in the early eighties by Henry R. Towne of the Yale and Towne 
Manufacturing Company. 

The accepted pioneer in the scientific management field is 
Charlea W. Taylor who first set forth a statement of his princi
ples of scientific shop management in a paper read before the 
American Society of Mechanical Engineers in 1903 (Shop Man
agement, in Transactions of A. S. M. E., v. 14). It is significant 
that Mr. Taylor's first statements coneern methods and results. 
No attempt was made at that time to develop a theory of scien
tific management .• ' In fact Mr. Taylor has stated that scientific 
management is nQt a theory applied to practice but is a set of 
practices out of which a theory has grown. In the course of a 
Jew years Mr. Taylor gained a large number of followers and a 
systematization of his ideas has taken place.' 

While the scientific management movement as developed in 
private business has become closely identified with the same 
'movement in government, the latter cannot be said to have 
-directly resulted from the former. The first direct connection 
between the two seems to have been the attempt to introduce 
the Taylor system into a government arsenal at Watertown in 
1911." With this exception the indebtedness of government to 
private business in developing the efficiency movement is not 
easy to establish. Rather, it seems that a movement for greater 
. efficiency in governments has progressed during the same yea!'8 
but along different lines. 

One of the first real appreciations of the problem of improved 
:public administration appeared in an article published in the 
Political Science Quarterly in 1887 by Woodrow Wilson. This 
_y, entitled "Study of Administration," was a brillian' appeal 
"to students of government to give more attention to the methods 
'Of public administration. It asserted that the application of 
-civil serrice to administration eould not accomplish all that its 
sea10us supporters were at that time claiming. It was set forth 
that the organization itself must be studied, its methods tested, 
and its technique based upon sound principles. The writer 
clearly asserted the reality of a science of administration which 

I For .... admirable eriUeal study of the eOicieoey 1D09I!IIIeDt .. il boa IIJ>" 
1JI!an!<I in published form oee "The Ulerature of Seientilic ~" by 
C, Bemand Tbom~in a volume compiled by the ....... aulllor aDd ..... 
titled, "Seientilic to" Hanan! UoiVfll'llity Pro., 1914-

'See the lieIIriDp of Special Committee of the ao .... 01 ~tati_ 
10 Investigate the Taylor and otber Syatema 01 Sbop M~ Go-..
ment Printing 0lIice, Wasbingtcm, 1912. 
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would yield rich fruits for the patient investigator. The dis
tinction now commonplace between those agencies of the gov
ernment which determine policy and those charged with their 
execution was pointed out, with a tempered emphasis 'Won the 
need for the elimination of partisanship from the latter. The 
difficulty of drawing this line of distinction was thus expressed: 
.. No lines of demarcation, setting apart, administrative from 
non-administrative functions, oan be run between this and that 
department of government without being run up hill and down 
dale, over dizzy heights of distinotion and tm;ough dense jungles 
of statutory enactment, hither and thither around 'ifs' and 
'buts,' 'whens' and 'howevers,' until they become altogether 
lost to the oommon eye not accustomed to this kind of survey
ing, and oonsequently not acquainted with the use of the theodo! 
lite of logioal discernment" (p. 211). A demand for the study 
of administration in the higher inetitutione of learning was made 
with a prophetio suggestion of the modern training for publio 
eervice. 

During the twenty years following this, little was done in the 
way of improved administration through scientific study with the 
exception of the beginnings made in the study of municipal gov
ernment and administration and the development of the study 
of administrative law by Frank J. Goodnow. 

Bince 1906, however, the study of public administration has 
made such marked progress that no study of all of its countless 
manifestatione can be attempted here. With the establishment 
of the New York Bureau of Municipal Reeearch in 1906 began 
the formation of a large number of private and public bureaus 
for the scientific study of administration.' 

The application of efficiency to city government has claimed 
the attention of many of the mcet capable public men of the 
past few years with a marked improvement of municipal gov
ernment as a result. The issue has likewise been staged for the 
national government by such studies as that of the Taft economy 
and efficiency commission. Interest, it eeems, lagged only as 
regards the government of the states. But that such interest is 
DOW becoming apparent is evidenced in a number of ways. No' 
the least of thess indicatione has been the formation of a large 
Dumber of state agencies charged with the duty of investigating 
and recommending improvements in administration. It is .. 
summary of the work done by thess bodies, with BOIIle considerr.
'l"h"r • lid 01 u.-_ M1I!I1CIPAL RaaocII, No. 77. 
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tion of the methods used and the results attained, that this vol
ume seeks to supply. 

This review was written ~ A. M., 
InstruC\Or in PoUticai Science in Western Reserve University, 
formerly of the Training School for Public Service. It is issued 
as a number of MUNICIPAL RESEARCH because of the need for 
such a compilation and summary of the works of the various 
etate agencies created during the past few years to promote 
better methods in the administration of public affairs. 



CHAPTER I 

STATE EFFICIENCY AND ECONOMY COMMISSIONS 

The formation of commissions, boards and departments, hav
ing 88 their purpose the reorganization of state government in 
the interests of efficiency and economy, dates back to the year 
following the appointment of the Taft econ'omy and efficiency 
commission for the investigation of the federal administration. 
The first state agency created for this purpose W88 the board 111 
publio affairs of Wisconsin in 1911. The New Jersey and Massa
chusetts commissions were created in 1912, while in the following 
year agencies for a similar purpose were established by legislative 
acts in four more states. In 1915 four commissions were estab
lished; in 1916, one; and in 1917, two. 

It should be understood that the commissions considered in 
this bulletin constitute only a portion of the agencies recently 
created in the states, whioh have had 88 their function the im
provement of state administration. A number of states have 
created commissions to study state expenditures and budgetary 
procedure while innumerable attempts have been made by the 
formation of commissions to hunt graft and corruption. We 
shall consider only thoee commissions which have actually made 
investigations and recommendations concerning the structure 
and methods of administration. 
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LIST OP COK¥ISSION8 IN CHRONOLOGICAL ORDER 

The following commissions, departments and boards created 
for the investigation of state administration are included in this 
review. In each case the official title and the da~ of creation 
are given: 

The State Board of Publio Main of WisooDBin, July 6, 1911. 
The Economy and Efficiency Commission of New Jeney, April 1, 1912. 
The ~~ on Economy and Efficiency of M.....mUllette. June 6, 

The Committee of Inquiry of New Yark, January 6. 1913. 
The ~t o(Efficiency and Economy of New Yor~priI 14, 1913. 
The ionM:Ommit.tee on Bet.renchment and Reform of .a, February 

The Efficiency and Economy Committee of lllinoia, April, 1913. 
The Economy and Efficiency Commission of Pennsylvania, July 25, 1913. 
The Efficiency and Economy Commission of Mi~ October. 1913. 
The Commisirion to Inveet' te the Advisability of U>D8Olidetin Cer-

tain State Boards and ~mmi.aBioD8 and to Investigate the ~bli. 
Health Laws of Connecticut, February 9 1915. 

The Legislative Investigating Committee of Ab:ba.ma. February 13} 1915. 
The Survey Committee of State Main of Colorado, February. 1916. 
The Efficiency and Economy Committee of KaD8ll8, M .... h 20, 1916. 
The Committee on Economj' and Efficiency of V~ M .... h 16. 1916. 
The Commission of Seven Busineee Men of D!:epm, FebrUa<y. 1917. 
The Efficiency Commission of West Virginia, Mare1l, 1917. 

In purpose. method of selection. policies followed. and results 
accomplished, these agencies have varied in many respects. 

Three were permanent state departments with considerable 
appropriations granted by the legislature. Their work COD

cerned in large part routine matters such as budgetary investi
gation and special studies requested by governor or legislature. 
Others were temporary commissions or committees of legis1a
tures appointed usually by the legislature itself or by the gov
ernor or both. A few were created by action of the governor 
alone. The appropriations granted varied from a few hundred 
dollars to a total of one hundred and fifty thousand dollars. 
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THlII STATE BOARD OF PUBLIC AFFAIRS OF WISCONSIN 

Law, Creating and Continuing the Board 
The state hoard of public affai1'8 of Wisconsin WaB created by 

aot of the state legislature for a period of two yea1'8. (Chap. 
583, Laws of 1911.) The law became effective July 6, 1911. 
The board met soon afterward and officially organized. 

The board thus created consisted of seven members, four e:.: 
ojficio and three appointed by the governor and confirmed by 
the senate. The e:.: ojficio membe1'8 were the governor, the see
retary of state, the chairman of the senate finance committee 
and the chairman of the assembly finance committee. The 
board WaB continued for a period of three yea1'8 by legislation, 
approved July 31, 1913. (Chap. 728, Laws of 1913.) Two 
members were added to the board by the new legislation, namely, 
the president pro film of the senate and the speaker of the assem
bly. The laws creating and continuing the board provided for no 
compensation for the board members except their actual travel
ing expenses. For the first period of two years a sum of $30,000 
was appropriated. The law continuing the board provjded that 
the expenditure for additional duties placed upon it by the new 
legislation, should not exceed $20,000 annually, and that these 
duties should be completed by December I, 1914. There was 
also provided the sum of $20,000 for accounting and budgetary 
work during the year ending June 30, 1915 and $40,000 for the 
remaining year. 

The board was continued by the legislature of 1917 for two 
more years. During the 1917 session of the legislature, several 
reports pertaining to the budget were made. In addition to the 
investigations mentioned in the list following, the mother's pen
sion law was studied and ita operation surveyed by the board, 
but the report on this subject had not been published when 
this review was closed. According to the plans of the board, the 
next two years' work will be devoted to administrative reform. 

Dutiu oJ the Board and Its Personnel 
The duties of the board were enumerated in the laws cited 

above as follows: 
(a) C,."",.. 683, '- til 1911. 

(1) To -..... II budget ",port. 
(2) To IM!;ii-wUform ooat and aocounWt& ~ ia _ deput. 

menla and iDatitutioDs. 
(3) "To ia-upte (a) \he materials and _ of \he atete and 

(b) to promote their _t_ ... and hi&heR de~" eopeo 
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ei&Ily through home and farm ownenohip, oo-operaticm, publicity, 
immigration and .. ttlement; (.) to investigate the ooet and otand. 
arda of living within the stete; (d) the differeD .. betwesn the 
amounts wbicb producers and dealers within and without the state 
reesive for tbeir products, and tbe amounts whicb COIl8llJJlelW pay 
tberefor; and (e) the me ........ that may be adoP.ted to reduce this 
~::J.iti::.r,rovide formoreeoonomic distribution of products 

(4) "To oo-ordinate by mutual agreement witb the _oral ~blic 
bodies, their investigations, and to provide for sucb additional 
=~;a~ as may be............,. to carry out tbe purposes" of 

(5) To oo-operate generally with other state deportments and witb 
~~",ts of the federal government in making tbe required 
investigatiOns. 

(6) To publis'l reports and make recommendations to tbe legiaJature. 
(b) ella",.,. 7t8,1atDo of 1918. 

Chapter 728 enumerates duties to be performed by tbe boerd, addi
tional to tbe duties enumerated in .hapter 583, as fofiows: 
(1) To investigate tbe feasibility of a .. ntral boani of control for all 

J'ubli. edu.ational institutions. 
(2) To investigate tbe efficiency and oost of state printing. 
(3) To make surveys of the 

a. University of WIfIClOII8in 
b. State normal schools 
•• High scbools of the state 
d Training acbools for teachers 

(4) "Ca) To investigate duplication of work of public bodies and (b) 
tbe efficiency of tbe organization and administration of .... h public 
bodies; (.) formulate plans for tbe greater oo-ordinatioD of such 
publi. ¥,dies and the DDprovement of the state administration in 

(5) Cplete investigations previously commenced by tbe boanI 
UDder .hapter 583, laws of 1911. 

The personnel of the board has been as follows: 
1911-1913 

Governor Francis E. McGovern 
Secretary of State, James A. F ...... 
Chairman Finanes Com. Senate A. W. Sanborn 
Chairman Finanes Com. A;;;;!,ly, R. I. Ny. 
W.H.HattoD 
W. H. Hanchett 
lohn Hnmpbrey 1913-1915 

Governor Francis E. McGovern 
Secretary of State, lohn S. DonsId 
Preoident Pro Tem of the Senate, H. C. Mutin 
Spealrer of the ~Jy, Medin HuD 
Chairman Finanes Com. Senate Georp E. Scott 
Chairman y ....... Com. ~y, R.I. Ny. 
W.H. Hatton 
A. W.8anbom 
lohn Humphrey 

Planuj Work 
The plan of the work has been as follows: (a) Definite plans 

for each specific investigation or study required.to be conducted 
were approved by the board before the work was commenced. 

4 
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(b) Periodical reports of the progress on each piece of work un
dertaken for the board were required and made to the board. 
(c) In no case did the board rely eolely upon the special inveeti
gators engaged for information upon which to base cOrAllusions 
or recommendations. Effort was made in each instance to secure 
all the facts through reports of the special inveetigators, obser
vations, special hearings and through the advice and suggestions 
sought and received from men prominent in fields reported by 
the respective investigations and surveys conducted. 

1 ntl68ligationa and SUf'Vef/8 

Eighteen separate and distinct inveetigations and surveys of 
as many different subjects were conducted by this board. Som&" 
of these investigations and surveys were conducted by the board 
acting alone; others were conducted jointly with other state 
departments or institutions and sOlDe were conducted by other 
state departments or institutions at the request of the board. 

Following is a list of the most important subjects and institu
tions investigated and surveyed, classified under the general 
headings: 

(AI InnotiptiODl .... d 1""")'11 deaigDed to promote aocia\ &nd economia 
deVelopment, .... d 

(B) In'n!lltigat.ioDi &nd lurve)'ll deaigDed to attaiD greater efficiency in 
atate .dminiatratioll: 
(A) In'n!lltigatiODI .... d IIIIn8,YII deoigned to promote aocia\ &nd eccmomic 

developmont 

i ~:. ~TIo~=~ portioDe of W-..m 
3 Stete lo&na to farmelll 

~ =::::=:i~~=tJ'" 
6 Diotribution of W ..... DSin potetoea 

FMeibilitJ of adoptina •• tete bnmd to IIWldudioe W-..m 
produeta. (81 Allricultural ...... peration .... d ...... peram. metboda 

(9 Survey of W-..m rural oehooIa 

!IO Suney of WIICODSin high acboo. 
II) Suneyof W........u. normal .. boo. 
12) SuneY of \he UDi-.ity of Wiocoaain 

(B) In:::-..t:::.:::", chIoipId to attaiD __ ellicieDcy in 

(I) ~tel &nd iDltitutioD&l IIIOOUIlII, ---tina namIo, 
_~&ndreporta 

(2) ~::::.. -d7 of food ... al \he _ charitei>lo &nd pea.l 

iii 
Bu. _ticM of ftriouo atata &nd aatioaa 

, PriaOa _tract labor 
S De~tel oopDiaation &nd effi • of atate~,... 
6 Feasibility of • _traI hoard of 00Il;!,,; all public iId~ 

iDltitutioaa (7) ElJiaioDoy &nd _ of _ ~ 

I 
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P,pblicatio1l8 of the Board 
Reports submitted aQd pUblications issued covering investiga

. "tions and surveys conducted were as follows: 
Repo'rt., submitted to the legislature: 

1
1) Survey of the University of WiscoDain 
2) Survey of the Normal Schoola 
3) Survey of the High Schoola 

(4) Survey of the Rural Schoola (1913 legialature) 
(6) Investigation of the Feasibility of a Central Board of Cohtrol far 

all Puhlic Educational InstitutioDl 
(6) Investigation of the Efficiency and Cost of State Printing 

• (7) State Reoeipta and Expenditure. 1903-1914 
(8) State Budget 

Report submitted. to the Civil Service CommiMion: 
(1) Departmental Organization and Efficiency of State Employes 

Puhlications issued by this hoMeI, other than thoee addreMed to the leg
islature: 

(1) C!H>peration among Farmers, Especially in Marketing 
(2) Agricultural C!H>peration: 

(a) C!H>perative Live Stock Breeding 
(b) C!H>perative Cow Testing 
(c) C!H>perative Creameriea and Cheese Factoriel 
(d) C!H>perative Live Stock Shipping. . 

~
e) C!H>perative Fruit Grower'. Aeoociation 
f) C!H>perative W _ho ..... 

(g) Co-ciperative Elevators 
(b) Mutual Telephone CompaDiea 

(3) C!H>~tive Marketing 
(4) Mumcipal Marke'" 
(5) The Marketing of Wisconsin Cheeoo 
(6) The Problem of Rural Credit or Farm Y.....,.., 
(7) State Loans to Fa.rmero 

(a) In other countri .. 
(b) In the United Statee 
(c) History of, in New York, New Jersey and Wisconain 

(8) The Budget 
(a) Budgetary practices and ~ure in Eng!aDd, Germany, 

France, Switzer1and, Belgium, Canada and JD Congreoo ana 
the forty-e~bt statee of the United Statee 

(b) A plan for WiscoDlin 
Publications issued by the department of ugieu1tural economiea, Uni

versity of Wisconsin, covering inveotigauona coaducted by tha& 
deoartment at the requeat of this hoard: 

(1) Marketing and Price of Wisconain Cheeoo 
(2) Marketing of WlSCOnain Potatoea 
(3) Fann Credit in Wisconoin. 

• 
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THE EcONOMY AND EF;ICIENCY Oo,MMISSION OF NEW JERSH 

The New Jersey "commission upon 'the reorganization and 
consolidation of different departments of the state govllrnment 
whose fUlrotions are interrelated" was created by a joint reso
lution of the legislature adopted in April, 1912." (Laws of New 
Jersey, 1912, pp. 945-946.) The resolution stated that the 
iDteresis of economy and efficiency required the consolidation of 
different departments of the stat~ government, and that inas
much as the legislature, during the busy work.of the session could 
not properly plan to bring this about, it,creatlld a commission of 
seven .. for the purpose of considering the best means to con
solidate various boards." 

The Personnel oj !he Commi88i0n 
It was provided in the resolution that the commission was to 

consist of two members 'Of the senate to be appointed by the 
president of the senate; two members of the house to be appointed 
by the speaker; and three citizens of the state of New Jersey to 
be appointed by the governor, such commission to report to the 
next session of the legislature its recommendations. It consisted 
of Senators Walter E. Edge, of Atlantic County, and Isaac T. 
Nichols of Cumberland County, and Assemblymen Albert De 
Unger, of Camden County, and Frank M. Stevens, of Bergen 
County, and Messrs. Samuel Ludlow, Jr., and James F. O'Meala, 
of Jersey City, and William J. Kraft, of Camden. An appro
priation of 15,000 was provided. 

Purpo8e oj Ihs NetJI JerBBl/ Commiarioft 
As to the purpose of the commission, its second report pointed 

out definitely that it had strictly limited itself .. to an examina
tion with a view to the reorganization and consolidation of boards, 
bureaus and offices, eliminating those that are superfluous, and 
thereby making for efficiency and economy. Retrenchment in 
detail is strictly a function of the Legislature, and must rest with 
the Appropriation Committees. This Commission has no power 
either to interfere with or to diotate to them in their work. We 
maintain, however, that the suggestions as embodied in our 
report, made after a careful investigation, and [sic) which provide 
for the reorganization of many departments of the State having 
similar functions, will result in such businesslike methods in the 
conduct of the State's affairs as to [sic) enable future legislative 
Appropriation Committees to deal more intel\igently with the 
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demands made upon them by the various boards and depart
ments, thereby to effect much larger economies than may be 
immediately shown by the direct recommendations of this Com
mission'" 

Commi88ion Continued Beyond Original Time Limit 
During 1912 and the first part of 1913 many sessions were 

held and many witnesses were examined. In February, 1913, 
the first report was submitted to the legislature. At the close 
of the session of 19,13 an appropriation was made by the legisla
ture to continue the work of this commission. Messrs. De Unger 
and Stevens had cea.soo to be members of the house of assembly 
and were succeeded by Walter L. McDermott and William E. 
'Mount, 

From the beginning of its work the coinmission devoted much 
time to the examination and study of the powers and duties of 
the various state departments, boards, commissions and offices. 
A secretary was employed who gave his entire time to the col
lection and tabulation of data about each state agency and to 
the preparation for the members of the commission of compari
sons between the New Jersey state government and that of other 
statee. In addition to this the commission kept in constant 
touch with the national efficiency and economy commission and 
with officiale in a large number of states. It made careful studies 
of business establishments conducted on modern lines and, 80 

far as the funds of the committee permitted, employed economy 
and efficiency engineers. The work of the first two years is 
indicated by the conclusions set forth in the second annWil re
port. A large number of state agencies were examined and 
recommendations for the reorganization and consolidation of 
many of these were made. 

In the third report made by the commisaion the legislature was 
sharply taken to task for its failure to act upon the recommen
dations of the second report. The commission stated that in 
order to strengthen its position a firm of expert business account
ants and efficiency engineers was employed for the purpose of 
formulating a concrete scheme of consolidation after conducting 
an investigation of the possibility for a new department of con
servation and development. This report was included in the 
documents of the commisaion. 

The third report stated further that the commission had not. 
drawn upon the larger part of the supplementary appropriation 
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that was granted. The .report praciically confined itself to 
reiterating the recommendations presented in the previous 
report. 

Many Recommendationa Enacted into La", in 1916 
The legislature apparently gave heed to the repeated advice 

of the commiasion during the seasion of 1915 and many of the 
plans of the commiasion were enacted into law. The fourth 
report, issued in 1916, urged the enforcement of a tenement 
house act by the state commission method. It recommended 
also that a bureau for the purchase of all furbiture, equipment 
and other material for the use of the state be provided.' Drafts 
of laws with this object in view were appended. 

The final report of the commission was issued in January, ' 
1917. It consisted merely of a resum6 of all that had been at
tempted by the commission. The final meeting of the com
mission was held late in 1916, at which it was decided that, hav
ing carried out the purposee for which the legislature had created 
it, there waS no further work for it under the terms of the resolu
tion establishing it and that it should discontinue its work with 
the formulation of the annual report. Since that time it has 
done nothing. It is worthy of note that Walter E. Edge, presi
dent of the commission from the beginning, was elected governor 
of New Jersey in 1916. 

PublicOOona oj NtNI ItffHfJ Commiarion 
The pUblications issued by the commission were as follows: 

Fint. ",port, iIIrued in 1912. 
M..., of J_ F. Fielder, Go_of New Jeroey ~ to 

the legiaJature the ..... nd "'port of tho oolllD1ia!ion upon the _!pilla-=t-:t.:::n.: ~~~;~enta of tho -- "'-
Third .. pan of tho economy and efficiency oommiaIion, 1915. 
Fourth .. port. of the eoonomy and efficiency COlIIlDiaoion, 1916. 
Fifth .. port. of tho eoonomy and efficiency 0IIllllIIia0i0n 1917. 

'A Illata purohaaina ... t ..... p.MOd in 1916. 

tI 



STATII EPP/C/IINCY AND IICONOJlY 

THE COMMISSION ON ECONOMY AND EFFICIENCY 011' MASSA

CHUSETTS 

Establishment and Dutie8 of the Commission 
An act establishing a commission on economy and efficiency 

was approved by the governor of M888achusetts on June 6, 1912. 
(Acts and Resolves, M88Bachusetts, 1912, p. 800.) It provided 
for a commission of three, one of whom should be the auditor of 
state. One was to be designated as chairman, give all of his 
time to the work,and receive an annual salary of $5,000. The 
third was to rec~ive $3,500. The two appointed were to hold 
office for two years, and to be appointed on alternate years by 
the governor with the advice and consent of the council. The 
duties of the commission were minutely prescribed in the act. 
The first concerned the preparation of estimates and will be 
described in the subsequent chapter on the budget. 

The second duty was stated as follows: "At request of either 
branch of the general court or of the ways and means committee 
of either branch, or of the governor, the commission shall make a 
special examination of any matter affecting the management or 
finances of any department, institution, board, undertaking or 
commission . • . and on request shall give any information 
in its possession to either branch of the general court or to the 
ways and means committee of either branch or to the governor." 
The commission was also granted authority to make investiga
tions of the management or finances of any department or board 
on its own initiative, and to report the results thereof to the 
governor or general court. These reports might be in the nature 
of recommendations of changes in the organization of the admin
istrative agencies of the state-" the reorganization, consolida
tion or co-ordination of departments and institutions, by dif
ferent methods of administration, by cIassification of employes, 
by fixing maximum and minimum salaries, by standardizing 
vacations, by organizing a central purchasing agency or depart
ment, by the substitution of the budget method of appropriating 
money." (Ibid., p. 800.) 

For the execution of these duties the commission was given 
wide powers of compelling the attendance of witnesses, the pro
duction of papers and other material needed in investigations. 

The act required the commission to make a report to the gov
ernor and council and the general court in January of each year, 
showing the w:ork done, with such BUggeBtions an4 recommend&-
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tions as it should see fit. All suggestions of this nature were to 
be accompanied by drafts of proposed bills. 

Monella Appropriated for the Work 
Including the salaries of the commissions, the general court 

made the following appropriations: 

1912-$18,500 
1913-$28,500 
1914-128,500 
1915-$39,000 
1916-$34,000 

In 1914 the general court reorganized the commission (Acts 
and Resolves, 1914, p. 715) removing the auditor and providing' 
for the appointment of all the commissioners by the governor. 
The term of each member was increased to tbree years with the 
appointment of one each'year. This meant that only one ap
pointment might be made during the term of a governor. The 
new oommission was to succeed to all the powers and duties of 
the old one. A substantial increase in the appropriation ac
companied this ohange. 

Commission Abolished and Single Ojficial Subatiluted 
In an act approved June 1, 1916, the oommission was abolished 

and a single official provided to take over its functions. This 
official was given the title of "Supervisor of Administration," 
and was appointed by the governor for a term of three years at 
an annual aa1ary of $5,000. He is subject to removal for cause 
by the governor and council. His power of appointment of 
deputies was made subject to approval by the governor and 
council. The committee on finance of the governor's council 
under the terms of the aot is to be an advisory board and may 
hear and decide appeals from the decisions of the supervisor. 
It was provided in the act that one of the deputy supervisors 
should make an investigation of purchasing methods and report 
with recommendations to the supervisor who was authorised 
thereupon, with the approval of the governor and council, to 
order changes in purchasing not inconsistent with law. 

During the life of the commission a !arge number of investiga.
tions were made. Some were inaugurated a' the suggestion of 
the governor, a few in compliance with acts of the general court 
and a larger Dumber on its own initiative. With eome excep
tions, all of th_ investigations were IIIIJIlD1&I'iae in the annual 
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reports. Three of the more important studies made by the 
commission were published in separate reports as indicated 
below in the list of publications. 

The first appointees were John M. Cole, chairman, and Francis 
X. Tyrrell, with John E. Wbite, auditor and member ez officio. 
After the reorganization Russell A. Wood replaced the auditor. 
Mr. Cole resigned in 1914 and was replaced as chairman by Mr. 
Tyrrell, while Thomas W. Wbite was added. Charles F. W. 
Archer replaced Mr. Wood in 1916. 

Publications 
The publicationS of the Massachusetts Commission were: 

Aunual Reports of the Commission on Economy and Efficiency for 1913, 
1914, 1915. 

Report on the ReorgaJlization of (Boards and ColDllliMiODl Having 
Supervision and Control of State Instituti0D8, February 7, 1914. 

Report on Functiollll, Organization and Administration 01 tne Depart. 
mente in the EIecotive Branch of the State Government, November, 
1914. 

Report on Budget Prooedure, May 71, 1916. 

ThE SUPERVISOR Olr AnHINIBTBATION Olr MAssACBUSE'l'TB 

To the position of supervisor of administration, created as 
stated in the foregoing section, the governor appointed the late 
Charles E. Burbank, who assumed the duties of the position on 
August 7, 1916. Thomas W. White and Ernest H. MaIing were 
appointed deputies and Charles F. W. Archer secretary. 

During the remaining months of the year the supervisor and 
his staff were engaged in the following undertakings: 

A prel..:t:r~:. of purchasing methods in the variouo cIepsrtmente 

The BIlpervision of the publication of departmenta1 reporUI; 
A preliminary study of atandaI'disation olllBlarieo in the otate adminiotD-

An :';::;'gation relative to penoiom for the needy blind. 

The first report of the supervisor was published in January, 
1917, and included a statement of the powers and duties of the 
department, the chief investigations imposed upon it by law 
which it planned to make in the immediate future, the results of 
the first half year's work, and a few recommendationa of a minor 
nature made to the general court. 
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THm COMMl'J.'Tmm OF INQUIRY OF Nmw YOBlt 

Early in January, 1913, Governor William Sulzer finding that 
"the expenses of administration had several times multiplied 
during the past generation and that the expenses had amounted 
to so startling a figure that an investigation for the causes of such 
a result was imperative," availed himself of the authority vested 
in him by law to appoint a committee to inquire into the increas
ing cost of the government and to propose methods of applying 
Bound business principles to the affairs of the state. 

This oommittee, appointed on January 6, ].913, consisted of 
three members with a fourth who acted as oounsel. The per
sonnel was Mr. John N. Carlisle, Chairman, John H. Delaney 
and H. Gordon Lynn, and John T. Norton, Counsel. 

An examination of departmental estimates was made and th& 
findings submitted to the governor in a report dated March 21. 
1913. This report analysed the appropriations for the current. 
year and reoommended an adoption of certain estimates and sug
gested a number of legislative measures. Among these were 
suggestions for the establishment of several new agencies with 
oontrol over financial affairs, the consolidation of several admin
istrative boards and the creation of a permanent department of 
efficiency and eoonomy. The permanent department of effi
ciency and economy was created by an act passed in the follow
ingmonth. 

Tum Nmw YORK STA.Tm DmPARTIIBNT OF EnIClENCY .um 
ECONOIIY 

Ealabliahmme oJ OjJice aa G Dspar'-"l of the SI4M ao-ntneftf 
The New York state department of efficiency and economy 

was established by act of the legislature, April 14, 1913. The 
law oreating the department provided for the appointment by 
the governor, by and with the advice and consent of the senate, 
of a commissioner for a term of five years at a salary of $12,000 
per annum~ The commissioner was authorised to appoint such 
deputies and employes as he deemed necessary. The commis
sioner was given very broad powers of investigation and recom
mendation and was also made by the eame act es ojJicio secre
tary of the state board of estimate which was created at the eame 
time. As eecretary of the state board of estimate he was directed 
to receive and tabulate the requests for appropriations from aD 
departments and offices. The heads of the various departments 
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were required to submit their requests to him in the form which 
he should prescribe, and accompany these requests with 8uch 
explanations as he might require to assist in the appraisal of the 
requests for appropriations. 

The powers and duties of the commissioner are thus defined in 
the act: 

"The OOD1IIIiasiooer of efficiencr and eeonomy .baD make a earefuJ 
and thorough .tudy of each office, inBtitution and depar1ment maintained 
hy the atate and shall from time to time make recommendationa to the 
~vernor and to the officer, board or ClOIDJDiasion in charge of oaid office, 
inBtitution or dt!partment touching the efficiency and eeonomy of the 
work, businesa and oervice therein. He ill hereby empowered. and i$ 
shall he biB du~ to examine the aeeounts and the methoda of ~,;;-;;;..;.: 
aeeounting and administration of the .... oraI officea, inBtitutiODii&l1(l 
departments supported by the atate, for the eonduct and maintenance of 
which any appropriation of moneya ill made by law, and for the purpooe 
of sueh examinatIOn, he .haII have the power, and he ill hereby authorised 
to subpcena witneaaea and compel their attendance before him and to 
subJlOOna and eompel the production before him of boob, papera, aceounta 
and documents of every kind, and to adminiater oatha to aU perBODB BUb
poenaed or appearing .. witneaaea before him and to ex&DIine take the teati
mony of and require anawerB from all ouch )leIWOna upon ;;n aubjects per
tinent to any examination being eonducted by him. He.baD have the 
power and he ill hereby authorised to require the aeveraI officea, inBtita-

!ri~d ~=hof~il::t:':!.~hto'::e= :~=~ 
eounts, !JIaira and adminiatration of sueh officea, inBtitutiona and depart
ments .. he may demand, and it ill hereby made the duty of all the oIIi-, 
inatitutiona and ~nts of the atate to furnillh sueh information in 
such form to the B&Id eommiaoioner of efficieney and eeonomy." (Bee. a. 
Chap. 280, Law. of 1913.) 

Work. of the Departmenl, 1915, 1914 and 1916 
It has been generally conceded that the powell! of investiga

tion thus given to the commissioner of the department were the 
broadest ever placed in the hands of a state officer in New 
York. During the life of the department, thia authority was 
Dot questioned. In addition to thia power of investigation, the 
eommissioner had the power of compelling other departments to 
lteep their accounts in the manner that he prescribed. BiB pow
ere and duties respecting the budget are considered in Chapter 
IV, where an account is given of what he accompliahed in that 
respect. It will be seen there that a large part of the work of 
the department was concerned with the preparation of appro
priation measures for the 1914 and 1915 sessions of the 1egiaIa
ture. In addition to its work on the budget, the staff of the 
department spent much of its time in highway investigations. 
The head of the department of highway engineering of Columbia 
University was retained in August, 1913 as an advisory expert 
on highway affairs, and he together with an expert on the chem
istry of roadmaking remained in charge of the highway inveati-
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gation throughout the life of the department. Some of the 
improvements resulting from the investigations and recommen
dations were: the adoption of .. open specifications" for asphalt 
paving which ended the monopoly enjoyed by one company; the 
reduction of the number of types of roads constructed in the 
state from fourteen to nine standard types; the rejection of some 
thirty-nine faulty contracts, at an estimated saving of $500,000; 
and prevention of extravagant construction. 

The department also made an exhaustive investigation of the 
state hospitals for the insane; obtained the dismissal of one hos
pital superintendent for misconduct; directed .hearings on the 
quality of the food supplied inmates; inaugurated new purchas
ing and accounting methods in co-operation with the hospital 
authorities; through the services of consulting architectural and 
hospital experts caused the adoption of improved construction 
plans for new buildings; il!augurated new specifications for the 
purchase of coal for all institutions; and effected changes in the 
plants through the work of its power and heating engineers which 
made for efficiency in operation. In addition, the chari table 
institutions and reformatories were brought into eo-operation 
on purchasing, and a uniform accounting system for forty-three 
institutions was installed. 

Much of the work done by the department was co-operative. 
An audit of the state treasurer's office was made after the death 
of the treasurer; waste in the reconstruction of the capitol was 
checked through eo-operation with the state architect; a bill 
was drawn to end waste in state printing and the purchase of 
office supplies which was introduced at two sessions but failed of 
passage, and a special examination was made of the cost to the 
state of a proposed plan to furnish free text books in all the public 
lICbools,-this examination being made at the direction of the 
legislature under a special appropriation. The department was 
also instrumental in defeating a special bill providing for the 
payment by the state for the purchase of road machinery by 
towns, which was declared by the governor, after it was exposed. 
to be one of the worst .. steals II ever attempted. 

In the preparation of its report in the fall of 1914, the com
missioner invited and obtained the co-operation of the New 
York Bureau of Municipal Research, which received no c0m

pensation from the state, but furnished a large staff to IIIIBist in 
making a report on the organisation and functione of the state 
IOvemDlent which was adopted by the constitutional conV1lD-
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tion commission and submitted to the convention as one of the 
official documents for the guidance of that body. 

Owing to the political upheaval caused by the impeachment of 
the governor shortly after the department was created, and the 
failure of the civil service commission to hold examinatioll8 
promptly for accountants, engineers, etc., the department was 
greatly delayed in organizing its force. Only 27 persoll8, includ
ing office boys, etc., composed the staff of the department at the 
end of the fiscal year in 1913. By January, 1915, the employes 
of all kinds, inctuding the commissioner, numbered 71. The 
organization coDtained a general administration division, an 
advisory board, bureaus of finance and budget, curative, chari
table and penal institutions, public works departments and 
a miscellaneous departments bureau. The annual payroU 
amounted to $165,000. The officers of the department were 
John H. Delaney, commissioner, H. O. Lynn, deputy commis
sioner, Charles H. Jackson, chief examiner, Wood Drake Lou
doun, chief accountant, Charles F. Kerrigan, secretary. The 
advisory board consisted of Arthur H. Blanchard, consulting 
highway engineer, Prevost Hubbard, chemical engineer, A. T. 
Brockway, consulting architect, M. E. McCalmont, consulting 
advisor in hospital management. The staff included certified 
public accountants, investigators, examiners, highway engineers, 
power plant engineers, printing experts, Btatisticians, etc. 

Shortly after the return of the Republicans to power in 1915, a 
bill to abolish the department was enaeted as a party measure 
and took effect March 12, 1915. The records and unpublished 
reports of the department were delivered to the comptroUer and 
the equipment was turned over to the secretary of state for II8e 

in compiling the state census. No other agency was ereated in 
its place, nor were its powers transferred to any other officer. 
The work of the department was recognized by the constitutional 
convention of 1915, which employed the report on organization 
and functions of the state government as one of its official docu
ments and invited the former commissioner to appear before its 
committee on state officers to outline a plan for reorganization of 
state departments. 

PublUalUni8 

The publications of the department were: 
Compamtive 1i:..:.1::r0priationo, JUDe, 1913-3'2_ 
SpeeificatioDl b.1'. ~ BoanI of ~ of EtIi-

ci_ aDd EcoDOlDY to J1ighway DepuImom, Deoembos', 1913-
28_ 16 
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Com~tive TabulatioD8 of Requests for AppiopriatioD8, January, 1914-

State Bu~=" Re rt, March, 1914-262 pages 
Annual Report orDepartment1!anuary, 1915. Fi .. ·vo volumee 88 follawa: 

Vol. I.-Budget Repon--w5 pp. 
Vol. ll.-Organilation and FunctioD8 of tbe Government of tbe State 

of New York, 768 pp. with charta 
Vol. UI.-Report on Investigation of Coet of Providing Free Text 

Booka-445 pp. . 
Vol. IV .-Report on Investigation of State IoatitutioD8: 

(1) Accounting methode, (2) ConditioD8 diecloeed by exam
inatioD8, (3) Organisation and administration of hoe
pitala for the ioaane, (4) Problema of oooatruction, 
(5) PrisoD8 and correctional inatitutiooa, (6) Charitable 
inatitutioJlll-993 pp. • 

Vol. V.-COoatruction and Maintenance of Public Bighwaya-M/l pp. 
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THl!I COloUlITTEE ON RETRENCHMENT AND REJ'ORM OJ' IOWA 

By a joint resolution passed February 6, 1913, the general 
assembly provided for a committee on retrenchment and reform 
to be composed of the chairmen of the committees on ways and 
means, judiciary and appropriations of both senate and house 
and two members of the minority party of each house to be ap
pointed by the presiding officers. (Session Laws, 1913, p. 427. 
Resolution No.9.) This committee was authorized to "insti
tute such changes in the administration of public affairs as will 
promote efficiency .engineers to assist in the investigation." An 
appropriation of S10,000 was provided. (Ibid., p. 23.) 
• The membership of this committee was Joseph H. Allen, chair~ 
man, Joseph Mattes, Leslie E. Francis, John L. Wilson, Sherman 
W. De Wolf, John W. Jacobs, Wm. Larrabee, Jr., Gerrit W. 
Clay, Charles W. Miller, Benj. H. Black. 

The month following the establishment of the committee a 
firm of efficiency engineers was employed to examine and report 
on "the existing" procedures incident to the transaction of the 
business of the state • • • and to make recommendations 
with a view to the betterment thereof." (Manuscript Report 
of the Efficiency Engineers, p. IV.) "On September 13, 1913, 
the work of the 'expert accountants and engineers' was tar
~ated under instructions from the committee and their final 
report is submitted under date of December 21, 1913." (Reor
ganization of State Government in Iowa, Horack, p. 59.) 

On November 12, 1914, the committee on retrenchment and 
reform issued a report containing its recommendations. A more 
formal and complete report was promised which baa not yet 
appeared. 

The report of the efficiency engineers was submitted in type
written form and baa not been published. It is well summarized 
in Professor Horack's monograph "Reorganization of State 
Government in Iowa," published by the State Historical Society 
of Iowa. 

The only publication of the committee is entitled "Recom
mendations of the Committee on Retrenchment and Reform of 
the Thirty-Fourth General Assembly." 

JB 
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THill EFFICIIIINCY AND ECONOMY COM1olI'I'TEIII 011 ILLINOIS 

Perhaps the most comprehensive survey yet made of state 
government is that which has been completed by the efficiency 
and economy committee of Illinois. Governor Dunne in his 
inaugural address in January, 1913, made the recommendation 
that a joint committee of the two houses of the legislature be 
appointed to investigate the condition of the public institutions 
of the state and in conference with the state board of admini&: 
tration to ascertain if it is not possible to reduce the expenditures 
without impairing the efficiency of the VariOljS state agencies. 
Later a joint resolution was adopted by the legislature which 
provided that a "joint committee of eight (8) be appointed, 
oomposed of four (4) senators and four (4) representatives who 
shall have full power and authority to investigate all departments 
of the state government, including all boards, bureaus, and com
missions whioh have been 'created by the general assembly, such 
investigations to be made with a view to securing a more perfect 
system of accounting, oombining and centralising the duties of 
the various departments, abolishing such as are useless and secur
ing for the state of Illinois suoh reorganization that will promote 
greater efficiency and greater economy in her various branches 
of government." (Senate joint resolution, number 22, the 48th 
general assembly.) The committee had full power to employ 
assistance and was given an appropriation of 140,000. (Item 
68, House Bill H. 95.) 

Peraonne.l and Dtmea of Committee 

The committee appointed consisted of Senators Walter I. 
Manny, of Mt. Sterlingj W. Duff Piercy, of Mt. Vernonj Logan 
Hay, of Springfieldj and Charles F. Hurburgh, of Galesburg (by 
the senate)j and Speaker William McKinley, of Chicagoj and 
Representatives Charles F. Clyne, of Aurora; John M. Rapp, of 
Fairfield, and Edward J. Smejkal of Chicago (by the speaker). 
Charles F. Clyne, Secretary. It began its work in August, 1913. 

As will be noted the resolution creating the committee impoeed 
upon it two duties: (1) the formulation of a more perfect system 
of accountingj and (2) the devising of a general plan of admin
istrative reorgani.Iation. The committee subsequently found 
that the former task was not possible beeause of the limited time 
and funds at its disposal, so it narrowed its attention to the latter 
problem, namely, administrative reorganization and comhina-
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tion. Only a preliminary study of accounting methods was 
made. The recommendations submitted are confined to the 
reorganization of "those offices and activities which are under 
the goyernor or which may be controlled by the general 
assembly." 

Method of Wark 

Believing that it should have as a basis for its work thorough 
and exact knowledge of the existing state offices, boards and 
commissions, the committee employed John A. Fairlie, Professor 
of Political Science in the University of Illinois, as director of its 
investigational work and empowered him to collect the necessary 
information. For this investigation the numerous administra
tive agencies of the state were combined into a number of groups 
based upon their general functions. Each of these was assigned 
to a trained investigator who made reports to the committee. 

The reports submitted to the committee were: 

Revenue and Finance Administration, by John A. Fairlie, l'ro'->r 
of Political Science Univenlity of 1IIiDoia. 

The Accounts 01 the State of DIinois, by George E. Fr ....... , C. P. A., 
ComptroUer of the UniVOlllity of D1inoia. 

Accounting Administration for Correctional Institutiono ... by Spurgeon 
BeD, formerly Secretary of the ~ Commiaoion on "ity Expendio -. Charitable and Correctional Institutiona, by J_ W. Garner. Pruf __ 
of Political Scien .... Univenlityof Illinois. 

Educational AcIministration by Jolm M. Mathewa. UniverlJity of IJIi.. 
DOis. 

Labor and Mining Administration, br W. F. Dodd, A.oeiate l'ro'->r 
of Political Scien .... UnivenJity of 1IIiDoia. 

Agricultural Agenci .... by J_ W. Garner. l'ro'->r of Po1itical 
Science, U niVOIIIity of DIinoio. 

Pnblic Health Administration, by John M. Mathews, University 01 
DIinois. 

Supervision of Co~, by Mauri ... H. IIDbinoon, Prore-r 01 
Industry and Transportation, univenJityof DIinoia. 

Public Works, Parka and BuiJdiDp, by C. O. Gardner. Municipel Ref· 
erence B Cineinnaa. 
Military~ by QuincyWri~ UniverlJity.oI ~ 
Civil Service La .... by A. C. HanfOrd, u niverlJity 01 DIino ... 

For BeVeral months meetings were held at short intervals and, 
later. public hearings were held in Chicago and Springfield for 
the further consideration of the tentative plana. At the8e public 
hearings many state officials. repreaentativee of associations and 
organi%ations appeared and discussed the plana of re0rganiza
tion proposed. As a reeult, much additional information was 
secured and some changee were made in the tentative proposaIa. 
The committee was careful to point out that the work .... as at-
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tempted with no view to criticise individuals, but to remedy
defective orga.niJlation provided by law. 

Publicationa 
Two reports were made, a preliminary report issued June 18, 

1914, and a general report issued nearly a year later. The latter 
contained the recommendations of the committee, the reports of 
the special investigators, a comparative statement of appropria
tions covering three legislative periods, and several charts to 
illustrate both the existing government and t\le proposed changes. 
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THE ECONOMY AND EFFICIENCY COMMISSION 01' PENNSYLVANIA. 

The economy and efficiency commission of the commonwealth 
of Pennsylvania was created by a joint resolution of the general 
assembly. This measure, approved by the governor July 25, 
1913, authorized the appointment by the governor of a "com
mission to investigate and report on the number, character of 
duties, and compensation of persons in the employ of the state 
government." (Report of the Economy and Efficiency Com-
mission, p. iii.) , 

The ss1ary of each member was to be 13,000 per year. The 
resolution, moreove'r, provided an appropriation of $25,000 which 
Governor Tener in approving the act, cut to $10,000. The reso
l'ution provided that upon the subxnission of its report the com
mission should pass out of existence. 

The commission was to consist of men "well versed in busi
ness and governmental affairs and in systems of economy and 
efficiency in administration." The personnel of the commission 
was HiLrry B. McDevitt, chairman, William H. Fisher, secretary, 
and Jacob Boffe!. 

CommiBBion Made a Ge1IeralS'Uf'fJeg 
The commission did not attempt to propose a comprehensive 

plan of reorganizing the state administration; its work being 
more in the nature of a preliminary survey. In order to obtain 
the necessary information and data, the commission inquired 
especially into the following subjects: 

1. The acts of the assembly creating and relating to the vari
ous departments. 

2. The name, compensatinn received, and duties actually per-
formed by each employe. 

3. The fund from which the salary of such employe was drawn. 
4. Obsolete departments, boards and commissions. 
5. Duplication of work and confiict in authority. 
6. Methods of centralization and improvement. 

In case the department or commission was found to be doing 
satisfactory work, the commission usually recommended that, 
when necessary, increased appropriatinns be provided; in other 
instances, it proposed the abolition or reorganization of unsatis
factory state agencies. 

The sole publication issued by the commission W88 the final 
report transmitted to the governor December 24, 191f. 'l'hW 
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report was almost wholly devoted to a large number of specific 
recommendations made. On account of the limited time, the 
commission did not go beyond an investigation of the depart
ments comprising the executive branch of the government. 
An appendix was added which was designed to show reference 
to acts of assembly, giving the years and page numbers, creating 
and relating to each department; the name, compensation re
ceived and position held by each officer and employe; and the 
act regulating each position and indicating whether it was 
created by statute, by appropriation or by centingent fund. 

18 
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TUE EFFICIENCY AND ECONOMY COMMISSION 011 MINNESOTA 

Commi88ion (Jomposed oj Thirtll Member. 

The efficiency and economy Commlssion of Minnesota w.aa 
created in October, 1913 and began its work in November of 
that year. The commission was composed of thirty members, 
selected by the governor and representing all sections of the 
state and of political and industrial interests. The commission 
included in its membership merchants, bankers, lawyers, capital
ists, members of the legislatures, professors, editors, represen
tatives of the State Federation of Labor, a hotel proprietor and 
the"owner of a laundry. It had no appropriation from the state; 
.its members gave their services without charge, even defraying 
their own traveling expenses; furthermore, they raised by private 
SUbscriptions the funds required for the general expenses of the 
commission. 

Policy AdopW. to Confine 8tooll to M ethoda of Administration 
At the outset the commission formulated its policy in a res0-

lution to the effect that it would make no recommendations 
relative to the functions of the state, but would restrict its activi
ties to an examination of the present methods of performing the 
work already undertaken by the state government. In the 

. language of the Preliminary Report (Preliminary Report of the 
Efficiency and Economy Commission, page 7): "Not what the 
state should do, but the wall it should do it. The recommenda.
tions of the commission add no powers or duties to the governor; 
they create no new duties, no new rights on the part of the citi
zen, nor do they in any way lessen or change powers, duties and 
rights of the state government or of the citizens. The object of. 
the commission is to recommend a pIan by which the work of the 
state government, whatever it is now or may be in the future. 
may be well done and economically. • . • The eommission 
has not inquired into the efficiency or honesty of individual offi
cers or employes; it is not looking for' graft'; it has tried to find 
what is wrong in the system of government, not in the work of 
individuals." 

The investigations were conducted by subcommittees, each 
one of which was composed of five members of the commission. 
For the purposes of the survey the whole field of state govern
ment was brokeu into six divisions: executive and eo-ordination; 
general a.dministration and finance; public domain, Iands and 
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wor:ks~ education and publio welfare; commerce, industry and 
transportation; and safety, protection aind agriculture~ The 
commission employed a staff composed ot a consultihg statisti
cian,-Dr. E. Dana Duran1!, fomler director of the United States 

• census,-a sel'retary and a clerk. . 

'publicationa 
The commission published two documents-a "Preliminary 

Report" May 25, 1914, and a "Final Report" November, 1914. 
The first of these documents contained a statement of the pur
poses of the commission, the main features of the commission's 
plans and an outline of the proposed civil government for t}e 
stats. The second report embraced the positive statutes drawn 

. up by the commission for carrying into effect the general con': 
elusions of the commiBBion with regard to civil administration in 

. the budget. Each of the reports contained a chart eetting forth 
• the existing organization -of the state government and the pro
posed plan of the commission. 

TBII COIOlISSION ON TBlil REORGANIZATION OF CIVIL ADKINIS

TRATION OF MINNESOTA 

By resolution approved April 21, 1915, the legislature of Min
nesota provided for the appointment of a commission of eleven 
members. Three were appointed by the governor, four by the 
lieutenant-governor, and four by the speaker of the houee. The 
duties of this commission were the investigation of the advisa
bility of making changes in the civil administration of the state, 
"and for the further purpose of promoting more efficiency and 
economy in the various activities of the state." (Appendix to 
Message of Governor Burnquist, 1917.) 

Commission Practicallll II Legislative CommiUu 
Governor Hammond followed the policy of the preaiding offi

cers of the houses, appointing only members of the legislature, 
so the commission as finally constituted was practically a com
Inittes of the legislature. At the first meeting of the comrnis
aion A. J. Rockne was chosen chairman. The other members 
were Lewis C. Spooner, Gunnar Bjornson, F. A. Duxbury, James 
A. Carley, J. A. Jackson, Thomas H. Girling, C. H. Warner, 
Thomas J. McGrath, Fred Bessette, E. P. Peterson. 

The commission in its report stated that many public meetings 
were held and a considerable amount of assistance l18Cured from 
various state departments. It also acknowledged that it WlIII 
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largely guided by the previous efficiency and economy commi.e-
sion reports. • 

In addition to a number oC recommendations summarized in 
subsequent. chapters oC this bulletin the commission recom
mended the submission oC a constitutional amendment providing 
Cor the limitation oC the state senate to fifty members and the 
house to one hundred. It also requested the state legislature to 
call a constitutional convention. 

A S~ Page Report. 

Its report W&\' published as a supplement oC the inaugural 
message oC Governor J. A. A. Burnquist to the legislature in Jan
uary, 1917. The report contained six pages oC printed material, 
chiefly in the Corm oC specific recommendations. 
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COMMISSION ON THill CONSOLIDATION OF STATIII COMMISSIONS OF 

CONNIIICTICUT 

The general assembly of Connecticut approved an act On Feb
ruary 9, 1915, providing for the appointment by the governor of 
a commission of nine members, a majority of whom should be 
members of the general assembly or of existing state or county 
commissions, to make a report before April 1 of the same year 
upon the following SUbjects: 

"The reorganization and consolidation of. ,the various state 
and oounty boards with a view to greater econOlpy and efficiency; 

"The revision of the public health laws with the purpose.of 
fixing more definitely the responsibility of officials, and of elimi
nating waste and duplications of authority and of preventive 
laws, with the purpose of ascertaining whether the constructive 
work of medicine and science may not be more efficient than ~ 
possible under the present law (House Bill No. 138. General 
Assembly, 1915. Quoted in Report, p. 2). 

CommiliBioR Reported 10 General Assembly BeforB Atijoummem 

The governor appointed the following as members of the com
mission: Dr. William H. Carnalt, Howell Cheney, Ernest p, 
Chesbro, George E. Hill, Dr. Edward K. Root, Lewis SperrY, 
Dudley L. Vaill, James E. Wheeler, Julius E. Whiton. 

The commission met and organized by choosing the first named 
&8 chairman and Robert A. Windlow, Jr., as clerk. 

In the investigation which followed, seventeen days were 
devoted to hearings on the work of thirty-two boards and com
missions. In addition public conferences were hcld with repre
aentatives of the shell-fish, agricultural, labor and manufacturing 
interests. After this investigation the commission in accordance 
with the provisions of the act submitted its report to the same 
eession of the assembly. 

The printed report of the commission comprised more than 
one hundred pages with supplementary charts and tables setting 
forth the constitution, powers, duties and expenditures of some 
of the state boards and commissions. In addition to the reo
ommendations concerning administrative reorganiaation men
tioned in a later chapter, ten proposed drafte of acts to carry ou' 
the recommendations made were included in the body of the 
report. 



The only pUblication of the commission is the report issued 
88 a public document of the state of Connecticut with the fol
lowing title: "Report of a Commiesion to Investiga~ the Ad
visability of Consolidating Certain State Boards and Commis
sions And to Investigate the Public Health Laws." 
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LIIGISLATIVII INVESTIGATING COIDIITTllIl OJ' ALABAJIA 

On February 13, 1915, the legislature of Alabama provided by 
joint resolution for the creation of a legislative investigating 
committee. (General Acts, 1915, p. 207.) This commitiee was 
to consist of five members of the house and thIee members of the 
senate ~o be appointed by the presiding officers thereof in addi
tion to the speaker of the bouse who was to be a member e:& 

ojJieio. It was to meet during the recess of the legislature and to 
report to the same session. 

Power was given by the resolution "to uivestigate each and 
every department of the state, and properties thereof, the expen
diture therein, for what purpose Q.Ild how paid." More specific 
directions were also given to determine if possible whether evi-' 
dences of waste of publio funds could be found in the records ot 
the administrative departments. The committee was given 
special authority to investigate the administration of the free 
text-book law. Authority was granted "to summon and examine 
witneseea, administer oaths, require the production of all books 
and papers as may be necessary in carrying out the purpoees and 
intents of the resolution." 

Compensation of four dollars per day was allowed with pre
vision for & clerk for the committee whose salary should be the 
same as that of the members. After the investigation was com
pleted and the report filed the legislature passed an act appro
priating three thousand dollars to pay the expenses of the com
mittee. (General Acts, 1915, p. 325.) 

The membership of the committee selected was as follows: 
Henry Merritt, chairman, J. W. Green, John R. McCain, George 
H. Smith, J. T. Denson, W. S. Welch, John B. Ward and J. M. 
Bonner. 

RecotnIlletldalioM fur a BudgtA 81/"-
The report of the committee was filed and ordered printed 

July 13, 1915. 
The matters investigated and reported on embraced & wide 

variety of subjects, the moat importan, of which were: 

Recommendations for a state budge' and accounting ayatem 
The care of convicts 
The departments of education and agriculture 
The railroad commission 
A state purchasing departmen"-
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In addition to a somewhat limited treatment of the foregoing, 
one fifth of the report was devoted to itemized accounts of state 
officials covering traveling expenses incurred in trips made dur
ing their incumbency in office. The moat attention was given 
to the expense accounts of Governor Emmet O'Neil who accord
ing to the committee during his four-year term spent in tripe at 
the expense of the state the sum of 12,315.28. 

The total coat of the investigation according to the report was 
not over IS,SOO. 

The ol!ly publiC(1otion of the committee is the report already 
mentioned. 
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'l'BII B'l'A'l'1I COIIIIIBBION8-COLOBADO 

THE SURVEY COMMITTEE Olr STATII AnAlRS OJ' COLORADO 

The survey committee was created by an. act passed by the. 
legislature in 1915. (Session Laws, 1915, Chap. 161.) The 
powers given to the committee were of a very general nature 
and permitted an investigation of practically the entire field of 
state administration. A sum of $7,500 was appropriated for 
expenses. The attorney-general questioned the constitutionalij;y 
of the act creating the committee and litigation dragged through 
the greater part of a year and a half. Finally on June 5, 1916, 
the supreme court declared the law oonstitutidnal and the com
mittee was permitted to prooeed with its work. But by that 
time all but six months of the time originally intended for its 
work had expired while the amount available had been reduced 
to $6,500 by the expenses of litigation. 

The oommittee oonsisted of two members appointed by the 
senate, two by the house, and three citizens appointed by the 
governor. Representative Philip B. Stewart was elected chair
man. The other members were Lieutenant-Governor Moses E. 
Lewis, Senator David Eliot, Representative Siewers Finch, 
Irving Howbert, Lawrence C. Phipps, and Verner Z. Reed. The 
Civio and Legislative Bureau of the Denver Civio and Commer
cial Association gave the services of its secretary, Mr, R. E. 
Wright, to the oommittee. Mr. Wright acted as secretary of 
the committee, organising the staff and supervising the investi
gations. 

Scope of 1_liqatioM 
The main features of the survey as stated by the committee 

included It reoommendations for the budget system of appro
priating and expending money, consolidation of departments pel'

forming Bimilar functions, substitution of serial bond method for 
sinking fund plan, complete revision of the highway statutes and 
the provision of a strong central highway organintion, revisions 
in the taxation and revenue laws, the care of insane and mental 
defectives, state purchasing and printing, health administration, 
common achool administration and accounting methods." 

A considerable amount of gratuitious assistanoe was given by 
departments of the United States government and by volunteer 
organilations. 

The following constituted stsIf of specialists ee1ected for the 
larger part of the investigations: J. T. Bryne, chief, A. H. Stock
dar and J. L. Tuttle. 
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In addition to the work of the committee, its secretary and 
the staff, the following special studies were planned and dele
gated to the specialists named: 

A Study of the Mental Defectives in State IustitutioD8 for Minoro, by 
Dr. Walter L. Treadway of the United Statee Public Health Servioa. 

The Administration of the State Common School Sy8tem, by A. C. 
Monahan and Katherine M. Cook of the United Statee BtUeau of Edu
cation. 

Care and Treatment of the IDSanO by the State, by Dr. Samuel W. 
Hamilton of the National Committee for Mental Hygiene. 

A State Home and Training School for Mental Defectivee, by Al_ 
ander JohDSon of the Committee on Provision for the Feeble Minded. 

The Colorado Tax Commiseion and the Revenue System of Colorado, 
by Profeeaor 1W6ert M. Haig of Columbia Univereity. . 

A Revision of the Highway Lawe of the State, in charge of A. N. Jolm
eon, coneulting highway engineer. 

All of these reports were completed and submitted to the leg
islature in February, 1917. The following publications have 
been issued by the committee with ·a number of others promised 
for the near future: 

ti:':Si=:i7ofoft:;'in~:: &~~~i:t~!:t~u~:~ 1f.,se:;:; 
~~y Committee of State AiIain by ita Staff." Ieeued in December, 

"Report on a Survey of the OI6ce of Governor of the State of Colorado." 
Ieeued in February 1917. 

"The Work of the Colorado Tax Commisaion." By Profeeeor IWbon 
M. Haig of Columbia University. With a letter of comment by Pnn
E. R. A. Seligman. 
u.:;~ on the Revenue Syetem of the State of Colorado!' By R. M. 

,,~ on a Survey of the Administration of Pub1ie Ilenice Functiou 
Relating to Reo!ulation and Supervision of Labor." 

"The State ~ of Land Commiseionen!' By 101m B. Geij"'-k. 
"Report on a Survey of the Office of Auditor of State and of the Office 

of Public Examiner!' 
"Report on 8 Survey of the Office of Secretary of State and on Publi. 

Control of Corporatiooa!' , 
"Report on 8 Study of State Financee and Budget Procedure!' 
"Report on & Survey of the OI6ce of State Treasurer!' 
"Report of an Inq~ into the Administration ... d Buoport of the 

Colorado School System.' (Bulletin of the U. S. Bureau of £dueation~ 
"Report on the Care of Depend~ta, Delinquenle ... d Defectives. 

By Samuel W. Hamilion, Walter L. ·1_y Alexander Johnaon. 
"Report on a Survey of the Department "(,I Game and Fiah!' 
"Report on & Survey of the State Auditing Board!' 
"Report OIl a Survey of the Office of the State lnapector of Oils!' 
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".H B'l'A'l'H COMMIBBIONB-KANSAS 

THill EFPIClIIINCY AND ECONOIIY COIDIITTlllIII OF KANSAS 

A joint resolution W8Il adopted by the legislature of Kansas 
on March 20, 1915, providing for a committee of inveetigation 
oomposed of three members, one to be appointed by the gov
ernor and the other two members selected by the senate and 
house of representativee respectively. The powers given to this 
oommittee .by the creative resolution were most sweeping while 
the soope of investigation W8ll practically unlimited: The survey 
W8Il to include "the business management or every institution. 
and department in Kansa.a, including the offioo of every state 
offioer and tbeir oontirigent funds, all penal, charitable, and edu
oational institutions, all the various departments of the state, 
and also the number and dutiee of all employee in the House of 
Representatives, and in the Senate, with authority to reoom
mend the discharge of every man on the payroll of the state who 
is not a legitimate employe, and who doee not render neoees&ry 
and efficient service to the state." (Laws of K_, 1915, p. 
889.) 

Broad POlDer. oJ Committee, bw Limited Funda 
This grant of power is reinforoed by further directions to offer 

such criticisms of the conduct of state businees "8Il are deserved," 
and to reoommend "improvements of any kind that will facilitate 
the business of the state or result in more economical adminis
tration or management of public affaire." 

Full power is granted to hear testimony, either during the ses
Ilion of the legislature or after ~ts adjournment rim die, to com
pel the attendance of witneesee and enforce the production of 
books, papers, documents and reoords, and to punish for con
tempt for failure to obey its mandatee and orders, and it is pro
vided that the committee "shall have such other authority 8Il is 
usually oonferred upon such committeee." 

The committee was to serve without pay, receiving only travel
ing expenses. For the expenses of earrying out the ambitious 
program set up in the resolution, a limit of five hundred dollars 
was fixed. 

The report of the committee was to be made to the 1917legi&
iature. 

ColIUIriUee UflOblt 10 Agree 
Senator W. P. Lambertson was choeen as II member of this 

committee by the governor, Senator Joseph by the senate, and 
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Representative E. L. Burton by the house. At the first meeting 
of the committee, the work W88 apportioned among the mem
bers. Senator Lamberteon W88 to investigate and report on 
penal and charitable institutions; Senator Joeeph, on the educa
tional aide of state schools and certain state offices,-particuJarly 
the bank commissioner, state treasurer and the auditor; and 
Representative Burton W88 assigned to the finances of state 
schools and the remainder of the state administrative offices. 
It seems that each member of the committee made his investi
gations independently and that late in 1916, a disagreement 
made it impossible to publish the three reporte 88 one. The 
report of the committee intended 88 a general summary Willi 

submitted by Lambertson and Burton, the third member, Sena
tor Joseph, claiming responsibility for only four of the twenty
one items included. 

The two other members refused to allow Senator Joeeph to 
include his report 88 an appendix of the general report and he 
published it separately. 

The general report comprises a summary of recommendatioll8 
and contains seven printed pages. Two subsequent reporte of 
about the same size include the results of the investigatioll8 of 
the educational, penal, charitable and other institutiODll. The 
separate report of Senator Joseph comprisea more than seventy
five pages including three charte and ten proposed bills and reso
lutions. 

Publicatiom 
The titles of the published reporte of the committee are III 

fonows: 
Partial Report of the Eflieieoey """ Eeoaomy Committee 
Report 011 the Penal, Charitable """ Other 1Dotiwu... of s:
RePort 011 the State EdooatiODal ~ 
Eccmomy """ EfDcieDey Beport of 8eaUor I. D. looepb 



'1'8. B'I'A'I'. COMMIB8ION~VlBOlNlA 

COM¥lSSION ON EcONOMY AND EFFICIENCY OF VmGINIA 

During the 1916 session of the legislature of Virginia an act 
was passed providing for the appointment of a commission on 
efficiency and economy U to make a survey of the state and local 
governments of the commonwealth of Vrrginia and to submit a 
report to the next general assembly." (Acts of Assembly, 1916, 
Chap. 211.) This act was approved Marcb 16, 1916. 

The act provided for the appointment of a commission con
sisting of five members. One was to be chosen by the president of 
the senate from the membership of the senate, 'two by the speaker 
of the house of delegates from the membership of the house and 
two by the governor from among the voters of the state. 

The commission was charged with the duty of making u a ' 
careful and detailed study of the organization and methods of 
the state and local governments" of Virginia and with" reporting 
to the next general assembly . • . in what way the state 
and local government can be more efficiently and economically 
organized and administered." (Ibid., Sec. 1.) 

The commissioners were to serve without salary and name 
their own chairman and secretary from among their number. 
One thousand dollars was appropriated for the expenses of the 
investigation. 

Ssnator P. H. Drewry was chosen by the senate, Delegates 
George L. Browning and J. Calvin MOBS by the house and Rich
ard E. Byrd and LeRoy Hodges by the governor. Mr. Hodges 
was chosen secretary of the commission. 

In addition to this oommission there was organised an advi
eory committee to assist the commission in its work. This ad
visory committee oonsisted of ten of the leading professional and 
'business men of the state and was headed by John S. Bryan, a 
Richmond publisher. The advisory committee has signified ite 
intention of raising funds in addition to the appropriation of the 
legislature to enable the oommission to make a more extended 
survey of the entire state government. 

The commission began an extended study which will place on 
record the name, residence, hours of work, rate of compensation, 
and method of appointment of every official and employe on the 
payroll of the state. When this survey has been completed the 
commission will be in a position to determine upon a program of 
reorganiaation of the state administration to submit to the asssm
bly of 1918. No report is planned until the meeting of the assem
bly in January, 1918. 



THII COJD(lSSJON OJ' SI!:VEN BUBINIl88 MIlN OJ' OBIlOOIf 

During the 1915 and 1917 &e88ioDB of the legislature of Oregon 
"joint committees" were appointed for the purpose of eliminat.
ing and consolidating offices, boards and COIDIDiBsiODB, but neither 
of these committees actually accomplished anything. The 1917 
&e88ion, however, provided for a "coIDIDission of seven busiDellll 
men" to be appointed by the governor for the purpose of study
ing the state administration witb a view to consolidation and 
elimination of offietls, boards and comm.i.eaiODB. It '11'88 instructed 
to report to the legislature in 1919. 



'l'S1I B'l'A'l'1I COMMI8SIONS-WIIS'l' VIII(JINIA 

EPTICIBNCY COMMISSION OJ' WBST VIRGINIA 
One of the pledges made by John J. Cornwell as a candidate 

for governor of West Virginia in 1916 was the appointment of a 
bi-partisan efficiency commission to investigate and report upon 
methods through which more efficiency and economy could be 
introduced into state affairs. Another of his pledges was the 
submission of a constitutional amendment providing a budget 
system similar to the one adopted in Maryland (See MUNICIPAL 
RBSBARCH, No. 80). After his election, Governor Cornwell 
caused the introduction into each house of the'legislature a reso
lution providing for the appointment by the governor of a bi-par
tisan efficiency commission of five members to serve without pay. 
"to examine into the management and expenditures of any 
branch of the executive department of the state government, 
and to make a report to the governor, together with such recom
mendations as it may see proper, looking to the conduct of any 
department or state institution with greater efficiency or econ
omy." (Journal of the House of Delegates, January 18, 1917.) 
This resolution passed the house of delegates but was killed in 
the senate. 

~Iature Balked at Programme Offered by GoIJ6NIQ\' 
In like manner Governor Cornwell sought to redeem another 

pre-election pledge by establishing a budget system. He caused 
to be introduecd into the legislature a constitutional amendment 
embodied in a joint resolution providing for its submission to 
the electorate in 1918. This resolution failed to secure the nec
essary two-thirds vote. (Ibid., January 16, 1917.) It is of 
interest to note that the constitutional amendment proposed by 
Governor Cornwell was essentially the same as that adopted in 
Maryland in 1916; in fact the governor in a letter submitted 
with the proposal expressly commended the one framed and 
recommended in Maryland by the eo-ca\led Goodnow Commis
sion in the following terms: 

"It seems to me that there is no question about the advisa
bility of a constitutional prohibition against the legislature's 
making appropriations that will cause a deficit in tbe treasury. 
The state should • pay as it goes.' The draft enclosed is very 
similar to the amendment adopted in Maryland upon the recom
mendation of the Goodnow Efficiency Commission, and [sic) which 
is classed by the Bureau of Municipal Research &8 more nearly 
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perfect than any other attempt to provide a budget system under
taken elsewhere. The adoption of this amendment, I earnestly 
believe, is the most important forward step the state can take." 
(Ibid., January 16, p. 24.) 

In his inaugural address on March 5,1917, Governor Cornwell 
commented upon the failure of the legislature to submit the 
budget amendment and made the promise that he would not 
give up the attempt to bring about a vote upon the same: "Dur
ing the next two Yllal'8, I hope to create sufficient interest among 
the people to calJS!l them to pledge the membe1'8 of the legislature, 
irrespective of political patty, to submit this question at the 
next regular session of the legislature, if not sooner. The people 

• can then determine whether they want their tax money expended 
in a scientific and businesslike way or whether they want the 
old log-rolling and back-ecratching method of making appr~ 
priations to continue." (pp. 9-10). 

Commission Appointed Without Legi8latioe Sandion 
In the same inaugural address the matter of tbe proposed r_ 

lution providing for an efficieney commission '11'88 given emphatio 
attention. After scoring the members of the senate who voted 
against the resolution the governor announced his intention to 
appoint such a commission despite the disapproval of the senate. 

After his inauguration _the governor named 88 membe1'8 of what 
he designated an "efficiency commission," Dr. E. B. Stephenson. 
Professor .. John D. Coulter of the west VlI'ginia Agricultuy&\ 
College, a~d Major HiDe, retired army officer and. efficiency 
specialist. This commission began its work in April, 1917. 
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CHAPTER II 

SUGGESTIONS OF COMMISSIONS REGARDING SE
LECTION OF PUBLIC OFFICERS 

This chapter is devoted to an examination of the recommenda
tions of the oommissions, which concern the selection of the official 
personnel of the state administration. The qelection of offices 
to be filled by popular eleotion, the mode of aJ;lpointing all offi
cia.la not elected, the centralization oJ." decentralization of author
ity by granting to or withholding from the governor the power 
of appointment and removal, and the conditions attending the 
selections and tenure of minor employes of the administration, 
are oonsiderations which are vitally important in any attempt to 
reorganise state administration. In setting forth the recom
mendations which ooncern these things we shall attempt to 
answer two questions: 

1. Can any oonsiderable tendency be discerned to centralize 
state administration under the governor by granting 
him wide powers of appointment and removal? 

2. Has the movement for the application of civil service 
principles to state administration reccived any consid
erable reoognition? 

In obtaining a basis for an answer to the first of these questions 
it is'necessary to inquire whether there is a tendency (1) to apply 
the1principle of the short ballot to the higher administrative 
offices; (2) to widen the appointive power of the governor with
out requiring the consent of the senate or other body; (3) to in
crease the governor's removal power; (4) to vest the appointment 
and removal of minor officers in higher authorities responsible 
for large 6elds of state administration, thus establishing the ad
ministrative hierarchy usually deemed essential for the effective 
distribution of responsibility. • 

In answering the second will be set forth the recommendations 
and opinions expressed concerning the application of the merit 
system to the minor officials of administration. 



8TATB B"ICIBNCY AND BCONOIIY 

Tm!: STATE GOVERNOR AS HEAD 01' THE ADIoIINISTBATlON 

The Short Ballol 

While it may be said that a tendency toward the short ballot 
principle can be discerned in the recommendations under con
sideration, proposa1s for the actual limitation of the number of 
elective officers are not marked. This is probably due to the 
fact that in most of the investigations there was no attempt to . 
suggest constitutional changes, while in other investigations such 
&8 those in Wisconsin, New York and Massachusetts the nature 
of the work imPQSed upon the commi88ioners precluded any at
tempts at sweeping changes in the organization of the govern
ment. 

In no case was a recommendation made to increase the number 
of elective officers, while in four states, Iowa, Illinois, Pennsyl
vania, and Colorado, a shorter ballot was suggested. 

The report of the Iowa committee on retrenchment and reform 
recommends the removal of the railway commission and the at
torney-general from the ballot and the appointment of the same 
by the governor. The report states further that ultimately the 
constitution should be 80 amended as to remove in the same 
manner the secretary of state, the auditor and the treasurer, thWl 
leaving as elective officers only the governor and the lieutenant
governor. 

Under the existing government the Illinois committee found 
that the following were elected by popular vote: 

Governor 
Lieutenant-governor 
Secretary of state 
State treasurer 
Auditor of public accounts 
Attorney-general 
Superintendent of public instruction 
Trustees of the U Diversity of Illinois 
State board of equalization. 

The first seven in this list are protected by the constitution and 
the policy of the committee did not permit any suggested change 
as to their choice. However, the committee recommends that 
the trustees of the University be appointed by the governor and 
that the state board of equalization, com~ of twenty-six 
members elected by congressional districts, be abolished. 

40 



HLIIC'I'lON or PUBLIC O"lCIIBB 

The Pennsylva.nia commission calle -attention to a constitu
tional provision which would permit of legislation to remove 
the attorney-general froJD the ballot and to vest his selection in 
the governor. It recommends. that this change be made. 

The GOV8l'1lOr" POwer oj Appointment and Removal 

In most states the governor is nominal head of the adminis-
_ tration but is aotually deprived, by restrictions upon his power 

of appointment and removal, of any real leadership except that 
which he exeroises in a purely extra-legal manner by means of 
the politioal organization. • 

His power of appointment is restricted in three ways: 

1. By the popular election of officers of administration who • 
should be subject to the direction of the governor. 

2. By restrictions upon the power of appointment such as 
the oommonly required consent of the state senate. 

3. By the disjointed; unrelated mass of officers, boards and 
commissions to be appointed by the governor, the num
-ber being so large as to render it impossible for the 
governor to exercise any really effective discrimination 
in making selections. 

He has in faot been limited both by a lack of appointing power 
in one direction and too great an amount in another. 

The governor's power of removal is still more ineffective • 
.. The methods provided in the statee for terminating the official 
relation are as various and show as little evidence of systematic 
planning as in the case of the methods provided for creating the 
relation. Among the more important ways of terminating the 
relation may be mentioned: expiration of term; death; resigna
tion; forfeiture; loss of qUalificatiODS; legislative removal through 
direct aotion, through impeachment, through the abolition of 
the office, or, practically, through failure to make the neceesary 
appropriation for the salary; popular removal through the recall; 
judicial removal; and removal through administrative action. 
• • . In the state administration therefore, even where the 
power of removal is granted, its exercise is ordinarily so restricted 
that it is of little use except in Bagrant cases.'" 

In most of the reports the desire to avoid constitutional change 
has not permitted the making of a straightforward recommend&-
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tion that the governor be head of the administration. There is a 
well defined tendency, however, in the more comprehensive 
studies under consideration to grant a wider and more unrestricted 
power of appointment to the governor. 

While no fixed policy as to appointment and removal can be 
found in the report of the New Jersey commission, it is worthy of 
note that in all but one of the boards provided by the new plan 
of administration, the members are to be appointed by the gov
ernor with the advice and consent of the senate. The only board 
which is appointed by the governor alone is that of taxation. No 
provision for th~ removal of board members ,suggested. In 
all cases where an expert head is recommendec'Xor a department, 
provision is made that he be appointed by tIw1 governor. In two 
cases the advice and consent of the senate is made neceeeary. In 
all cases recommendation is made that the governor be empowered 
to remove the expert head upon hearing of charges brought by 
the governing board of the department. It would seem, there
fore, that the New Jersey commission had in mind a very definite 
concentration of appointing power in the governor. But it is 
worthy of note that while the governor is to have the power of 
removal in the case of department heads, no provision is made for 
the removal of boards. In his inaugural address to the legislature 
Governor Edge, who before his election was the head of the New 
Jersey commission, comments in the following terms: On the fail
ure of the constitution and laws of the state to allow the gov
ernor to remove adminsitrative officers. .. But I regret that while 
the govemor has the power to appoint most of his administrative 
officers, he has practieally no effective power to remove • • • 
in the interests of popularly accepted concentration of resp0n

sibility, I shall be glad if I live to see the day when the governor 
under an altered constitution shall have the power to remove &8 

well &8 to appoint." (Inaugural Address of Walter E. Edge, 
January 16, 1917, p. 31.) 

There is no indication in the report of the Massachusetts c0m

mission of a definite policy of making the governor actual 
head of the administration althongh in its report on the organi
zation and functions of the state government, it is shown that 
the common lack of power of the governor as head of the admin
istration is especially marked in Massachusetts. In the report 
on charitable institutions the commissioner who under the pro
posed pIan would be executive head of the department of charities 
and correction would be, according to the pIan proposed, a~ 
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pointed by the administrative board of the department, with the 
consent of the governor. 

The report of the efficiency engineers employed by the .Iowa 
committee on retrenchment and reform clearly recommend the 
need of a large power of appointment to be vested in the gov
ernor. All of the department heads proposed are subject to 
appointment with the consent of the senate. The subsequent 
report of the oommittee on retrenchment and reform provides for 
only three elective administrative officers other than the governor: 
the secretary of state, the auditor of state and the treasurer. 
The heads of the three great divisions of adtn\nistration recom
mended by the report were to be appointed by the governor, 
who in addition was to retain his present power of appointing 
subordinate division heads. All appointees thus made should 
be subject to removal by the governor for cause. There is little 
in the report to suggest how the governor might effectively con
trol the administration thus divided. 

The Illinois oommittee was compelled by its policy of recom
mending only statutory ohanges to leave five officers in addition 
to the governor and lieutenant-governor upon the ballot. So 
far as possible, however, it recommended that elective officers 
Bhould be made appointive. The functions of the state would, 
aooording to its plan, be performed by a limited number of ex
eoutive departments. The heads of these departments should be 
appointed by the governor with the advice and consent of the 
Benate.1 There are no general recommendations as to the ap
pointment of the officers under the department heads. Neither 
is definite provision for removal recommended. 

The only provision concerning the governor's power of ap
pointment made by the Pennsylvania commission is the recom
mendation that the attorney.generai should be appointed by th" 
sovernor instead of being elected. 

The final report of the Minnesota efficiency and economy com
mission clearly indicatee that no constitutional change is pro
posed. Therefore no change in the method of ohooaing consti
tutional officers is Buggested. These officers are: sovernor, 
lieutenant-governor, secretary of state, auditor and the board 
of rai1roads and warehouses. A second list of officers to be ap
pointed by the sovernor with the advice and consent of the 
eenate is est forth in the report. This list includes the directors 

, Enuted iIllG law, 8. The ad AcImiDioRa&i .... Code of JIIiDoia (1917) • ... 
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of the proposed departments and the advisory boards of each. 
Removals of board members for neglect of duty or malfeaeance 
may be made by the lovernor, and directors of public welfare, 
labor and commerce, and of agriculture are to be removed by the 
governor at his discretion. 

In February, 1917, the Colorado survey committee published 
a report' on a survey of the office of governor of the state of 
Colorado, which is in many respects the most comprehensive and 
interesting study of the duties of a state governor that hae yet 
been made. It includes an account of the organization and 
general duties of the governor's office including his legislative 
and executive powers, sets forth tables indicating the officials 
appointed by the governor and makes a number of recQmmenda
tions for both statutory and constitutional changes coneerning 
the powers and duties of the governor. Carefully detailed in
formation is supplied concerning the governor's power of ap
pointment and removal. A complete table hB8 been compiled 
setting forth the officials appointed by the governor and another 
table showing those appointed by the governor with the consent 
of the senate. In the first Jist, more than two hundred and 
seventy-five officers are included while in the second appears 
ninety-four commissioners, board members, directors and trustees. 

Of the existing system of appointment by the governor, the 
report states: "The power of appointing administrative officeJ'll 
and employes of the State is shared by the Governor and Senate 
where such power should be in the Governor alone, who, ae chief 
executive; is responsible for resulte. Further, the Governor ap
points subordinate employes in some departments, whereas such 
employes should be under civil service regulations or appointed 
by the head of the department who is best qualified to se1eet his 
subordinates, inasmuch as he is directly responsible for tbe results 
of the operation of his department, and may, therefore, be held 
to a stricter accountability and responsibility. 

"Moreover, the present division of responsibility for appoint
ments as between the Governor, Senate and department heads, 
as referred to above, is destructive of efficient administrative 
eontrol" (Report No.1, p. 29.) 

It is recommended that: "All administrative offices of the 
executive branch of the government now appointed by the 
Governor by and with the advice and eonsent of the Senate, 
should be appointed by the Governor alone, or appointed by him 
by and with the advice and consent of the Senate, should be 

" 
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either under civil service rules and regulations or appointed by 
the reepective administrative officere." (Ibid., p. 30.) 

The governor's power of rem"oval undei'the Colorado constitu
tion extends to all offices established by the constitution or PlIed 
by his appointment either with·or without the consent of the 
senate, but incompetency, neglect of duty or malfeasance in 
office must be shoWD. In ·addition, separate proviSions, are 
made for certain other offices. No direct recommendation is 
made in the report of the commission for altering this power of 
removal. It will be eeen that this gives the governor little 
more control over removal than in most other states. 

A general survey of the recommendations of these commissions 
indicates .the fact that there is a well nigh univereal agreement. 
that too many officere are now elected. The tendency is indi~ 
cated to subjeot such offioials to appointment by the governor. 
In nearly all cases the provision for confirmation by the senste 
8eems to be retained. The only exception to this is the Colorada 
plan. Provision for removal is almost entirely omitted from the 
recommendations of the commissions. 



CIVIL SEBVlCJI 

Efficiency and economy in governnient have in common 
thought become inseparably connected with a civileervice balled 
upon the merit system. A consideration of the recommendations 
on efficiency and economy dealing with civil eervice becauee of 
the widespread movement in recent years for the application of 
the merit system to state government is especially val uable. In 
fact it seems that the tendency towards centralizing large power 
of investigation and appointment in the hands of the governor 
renders imperative the adoption of such a corrective for the mi.
UIIe of such authority through spoils practices. In the investiga
tions under consideration the merit system is mentioned in five 
instances. 

The Pennsylvania report gives no detailed attention to the 
JBubject but merely recommends that "such a system be estab
tished by law to control state positions to the best interests of the 
~ntire commonwealth" (p.3). It is suggested that the examin&
"tions for positions be conducted by the state board of examiners. 

The Colorado survcy committee points out a very unsatis
factory feature of the existing civil eervice system of the state. 
Through a peculiar provision of the civil eervice law of 1915 the 
elassified eervice applies to the person occupying the office 
..-ather than the office itself. Thus where such an offic:ial is re
moved the new appointee is not subject to the state civil eervice 
)provisions. As has been noted above the committee recom
-mends that all offic:ials who are now appointed by the governor 
"be placed under civil eervice but made subject to appointment by 
-department heads. This recommendation involves more than 
'275 important state offices. The committee, however, has /III 

-yet been unable to undertake a study in detail of the civil" eervice 
'system of the state •. 

The Kansas efficiency and economy committee is inclined to 
-doubt the success of the existing c:iviI eervice law of the state, 
~though it is in entire accord with its purposes. "Modem and 
;ideal civil eervice commissions," says the report, "are modern 
'Oligarchies. When our governor, commissioners and boards 
'iJbeerve in practice the spirit of c:ivileervice, it will trickle through 
to the heads of our departments." (Report, p. 8.) 

The recommendations made by the Illinois and Minnesota 
eommissions are of a more comprehensive nature and deserve 
t!pecial treatment. 
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IUinois Cirril Seroiu .. 
The final report of tljjl Illinois efficiency and economy commit

tee contains a valuable report (prepared by Mr. A. C. Hanford) 
on state civil service laws which not only sets Jorth an historical 
account of state civil service in Illinois with comments and sug
gestions as to their amendment but contains in condensed form the' 
provisions of the civil service laws of the United States and of all 
the states having civil service. 

State civil service in Illinois dates back to 1905 when the 
first civil service legislation was passed. The system thus pro-' 
vided applied only to certain employes of the charitable institu
tions of the state and restricted the competitive examinations to 
residents of Illinois. This law was amended in 1907 in certain 
details but the scope of the system remained the same. In 1909 
the establishment of a state board of administration brought a 
number of new positions within the operation of the service. 
After a long agitation, amendatory legislation was passed in 1911 
which extended with certain exceptions the provisions of the pre
vious act to the general service of the state. As a result of this ex
tension two thousand more employes were included making a total 
of 80 per cent of state employes subject to the state civil service. 

In order properly to appreciate the proposed changes of the 
efficiency and economy committee it may he well to set forth the 
features of the existing law. 

The civil service comIniasion is appointed by the governor with 
the consent of the senate. The members, three in number, must 
not all be of the eame political party. Their duties ahall in
clude the classilication and grading of all offices and places of 
employment in the state service, with certain specified excep
tions, the conduct of eUminations and the certification of the 
name highest on the list to the appointing officer. Only the 
highest individual on the list is certified to an appointing officer. 

The exceptions mentioned above constitute thirteen c1asaea 
the moat important of which are as follows: 

All elective officers and all officers appointed by the governor. 
Officers and employes appointed by the courts of the etat&. 
The teaching stall' of the university and the normal achoo1a 

of the state, 
The military officers of the etate, 
Certain specified oonfidentia1 clerks and stenographen. 

superintendents and wardens of the state charitable 
and correctional institutions. 

~ 



The commission is empowered to investigate the cla.ssified 
llervice in regard to efficiency, to make recommendations for 
improving the service to the officer in charge and in case mch 
~fficer does not carry out such recommendation to- report the 
same to the governor. The commission is also authorized to 
standardize the employment in all grades of the civil ,jIervice. 
The legislature provided for this work the sum of 15,000 to be 
used in the years 1913-1915. 

The commission is given authority to make rules in pursuance 
of the provisions of the law and may investigate the enforcement 
of the same. It is vested with quasi-judicial power in enforcing 
its rules and in making investigations, frauds in examinations 

. are made misdemeanors, while any other violation of the civil 
llervice act is made a misdemeanor. The auditor of public ac
counts is forbidden to issue warrants for the payment of anyone 
in the classified service except upon a payroll certified by the 
commission. 

To the existing civil service law, the efficiency and economy 
committee proposed the following improvements: 

1. It is declared that the ""eeptioDo to the application of the law _ 
not satisfactory. It is not stated what the committee deems ..-ry 
to ehange in the list but it is urged in " ~ w.y that there _ too 
many exccptiollB and that limited authority .bouId he a:ranted to make 
further ""08ptiollB in """" of ~y. In the billllwbieh the committee 
»1'ODIisoa to submit for conying out their JeOODlIIIeIIded adminioIntjy. 
reorganisation of the otate there will be according to the committee, 
provisiOIl8 for the exemption of positiono bY action of tbe governor. 

2. It is coDBidered by tbe committee that tbe n>qUirement of a formal 
investigation by tbe civiJ aervice commiIIIrion in fftlery cue of removal ;. 
~~;. o~.!:~ thatsucb invcotigatjDno besubjM to the 

3. The noeommendaton .. to the efficiency work of the COIDIJliMion • 
10 important .. to deoerve quotation in fuD:-"The authority of tbe.
civiJ aen:i .. commiooinB over tbe claarificatioD of positione aDd ooJarioe and 
the keeping of efficiency records marka the begiDning of centraI .. pervioion 
over the efficiency of tbe _ odminiBtmtive".....;.,.". A contintJou. 
~on mer the efficiency of tbe _ aervice ;. n-ted; """ to he 
effective it obould beaerciaed by" permanent_ authority, witb Isrpao 
powero than are now conferred to control ooJarioe and ot'- ezpendituroa. 
It may be 'JU"Stioned, bowew.{, wbother the f1Jnctiono of sueb " per
manent offiCi..,.". and economy ureau ean be moot eft'ectively aercioed 
by the civiJ ",,",08 COIIIIIlioBion. The work io more properly a J"'Z!- of the 
@II!IIenII syotem of finaDeiaI COIItIoIwbicb it io ~ to veot ID the _ 
comptroUer, who obouId ..... perate with tbe civil oervi<e -on, .. 
tbio commiarion is now required to CQoOperste with the "'-d of adJninje. 
_n in the eJaooification of pooitiono and ooJarioe of __ .... pIoyee 
nuder that boud," (Report of the Efficiency """ Economy CommiUee, 

p. Z21t is further JeOODlIIIeIIded that _ """ eitiee be .... the priri
lege of OIling tbe _ civiJaervice machinery in the ehoice:ft"b.i. employee 
inoIead of compellins them to maintain " commiIIIrion at their own .... 
__ EDIting JocoI civiJ oervi<e .........-. .... in the opinioD of the 
eommittee, obouJd be subjMed to the authority """ oupervioioD 01 the 
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state oommission by _ting in it the right to "l'prove or diaa~~ o( 
looal rul .. and the power of removing looal OOIIUIlI88ionera after " hearing. 

Minnesota Civil BerlliCll 
When tae investigations of the efficiency and eoonomy oom

mission 'were made the state of Minnesota had only the begin. 
nings qI it. merit system. Formal competitive examinations for 
appointments were provided in only two departments. The 
oommiBBion expressed its strong approval of a general merit sys
tem oo,"ering all except a small number of specified officeni and 
made its plea for such a system one of the three general di visiona 
of its recommendations. 

The bill proposed in the final report of the commission (pp. G. 
16, 49, 50) provided for a board of civil service appointed by the 
governor, oonsisting of three members not more than two of whom 
shall belong to the same political party. The members should 
be unpaid and serve six years. It was further provided in order 
to prevent a single administration from altering the board ill the 
interests of politioal spoils that one oommissioner be appointed 
every two years. The executive officer of the board should be a 
oommissioner of civil service appointed by and responsible to 
the board. Beside the supervision and direction of all examina
tions the following duties were to devolve upon the board: 

Inquiry into the oonsideration of the entire subject of the 
civil service of the state with the view of promoting its effi
ciency, 

The working of special investigations into cases where there 
is question of a violation of the law relating to civil service. 

Four classes of employes were to be excluded from the civil 
service: 

1. Elective officials, 
2. Directors and members of boards appointed by the 

governor with the advice and consent of the senate, 
3. The superintendent of instruction, the president of the 

university and all pereoD8 employed by either the board of 
education or the board of regents of the state university for 
instruction and ecientifio investigation, 

4. The supervisors of the state fair. 

It was further provided that candidates for positions requiring 
unskilled manual labor need Dot be subject to competitive u
amination but be placed on eligible registera in order of appliaa

til 



tion. With these exceptions all appointments, removals and 
changes in the status of officers and employes in the civil admin
istration should be made subject to the civil service regulations. 

The bill designated as appointing officers those elected by the 
people, those appointed by the governor and made exempt from 
the civil service provision, or officers to whom the latter may 
delegate their authority. It provided that .. an appointing 
officer must base appointments, promotions and removals upon 
the recommendation of the officer in immediate charge. ThU8 
the appointment of a clerk in a bureau would be made on the 
recommendation IIf the head of the bureau by the head of the de
partment. This plan secures unity in the service of the several 

,departments, while it prevents appointing officers from over
riding those directly in charge of the work." (Preliminary 
Report, pp. 13-14.) 

All candidatee for positions under the civil service should be 
subjected by the board to an appropriate examination. ThiB 
examination should so far as possible be of a practical nature. 
Evidence, however, which is satisfactory to the board of previous 
education and experience may be accepted instead of other tests, 
this method to be followed especially in filling positions requir
ing high technical qua1ifications. 

Three forms of examinations would be permissible under the 
proposed law (a) competitive examinations open to all persons 
having the necessary preliminary qua1ifications, (b) limited com
petitive examinations, open only to such number of persons, not 
less than three, as may be prescribed by the board, such persons 
to be designated as candidatee by the appointing officer, (c) non
competitive examinations, open only to the one person designated 
by the appointing officer. (Final Report, p. 7.) 

The cases where limited and non-competitive examinations 
might be held are set forth in the recommendations. These in
dude private secretaries and confidential clerks, bureau cbief. 
and others in similar positions, and insane hospital attendants. 

The names of persons who pass succeaafully shall be placed 
upon registers in order of rating according to the proposal and 
whenever an appointment is to be made the names of the firBt 
three sha1I be placed in the hands of the appointing officer. 

" A novd provision of the bill is that in regard to promotions.. 
In most governments, including that of Minnesota, the step8 
between the various salary grades are 80 wide that promotions 
can be made only at rare intervals. Moreover there is DO ~ 

50 



BBLBC'I'lON 011' PUBLIC Oll'lI'lCBRS 

tematic cl&SSification of positions according to the character of 
work and the degrees of responsibility required. Much more may 
be psid for precisely the same work in one branch of the govern
ment than in another. For these reasons, the bill provides that 
the governor, after consultation with the civil service commis
sion and with the heads of dep&rtments shaIl classify all the 
positions in the civil service according to the nature of the duties 
and the degrees of reeponsibility. He sha11 establish saJary 
grades with oomparatively narrow stepa, within each cl&88. The 
classes and grades for different dep&rtments shaIl be &8 nearly 
similar as possible." (Preliminary Report, pp< 14--15.) It was 
further stated that while this classifioation and gradation may be 
temporarily made by the governor it must subsequently be ap-· , 
proved by the legis\ature. The proposed bill provided that the 
efficiency of every employe be rated by his immediate superior. 
These ratings should be filed with the appointing officer and 
with the civil service boa.rd. Any person not below a fsir stand
ard of efficiency, as indioated in these ratings might be promoted 
by a single grade in a single year without action of the board. 
The board might veto, however, the promotion of a person below 
a oertsin standard of efficiency. All cases of rapid promotion 
require the approval of the civil service board. 

Within a department transfers should be made by the ap
pointing offioer; between dep&rtments with the consent of the 
board. 

The appointing offioer should have absolute power of removal 
and demotion if recommended by the officer immediately above 
the employe in question. Abuse of this power would be pre
vented by the powers of investigation possessed by the board. 
The board moreover would be empowered to remove an official 
who is oharged with inefficiency by his superiors. 

To faciIitate the enforcement of the civil service requirements 
it was provided that the auditor and treasurer should be pro
hibited from issuing a warrant for the compensation of any per
son unless the appointing officer should certify that he held the 
position in accordance with the civil service act. Penalties were 
provided for the violation of any provisions of the act and any 
appointing officer making an appointment or promotion contrary 
to the provisions of the act, would be personaIly liable to the 
person so appointed or promoted for his saJary. FinaIly it WIllI 

provided that political aseeesments should not be eolicited from 
any officer or employe in the civil administration. 
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CHAPTER III 

PROPOSALS CONCERNING GENERAL 
ADMINISTRATION 

It has been customary in treating of state administration, to 
distinguish between those agencies which have a general relation 
to the government and those which perform special public services. 
The first group of agencies has been variously named and in
cludes those branthes of the administration which are essential 
to the state in equipping itself for service, and which the state 

• must perform in acting as a proprietor. This group includes the 
older offices of the state as well as certain new departments such 
88 the state purchasing department or the budget commissioner. 
These agencies are discussed in this chapter under the general 
head of " general administration." The second group of adminis
trative officers and departments which perform the speeial 
functions which are of later origin, will be considered in another 
chapter.' 

Must of the reports under coasideration make the distinction 
here indicated with more or less clearness. The exact functions 
included within the general administration vary somewhat ac
cording to the governmental structure of the particular state, 
the point of view and the purposes of the investigation; but their 
agreement is sufficient to enable a treatment of the recommenda
tions accOrding to a classification of the functions usually liBted 
under general administration. 

The field of general administration includes the following 
functions: 

1. General supervision of the administration, universally 
vested in the governor 

2. The supervision of the state finances ordinsrily vested 
in the auditor or comptroller 

3. The administration of taxation 
4. The administration of finances and the custody of 

funds by the treasurer 
5. A group of .,miscellaneous functions of lesser impor

tance, such 88 the supervision of elections, the custody of 
I For the cIistiuotion ...... made, _ MUllJClPAL Rza.ucII, No. 61, pp. 

101>-101; Matbewa, Princip .... of ~ 8ta1e AdmiDiotraIWD, pp. 1M aDd 
156. 
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state property and the preservation of records all of which 
are commonly vested in the secretary of state ' 

6, The formulation of legal advice for the administration 
and the representing of the state in court, usually the duties 
of the attorney-general 

7. Recruiting the administrative service through a civil 
service commission or board 

8. Purchasing services other than personal, such as sup
plies, equipment and printing 

9. Expert 8B8istance to the head of the administration, 
for the measurement and standardization.of service and the 
preparation of estimates. 

As has been pointed out in a preceding chapter, the commie-. 
eions in general sought administrative reorganization without 
oonstitutional amendment. Therefore most of the older officere 
of the state which are usually ol8B8ed under general administrlr 
tion and are protected' by oonstitutional provisions were not 
treated in a oomprehensive manner. The commissions, however, 
Bought in most cases to bring about more simplicity by reoom
mending changes in the statutory duties of many of them. There 
is ample evidence of an attempt to urge upon the state the need 
for the creation of the newer general agencies, such as a pili'
chasing department or a budget oommissioner. 

In the above list of general funotions, number seven has already 
been treated under the seotion on civil service while the admini&
tration for the preparation of a budget is reserved for a separate 
chapter. We shall group the recommendations affecting the 
remaining six under appropriate headings. 

Gmeral SUpenMlon oj 1M AdminialrGtion 
Our consideration of the appointing power has already indi

cated a well defined attempt to centralise control and respoDSi
bility in the governor. In practically all oases where new pili'
chasing or budgetary departments were recommended absolute 
control of them is to be vested in the governor. 

In only one of the reports has the office of the governor been 
lubjeoted to a special study. The Colorado report contains a 
aeotion dealing with the office in which, in addition to the recom
mendations tending to increase the appointing power of the 
governor already mentioned, it is suggested that various duties 
of a minor oharacter now vested in the governor be taken from 
him and vested in other minor officials. Among these are the 
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duty of editing reports of state departments, of acting as one or 
a board to make purchases, and of signing vouchers for the 
payment of certain salaries. 

It is evident that the budget officer should be very clolMt 
to the governor and in the course of his duties in preparing 
the estimates should serve as an expert investigator and as an 
aid in checking up and standardizing the services of the various 
branches of the administrative machinery. As will be shown in 
the chapter on the budget where such wide powers are recom
mended for the budget officer such officer is in every case placed 
very close to the gevernor. 

It is further to be desired that the governor in his direetion or 
,the administration should have the means for enlisting the 
advice and co-operation of his chief subordinates. The old plan 
of allowing the governor to require in writing a report or opinion. 
from officers of the administration is far from an adequate means 
of bringing this assistance to him. The idea of a governor', 
cabinet or council seems to have originated in the need of this 
co-operation. It is worthy of remark that from the time the 
original colonial governor's council gave place to the state senate 
with entirely different functions there had been no attempt to 
form a body of advisers for the governor prior to the use. of the 
recent idea of a governor's cabinet. 

According to the report of the efficiency engineers employed 
by the Iowa committee on retrenchment and reform, the director 
general of each of the seven executive departments should be a 
member of an "executive council." The governor should be 
chairman of this council. This should replace the existing execu
tive council made up of the elected officers of the administration. 
The later report of the committee on retrenchment and reform, 
while it reduced the number of administrative departments to 
three, retained the idea of a governor's council. "Instead of each 
department being left to pursue its own course wholly or sub
stantially independent of all other departments, all would be 
welded in co-ordinate activity, minor department heads under 
the great department leader, the three department leaders 
laboring together, and all in co-operation with the governor aa 
supreme head, becoming, in fact, the cabinet of the governor and 
responsible for his policies." (Preliminary P.eport of the Com
mittee on Retrenchment and P.efonn.) 

Under the plan of the Minnesota commission, the directon or 
the Bill: administrative departments" will constitute a governor's 

s. 
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-cabinet similar to the cabinet of the President of the United 
:States. The administration thus becomes a unit." (Preliminary 
Report,pp. 10, 11.) There is no mention of a governor's cabinet 
in the proposed bill issued as the final report of the Minnesota 
-commission. It may be assumed that it was the intention of the 
-commission to give such a cabinet no legal existence but leave it 
to custom and the initiative of the governor . 

.8up6l'lliBion oj Financs-The Auditor 
Three requirements seem to be necessary to the office of auditor 

.or comptroller in the opinion of most of the c.ommissions: 

1. Independence of the auditor 
2. Freedom from all duties except those of auditing the, 

receipts and expenditures of the state treasury 
3. Adequate methods of accounting 

Independence oj Ike Audilor:-The necessity for independenec 
"in the auditor is emphasiled in the Illinois staff report as 
Jollows: 

.. ThIa official is elected by popular ...,te in aU of tho otatoo ...... pt New 
J .... y and Tenn_,' w!we he is ohoeen by tho legislature. His term in 
moot cae .. coneoponda witb that of tbe .tata treaaww; and like that 
official tbia is 8Om.tim .. for .. aborter period than the governor; but in a 
few.tatoo tho auditor baa .. Ion.,.. term than tho treaaurer, ae in lllinois, 
Minnesota and Ohio (four yeare/; ~d Pennaylvania (tbree yeare). Th_ 
f .. to .. aerve to empbaeiae the mdependence of tho nfIi .. from the chief 
exeoutive hut Done of tha .tatoo have ~aeed tho pooitiOD on the baeia of 
judicial tenure, ... are moot of tho auditing nfliciala in Great Britain, and 
moot of tbe countri .. of continental Europe." (J. A. Fairlie, in Report 
of tho Eonnomy and Efficienoy Commieaion, p. 148.) 

Duti81 oj the Audilor:-Many recommendations are made for 
_ alteration in the nuDiber and nature of duties imposed upon 
the auditor. In Iowa it is recommended that he retain only the 
-accounting functions. In Minnesota .. the auditor shall be the 
ohief accounting and auditing officer of the state. He shall see 
to it that all laws relating to the finances of the state are enforced. 
He shall verify the correctnees and validity of all financial claims 
against the state and of all financial obligations to the state. He 
.shall see to it that all expenditures and obligations of the state 
are within the appropriations available and are charged to the 
proper accounts. He shall conduct all financial transactions of 
the state with its counties. He shall cheek all receipte and all 
expenditures and disbursements of the state. No expenditure or 
disbursement of state moneys shall be made except on warrant 

''lbe auditor ill aIao ....... by tho General ~bIy in V"1rJ!iniL 
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of the auditor. . • . All powers and duties conferred by law 
on the public examiner shall devolve upon the auditor." (Final 
Report of the Efficiency and Economy Commission, pp. i4, 15.) 

In Illinois, he should, according to the committee, retain hie 
existing functions and extend his work ovef the Iluditing of all 
state officia1s and in addition should have power of auditing the 
accounts of all county officials. (Final Report, p. 36.) 

In dealing with the duties of the auditor general of Pennsyl
vania, the efficiency and economy commission says that while 
the auditor general has the ordinary powers of examining the 
accounts of the state he, with the treasurer, has been vested 
with the authority to assess and collect taxes. "The corporatp 

,taxes collected by this state comprise 60 per cent of the state', 
revenue. The centralizing of these assessing, collecting .and 
auditing duties in the auditor general and the state treasurer 
places them in the anomalous position of assessing and collect
ing the state's revenues, disbursing them, and then aUditing the 
assessments and disbursements made and authorized by them
selves. Centralization of authority seems to have been carried 
to extremes in this matter. • . • When the vast amount of 
work entailed by the discharge of these duties is considered, it is 
apparent that no man can discharge them with the highest 
efficiency. We therefore recommend:-that a commission be 
created to be known as the state tax commission, composed of 
three persons, one to be appointed by the governor, one by the 
auditor general and one by the state treasurer and that the asses&

ing and collecting of allstate taxes be transferred from the auditor 
general and state treasurer to the tax commission." (Report of 
the Economy and Efficiency Commission, p. 15.) 

Uniform Auounting:-As has been mentioned in a preceding 
chapter, one of the duties imposed upon the Wisconsin .tate 
board of public affairs was to install uniform cost and accounting 
systems in state departments and institutions. An investigation 
was therefore made of departmental and institutional accounts, 
accounting records, cost systems and reports. The resuJt.! of the 
investigation were set forth in a report together with criticisms of 
existing methods and recommendations for remedying the same. 
Among the latter is a uniform plan for state accounting for the 
departments of administration. The system has been installed 
in more than a score of institutions and departments of the state. 
The uniform plan designed by the board is thus described in their 
"General Report": 
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The uniform ..... untin plan designed b this board placed • IVy 
importance upon the four following phases :l st&u. ..... unting anr.::;,n
ins: 
... A .... unte and zeeorda which will oummtly and aeeurately record faclB 

relative to ...to; liabiliti .... revenueo and ditures. 
b. Aooounte and reoorda which will currently .::."J":.urate1y show ""pa

rate1y the coet of operation, coeta of property J:epIIin and ~ 
tureo for permanent propertf-' 

o. A .... unte and recorda which will currently and aeeurately record faclB 

~a':e:~=-!::'3"'..~.:t. 'b~-==~~:: = 
deocribed under (a) ... d (b) will show to what extent eatimau.d 
_ .... have been reaJioed and to what extent appropriations have 
been used. 

d. Regular and prompt raperte which will make available to ofli ..... and 
to the publio the information reoordod in the ..... unte above de-
ooribed. Such reporte must alao .. t forth, by ......... of non-tec1mioal 
otatiati.. the aooomp1iohmonte of ....b department or aotivitf of 

• st&u. 10 that .... ullll _urad may he oompared with coeta to pIOIluce 
IWlh noullll. 

The board in prosecuting its plan of installing new ac
counting aystema recognised the fact that if the proposed 
syatema were to be installed under circumstances that would 
reasonably insure their success, it would be necessary to make 
the procellll of inatallation an evolutionary one. It was believed 
that the state employes concerned in the operation of the ac
counting syatems, would have to adapt themselves to the many 
radioal ohanges in accounts and accounting procedure, step by 
step. 

It was recommended that the inatallation of new accounting 
aystema, based on the uniform plan of classification, be inatalled 
in the remaining departments and institutions as fast as possible. 
The new plan contemplated that the secretary of state should 
maintain proper controlling accounts over all departmental and 
institutional accounting records. It was particularly urged, 
therefore, that as BOOn as possible a completely new system of 
accounts and accounting procedure be adopted by the depart
ment of state 80 as to centralise and co-ordinate all of the ac
counting activities of the various state departments. 

The New York state commissioner of efficiency and economy 
had the power, as ia mentioned in a preceding chapter, to compel 
other departments 'to keep all their accounts and books in the 
manner he preecribed. This resulted from the clause in the law 
authorising him to "require" the departments to furnish upon 
forms preecribed by him "all such detailed information touching 
the business, accounts, affairs, and adminiatration • • • as 
he may demand, and it ia hereby made the duty of all the officers 

to furnish such information ill IUCA f-''' In other 
S'I 
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words, the commissioner might set up new forms of accounts 
throughout the state and require the departments to furnish 
the reports on these new forms to him, and, either the depart
ments would he obliged to keep their accounts in the old way as 
well as the new or else, in order to prevent duplication of work, 
they would be obliged for convenience to alter their methods to 
conform to the new system. This power was never imposed to 
that extent, but the effect of its existence was inetrumental in 
securing the insta1lation of a new syetem of accounts and uniform 
methods of bookkeeping and reporting in the etate inetitutions. 

The Illinois inyeetigations included a etudy of "The Accounts 
of the State of Illinois," by George E. Frazer and of " Accounting 
Adminietration for Correctional Inetitutions" by Spurgeon Bell. 
Both of these etudies are printed as appendices to the report of 
the committee. In addition to a detailed etatement of present 
accounting methods these studies set forth a number of recom
mendations which are referred to in the eommittee'8 report as 
follows: 

"In addition to the ~ to OIItablish the odmiuiatratiTe maebinerr 
and authority for an adeq~te • of public .....,unting in the -. 
the Committee has had a epeciaI report on the ~ .....,unt-
ing methods, a general . for an """"""ting system, and a detailed 
claeei6cation of .....,unte for the penal institutions of the State, &8 an 
iIlUlltration of the geuera1 plan. • • . Special attention io directed to 
them &8 examplee of what is Deeded to provide aatiofadory public ac
counts. The geuera1 baeia for an accounting system cello attentiou to the 
requirements which should he met by an adequate accounting system, to 
he formulated under the direction of the prop.-Ilinance commiallOn; 
and the claeailication of accounte for the "penal institutions, which .... 
been based on a compreheoam! wryer of the present accounts and buoi
DellI methode of these institutio"", io m .... h detail &8 to be available for 
the uae of the propooed BoII<d of Prison AdminiaUation, at indeed of the 
I!Xisting bMroS of oommiaaio __ and " (lIliooio Report of the 
Efficiency and Economy Committee, :.'38.rtt io furtheF reOOmmended 
that the auditor be given the power of auditing the accounte of all _ 
and county otIicialo. 

The Minnesota rePort states that "the auditor sball eetablish 
and enforce uniform accounting systemB throughout the state." 

The following extract from the report of the Pennsylvania 
commission indicates the recommendation made by them as to 
state accounting: 

"While the moneyII of the Commonwealth ... ""J"'I'ded by many 

I>eparimente, B .......... and CommiMio=' Commiooion _ no .-... whX the ............,. accounting and boo . obouId _ be ....u. 01 a 
nniform system. In many DeJ-tmente ... the accounting eyetem io 
eerried OD npon _large ocaIe, it io ftl')'eompliclded. Thio io the ~ 01 
patching old oy1Item8 wben new ones .houId have been inll'odueed. 

"We, therefore, recommend that ~ be enacted .......uu.: _ Com
miaaion, coneioting 01 the B~ Commieoner, the Anditor G-u 
and the State ~. to iDTeoIipte -w.a and booIdo.ees>inI: 

liS 
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.yatelDll and to adopt ODe that can be used in aU nepartmento of the State 
Government." (Report, p. 6.) • 

The first recommendation made in the report of the Alabama 
legislative investigating committee is a straightforward demand 
1 hat the "most competent certified accountant that can be 
obtained" be employed to "put the State of Alabama upon a 
busineBB basis at once." This expert should install a modern, 
simplified system of accounting for all state departments and in 
all other offices which handle state funds and are subject to state 
supervision. It was recommended that the legislature appro
priate the sum of $4,500 for this purpose. 

The Colorado survey report provided for tHe abolition of an 
existing state auditing board which has part of the powers of 
auditing the accounts of the state departmente. The functions 
performed by this board should, in the opinion of the investiga
tors, be vested in the auditor. The report contained a very 
detailed description of the existing methods of accounting and 
made sweeping recommllndations for changes in accounting 
methods. The main purpose of the changes seemed to be the 
centralisation of the entire accounting system of the state, in 
the auditor's department. (Summary of Findings, pp. 10-15.) 

The Kansas committee suggested that" a universal system of 
accounting" be provided by legislative acts. 

Taz Adminiawalicm 
The subject of tax administration has received a vast amount 

of specialiled attention in the American states. It is not to be 
thought, therefore, that the efficiency and economy commissions 
have considered it within their scope to enter into the field of 
taxation with a view to giving it adequate attention. In only 
one of the investigations has the subject been given noteworthy 
study. The Colorado committee engaged the services of specia.1 
investigators in the field of taxation with the general results 
noted below. Four of the other commissions gave incidental 
attention to the problem of tax administration and suggested 
some change in existing methods. 

In the second report of the New Jersey commission the results 
of an examination of the administration of taxation were set 
forth. It was shown that the state board of .-»ra and the 
state board for the equaliaation of taxes were performing services 
which could, in the opinion of the committee, be more readily 
performed by one board. It was therefore recommended that 
the two be consolidated into a new board of five members. While 
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no suggestion of. the duties to be performed by the new board 
was made, the commission probably intended it to 888ume the 
entire functional activity of the two existing boards. 

The Illinois committee stated in its report that the existing 
arrangements for the 888es8ment of property for taxation were 
notoriously inefficient and unfair; the collection of public reve
nues was lax and the cost of collection unequ,". The finance 
commission proposed and described elsewhere should include a 
tax commissioner and a revenue commissioner; the former to 
exercise supervision over local 888essors, make original 888ess
ments of the properties of corporations, 888Ociations, railroads, 
and other public utilities, subject to review by the finance com-

, mission; the latter to control the administration of the inherit
ance tax and automobile licenses. Some recommendations were 
also made concerning local administration of taxation. 

The Pennsylvania commission recommendecl the creation of a 
tax commission composed of three persons, one to be appointed 
by the governor, one by the auditor general, and one by the state 
treasurer. The assessing and collecting of all state taxes should 
be transferred from the auditor general and the state treasurer 
to this tax commission. 

The Minnesota commission recommended the creation of the 
board of taxation consisting of three members to be appointed 
by the governor for two years, the duties of this board to include 
supervision over the _ment and equalization of taxes. All 
duties under existing laws vested in other officers should be trana
ferred to this board, it was stated, except that the attorney
general should retain his right to bring and maintain actions at 
law in tax questions. 

The whole administration of taxation and revenue in Co1orado 
was at the direction of the survey committee of state alfaire 
studied and reported on by Professors Seligman and Haig. This 
report has aIresdy been published by the committee and a 1!Ub
l!equent report recommending changes in the state tax laWB has 
been promised. 

The Kansas committee recommended one tax COIIlJJliseioner 
instead of a tax commission of three. 

The CU8lodIl of StaU FV7UU 

"The Treasurer is by law the receiver and eustodian of state 
revenues, and the disbursing officer for appropriations from state 
funds. He is p1aced under heavy bond to secure the state in case 
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of loBS. He is usually a member e:c officio of various financial 
boards, such BB boards of equalization, sinking funds and land 
funds; and 1_ frequently is a member of other e:c officio boards. 
In some states other miscellaneous duties not conneCted with 
finances are placed on the TreBBurer. 

"Reports of receipts and expenditures are made by the State 
TreBBurer to the legislature. But these are usually brief SI1JDJll&

ries, while the more detailed statements are presented by the 
Auditor or Comptroller. The TreBBurer's office in most states is 
limited to formal and ministerial functions, controlled by the 
Auditor or Comptroller. In no state does he hllve any duties or 
influence on' the appropriations or revenue laws, such BB forms 
the important work of a Finance Minister in other countries. 

"Under the earlier laws, the TreBBurer WBB BB8umed to haV& 

physical pOBSession of the state funds,-and he WBB personally 
• responsible for them; 80 that if he deposited any amounts iD 

banks he did so at his own risk. With the increase in the 
scale of financial transactions' and the accumulation of large 
balances at times, the states have either provided vaults for the 
custody of state funds, or have authorised deposits in banks." 
(Report of the Illinois Efficiency and Economy Committee 
p. 147). 

With the increBBing tendency to take from the state treBBurer 
all discretion BB to the placing of state funds and to reduce his 
activities to the mere function of accounting for them, we might 
expect a tendency among the efficiency and economy reports to 
reduce his duties still more and to make the office appointive. 
Yet the state treBBurer hBB received in these reports very little 
detailed attention except in the Illinois report above quoted. 
Specific recommendations concerning the treBBurer appear iD 
the reports of the following states: Iowa, Illinois, Minnesota. 
Colorado, and Kansas. 

The Iowa recommendation suggests that the state treBBurer 
be made a mere custodian of the state funds and that in due time 
his office be abolished and his functions transferred to other 
administrative departments. 

As is mentioned elsewhere the Illinois commit\ee makes a pI_ 
for the treBBurer in the proposed state finance commiesion. 
(Report of Efficiency and Economy Committee, pp. ~.) As 
be is a constitutionally elective officer in Illinois, be should iD 
the opinion of the committee remain custodian of state funda 
with power to deposit the same in banb. "Reports as to the 
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deposits of state funds in banks should be made and published 
from time to time." (Ibid., p. 82.) 

In the preliminary report of the Minnesota efficiency and 
economy commission one of the six great departments recom
mended is that of finance. The treasurer, an elected official, 
ahould be head thereof with duties described as follows: "Natu
rally the Treasurer remains in this plan the chief financial officer 
of the state. As such it is convenient to lay upon him certain 
executive duties. For the sake of uniformity the collection of all 
taxes is assigned to him. A purchasing bureau for office supplie8 
and the like is· placed under him, including the purchase of 
printed matter. Following the purpose of relieving the Governor 
of all administrative details, the care of the state capitol is given 
to the treasurer, a duty conformable to his custodial funetioDll" 
(p. 23). An advisory board to the department with control of 
trust funds should be composed of the governor, treasurer and 
Auditor. 

In the finaI report of the Minnesota commission a radical 
'Change is made in this proposed plan. The treasurer remaiDll 
'one of the general officers with duties defined as follows: "The 
'treasurer shall be the chief financial officer of the state. He 8haD 
be custodian of all state funds; he shall receive all moneys due 

1;he state and shall enforce their collection; he shall make all 
.disbursements. 

"Except as otherwise provided in this act, all powers and 
-duties now conferred by law on the treasurer shall continue in 
Jilin." (Final Report, p. 16.) 

The Colorado survey committee made IIOIJleWhat detailed 
'lltudy of the administration, of the duties of the treasurer, and in 
its report set forth a number of recommended changes. n
include a1teratioDll in books, records and accounts;.in meth0d8 
of receiving state funds and other moneys; in general ledger 
transactions; in funding methods; and in the time and manner 
of issuing reports. It may be noted that the powers of the treu
urer over purchases were to be transferred to the proposed eel)
Val purchasing department. 

The Kansas committee urged the passage of an act providins 
that all fees collected by any department be deposited daily and 
forthwith remitted to the state treasurer. This requi:remem _. 
intended to e1iminate the mating custom of the direct expendi
ture of fees by the department colIeeting the same. 
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TM MilceUaneoua FUndionB of tM Secrel4ry of Slate 
The aecretary of atate haa no characteriatic function which 

distinguiahea him from other omcera. Ria poaition in the state 
adminiatration since Colonial times, baa diminished in impor
tance. Ria functioDB, however, have been vaatly increaaed, until 
at the present time, it aeeme to be the practice of state legisl ..... 
tures to give to the aecretary of state whatever duties BOOm to be 
miacellaneous or unolaaaified. 

"The duties that devolve upon the secretary of atate have 
therefore become heterogeneous and complex. For example, in. 
Illinois he is keeper of the recorda, custodian of buildings and 
grounda, repairer and repleniaher of the furniture of the state. 
house, custodian of fuel and stationery for the general aasembly, 
supervisor of public printing, aupervisor of the organization of 
many olaaaes of oorporatioDB, registrar and licenaor of. automo
biles, examiner and liceDBor of ohauft'eura, sealer of weights and 
meaaures, licenaor of itinerant peddlera, recorder of trade-mark&,. 
certifier of notaries. He baa further a number of duties con
nected with state electioDB. He is in addition an a ojJicio member 
of nine boarda whose duties vary from canvaasing primaries to 
keeping in repair of the Lincoln homestead." (See Final Report. 
of Illinois Efficiency and Economy Committee, pp. 943-952.) 

The Illinois oommittee recommended that many of these 
duties be tranaferred to more appropriate departments. The 
registration of motor vehicles and the licensing of chauft'eura 
should be tranaferred to the department of finance.' The publio 
printer should take the duties of the secretary of state coo
nected with state pubiioatioDB; the superintendent of buildings 
and grounda should be appointed to take over the duties of 
secretary of state connected with the care of buildings and 
grounda; the election board should have charge of electiOllfL A 
auggestion waa made which would involve the amendment of the 
oonstitution to the extent of making the secretary of state' 
appointive, but this proposal waa not given the force of a recom
mendation. It is worthy of note, however, aa illustrative of the 
tendency of thought regarding the secretary of state and his 
functiona: 

n U \he _tary oIlItate ........ made, .. he ohould he, aD 016_ apo 
pointed by \he .... _ \he lea oI_of bio _, fUDC&iOllll could be 
oa.., by \he \ruofer '" bio cieputmeD' 01 0"- ..m- and by PriDI hill ciepAI1men' more _plete OODtroi ....... __ ten 0_ which a 
bM DOW cmIy partial OODUU- Tb.., \he ...... Wy of otate, in addi ...... '" 
bio primary fllllC'&ioD of keeper 01 remrdo, could OODtin ... bio d.w.. ill 
nWioD '" ..... """; and \he ~ 01 boaiIdiDp aDd ~ 
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ouperintendent of printing, and the civil oervice colDlDialion, could appro
pnately he attached to this department. While this would not make a 
coherent department of cloaely related functioDl, it would make a depo.rt.
ment of aome importance, umting a number of oervicea not eaaily "";go
able to other departments. 

"This plan, however, involves an amendment to the state constitution u 
to the method of selectinIJ the ..... tary of state. Under the exioting 
provisions, the concentratIon of reoponaibility can beet be aecmed by 
placing the superintendent of buildinl!/! under the proposed department 
of public worke, and by making the suj>Orintendent of printing directly 
reoponsible to the I!Overnor." (Final Report, Efficiency and Economy 
Committee, p. 952.) 

The report of the New York committee of inquiry pointed out 
that the cost of collecting the motor vehicle tax by the secretary 
of state was ex~ive. It made the recommendation that the col
lection of this tax should be a duty of the highway department. 

The Minnesota commission recommended that the secretary 
of state be "no longer required to keep an eye on ditch contracts, 
or to do other things inconsistent with his duties," but be only 
"the chief recording and elective officer of the state," the word 
"elective" in this sense meaning connected with election. 

The Iowa committee stated that it would leave to the secretary 
of state only the recording part of the state's affairs. 

The Colorado report stated that the office of secretary of state 
in Colorado seems to be, "a dumping ground for activities or 
duties which cannot be placed in some other office." The main 
body of the recommendations concerning the office were con
cerned with transfering duties from the secretary of state to other 
more appropriate branches of the administration. The following 
tabulation indicates some of the changes proposed: 

... ~tion, ete., of agricultural 

b. The tabulation, ete., of statistica ..... 
lating to poor pereoDa 

co. The filing of reporta of district attar
neya 

d. The ciw'p, ...... and custody of state 

co. -rr::Z!ination, ete., of 1IJIIIen'ieo.. 
able penonal property of the state 

f. The ioouing of certifieatee of _ due, 
ete. 

State Board of Cbari&iM and 
Correctiona 

Auditor of State 



T"'A~al 
The attorney-general is usually in name the head of the 

legal department of the state government. His duties are the 
formulation of legal opinions for the various.officers and depart.
ments of the state government, and "a general responsibility for 
the enforcement of state laws.'" His power in connection with 
the first of these duties in many 8tates has been seriously limited 
by I18Bigning to the various departments legal advisors who are in 
no way 8ubject to the jurisdiction of the attorney-general. The 
second duty, that of enforcing the 8tate law through legal pro
ceedings is limited aeriously by the creatidn of prosecuting 
officers in each county, who are generally elected and in no 
effective manner subject to the direction of the 8tate attorney
general. The reports which give attention to the office have 
ohiefly directed attention to the defects above mentioned. 

In Iowa, the efficiency engineers employed by the commission 
recommended the combination of the two offices of secretary of 
8tate and attorney-general in a legal department but proposed 
no change in the duties of each. 

The Illinois committee found that the chief defect in the 
administration of the legal busineBB of the state was in the fact 
that local Pl'QS8Cuting and other public attorneys are in no way 
connected with the attomey-general's department.' All a result 
of this, no central responsibility was aBBured for legal services 
and advice given to 8tate officiala. Conflicting opinions with the 
possibility of unneceasary litigation and expense naturally Ie

aulted. The committee recommended the following solution: 
"The oommi_ beIi.-~ i~ is im __ ~ ~ tbenJ should be IIDi

formityaDd harmooy in tho 1opI ...... poriormed for tho _; ..... u..t t.bia work II&tunlly __ UDder tho oupervision of tho _~ 
pneral. At tho __ WDo tbenJ __ to be '-' for ~ ~ 
attomeya to eorIaiD depu1meDta; aDd tbenJ is DO adequate _WI 0_ 
&tate'. attomeya. It lbore("", _oda u.at aU atlomeya f ... particu
lar'-"'-ta or offi_ obould be appointed by tho atlomey-«<meraL 
with u.. approfti of tho 10-, ..... be oubi- 110 tho ouponioion <II 
tho atlomey........,u; that tho atlome1..-.1 be gi ... Iut!er _ of 
.. porrioion 0_ tho &tato'e atlomeyalD tho oe"""" cx>unliee; ~ etate .. 
attomeya be .. bjeot to romofti for .... by tho attome)'-lJ!Dllnl, wiUl 
tho approfti of tho 10_, aDd tba~ tho atlomey........,u be made 
nmovable by tho 10- for opeoified ...... " (Fiual ~ P. 70.) 

According to the repon of the Minnesota commission tha 
attomey-general should be relieved from UIe administration of 
UIe inheritance tu, from the duty of deciding when timber is ripe 
to be cut, and from passing on any but purely legal questiona. 

'llliDoia EIIicioacy aDd ~ Repon. p. 056. 
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The Pennsylvania commission disapproved of the practice of 
employing individual counsel for oertain departments, saying 
that it is both expensive and unsatisfactory. It recommended, 
therefore, the formation of a department of justice limilar to 
that of the federal government to provide all legal aervicea for 
all departments comprising the state government. In making 
this recommendation, it took advantage of an article in the con
stitution which enables the appointment of the attomey-general 
by the governor. (Report, p. 16.) 

Concentration of Purcha8i1llJ 

Practically all of the commissions considered the question of 
purchasing supplies for the various departments and institutions 
of the state government. The 1913 report of the Massachusetts 
commission on economy and efficieney stated that the c0mmis
sion had given careful attention to the question and promised a 
later special report on the subject. In passing, it mentioned the 
difficulties attending the creation of a central purchasing depart
ment and indicated briefly the magnitude of the problems in
volved. Among theBe is mentioned the need for large storage 
facilities, the determination of the amount to be purchaled and 
the elaborate system of accounting and management involved. 
The special report on purchasing promised by the commission 
had not yet appeared at the time of this writing, and the c0mmis
sion has been abolished. 

The Illinois committee found that under the existing central
ized conkol of state institutions under a board of administration, 
the purchale of supplies for the institution is concentrated in the 
board. The committee found little to criticise in the methods 
followed in the purchasiog of theBe supplies. It recommended 
that responsibility and control over printing, binding and sta
tionery supplies for the state offices be centered in a superintend
ent of printing, and that providing for fuel, light, telephone 
aervice, office furniture for state offices, should be vested in the 
superintendent of buildings. General contracts for theBe services 
and supplies should be based on competitive bids and made by 
the proposed state comptroller with the approval of the governor. 
"Lump appropriations to cover theBe contracts may be c0n

tinued; but the expenIe incurred for each department or offiee 
should also be charged to it, and included in the report of ita 
expenses." (Report, p. 39.) 
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The Minnesota commiesion provided that under the depart
ment of public domain proposed in their plan, there should be a 
bureau of buildings and purchases, under a commissioner, part 
of whose duties should be the supervision of "tbe purchase of aJl 
printing for the state and of such classes of furniture) equipment 
and supplies as the governor may designate for such offices and 
departments as the governor may direct." (Final Report, p. 24.) 
In addition, it is suggested that this commissioner should keep 
reoords of prices paid by every branch of the civil administration 
for all classes of oommodities and supplies, according to the 
specification for eaoh. Purohasing for the univtlrsity and {or the 
proposed department of publio welfare should, in the opinion of 
the oommission, be exempt from this general purchasing bureau. 

The oommission on reorganization of civil administration of 
Minnesota recommended that the existing board of control of 
state institutions be given entire oontrol of the purchasing of 
state supplies and equipment. It found that the board already 
purchased the larger part of the supplies needed by the state and 
that economy would be served if the remainder were purchased 
in the same way. In addition it suggested that the board should 
assume oontrol over the state capitol building and contraot for 
all of the state's printing. 

The Kaneas efficiency and economy oommittee approved the 
idea of a state purchasing agent but did not specify any details 
as to his powers or duties. 

The Alabama oommittee proposed tbe concentration of pur
chases for aJl departments of the state government and the oon
trol thereof in the hands of the secretary to the governor. All 
requisitions from the departments for supplies would be passed 
upon by a state board of purchasing oonsisting of the governor, 
auditor and treasurer. 

The Colorado report recommended the establishment of a 
oentral purchasing department, "to take over, wherever such 
action would be for the best interest of the state, the purchasing 
of aJl supplies and equipment for the state" (p. 46). With the 
power of purchasing should go the control over supplies kept in 
store-rooms, in departments and institutions, to prevent over
atocking. The pllJ'Chasing department should also be empowered 
to purchase supplies and equipment under the most desirable 
market condition& It was further recommended that a thorough 
standardisation of supplies should be made. 

The Pennsylvania COIIlIIlilIIion recommended the creation of a 
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board of public property to 888ume the duties of the existing 
board of commissioners of public grounds and buildinl!ll and to 
supervise the planning and erection of all public state institu
tions. In addition this board should have the duty of purchasing 
supplies and of studying the equipment needs of all state depart
mente .. in order to determine whether or not their purchase and 
distribution could be made more advantageously and more 
economically through such a centralized board." (Report of 
the Economy and Efficiency Commission, Pennsylvania, p. 14.) 

The broadest study of purchasing methods made by any of 
the commissions 'was that completed during the year 1915 by the 
New Jersey economy and efficiency commission. The result. 
thereof are set forth in the fourth annual report. 

A wide investigation was made by the committee into methode 
of purchasing in the Federal government, in a few states where 
some progress has been made in concentration of purchases and 
in a number of private corporations. The New York City 
system was especially noted, while a number of research bureaus 
were consulted. Liste of expenditures by various state institu
tions were tabulated in the report to indicate the lack of economy 
in the existing methods of purchasing by each separate depart
ment. 

The conclusions of the committee were that several conditions 
should accompany centralization of purchases: 

1. The establishment of standardization of quality for all 
supplies purchased; 

2. Real competitive bidding; 
3. Inspection of materials offered for sale and IUbsequent 

inspection of materiaI purchased. 

These safeguards, together with evidences as to the undoubted 
economy resulting from the purchase of materiaI in large quan
tities and the relieving of the authorities of the individual depart
mente and institutions from the detailed work of purchasing. 
were set forth with clearness and emphasis. 

WIth the report was submitted a bill embodying the recom
mendations of the commission for a central purchasing depart
ment. This bill provides for the establishment of a purchasing 
board consisting of the governor, the state treasurer and the 
state comptroller. Provision was also made in the bill for a pur
chasing agent to set in accordance with the direction and lUper
vWon of the board. This commission and purchasing agent in 
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co-operation with the heads of the departments, should work out 
the details of operation, .. in which they will find much to guide 
them in the experience of the present heade of state departments 
and institutions as well as in the experience of the purchasing 
~ommittee of New York City and the Federal Government." 
(Fourth Report, p. 24.) It wlis recommended that the comp
troller certify to the board as to the availability of funde for use. 

The report further stated; 
"The required oo-operation between the beads of the department. and 

iDatitutiOD8 and the Purchasing Board can only be 8teted generally in 
terme in a \egialativa act. Much, however, will depend upon the spirit 

:.rt:.;:::::t0~.!r'Tt ~~~gy!,:roc::,f:o~e~"'l~ 
element receivee oulIioient ooDSideration at the banda of the Purchaaing 
Board not only will difficulty be eJiminated, but a graater eJaaticity in • 
operation and effioiency in ......wt will be attained. 

"It __ berdly n.........,. to empbDSi.., the deoirability of atandardi
... tion of quality involving aJmoet univenalJy, in the moat efficient opera
tion of purcbeaing oyatema today, a laboratory determination of quality 
as diotiDguiahed from advertieement, tracI&m&rk or manufacturen' rep
..... tetiOD8· in .... h teate alone Jieo a proper guarantee of quali"T. This 
appli .. all ;;tong the line 'from ooaJ to spices, and by suoh inspection teste 
after delivery can the eontract requiremente be beat enforoed. 

"Of 00_, there muat he in any .... h ayatem oulIicient freedom for the 
purchua of artioleo in a nearby market by a using agenoy, either wben 
theee artiel .. are poriabahle by natura .... d therefore can only he filled 
from a nearby mar1ret, or "ben there is no advantage in price from Jarge 
oontraote by reaeon of freight ohargeo or othenriae, or as in the ease of the 
Stete Normal School, "hera ~ty, for instance, for fresh vegeteblee 
ezioto, "hich may not apply to the eame extent eleewhme. The ~ 
billty of ouch a latitude your Commiooion beIieveo it baa oovered m the 
propoeed bill, "hiIe ~ thet thia discretion mould be earefuUy 
~ in order to avoid the t-mbillty either that the .-ry stand
ards will be broken dewn by t.hie -. or that it will be ...d as a poaoi
bIe ........ of _ from tbe o~ of the Cenllal PurchaainI_ 
tom." (Fourth Report, p. 25.) 
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CHAPTER IV 

THE BUDGET 

It is significant that with two exceptions every commission 
under consideration makes some recommendations for budgetary 
reform. Io all cases except one, that of Wisconsin, the thought 
of the commissio~ seems to have turned to an executive rather 
than a legislative budget. As to the form for the presentation of 

• estimates some of the commissions have made a considerable ad
vance over existing methods. This is especially true of Wiscon
siD. The three permanent agencies all express the idea that the 
functions of an efficiency commission should include the prepara
tion of a budget. The New York department was required by 
statute to submit recommendations on appropriations. 

But beyond the preparation of the budget and its submission 
to the legislature, the reports have in moet cases not ventured COD

crete suggestions. This is evidently due to the fact that in all 
states except Colorado constitutional changes are not contem
plated. A study of the details set forth in this chapter raises & 

doubt whether the progress of real budgetary reform should be 
confined to mere attempts to seeure statutory enactments. To 
seeure & direct constitutional amendment such as that of Mary
land' is perhaps 1_ difficult than to establish through custom 
sound and complete budgetary procedure. 

The State Board of Public Affair. of WiBeonBin 
The board of public affairs of WISCOnsin has in the last two or 

three years of its existence given prio1ary attention to the com
pilation of budgets. Io performing this function it has been and 
etill is, acting as an agency of the legislature rather than of the 
governor. Wisconsin has in no sense an executive budget. 

The chief publications of the board in connection with its work 
on the budget are .. The Budget, " & monograph describing budget 
procedure in detail (prepared for the board by S. Gale Lowrie); 
and the budgets for 1913, 1915 and 1917. 

1"The Goodnow commiaaioD of Muylaod ill 110& eoooidered in tbio buIIetiD_ 
iboleCOlll1DeJ1dal ... were eoDfiDed to the budpt. See MUJrICIP .... RDUKB, 
No.80. 
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In 1913 and 1915 the hoard merely collected and edited esti
mates of both receipts and disbursements. The entire body of 
estimates thus compiled was published in a single volume and 
submitted to the legislature. The policy of the board up to 1915 
is thus described in its general report of that year: 

"The prinoipal ofli ... of the budget are to p.-nt to thelegia\atll!8 the 
following information: 
(a) Department&! and inetitutionaJ exponditll!8S and revenuoo in cIaoei

lied detail for the three preoeding fiscal ye .... 
(b) Digeot of all appropriation Iawe 
(a) Department&!aiui motitutional eetimatoo and requeeto for approprie.

tioDO for the next .uooeeding biennial period, together with oetimatee 
of revenuoo for tho oamo period. • 

"Tho board in tho prep ..... tion of the budget, can be rooponeible for 
(a) and (b) o;;Iy, i.e./. for tho aoourao)' of the biotory of expondituroo and 
tho aaauracy of the digeot of appropnation laws. All requeeto for appro- , 
priatiODO oome under (a) and are made by department&! heado or the heado 
of inltitUtiODO. Although th_ oetimatee are _nted to tho legiolatll!8 
in the form prepared by. the board, th_ requooto for appropriatioDO are 
in no way referred to thia board, nor are theee requeeto ooneidorod, oon
trolled, approved or dieap~ved by tho board of publia affaire. 

"The legialatll!8 in proVlding for the preparation of a budget reeognised 
tho inluflioienay of aoourate dota ne~ for tho legialature to carefully 
plan the futll!8 upanoion or oontraotion of otate ... tivitioo and a definite 
Iieoal nolia)' under whiah the otate'. affaire .hould be operated. That 
heretolare ,noufIioient and inadequate data wore available is an undioputed 
fact. The budget, thorofore, ... dooigned by thiB board, is a report oom
piled and ..... mbled by tho board of publia &!faire and tranmnitted to the 
Iogialatll!8. By meano of thia report and firot hand inveotigatiODO by the 
legiolatll!8, it will he pooaible for the IoJliBlature to work out a oom~lete 
definite working budget and &aoal plan for ... uooeeding biennial period" 
(p.21). 

A dilTerent polioy was adopted in preparing the 1917 budget, 
The departmental estimates were reviewed both by field exami
nations and hearings before the board. On this basis the board 
prepared recommendations which were transmitted to the legisla
ture in the form of a budget. 

Til. Commi83ion on Economll and E.fIiciemII oj Mauadr.-u. 
In the act oreating the Maseaohlisetts commission on economy 

and efficiency it was provided that every department of the ad
ministration should submit yearly to the auditor statements of 
the estimates for the ensuing year, the proposed appropriation 
for the current year and the reasons for increases where such were 
desired. These should be compiled, published in one documen' 
and submitted to the governor, the general. court and the com
mission on economy and efficiency. It was made the duty of the 
commiesion Bubeequently to examine the estimates and re~ 
thereupon to the general. court with recommendations both for 
appropriations and for raising revenue. . 
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In addition to this, which was intended as a temporary improve 
ment in methods of making appropriations, the statute provide, 
that" it shall be the duty of the commission to • . • Itud' 
into the possibility of promoting greater economy and ellicien~ 
and utility in the transaction of the business of tbe common 
wealth . . . by the substitution of the budget meth~ 
of appropriating money . . . and it shall report thereol 
• • . to the governor and council and to the general cour 
if it is in session." (Acts and Resolves, Massachusetts, 1912 
p. BOO.) 

While the cominission during the four years of its existenc. 
complied yearly with the first of these provisions it was not unti 

• the month preceding its abolition in 1916 that the pIan of budge! 
procedure was completed and published. On April 29, 1916, th. 
commission submitted to the governor and the general court I 

report on state revenues and loans. The preIiminary step 
toward the establishment of a budget system were set forth. 
Attention was caJJed to the fact that a large amount of the statE 
revenue was being spent without being appropriated. The re
port urged that this practice be stopped. Such an improvemenl 
should be the first step toward the formation of a budget system. 

Shortly after this the commission submitted to the governor, 
council and general court a "Report on Budget Procedure." 
(Published as House Document, No. 2288.) 

The report begins with an admirable statement of the essentiaJI 
of a proper budget system, and sets forth as follows what the 
adoption of a budget system by the state would involve: "The 
adoption of such a system in this State would involve a number 
of important changes, such as the centralization in the Governor 
of control over departments and boards; the lengthening of the 
Governor's term; the inclusion of all revenue and loan trans
actions within the budget system; provisions for all estimates of 
expenditures and of revenues to be submitted to the Governor, 
with further provisions for giving him adequate facilities for the 
investigation of estimates and the preparation of a budget for 
submission to the Legislature; provisions for 80 restricting the 
I.egislature that it could not increase but could only allow or II&
erease the Governor's budget unless it provided additional rev
enue for its propoeed inerease in expenditures; full publicity in 
all stages of budget making; and provisions for placing responsi
bility for past results as well as for the submission of a new bud
get." (Report on Budget Procedure, No. 2288, May '1:1, 1916.) 
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Such readjustments, the commission believed, would involve 
constitutional amendment and "the raising of questions on which 
there is as yet a great diversity of opinion. " 

A plan was therefore recommended which would vastly im
prove. present procedure but would involve only cQanges in 
statutes and legislative rules. The recommendations made for 
immediate change may be summarimed as follows: 

1. The legislature mould require that all bills, resolves and petitions for 

:::t~~tif~: ':!::i=~h~ !n= ~~~:i:~:!~U80 ofre)lle-
2. That the commission on economy and efficiency mould tabulate all 

eetimatee and requeeto and mould investigate and report to the governor 
upon all eetimatee and requeete. 

8. That the go""mor aubmit to the ~eraI court, not later than the 
first week in Februarl', a budget containing all eetimatee and requeete, 
with hie recommendatione·ae to the amounto which mould be raised by a 
.tato tax and by loano. 

4. That a aing\e appropriation biD be enacted for each department'. 

exr.'!r.:'~t appropriatione be made, ea far ea possible, in the order followed 
in p ..... nting the eetimatee in the 'S'=~r'a budl!"t. 

6. That definite budl!"t daY.!' be . ted by thel!"neral court for con-
eideration of appropriation bills. 

7. That al'propr.ation .. to be drawn in auob a form ae wiD afford means 
for an elfecti"" control 0_ the expenditure of appropriations. 

8. That definite atandarda be followed in the drafting of appropriation 
_eaurea in order that a OCIlIIiatent and elfecti"" ayatem for the granting 
of appropriations be insured. 

The commission submitted with the report a somewhat de
tailed statement and criticism of existing methods of appropria
tion. It included also as an appendix a draft of an act covering 
the recommendations made. 

The Deparlmer&t of E.ffici8f&C!l and Economll 0/ N(JIJ) York 

Immediately after the appointment of the commissioner, the 
department turned its attention to appropriations. The com
missioner and the men that he first appointed had served on the 
governor's committee of inquiry and they carried through the 
work of the committee involving the appropriation bills passed 
by the legislature. At the cloee of the session of the legislature 
the governor referred all of the appropriation bills to the depart
ment, and reports were made to him recommending either ap
proval or veto on bills and items, the commissioner holding heal'
ings for the governor and reporting his recommendations. The 
report of the department which was incorporated in the "Budget 
Report of 19If," states that 131 such recommendations were 
made, in addition to the detailed inquiries into items in the gen
eral appropriation bills. Th_ reports to the governor were 
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never published, and while the state records show here and there 
that the governor was guided by the commissioner, no summary 
of the number of recommendations followed or rejected by the 
governor was made public. The legislature held an extra BeBBion 
in the fall of 1913, following the impeachment of the governor and 
five special appropriation bills were prepared by the department 
and enacted into law. In the fall of 1913 the department began 
the study of the requests from departments for appropriations to 
be made by the legislature of 1914. The department co-operated 
with the comptroller in obtaining the tabulation of requests which 
the comptroller, 'under another law, was also required to collect, 
and then proceeded to obtain statements of reasons from the d&
partment for making the requests. Particular emphasis was 
placed upon the analysis of requests for "lump sum" appropria
tions, in order to ascertain what the department heads intended 
to do with the money. During December a number of hearings, 
covering all of the important departments, were held by the state 
board of estimate, and the commissioner, as secretary, conducted 
the examination of the department heads at the hearings. It 
was planned that the board of estimate should submit a report 
recommending the amounts of appropriations to be made, but 
this plan was abandoned, owing partly to the unwillingness of 
the chairman of the senate finance committee to agree to anything 
of the kind in advance of action by his committee and partly to 
the fact that the assembly had changed its political complexion 
and was in the hands of the "opposition." The governor ap
peared unwilling to work with the speaker of the assembly on a 
committee to frame appropriations. 

With the opening of the legislative BeBBion of 1914, began much 
political maneuvering with the subject of appropriations as the 
main issue. The governor and a majority of the senate were 
Democrats; the assembly majority was Republican. The as
sembly majority leaders professed their intention of abolishing or 
"starving out" the department of efficiency and economy and the 
state fire marshal, both of which offices had been created by the 
p}eCeding legislature. They alleged that the departments were 
Created solely for political patronage and were otherwise useJese. 
The chairman of the ways and means committee of the assembly, 
nevertheless, made use of the department to revise and correct 
his draft of the appropriation bill as to form and legal p~Jogy. 
The assembly leaders rushed through an appropriation bill omit
ting entire departments and activities of the government and lent 
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the bill to the senate for concurrence. The debate on the bill in 
the &8semb!y occupied leBS than two hours and it W&8 p&88ed on 
March 12, 1914. The senate refused to concur in the bill an'll 
after much bickering, the legislature adjourned Bine die in a dead
lock between the two houses without p&88ing any general appro
priations for the support of government. On March 16, before 
the adjournment, the "Budget Report of the Department of 
Efficiency and Economy of 1914" was issued. This contained a 
close itemization of requests for appropriations, recommendations 
to reduce amounts by nearly $6,000,000 below the requests, and 
a detailed form of appropriation bill which was followed in the 
appropriation bill that W&8 enacted at a special session. The 
appropriation bill recom!Ilended by the department W&8 more 
closely itemized than any that had been passed by the legislature 
up to that time. Subsequent experience caused the commissioner 
to modify somewhat his recommendations for such dr&8tic itemi
lation &8 W&8 framed in 1914. At the special session of the legis
lature the senats yielded to the &88embly and agreed that no ap
propriation should be included for the department of efficiency 
and economy for the fiscal year 1914-1915. The general appro
priation bill W&8 then passed by both houses. The compromise 
W&8 publicly stated to be b&8ed on the theory that if the Republi
cans carried the state election that fall, the department would be 
abolished anyway, whereas if the Democrats were succeesful, the 
department could obtain a special appropriation immediately 
after the legislature met in January and could live in the mean
time on the balance o~the appropriation that W&8 carried over 
from 1913. 

In preparation for the session of 1915, the department of effi
ciency and economy .made more elaborate studies than before of 
the amounts requested, the work program and the actual needs 
of the departments and institutions as observed by examinations 
made in the field. The results of this work were incorporated in 
Volume 1 of the Report of the Department which W&8 issued in 
January, 1915. This volume contained an estimate of the rev
enues of the state, a statement of financial condition based on the 
comptroller's statement, the requests for appropriations with 8%

planations of work program and the amounts as recommended 
by the department. The volume W&8 submitted to a meeting of 
the board of estimate called by the newly elected governor early 
in January, and W&8 then transmitted to the legislature. The 
aovernor, at the meeting, stated that he recognUed the u1ue of 
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this work, but he advocated the abolition of the department in 
message to the legislature. The department was preparing r. 
commendations for a sweeping change in the organization of th 
state government and for a budget system at the time it ws 
aboliBhed. It was intended to submit these recommendatio~ 
to the constitutional convention of 1915, as mentioned in MUNI 
CIPAL RESEARCH, No. 63. A comparison of the aetB of appropril 
tion of 1915 with the recommendations of the department show 
that despite political differences, the legislature followed largel, 
the recommendations of the report both as to form and amoun1 
but particularly lIB to form.' 

The Committee on Retremhmenl and Ref- of Iuwa 
The committee on retrenchment and reform of Iowa recom 

mended that the head of every division of the state governmen 
make a careful statement of the needs of his department for th 
biennial period showing in parallel columns the amount grante. 
for the same purposes during the preceding period with comment 
as to its sufficiency or inadequacy for the use made thereof. Th 
department head of each of the three proposed department 
should summarize and compile these reports and submit the saml 
to the governor. The governor should use these reports in mak 
ing np the entire state budget and submit the same to the legiala 
ture. It' was suggested further that the governor might supple 
ment the information thus reoeived from the department headl 
by his own investigations. "By this method the legialature IDAl 
see at a glance what is required to continue the state's busiDe811 
the demands of every part of the state's busiDe8II will be IIUIdI 
public, and men of the clase who fill these responsible ofIiees wi! 
hesitate w endorse unreasonable expenditures." (Recommend 
ations, p. 14.) 

The EJfieiencg and Etxmmny CommiUee of IUinm. 
The recommendations of the Illinois committee, hued u~ 

the comprehensive study of state finances made by ProfeB8Ol 
Fairlie, included a complete centralization of the administratioo 
of the state finances. In the proposed finance department the 
governing power should be a state finance eommiseion, to eon
sist of a state comptroller, a tax CCJIIlIIIisBioner, and a revenue 
conunissioDel' all three w be appointed by the governor, with the 
advice and eonsent of the aenate, and w include also the existing 
~ ... _ of ~_ -'" 00DD0eted with badpIary ~are 
ill New YadE, EO MUJIICIP .... __ N ... 72 aDd 86. 
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oonstitutional financial officers, the auditor and the treasurer • 
.. This form of organization is proposed so as to embrace the con
stitutional officers in the general system; while by this method 
there is also given recognition to the opinion,. held by some, that 
the final authority in such matters should not be entirely in the 
hands of appointive officers." (Report of the Efficiency and 
Economy Committee, p. 36.) This finance committee should 
exercise large powers in determining rules, regulations, forms, in
structions and systems of accounts; in deciding appeals and re
viewing original assessments. It assumes the powers of the 
several boards of tax levY and equalization wblch would under 
the proposal be abolished. 

Each member of the -commission, according to the report,. 
should have a special field of work connected with finance. The 
state oomptroller should be chairman of the commission and have. 
charge of the preparation of the budget of revenues and expendj,. 
tures for submission to the governor, with 8upervision of salaries
and other expenditures, with the preparation and installation of 
accounts, and with inquiries in the busin888 methods of 8tate 
offices and institutions. 

The tax oommissioner 8hould exercise 8upervision over local 
&B8888Ors and make original &88888ment of railway property, and
the property of other publio utilities, 8ubject to review by the 
finance commission. 

The revenue oommissioner should have charge of the inheri
tance tax and the granting of automobile lioenses. 

The auditor of public accounts and the state treasurer should 
continue in the main their existing functions, the auditor because 
of his election would be able to exercise that independence of the 
departments whose accounts he audits, wbile the u-easurer w.Quld 
remain a mere oustodian of the funds of the state. 

Aa has been mentioned above provision was made in the 
plan of 8tate financial administration for a 8tate budget by 
creating the office of comptroller whose duty should be the pre
paration of a state budget and the 8Ubmission of the same to the 
governor. 

Aa to the general need fOl' a state budget formulated in a scien
tifio manner the repoJ't states: .. The State Constitution, in Ar
ticle V, paragraph 7, provides that the Governor at the commence
ment of each regular eession of the General Assembly shall 'pre
eent estimates of the amount of money required to he raised by 
taxation for all purpoees.' So .far as your Committee is aware, 
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no Governor bas heretofore ever complied with this important 
constitutional duty. • • • 

"In the opinion of the Committee, the constitutional provision 
referred to above contemplates that the Governor 8hall present 
to the General Assembly a detailed budget of appropriation8 rec
ommended by him for the ensuing biennium, together with an es
timate of the revenues of the state from 80urCes other than direct 
taxation during the biennium, and a statement as to the amount 
to be met by taxation. The careful preparation of 8Uch a budget 
would be a potent factor in securing economy and efficiency 
throughout the executive departments. But to make this poll

sible requires not only new methods of preparing and analyzing 
estimates, but also extensive reorganiliation and consolidation of 
the executive departments, 80 that the estimates from each group 
of related services may be based on adequate consideration by 
competent officials." (Report of the Efficiency and Economy 
Committee, Illinois, pp. 22-23, 1915.) 

It was expressly stated that the budget contemplated by the 
committee in its reeommendations would not be a mere statement 
of estimates but 8hould include the complete plans of raising rev
enues to meet the proposed expenditures: "In the judgment of 
the Efficiency and Economy Committee, a satisfaetory budget 
statement 8hould include a classified analysis of revenues as well 
as proposed expenditures, which 8hould be 8Ubjected to close 
scrutiny by competent and responsible officials charged with 
authority in the administration of the state finances, and 
8Ubmitted to the general assembly with the definite recommenda
tions of the governor." (Report, p. 34.) 

It was predicted by the committee that the careful compilation 
of the state budget by the comptroller and the 8Ubsequent as-
8UlDption of responsibility by the governor would bring about a 
eondition which would compel the legislsture to hesitate before 
it increased the amounts requested. 

TM EjJiciency ond Eetmtnnfl Cummi8Bion of Minnaota 

The outstanding fset in the budgetary recommendations of the 
Minnesota commission is the proposed direet and intimate rela
tion between the centralization of administration and the estab
lisllJnef\t of real budgetary procedure. The entire plan recom
mended by the commission rests upon the &8BUIIIption that the 
state administrative machinery be centralised and made respon
sible. According to Dr. Durand. the plan of the commission 
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embodied little that is new but WIIB largely based upon the 
recommendations of President Taft's efficiency and economy 
oommission. 

It was recommended that all funds expended be appropriated 
biennially by the legislaturej the only exceptions being: 

"The revenues of various land funds of the state, assigned to 
eduoational purposesj 

"The revenues of trust funds and federal grantsj· 
"The proceeds of mill taxes j 
"The prison revolving fund." (Preliminary Report, p. 18.) 

The practioe of continuing revenues and of the use of fees or 
other revenues to cover expenditures for eertain services were 
oondemned. 

Statements of estimates should contain verY extended informa
tion for the UBB of the legislature. It was made clear that the 
exhibit of needs should be itemised more completely than the 
appropriation bill, should indicate how the money required was 
proposed to be divided among salaries, by grades, supplies of each 
kind, traveling expenses, permanent improvements and the like. 
The bill provided that the following information be included in 
every statement of estimates: 

"EftI'Y eotimate ohould ohow ill PKB1IoI 001_: 
N ...... of item 
Citat.ion to otatutes authorWna tho ..n .. or fixing particular items 
Appropriat.ioD8 for each,..... oJ the OUlNllt biennium 
The actual _elitureo aDd ... tioipatod expenditureo durina .... ,..... 

of the OUlNllt biennium 
A_II needed for .... ,..... of tho oomiD& biennium 
ExpIaDati ..... of iIl_ or ~ 
Eet.imatod ... __ or ""';nll iIl..........tion with .... ..nco. 

u oball ~ .... tiDe of work or activity aDd oball ~ at 
.... tbe foIIOW1lll ~ of expenditureo: (1) &Iarioaj (2) P .......... , 
impro_II aDd equipment; (3) All othw __ ' (FiDaI Bepon, 
pp.~) 

Estimates thus prepared should be submitted by the authori
ties in charge of each bureau or institution to the director of the 
department. The directore should then study carefully these 
estimates, confer with the 8ubordinates immediately concerned 
in order more definitely to determine the relative urgency of the 
requested appropriations, and revise the estimates from the 
standpoint of general departmental needs. 

The departmental estimates thus prepared should be sub
mitted to the governor whose duties of investigation and revision 
should resemble those of the departmental chiefs. In this ar
rangement a revising agen~y was suggested to ad in the interest 
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of the state administration at large, no other official except the 
governor presumably being able to view the budget as a whole in 
this general way. It should be remarked in passing that at this 
very point the relation of a centralized administmtion to a scien
tific budget is particularly emphasized. Only in a state admin
istmtion federalized as the Minnesota commission proposed can 
a genuinely effective revision of estimates be made. To ask a 
governor to revise in detail requests from the scores of separate 
agencies found in most states is absurd. It would seem that only 
where the estinl,ates from the minor agencies have been investi
gated by a responsible official in charge of a large field of admin
istmtion and the divisions thus reduced to a minimum, can the 
governor make proper preparation of the budget for legislative 
considemtion. 

The revision of estimates by the governor should be under
taken, said the commission, with the expected revenues and the 
resulting tax levy in view. Estimated expenditures of the judi
ciary, the legislature and the militia should be included. The 
governor should add to the revised estimates a full statement of 
the expected revenues from all sources. When the prepamtion 
of the budget is complete, it shaII forthwith be published "in 
form convenient for the legislature." The commission wisely 
suggested that a summary of the budget might be issued at the 
same time, a provision presumably made for the purpose of insur
ing very desimble publicity. To reassure those who feared that a 
budget system might diminish the just powers of the legislature, 
the statement was made that: "the preliminary study of the bud
get will relieve the legislature of much of the excessive burden of 
detail which now faIls upon it, but will in no way leseen its con
trol or its responsibility. " (Preliminary Report, p. 19.) 

No provision was made as to the method of presenting the bud
get to the legislature other than that it should be laid before each 
branch of the legislature on the first day of the &e8IIion. There 
was no provision to bring the governor into personal touch with 
the legislature. 

It was suggested by the commission that in case of the adoption 
of the plan of reorganization, committees of the legislature should 
be formed to exercise some control of measures affecting the de
partments proposed, as, a committee on welfare, a committee on 
edueation, etc. It was also BUggeSted that the appropriations 
for each of the departments be considered by the appropriate 
department committee as well as by the finance committee but 
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that to expedite a.nd simplify a.ction the fina.nce committee meet 
with ea.ch depa.rtment&l committee in turn. It W&B further sug
gested that the fina.nce committee be oomposed of members from 
ea.ch of the departmental committees. 

The recommenda.tions very clearly indica.ted that the eetimates 
.hould contain a considerable amount of detail but that the 8ame 
detail should not characterize tbe appropriation bill. The oom
misaion made some notable observations upon this subject: 
"Where every item is minutely fixed, unless there be provision 
for transfers by the executive from one item to. a.nother, the ad
ministration is not only unable to take care of unforeseen con
tingencies, but it is tempted to spend the whole of every separate 
item for the purpoee specified, even though it may not actua.lly be 
needed. Lump 8um appropriations do not nec88llarily leeeen the 
responsibility of the administration for expending money in ac
corda.nce with the purpoeee intended by the legislature. The 
estimates on which the appropriations are ba.eed should, &B &1-
rea.dy 8tated, preeent full deta.ile. The state officers should be 
required, in connection with the submission of their estimates to 
the next legislature thereafter, to state just how much W88 actu
ally spent for ea.ch item specified in the preceding estimates. The 
legislature is thus in a position to eriticise what has been done. 
Moreover, if it finds nec88ll&ry, the legislature ca.n fix items most 
minutely in the next appropriation bill. 

If The appropriation bills should be itemised at least sufficiently 
to show a separate sum fer ea.ch burea.u of the severa.l depart.
ments, each state institution, ea.ch new building or new public 
enterprise, a.nd ea.ch improvement or purcha.ee of permanent 
equipment of any importance. How much further the legisla
ture shall go in specifying items is for it to determine; doubtleee 
for lOme of the burea.us it would be well to make severa.l 8Ub
it.ema. .. (Preliminary Report, p. 20.) 

The commisaion evidently felt that it could not properly in
clude in the final report, which was a proposed bill, anything 
with regard to the practices of the legislature, but in the prelimi
nary report the legislature _ urged to adopt customs a.nd rules 
"which would make it lOmewhat more difficult for committees, 
or the legislative house as a whole to increase an item requested 
by the administration than to reduce i\. Ii should be ordained 
by custom if not by law thai no state officer or employe should 
try to ~ more for his branch of the eervice than is asked for by 
the executive. The fundamental idea of the budget aystem ill· 
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unity. It aims to avoid that pressure of separate officers and 
individuals for appropriations which has been 80 largely respon
Bible for increasing the ~urdens of taxation." (Thid., p. 20.) 

Perhaps the moat noteworthy contribution made by the Min
nesota commiaaion in its recommendations concerning the budget 
is that which concerns the allotment of funds. The statement 
made in the preliminary report concerning this follows: 

"U the policy of making appropriatiOllll in rather broad terms, by lump 
oums, .hould be adopted by the legislature, it would _be_ be deoir-
able that administrative officera should put some rea!z=' t u them-oel .... with ref nee to the amount to be spent for eaeh . J>IIl"P*. 
U they fail to To this there is danger that too much may spent in one 
clilectlOn, and that not eno~ will zemain for the work covered by the 

:l::"~'i:'!="":;:"~~~be ~~":.,~",:m~~ 
of tbe lunda available under = appropriation. This aUotment, in caae 
the total amount originallyeetimated had been appropriated by the leJ!ia1a
ture, would naturally he the same .. the detaiIa of the eetimate8 eubmitted. 
In case the total hail been reduced, the allotment would have to ~nt 
reductiona in 80me or all of the itema. The aUotmenlAl prepared by eub
ordinate offi..." would require the approval of tbe governor, and would 
then be filed with the auditor and treasurer. AIlotmenlAl thua made would 
be set up on tbe boob of tbe auditor and _, in the same manner .. 
legislative aJ>PfOpriatiOllll, .. credita to be drawn upon for the epecified 
purpooea. They oould not be overdrawn by the ....... ~ of requioi
tion. U it should be fonnd ~ to spend more for a given item than 
had been allotted, a formal order in writing would have to he made. 1'hi8 

~~;::""tbew=:'':to~~hat=d::'': !:""te.:! 
plate tnmaf ... from one appropriation of the Jegia1atme to UIOIIJ. ... 
(Preliminary Report, p. 21.) 

The commiaaion summarized its budgetary plan in the follow
ing expreesive terms: 

"The budaet syotem propooed by the Commioaion til .. provideo for 
thorough atuay of the neOda of the etate ... whole, and of eaeh brancb of 
the etate org~ by the executive and by the Iesio1a*me tbJouP com
mitteee . aystematically for that _ It provideo the fuIJoA 
_ble information for the ~ ... buia for appropriatioao. It 
gives to the Iegia1ature absolute control over the broad purpooeo of _ 
diture; and while it lea .... ..........wre fleubility in the detaiIa, it ....... 
the executive ft!8pOII8ible to the Iesio1a*me for the proper ....... of dio
czetion with reopeet to thoee detaiIo. It would make the otate' • ...-
• eingIe DDit." (Preliminary Report, p. 21.) 

T1u LegiBlatiH IntJUtigati1l{l Committee of Alabama 
The fuat item contained in the report of the legislative investi

gating committee of Alabama concerned the method of making 
appropriations for the state government. After a recital of the 
faults and the shortcomings of the existing system a eeetion of the 
constitution of the state Willi quoted which gives adequate _ 
tion for legislation establishing a budget system. This consti
iutionalsanetion has never been carried out and the recommend&-
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tions of the oommittee suggested giving vitality to it for the 
first time. 

The oommittee recommended that the state budget be oom
piled and submitted to each session of tbe legislature by the gov
ernor and that it oontain not only an estimate of what amounts 
may be neoessary for the conduot of state affairs but a suggestion 
of methods for raising the revenue neeeaaary to meet the outlay. 
A bill embodying the details W&8 submitted with the report. 
(Report of the Legislative Investigating Committee, pp. 5-7.) 

Staff Report 01 'lui Sun.retI. Committee 01 StaU Affairs 01 Colorado 

The adoption of a budget system is the central need which, in 
the opinion of the staff of the survey committee of Colorado, 
must form the basis of a general reorganization of the entire state 
financial administration. In the recommendation of a budget 
system the report went farther tha.n any of the other pla.ns in
cluded in this chapter, chiefty because it included suggestions for 
oonstitutional ohange &8 well &8 legislative action. 

In its financial procedure Colorado presents little variation 
from conditions which are common among the state governments 
and the findings and criticisms are not eesentially difl'erent from 
those of other states. The following is a summary of the criti
cisms made concerning existing fina.ncial administration: 

(a) In oompiling material for and framing the state's 
fina.ncial program the legislature is at each biennial aeesion 
aasuming .a function for the performance of whioh it baa 
neither the capacity nor the machinery 

(b) The various published reports issued by state authori
ties are of no value in presenting a comprebensive statement 
of the general fina.ncial condition of the state 

(0) The accounting system in use is inexact and unscien
tific and of little assistance in framing plana of raising rev
enue and making appropriations 

(d) There is no logical relation between the 6sca\ year aa 
fixed by law and the time fixed for 8IIIeeBing, leVYing and 
ooIlecting tuea 

(e) The existing system of providing revenues from. dif
ferent eolll'C88 and applying the revenues for various pili'
poees without first placing them in the general funds of Ule 
state results in confusion. 
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The recommendations concerning a budget may be summarized 
88 follows: 

(a) All estimates for expenditures, regardless of the sources 
from which the same may be financed together with the 
estimates of receipts of each, should be submitted by all state 
departments, boards and institutions to the budget and effi
ciency commissioner acting for the governor 

(b) These estimates should be used by the governor in 
the preparation of the state budget 

(c) In thp preparation of the budget the governor should 
be assisted by a permanent budget and efficiency commie
sioner, with the neceBBarY expert staff qualified and em
powered to make investigations into the aetivities of the 
state with the objeet of securing neceBBarY information for a 
revision of the estimates submitted 

(d) The state auditor should establish a system of account
ing and classification of expenditures in order to be in a p0si
tion to furnish to the governor and the budget commissioner 
facts needed in preparing the budget 

(e) The state auditor should moreover furnish to the gov
ernor statements of expenditures for the various aetivities of 
the state in the preceding appropriation period in order to 
furnish a basis for comparison; the auditor should aIao fur
nish an estimate of the state's revenue 

(f) The time for submitting the budget to the legislature 
should be changed from "the commencement of each ses
sion" to the fifteenth of February (the legislature of Colorado 
convenes during the first week in January) 

(g) The governor, and representatives of the executive 
departments, boards, commissions and offices designated by 
the governor to appear before the legislature, should have the 
right, and when requested by either house of the legislature, if; 
should be their duty to appear and be heard in defense or es
planation of any budget bill during the consideration thereof 

(h) The legislature should be restricted to reducing any 
item in the governor's budget for the executive branch of the 
government and not be permitted to raise any of those items 

(i) No special bill making an appropriation should be en
acted unless special provision is made to raise the revenue 
therefor 

(j) All appropriations recommended in the budget should 
be authorized by and included in one appropriation act. 
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Recommendations (a) to (e) might be put into effect by legis
lative act; recommendations (f) to (h) by constitutional amend
ment. This program provided for the most radical budgetary 
changee reoommended in any of the efficiency and economy 
reports. 

The EjJici6flC1J and EC07IOmll C ommiUee oj Kamaa 
As has been mentioned in a preceding chapter the recommenda

tions of the efficiency and economy committee of Kansas concern
ing a state budget were formulated by Senator Joseph and in
cluded in the committee report. Tbe section lelating to a state 
budget recommended ~hat the departments submit their esti
mates to the governor, following as closely as poaaible the form of 
the Wisoonsin budget. These should be printed in one docu- ' 
ment. The governor "mayor may not add his recommen
dations" to this compilation. This plan, says the report, "is 
taking no power from the legislature such as is done in many 
budgets." 

This suggestion was submitted as a plan for the current seeaion 
only. Senator Joseph added to his individual report a draft of a 
conourrent resolution "providing a state budget." This draft 
called for the submission of estimatee by all department heads to 
the governor, publio hearings 'oonducted by the governor, re
vision of eetimatee by the governor, and the submission of the 
entire plan, together with estimatee of revenues, to the legia\ature 
and administrative officials who should be heard personally. The 
IinaI propoeal was that the legislature should not alter the budget 
exoept to reduoe or strike out items. This would bring, in fao~ 
a aelf-i.mpoeed restriction upon the legia\ature. Whether Senator 
Joseph intended it to be merely the legislative registration of an 
intention not to increase items or whether it is an oversight 
which elipped into a rather hastily prepared draft is not apparent, 
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CHAPTER V 

THE ADMINISTRATION OF PUBLIC SERVICE FUNC-
TIONS . 

The most effective critics of state administration aa it is now 
generally constituted have directed a large amount of attention 
to the heterogenoous group of agencies which perform the public 
service functions of the state.' Practically every legisJative 

• session haa seen additions to the number of these agencies with a 
resultant increaae in the complexity of organization and expense 
of operation. The pressure of this growing expense upon the 
revenues of the state constituted the chief re880n for the forJJl&o 
tion of efficiency commissions and consequently the legislative 
acts which created most of them, vest them with the duty of 
investigating and recommending the improvement of the organ-' 
izatioa of these new branches of state government. Co-ordinating 
related functions, eliminating duplication of effort and central
ization of the existing agencies are the chief means suggested to 
guide the tecoinmendations of the surveys. (See the duties of 
the commissions aa set forth in the creating acts and resolutions, 
Chapter 2.) 

Accordingly the major part of the attention of practically all 
of the commissions under consideration waa given to the work 
of simplification. With the exception of the New York depart
ment of efficiency and economy and the Wieconsin state board 
of public affairs every one of the commissions included in their 
reports a number of suggestions for the reorganization of the 
public eervice agencies. And the New York commissioner made 
such recommendations, after his office waa abolished, to the 
state constitutional convention. In a few caaee this constituted 
the entire body of recommendations while in three reports at
tempts were made to reorganize the entire field of administration. 

The suggested changes usuaIly take three forms: the combina
tion of related functions, the substitution of single officials for 
commissions and boards and the increaae in the governor's power of 
appointment. The third baa been considered in another chapter. 

I For definition of the term "publie -nee f~' _ Mmnc:IP .... 
Jlzauca, No. 61, p.89. 
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Most of the investigations were limited by the terms of the 
creative a.ct, others by the amount of funds alloted and others 
by the time at the disposal of the members. Hence there is a 
wide va.riety in the recommendations made. In most cases this 
me&ns that only a few sections of the field were covered. The 
general defects found in the administration of the public service 
functions a.re summarized in this cha.pter together with the 
recommendations of those commissions which covered only a 
part of the civil administration. 

DIIFIICTS IN THill ORGANIZATION OF THill Pll'BLISl SIIIRVICII FUNC

TIONS POINTIID OUT BY THill EFFICIIIINCY AND EcONOIlY 

COIUIISSIONS 

The more recently developed part of' stata administrati ve 
ma.chinery seems to be that at which most criticism has been 
leveled in allthe recent taking of stock whioh the states ha.ve 
been doing.l 

Governors' messages, depa.rtment reports, Iegis\ative investi
gations, and politioal writers have thoroughly agreed that, in 
the multiplioity of diversified forms whioh the publio service 
agencies have aesumed, all responsibility has been lost while 
waste and inefficienoy ha.ve been everywhere present. The com
missions under oonsideration ha.ve but reinforced the opinion 
now generally held. Yet it may be profitable to enumerate 
briefly the criticisms which in many oastlII were preliminary to 
recommendations for improvement. 

The more oommon defecte in the publio service administration 
of the states investigated may roughly be grouped as follows: 

1. Multiplicity of administrative agencies, with a corre-
8ponding lack of oorre1ation, 

2. Diversity of form, 
8. Predominance of the board type, 
•. Ineffective supervision, 
II. Lack of responsibility either to the governor or the elec

torate. 

1. Mulliplicilv oJ Acfmi~ AgctICiea 
A grea' number of offioea, departments, bureaus, boards and 

commissions ha.ve accumulated in m~ ata~ AI Dew functions 
""I'S;. oopeoiaUy U. ",--.n' _ to U. 1917 ___ 01 u. ....... 
tUNO; perbapo \he _ forooful 01 whicb .. &bat 01 00_ CaP!*' 01 
Ka-a. AD utido ...........wn. &ba more impol1aDt poiDIa ....... ill U. 
-.-aw-reclill U. N .. Bopoo6Iic, MarcIl 3, 11117. 
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have been lI88IIDled, new agencies have been created by legislative 
action with little or no thought about. their proper place in the 
administration. In most cases each has been created with BJDB!I 
consideration for the proper apportionment of functions among 
agencies already exieting. The result has been overlapping of 
functions, duplication of effort, and lack of any effective 8Uper
vision. In Illinoie there were at the time of the investigation 
more than one hundred state offices, boards and conuniesions 
for administrative work provided by at.atute. "There are sep
arate boards for each of the et.ate penitentiaries and reformat.o
ries and for each of the at.ate normal achoola. There are a half a 
dozen boards dealing with agricultural agencies and about a 
ecore of separate labor agencies including four boards dealing 
with mining problema and eight free employment offices, each 
subet.antially independent of each other." (Preliminary Report, 
p.10.) 

The New Jersey report pointe out a common method of creat
ing departmente which has contributed to the aieting confusion. 
"In 1907 the et.ate organized a department of inland waterways. 
Such department ie charged with the apecific duty of constructing 
and maint.aining such additional waterways 88 might be author
ized by subsequent appropriation. When in 1911 the iegielature 
concluded that it would be wise to study the possibility of a 
ship canal, such study W88 referred, not to the department already 
exieting, but to a new commission known 88 the New Jersey 
Ship Canal Commission, which in turn, organized a departmen' 
of ite own. Every new proj~ has resulted in a new eommiesion 
80 that we now have two Washington CommissioJlll'--i)ne a 
Washington Crossing Commission, and the other a Washington 
Rock Commission." (Second Report of the Economy and 
Efficiency Commission, p. 13.) 

In Minnesot.a there were between sixty and seventy admini1It,... 
tive divisions, most of them entirely independent of one another. 
Their lack of co-ordination ie shown by an incident which found 
ite way into the preliminary report of the efficiency and economy 
commission. "Recently the et.ate fire marshal received from a 
hotel man in southern Minnesot.a a letter aomething like this: 
'Dear Sir: The hotel inspector has ordered me to put in a new 
floor. One of your deputies has instructed me to &ear down the 
building. Which shall I do firstr " 

In Iowa there were fifty.-ven esecutive agencies (Report of 
Commission on Retrenchment and Refonn, pp. 1G-12); in 
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M888&Chuaetts, 108, in charge of 526 officials of whom 374 are 
appointed by the govel'llor and his council. (Report of Committee 
on Efficiency and Economy, on Functions, Organization and 
Administration of the State Government.) The study of the 
government of New York issued by the department of efficiency 
and economy points out that .. the government of the state of 
New York comprehends one hundred and sixty-nine departments, 
bureaus, boards, institutions, commissions and offices and that 
they IUpervise or regulate practically everything there is in the 
state. Many of these one hundred and sixty-nine agencies have 
been created ainoe. • 1894" (p. vii). 

I. Di_m" of Form 
No 1_ marked than the number of separate agencies among 

which the administrative functions of the state are proportioned 
is the wide diversity in form of organization and in the number of 
officiala at the head of each. This number in no case beare a 
logical relation to the nature of the functions performed. A 
brief tabulation mows the variety existing in the states of 
Dlinois, M&eB&Chuaetts, and Minnesota. The agencies included 
are in nearly ever case responsible to the governor. 

IlIiDoio •••••.•....... 
M-..b_ ...... . 
~v. .......... . 

17 
29 
20 

f6 
62 
88 

8OCDI"IT oa 
&IIIIOCU"ftOll 

II 
7 
o 

The M&eB&Chusetts commission on economy and efficiency 
laid 01 the diversity of form of organiaation in that sta&e~ 
.. One institution is controlled and directed by the unpaid state 
board of charities, while three groups (comprising nine separate 
institUtiOll8) and two single institutiOll8 are each controlled and 
directed by boards [sic) 01 unpaid trustees, under the supervision 
of the board 01 charities. lnstitUtiOll8 for mental defectivee are 
controlled in many important respects by the paid state board 
of insanity, but with aome elements of control, sti\l vested in 
separate unpaid boards of VwRees for each institution. Penal 
institUtiOll8 are under the control of an unpaid cenbal board with 
a paid chairman who acta l1li _tive officer. The normal 
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schools are controlled by an unpaid central board w:\th a paid 
executive officer who is not a member. of that board. Thus four 
different forms of departmental organizationa administer the 
public institutiona of the commonwealth." (Report on Func
tiona, Organization and Administration, p. 37.) It was further 
shown that thirteen different administrative departments have 
control over construction and building for public purpoees. 

The situation in Illinois was practically the same. " Leas 
than a third of such administrative authority now in existence 
was establiBhed before 1870; more than a third of such number 
has been created in fourteen years from 1899 to 1913; and every 
session of the legislature sees the origin of several new authorities. 
New boards and offices have usually been created with little 
reference to previously existing authorities, either as to the 
forms of the organization or the scope of their powe18; and most 
of them are substantially independent of each other, except for 
the nominal supervision of the govemor, through his powe18 of 
appointment and removal." (Preliminary Report, pp. 8-9.) 

S. TM Predominance of the B()(Jf'/l SlIdem 
It will be seen that in the three states considered above the 

board system of administration predominates. The Minnesota 
commission on efficiency and economy seems to voice a common 
conclusion when it says, "In the third place, a study of the chart 
will show that most of the important executive work of the state 
at present is in the hands of the board-paid, u ojJicio, or unpaid. 
Students in political science are all agreed that executive work 
should be done by individuals and not by boards. The average 
ciWeD has come to the same conclusion. The board system 
tends to de1sy efficiency. It dissipates respoD8lDility. No one 
knows exactly who to blame if work is done badly. Boards are 
neceesary for BUb-legislative and judicial work; they are useful 
to give advice, they are not suited to administrative tasks. 
Moreover, under the board system the governor has little con
trol over the administration. The board members UBUaIly have 
overlapping term& Each governor appoints only a minority. 
Each board is a government in itself." (Preliminary Report, 
p.l0.) 

A further feature of board control is the so-eaIled "u ojJicio" 
boe.rd. Except for a very few purpoees there is DO logical need 
for the presence of an elective officer DpoD an administrative 
boe.rd. The governor, secretary of state, auditors and attorney-
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general are often members of a great number of boards. This, 
as pointed out, puts upon these officers duties wholly foreign to 
their real functions, and membership on such boards becomes 
burdensome in the extreme. In Minnesota the governor is a 
member of so many boards that as the commission states he can 
"hardly keep count of then" 

4. lneJJeclive Supe"l'lMion 
The comment of the Illinois committee on the character of 

state administration expressed views applicable to all the states 
where investigations were made. "As a result of the absence 
of any ayatematic organization of related services there is no 
effective supervision ant\ control over the various state officers, 
boards and commiBBioll8. It is true that the greater number 
of these are under the nominal supervision of the governor through 
his power of appointment and removal. But the very number 
of separate offices makes impoBBible the exercise of any adequate 
control. To a very large extent each authority is left to deter
mine its own actions; conflict of authority between two or more 
offices is often poasible; and if harmony and co-operation are 
eecured, it is by voluntary compromise rather than by the advice 
or decision of a superior authority. • . . At the lI&Dle time 
the number of matters necessarily hrought to the attention of 
the governol'-Owing to the absence of intermediate supervising 
officer&-has burdened him with such a mass of detaila that he 
has been unable to exercise adequate supervision over such mat
ters, while the very volume of euch business brought to his atten
tion takes time from more important questions of general pelicy. 
Moreover a number of important departments and services are 
not even under this limited supervision of the governor. This 
is true of the offices provided for by the constitution; and also 
of the Dumber of boards chosen by election or by other methods, 
as the state board of equaliaation, the trustees of the Univenity 
of Illinois, and the State Board of Agriculture. In the cue of 
the constitutional offices this lack of control extends not only to 
their primary functions, but also to other unrelated powers and 
duties imposed on them by statute. .. (Final Report, pp. 21, 22.) 

6. Lock qf ReapoMbililr 
The logical nsul\ of the fonigolng defects is utter lack of re

aponsihility. This need _ed in practiea1Iy every cue to be 
definitely before the investigators. Tbeir propoaala for a budget 
coneoIidatiOil of agencies, increasing in BOmB _ and makinc 
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more direct in others the appointing power of the governor were 
reforms intended to make the responsibility of the governor for 
the conduct of administration more direct. "The popular con
ception of the governor's responsibility, in the opinion of the 
committee, is based on a sound and just principle; the machinery 
of state administration should be so organized as to enable this 
conception to be adequately realized." (Final Report, Illinois 
Efficiency and Economy Committee, p. 24.) 

TIlB BCONOIolT AND EFFICIENCY COIOll88ION O. NEW IEEBEY 

The New Jenrey commission was created to consider and recom
mend plans for the reorganization and consolidation of different 
departments of the state government whoee duties are intimately 
related. Its study was therefore chiefly directed toward tbe 
public service agencies of the state. Limitations of time and 
funds prevented the commission during its life from covering 
all of the public service functions of the state, but its recommen
dations nevertheless dealt with a very large part of them. Most 
of these findings are included in the second annual report. 

The work was somewhat intensive. A study of the internal 
workings of each department and division in a particular field 
of administrllotion was made, its functions and composition con
sidered, and 1inally the department was viewed in its relations 
to other departments of the similar or closely related functions 
with the view of consolidating all such agencies. 

Unlike most of the other studies, the one made by the New 
Jersey commission was carried out in the light of a single, weII 
defined policy. This was expressed in the second report in the 
following words: 

"We, therefore, find that .0 modem en~ are """dueted by 
corporatioD8 . . . guided by a board of directorB; in fset, the law in 
this eta-..s in otbeJ'8-1"Ovidee that the ""'"- of any corporatioD 
sbaIl he III&Oa@II!Ci by its direetDn, aDd that each sbaIl have a ebief _ 
'"" officer eaIIed its president • • . n baa, therefore, heeo our aim 
to group togetbe:r ""IDIDiaJioDO and oIIiciala enpged iD the oome kind of 
work, aDd to ",,_(idate ouch w~k in one ciepartmeut, with • ~ of 
din!eton, and • ebief, ~ to the pftIIideot of the corporatJOlL 
The powen of the CODOO1idated departmeIrta we believe obould he eoo
f"""" DpoD the board of direetDn, .. that n may de6ne the po~.!:i 
punued b'y the depanmem, aDd_ruJeeaDd regulatioDO to he 0 
by the .hief and aD employe&. . • • We believe that the _ ..... of 
men will he .......,.\ to aet OD aueh boarda if DO oaIary io pei<!, and if they 
"",aDOWed only their .-.,._. We have~ ~ 
the advioability of paying oome ......u oaIary, bot experienee obow. that 
for every oaIary offered there are D""""''' offiee oeeken. the maiority 
of whom .......Jy """"""" up to the ......... to he paid. We believe that 
t.beJe ..... maoy pobJie..epirited men in the slate who e&DDOt he induced to 
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enter tho employ of the stete on salary basis, but who would cheerfully 
give their oem ... if they are afforded a fair opportunity to hove lOme 
voice in shoping the policies of tho state and improving general oonditiono" 
(Pp. 16-17). 

The single depa.rtment executive should, in the opinion of the 
commission, be trained in the public service and selected for that 
reason rather than on ~ccount of his prominence in public life. 
His duty should be the enforcement of aJI. laws concerning his 
department and aJI. rules formulated by his boa.rd. No infer
ence is drawn that the executive should necessarily be a citizen 
of the state. With the consolidation of related departments and 
the entire field of administration divided into weU defined pa.rts, 
the legislature in creating new agencies should preserve the 
organisation units already in existence and place each new agency 
in the appropriate department. 

In summa.rising the recommendations made by the commis
sion they will be considered under the heads of the new depa.rt
ments proposed. 

Th. Departmmt 0/ HIlGlth 
The existing administration of the health laws was vested in .. 

state boa.rd of health composed of five members appointed for 
six years and paid an annual salary of $1,500. The work was 
divided into five divisions, each of which was under the super
vision of one of the hoa.rd members. The actual administration 
of each division was in cha.rge of an expert assistant. The most 
unsatisfactory feature of the health administration according to 
the commission was the fact that local hoards, numbering nearly 
five hundred, were, in a la.rge number of instances, inefficient and 
inactive but entirely independent of the state hoard. 

The commission recommended that a department of health 
supplant the existing health hoard. This department should be 
controlled by a hoard of six appointed by the governor for six 
years. This hoard should determine policies and enact rules and 
I'l'gulations. Two of the six should be physicians, one a veter
inarian, and one a sanitary engineer. The hoard members should 
receive no compensation. The executive head of the depa.rt
ment should be a commissioner appointed by the governor for .. 
te."IIl of five years at an annual salary of $6,000. The commis
sioner should be IS oJ!icio chairman of the hoard. It should be 
noted that the analogy to the organisation of a . corporation bas 
not been carried out in this plan. 

An existing commission on tuberculosis in animals should be 
aholished and its duties taken over by the department of health. 

lIS 
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To compel the local health authorities to enforce the law the 
recommendation was made that the state board be given power 
in cases where the local authorities fail to enforce the law to notify 
them to do so, and in case such notification be disregarded, to 
perform the omitted act and assess a fine to be paid by the local 
board. 

The Department of SheU Fisherie8 

The administration of state laws concerned with the regul&
tion of the shell-fish industry was in the existing system vested 
in four commissions and one bureau. These agencies included 
a total of eleven commissioners and five executive officers, all 
receiving salaries from the state, and all except one of the execu
tive officers were appointed by the governor. These commissions 
performed similar functions in different sections of the state. 
Each was independent of the other and no means of co-operation 
existed among them. In addition to these agencies there was a 
division called the bureau of shell fisheries, the duty of which was 
collection of statistics of the oyster industry. This bureau was 
in charge of a chief appointed by the governor. 

The commission recommended that instead of the existing 
officials and departments, there should be one department in 
charge of the shell-fish industry of the state,-this department to 
be under the control of a chief commissioner appointed by the 
governor by and with the advice and consent of the senate for a 
term of three years, paid $2,500 per year and devoting all of his 
time to the duties of the office. He should be charged with the 
enforcement of all laws relating to the department, and with all 
rules and regulations enacted by the board. He should serve 
&8 the appointing officer of the department, and enjoy large 
powers of supervision over all employes. 

The semi-legislative functions of the department should be 
vested in a board composed of six citizens of the state, actua.lly 
engaged in she1I-fish industry as planters or shippers, or as owners 
or 1_ of land in which shell fish are produced. 

The Department of TazalWn 

As stated in a preceding chapter, the commission recommended 
the consolidation of the state board of &8IIe8IIOrs and the state 
board of equalization into a new board of tuation compoeed of 
five members appointed by the governor for five years. 
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The Department oj Conservation and Development 
When the investigation WIUI made the state WIUI maintaining 

the following commissions engaged in the work of conservation: 
State Water Supply Commission • 
Forest Park Reservation Commission 
Board of Riparian CommiBBioners 
State Geological Survey 
Washington Crossing Park Commission 
Washington Rock Park Commission 

The total membership of these commissions. WIUI 42. Their 
duties may be inferred from the titles. 

The oommiBBion recommended that all of these commissions 
be abolished and their duties vested in a new department of 
conservation and development,-the authority of the department 
to be exercised by a board of eight members appointed by the 
governor. In addition the suggestion was made that the state 
architeot be transferred to this department from the department 
of oharities and correction. The executive officer of the depart
ment should be a commissioner appointed by the governor with 
the consent of the senate for a term of five years. 

Th. DeparbMnt oj CommercoJ and Navigation 
The functions of the state relative to commerce and naviga

tion engaged the attention of a number of separate departments. 
These were the department of inland waterways, the New Jersey 
ship canaJ commission, and six commissioners of pilotage. No 
connection existed between any of these agencies although the 
functions performed by them were more or less related. 

The commission recommended that all of their functions be 
vested in a new single department of commerce and navigation. 
A board of Biz members appointed by the governor should be 
the governing authority, make rules and regulations and de~ 
mine policies. The executive should be a commissioner appointed 
by the governor for three years at a sa1ary of 13,000. 

n. ~ of PrUoft ConINII 
The agencies concerned in the management of the state prison 

were the following: 
Supervisor of the state prison 
Biz inspectors of the state prison 
Ket'per of the state prison 
Prieon labor commission 
Prieon board of parole. 



STATB BFnCIBNCY AND BCONOMY 

As might be inferred, this cumbel'8Ome mass of administrative 
machinery gathered about the state prison introduced serious 
difficulty in its management. Immediate relief was believed by 
the commission to be imperative, both in general administration 
and in the management of the prison itself. A mode of organ
ization similar to that recommended for the other departments 
was suggested; "an unpaid board with power to guide, direct 
and legislate for the prison." (Ibid., p. 91.) 

The necessary executive for this department already wted 
in the office of warden, who should be retained. He should be 
charged not only with the safe keeping of the prisoners, but with 
the enforcement of all laws relating to the prison and all rules 
and regulations made by the board. He should moreover have 
all power to employ help subject to the power of the board to fix 
salaries. 

Department 0/ Labor 

Two divisions of the New Jersey government were charged with 
duties relative to labor, namely, the department of labor and the 
bureau of industrial statistics. It was recommended in a supple
mental report that the bureau of industrial statistics be placed 
under the control of the department of labor. 

TM Department uf Agrieulture 
In the report of 1914 it was stated that an investigation of 

the exi8ting agricultural agencies was to be a future task of the 
commission. In the report of January, 1916, it ". added that 
such an investigation had not been completed, but ". under 
way. The fact "88 ~ forth, however, that the state board of 
agriculture with headquarters at Trenton, the state agricultural 
experiment station, at New Brunswick, and the state agricultural 
eollege were performing functioDS cloeely allied, but with no 
means for co-operation. It "88, therefore, recommended thai 
there be created a state board of agriculture to superviIIe all 
agencies dealing with the advancement and enlargement of the 
agricultural agencies of New Jersey. As the investigation ". 
not completed, no final conclusioDS "ere expreesed. 
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A SUMMARY OF THE RECOMMENDATIONS OF THE NEW 
JERSEY COMMISSION 

1~_ftH .1I:1H'I"0 D.P..,.,... ....... aOlOIlUlon, Oft'JOlAlA Df ...... 
80480', AIf1) ao.,.'O tHVaftI· nOPCMSD"" CllUoa 01' no- ...... T .r 

OATIlD 8'" ~ OOlOIlUION D.PAJrnlP'N ~D D •• U .... TIIAU ..,.,... 
Sta .. Boud of Health Depo,mn ... , of Boud of 0 U.paId 0 
Comw.ioa OD. TuberoulOlla la Am Health ~ 16.000 I 

mala 

Bureau of Shell Flaberi. ~' BoudolO UaPloid • New Jerwey State Oyster CommIIIioD Chiol "'600 • Oeean CoUDty O)'llter C~OD FioIMrioo ~ 
AUaoUo County Oyster eouu.u.ioa. 
Shark R.1 .... O,ner and Clam Com. 

8 .... Baud of "-on n.c ... 'of Boudofl 11,600 I 
8,-.. Board of Equaliaadoa ....... 
State Water SupplY Commt.lOD Dopanmeo. of Boud of. Unpaid · "o~t Park a.MrratioD CommWoa CciD.Mr'nl.uoa. ~ 18.000 I 
State RipariaD Cornm.WliOD .... ~ 
\.~'!;!:ba:.:~!rL~::::~ 
State Anlbi&eo". BQJ'MU 

l>epartmeat of IDlaDd. Waterwayl; Doponmoo. of BoudofO V.pold 0 

~::= 8~;:.:uu.aC:;p=-eo.. Commen>o .. d Commiooioaw 11.000 I 
NaYip&iOD. 

cUtlou 

f':=~'P~:"~!:i. tu. 
New J~" Priooo K_ ~of Boud V-.w · J:! r..~ o!.-:::- w=(~ • Coo .... 
Priooo Boud of Pan.Io om_> 
n.,on-. of Lobor ~'of . • • .una.oI1Ad._kial ........ .. d 

bod...." 

Ike .. Boud of Aoriouhwo Doporimoo' of . • • 
~..:::~=--~- A&riouI .... 

'1'8. ~NOIIY AND U'PICIBNCY C01UlIll8l0!f OP IlAl!8ACII1TBn'TII 

With the exception of the report on the l'IlOI'gIIIliaton of 
ltate institUtiODl and the organisation and functiODl of the 8tate 
aovernment and the 1916 report on the budget, the economy 
and efliciency oommission of Massachusetta made few recommen
datiODl of changea in the administrative atructure of the govern
ment. Ita annual reporta conaiated mainly of compiiatiOIl8 of 
short documenta eubmittad from time to time to the general 
coli1'\. 

With a few exoeptiODl the recommendatiOll8 made inYOlYed 
procedural rather than organio changea. ~ exceptiOll8 are 
II11II1IDIriaed below. 

1'1 
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An Elediom Court 

The state ballot laws commissions throughout the state should 
be transferred to the state ballot law commission which was to 
be known as the elections court of the commonwealth. No 
change in the constitution or the personnel of this commission was 
recommended. 

A Lah", and Industrial Board 
It was recommended that the industrial accident board be 

consolidated with the state board of labor and industry, and the 
name changed to the Massachusetts labor and industrial board. 

A Ctnnmi8Bioner of FiBherie8 and Game 
It was suggested that the commissioners of fisheries and game 

be replaced by a commissioner of fisheries and game. 

AdminiBl.J'ation of the State Militia 
It was recommended that the business administration of the 

state militia be centralized in one office. This would consolidate 
the offices of the adjutant general, quartermaster general, the 
surgcon general, and the armory commission. 

SI4te N orrnol &hool 
A lengthy survey of the state normal school was made with 

several recommendations for administrative reorganization. 
The latter included, in part, a centralized system of accounting 
for all normal schools, the establishment of the office of trea&
urer of the state board of education, a definition of powers and 
duties for such an agent, and the centralization exclusively 
within the office of the business agent of the board of all blJ8inesB 
activity relating to normal schools. 

A Central Adminiatmti.tJe Department of the SI4te Boards of Ilegi.
#ration 

After an examination of various boards of registration the 
commission recommended the establishment of a central admin
istrative department of the boards of registration in dentistry, 
embalming, medicine, nursing, optometry, pharmacy, and vet. 
erinary medicine, where all of the work of such boards should be 
transacted es:cept the actual giving of examinations. 

'I"JDI BCONOIa .urJ) BFI'lCIEJICY COlOll88l0N or PII1I'NSYLVANU 

In considering the work of the Pennsylvania eommission it 
should be remembered that the existing administrative structnre 
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of Pennsylvania is not so complicated and unsatisfactory as that 
of most of the other states. Hence the need for general reorgan
ization was not in the opinion of the commission so urgent. 
Many of the public service functional groups as for example, 
highways and health, are already centralized in single depart;
ments. The work of the commission was confined to a number 
of places which seemed to be in particular need of improvement 
and most of its recommendations relative to the public service 
functions of the government would involve no marked change 
in the structure of the administration. In fact a large part of 
them would concern only internal operations of a minor nature. 

The recommendatiotl1l which affect the public service functions 
of the administration are summarized below. 

A Stolt Board of Emminera 

In common with most states Pennsylvania has a multiplicity 
of boards whose functions are the examination of applicants for 
permission to practice a number of professions. All of these 
examinations should, in the opinion of the commission, be con
ducted by one state board of examiners. The recommendation 
was made that this board be created by the governor and the 
Btate board of education to supplant and to assume the duties 
of the following agencies now existing: 

Board for the examination of accountante 
Board of examinera for registration of nurees 
The dental examining board ' 
The pharmaceutical examining board 
The state board of veterinary medical examinera 
The state osteopathic examining board 
The atate board of undertakers. 

This atate board should in the opinion of the commission conduct 
all examinationa for state positions reqnired by the state civil 
aervice law. 

As a part of this plan there should be lUI advisory board with 
repreaentatives in its membership of each profesaion coneerned. 

Tile ~ of Public l~ 
A atandardiaation of salaries in the departmen\ of public in

struction was recommended: the work \0 be conduckld by the 
sw.ta board of education. 
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A Publicity Bureau 

The creation of a new bureau of publicity W88 recommended 
"to keep continually before the public what Pennsylvania ia 
acoomplishing, not only in her official publio capacity, but also in 
the private fields of commercial and indll8trial activity." No 
suggestion appears in the report 88 to how such a blD'eau should 
be composed and how its mission should be carried out. 

The Department 0/ Health 

The commission approved the existing organization of the 
state health department. The only recommendations made 
were that the health officer of the port of Philadelphia, and the 
state quarantine board, an independent body, be placed under 

• the supervision of the department of health. 
In addition to these euggestions the commission condemned 

dual office holding and recommended its abolition. 

THill COIOlI8810N ON THill CONSOLIDATION or STATII COIOll88101f1 

or COIfNIICTICUT 

The haste with which the work of thia commission W88 per
formed made a careful study of administrative methods impolllli
ble. A number of the public service agencies were touohed upon 
and several important ohanges recommended. The attention of 
the commission was directed mainly to the following boards and 
commissions: 

Agricultural Boards and Commissions 
Industrial Boards and Commissions 
State Boards of Examiners 
The Department of Public Health 
State Board of Charities 
State Police 
Shell Fish Commissioners. 

The last three of the above received only brief mention in the 
report of the commission. Concisely stated, the recommenda
tions concerning them are 88 follows: 

The advantage of placing the existing county children'. 
homes under the state board of charities should be made 
the subject of a special inquiry 

The police powers of the shell-fish commissioners .hould 
be transferred to the state police commission 

The elIisting she1l-fish commissioners .hould be supplanted 
by another board of three members appointed by the 
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superior court for terms of three years, the appointees to 
have oertain teohnioal qualifications. 

The other agenoies and functional groups received a more 
detailed oonsideration. 

Agricultural Board. and Commi8riona 
The state agencies oonsidered by the commission in their in

vestigation of the administration of the functions of the state 
conoerned with agriculture were: 

State Board of Agrioulture 
Conneotiout Agrictultural College 
Stom Experiment Station 
Conneoticut Agricultural Experiment Station 
Dairy and Food Commissioner 
Commiasioner of Domestio Animals. 

The first mentioned was a body of fourteen members including 
the governor, r.I: oJ!icio, eight chosen by county oaucuses and 
five chosen from the congressional districts of the state by the 
aovernor. In the opinion of the commiasion its powers were 
whol1y inadequate and its memberehip so large as to be unwieldy 
and inefficient. The other agencies mentioned above were 
aelected in various waye. Their responsibility was eo scattered 
and their aotivities 80 lacking in oo-operation that in the opinion 
of the commiasion the entire field of state agricultural work de
manded reorganisation. 

The commiseion accordingly submitted bills embodying a 
acheme of reorganisation 8ubstantially as fol1owa: 

A new state board of agriculture composed of the governor, 
the president of the Connecticut Agricultural College, and the 
director of the Connectiout agricultural experiment station, lIS 

flJlicio, and four members appointed for four years by the governor 
upon the nomination of four societies of the state (the pomological 
eociety, the dairymen'. association, the poultry association and 
the New England tobacco growers' association). This body 
should assume all of the duties and powers of the dairy and food 
eommiseioner and the commiseioner on domestic animale. The 
uecutive officer of the board should be a commiseioner 01 agri
Clulture choeen by the board. The members of the board should 
receive no compensation. 

h was further provided that this board if created should make 
• study 01 the two experiment stationa and the college above 
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mentioned and report to the assembly upon a reorganization of 
each of them and a redistribution of their appropriations. 

IndWltrial and Lab(1/' Board8 and CommiBBi01l8 

The agencies considered under this head were the bureau of 
labor statistics, the factory inspector and the board of mediation 
and arbitration. The first named was in charge of a commis
sioner and its duties included the collection of labor statistics, 
the management of the free state employment bureaus, and the 
licensing of private employment agencies. The factory inspector 
was charged with' looking after the safety of employes in factories 
and other places where machinery is used, with the inspection of 

• bakeshops and places for the preparation of foods, and with the 
duty of reporting on accidents arising under the workmen's com
pensation act. The state board of mediation and arbitration, 
according to the commission, had been inactive for some years. 

The reorganization suggested involved the abolition of the 
three agencies mentioned and the formation of a new state de
partment of labor and industry under a board of labor and indua
try of five members. Four of these were to be appointed by the 
governor with the consent of the senate while the chairman of 
the existiRg workmen's compensation commission would be the 
fifth member. This new department should have all of the 
powers and duties of the agencies supplanted. The executive 
work of the department should be done by a single commissioner 
appointed by the board and subject to its direction. 

StaU Board8 0/ Examiner. 
The commission described the confusion of poliey surrounding 

the admission of candidates to various professions and threw 
light upon a condition which undoubtedly obtains in many other 
states. In the state of Connecticut when the investigation WlIIJ 

made, there were thirteen esamining boards. There were sep
arate commissions for the eumination of osteopaths, dentists, 
veterinarians, midwives, harbers, embalmers, nurses, pharma.
cists, opticians, and accountants; while the regular, homeopathic 
and eclectic physicians each had an examining board of its own. 
Eight of these boards were made up of five members each while 
five boards had three. The members of five boards served for 
five years, of one board for four, five for three and two for two. 
Seven boards were appointed by the governor, four by the state 
board of health on the nomination of medieal aoeieties, and two 
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under miscellaneous provisions. No general rule as to remun
eration could be found i the more general practice being to divide 
the fees among the board giving the examination. The fees 
varied from one to twenty-five dollars. 

Into this confusion the commission did not even attempt to 
introduce order. However, a number of recommendations were 
made which, if adopted, might introduce a measure of improve
ment. The abolition of the three boards for the examination 
of physicians was suggested, with provision for the creation of a 
single one to conaist of representatives of the three branches of 
the profession. Other recommendations touching the admin
istration of the examinipg function were: 

A more regular acoounting to the state comptroller of the 
reoeipts and expenditures. . 

The appointment·of all necessary inspectors by the state 
board of health instead of by the particular examining 
board concerned 

The approval by the state board of health of all rules 
and regulations of the examining boards 

The standardWng of regulations regarding the revocation 
of licenses. 

No ohange in the method of appointment, the membership or 
terms of office were suggested. 

Tile Deporltnml oj Public H salth 

The chief faults which the commission found in the administra
tion of the puhlio health Jaws were: 

Lack of power in the state board of health 
The inefficient administration of the local health ~ 

tions, the same being under the control of county health 
officers who were in most cases lawyers appointed by the 
judges of the superior court 

The lack of inspectors and trained workers in the local 
districts. 

The recommendation of the commission in this connection 
was the appointment by the state board of health of inspectors 
at large with powers to go into localities where the local health 
authorities have refWled to ad and investigate, advise and if 
necessary to act through legal means to remedy bad conditiona. 

The investigation of the publio health Jaws whioh WlIII one of 
two functions impoeed by Jaw upon the commission WlIII ~ 
attempted. 

lOIS 
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TIIlII SURVEY COMMITTEE O. STATE A •• AlRS O. COLORADO 

The staff report of the Colorado committee indicates that a 
very coDBiderable part of the field of public service administra
tion was carefully coDBidered. A large number of recommenda
tions were included having as their object the consolidation of 
related agencies and the elimination of useless ones. Owing to 
the limited amount of time at the disposal of the committee, a 
complete plan for the reorganization of the administration was 
not recommended. It is noteworthy that in addition to recom
mendations for changes in administration a number of changee 
in the substantive law were proposed, such as new .statutes for 
the protection of labor and the regulation of industry. The 
chief administrative changes recommended were in the following 
fields: 

The Regulation and Supervision of Labor 
The Public Control of Corporations 
Public Works 
The Protection of Game and Fish 
Care of Dependents, Delinquents and Defectivee. 

In addition, changes were suggested which concerned the 
following agencies: 

State Inspector of Oils 
State Board of Land Commissioners. 

It should be remembered that in addition to the recommenda
tions summarized in the pages following, the committee should' 
be credited with the inteDBive studies in special fields of admin
istration named in Chapter II. These studiee themselvee con
stitute no slight contribution to the literature of state admin
istration but on account of their detailed and specialized charae
ter they cannot be treated in this essay except in 80 far 118 they 
call for changes in the administrative organization of the state. 

The ReguUJtion and SupmMion of Labor 
The organizations for the administration of the related func

tions involving labor in Colorado illustrate 80 well the confusion 
of respoDBibility characteristic of state government that they 
deserve special attention. The secretary of state is labor com
missioner ez ojfiJ;io. Under his supervision is a deputy labor 
commissioner who hu control of a bureau of labor statistics, .. 
department of factory inspection, the. free employment oflicea 
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of the state and the supervision of private employment agencies. 
In addition there are the following agencies: 

Appointed by the governor with the advice and consent 
of the senat_ 

Industrial commission 
Commissioner of mines 
Boiler inspector, and his two deputies 

Appointed by the governor from a list of eligibles
Chief coal mine inspector. 

The coal mine inspection department is financed by a tax on 
each ton of coal mined; the supervisor of private employment 
agencies by private fees, while the other agencies are provided for 
in the biennial appropriations. 

The complete centralisation of the functions performed by 
theee agencies under the existing agencies is proposed by the 
report. Three of them, the liureau of mines, the coal mine 
inspection "department and the factory inspection department, 
should retain their preeent organisation but be subject to the 
industrial commission. The functions of the bureau of labor 
etatistioa and the boiler inspector should be absorbed by the 
existing organisation of the industrial commission. The pay
ment of all fees and other revenues into the general funde of the 
state and the direct support of the industrial commission by 
appropriations was another recommendation. 

T .... Public Control oJ Corporaliona 
The staff report recommended the complete oentra1iaation of 

all agenciee concerned with the public control of corporationa 
under the existing publio utilities commission. This means the 
funotions performed by the following administrative unite: 

Public Utilities Commission 
Commissioner of Banking 
Department of Insurance 
Bureau of Building and Loan Association 

(Now under the auditor of state) 
General Corporation Licensing and Control 

(Functions now exercised by the _tary of state) 
Commission Merchant Inspectom 

(Now under the secretary of state) 
Ore Buyers' Inspector 

(Now under the eecretary of state). 
lOS 



The administrative heads in immediate charge of all of the 
functions of this department should be under the civil service law 
with all other employes of the commission, according to the 
report. In addition to these changes involving administrative 
reorganization, a number of changes in the law and practice of 
controlling corporations were proposed. 

Publu; WorkB 
The agencies included under this head by the survey staff are: 

State Highway Commissioner 
State Highway Commiaaion (advisory board) 
State EngiDeer 
Board of Capitol Managers 
State Forester. 

The administration of state highways was made the subject 01 
a special investigation by Mr. A. N. Johnson of Chicago, a con
sulting engineer. At the time the summary report was com
piled, Mr. Johnson's study was not completed, 80 the first two 
of the above agencies were not covered in the recommendationa. 
Likewise the office of state engineer was not considered although 
the laws coneerning it were collected and digested for the pur
pose of future investigations. No inquiry was made into the' 
office of 'state forester, now under the department of agriculture, 
but it was mentioned in this conneetion by way of calling atten
tion to the fact that such a functionary should be included in the 
department of public works. 

The board of capitol managers was made the object of a 
,searching and critical investigation., It was shown by the etaff 
that the management of the state capitol building and museum 
had been groesiy inefficient and wasteful. The recommendation 
was made that this board be abolished and a new board of public 
works created, with a division of public buildings to have imme
diate charge of the capitol buildings and grounds; and that in 
case such a departmen' be established, the office of state highway 
commission should form another subdivision. In case such a 
department should not be established, the report speeified definite 
reforms in the existing functioning of the board of capitol mana.
gers which should be adopted in the int.ereeta of efIiciency and 
economy. 

The Protection of Game tmd Yuh 
A survey of the state game and fish department Willi made and 

a number of recommendations formulated concerning the in-
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ternaJ administration of the same. The suggestion advanced 
was that this department be merged with the department of 
agriculture, the board of stock inspection commissioners, and 
the state racing commission-the functions of all four to be 
administered by a single department. The staff was unable to 
make a detailed investigation of the divisions mentioned and 
did not suggest a method of organizing the proposed department. 

The Care oj Dependenta, Delinquenta and DeJectilJ68 
The question of centralizing the control of all agencies which 

might be grouped under this head was not considered in the 
report. It was stated, Qowever, that the expected report which 
was undertaken at the request of the committee by the United 
States Public Hea.ith Service and by the national committee for 
mentaJ hygiene may take up the question of consolidation. 

State 1 napector of Dill 
A study was made of the office of state inspector of oils. It 

was recommended that the duties of this officiaJ be extended to 
include the standardiaation of weights and measures and that 
in addition he should include more research work and engage in 
greater activity in his inspection work. 

The State Board of Land Commi8sioner. 
The investigation of this agency did not revea.i the necessity 

of a change in the existing administrative machinery aJthough 
a number of changes in the detalla of the department were pro
posed. 

M'-llaneowI_ligalio", of Public Senice Adminiatral\o" 
In addition to those mentioned above, a number of surveys 

were made without any attempt to recommend changes, the 
work done usually including only the compilation and digesting 
of legislation concerning certain offioes: 

PartiaJ study of state printing laws and proeedure, 
Digest of the duties of the state board of immigration, 
Survey of the state board of health undertaken by the 

Burgeon general's department of Washington. Not com
pleted when the summary was made. 

Survey of the common echool ~ of the state, of which 
the report had not been received by the committee whea 
the summary was made. 
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TBII III'J'ICIENCY AND ECONOMY COMMITTEE or LUlSAB 

The recommendations made by the Kansas committee which 
concem the organization of the public service functions of the 
administration were set forth very briefly in the partial report 
issued. The recommendations made may be 8umJDal'Ued as 
follows: 

1. The substitution of one tax commissioner for the existing 
tax commission of three members. 

2. A commissioner of educational institutions instead of 
the existing board of administration. 

3. The consolidation of the work of the penal board and the 
board of control in charge of penal and charitable insti
tutions in a new department in charge of a single 
commissioner. 

4. The formation of a board of administration made up of 
the govemor, the three commissioners above mentioned, 
and the state accountant, the duties of this commi.ssion 
to consist of .. checking over of important matters 
dealing with institutions." (Partial Report, p. 6.) 

Ii. The consolidation of .. the State Board of Agriculture, 
the departments -of Horticulture, Live Stock, Grain 
Inspection, Entomology, Dairy, Forestry, Stallion Reg
istration, Feeding-stuiJs, Irrigation, Highway Engineer, 
Veterinary, Fish and Game, Geology, and all other 
departments existing or contemplated which would 
rightly come under this head" (Ibid., p. 8) into one 
department in charge of a aingle commissioner. 

6. A number of changes in the educational administration 
of the state, including the abolition of two 8IDall in
stitutes for colored students, • school of minee at 
Wier, the schools of journalism and the academy at the 
agricultural college, the restriction of the normal school 
courses to two years, and the discontinuance of the last 
two years of instruction at the state medical school at 
Rosedale. 
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CHAPTER VI 

THE ADMINISTRATION OF PUBLIC SERVICE 
FUNCTIONS (Continued) 

The commissions appointed in Iowa, Minnesota and Illinois 
proposed complete plans for the reorganization of the state 
administration. The general plan adopted in all three was the 
eamej the consolidation of all administrative agencies not 
protected by the constitution into a few great departments with 
Bubordinate divisions in each performing related functions. 
This was deemed by the commissions to be the plan of organiza.
tion commended by the experience of the federal government 
and of modern busin88B corporations. 

While the general principle of concentrated authority was 
accepted in each case the grouping diJrered in the plans proposed. 
The Iowa plan provided for only three departments, Minnesota 
five, while ten were proposed for Illinois. 

TRII COMKlTTIlIl ON BlllTRBNCIDIBNT AND IUliFOBlI 01' IOWA 

lUparl of 1M Efficimcv Engineer. 
In accordanee with the provisions of the act creating the Iowa 

Joint Committee on Retrenchmen~ and Reform the firm of 
Quail, Parker &: Company, efficiency engineers, was employed 
to make a etudy of If the existing procedures incident to the 
transaction of the businees of the State in the various offices and 
departments located at the _t of government in the City of Des 
Moines; and to make nICOmmendations with a view to the better
ment thereof." (Manuscript Repon of the Efficiency Engineers, 
p. IV.) The repon of this firm WIllI Bubmitted to the committee 
in Deeember, 1913, a year before the final report of the committee 
WIllI completed.' . 

This report is marked by an attempt at a general reorganiutioa 
of the executive functions of ~e state governmen\. The re
organiaatioa propoeed would no~, according to the atatemen~ of 
the engineers, make neeessary a change in the conetitution of 
-;;n;;, r.l"!" of the..,.;- was .. bmiUed in """wri_ form UlCl baa _ 
been publiahed. A I\IIIlIDU'y of i .. &ndinp Uld ............... &io .. io_1aiDecl 
in tbe _phalroady nlfeneclto .. ReorpmoatioD of SateGo_t in 
10 .... " l'IOf_ Horaek'. chap,"" deUiDs with \his ~ _ aIoo be 
found in the A_ PeAticeI &"'- BMew, IX, Poll6&. 
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the state, but could be brought about by legislative action. 
This plan of reorganization according to Professor Horack 
"recognizes the fundamental principles of (1) the short ballot, 
(2) the concentration of authority and the location of respon
sibility, (3) the scientific budget, (4) the merit system, and (5) 
business efficiency." (State Government in Iowa, p. 61.) 

The departments other than the general administrative offices 
mentioned in the preceding chapter should be seven in number, 
according to the engineers' report to the committee, and given 
the following ti9es: 

Department of Agriculture 
Department of Commerce and Industries 
Department of Public Works 
Department of Public Safety 
Department of Public Health 
Department of Education 
Department of Charities and Correction. 

Each of these departments ehould be under the immediats 
control of a director general The governor himself should 
assume the portfolio of the department of public safety and the 
remaining six directors general be appointed by the governor, 
with the consent of the senate. 

Report of the J mm Committee on lldrend&7Mnl and ReJtmII 
The recommendations of the committee were set forth in a 

document submitted to the general _mbly on November 12, 
1914. This report contained the mere outline of the reorganiza
tion proposed and only the mOBt general remarks as to the 
principles followed in making the grouping of administrative 
agencies. These observations were to the effect that Iowa as a 
state government is the largest single business concern within 
the boundaries of the state; that the present policy of creating 
an agency for the administration of state business and then 
leaving it without supervision is unwise; that any plan must have 
the possibility within it of meeting the growing demands at the 
state; that the central idea of government should be action 
coupled with responsibility; that the government at Iowa is a 
vast bnsiness concern with the people at the state in the position 
of stockholders and that eo-ordinate organisation is the IDe&II8 

to secure the mOBt desirable government. 
The actual scheme of reorganisation was radically different 

from that set forth in the report of the efficiency engineers. It 
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contemplated the division of all the executive functions of the 
state, except those already mentioned under the head of "general 
administration," among three great divisions designated &8 

Department of Social Progress 
Department of IndU8tries, and 
Department of Public Safety 

"Each of these departments wO,uld have a head or chief 
appointed by the governor, to have genera.isupervision over the 
departments placed under him." (Recommendations of Com
mittee on Retrenchment and Reform, p. 9.) 

Under these three headings were grouped agencies for the 
public servioe functions of the state, numbering more than fifty. 
The following W&8 the grouping propoeed (Taken from the 
Report, pp. 10-12): 

DBPAJIftIlINY 01' aoau.L __ 

(To include and have euperviaion 0_ \hefollowinc uiating departmental 
l-Superintendent 01 Public Inetru.uoa 
t-Board 01 Eduoet.iooal Euminta 
8-Stete Library 
t-Geological Suney removed to 10_ City ... d pIaoed in Geological 

Department 
6-Hietorical Department 
8-Hietorical Society 01 10_ 

~~"t~!:""oe 
Il-Librvy Commiaoion 

IG-Board 01 Control 
ll-Board 01 ParoJe 
It-Board 01 Eduoet.ion 
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DBPABTlDNT O' PUBLIC BART!' 
(To include and have 8upervision over the following exiating ciepartmenle) 

I-Attomey-GeneraJ 
2-Adjutant-GeueraJ 
3-Stete Militia 
4-Fish and Game Warden 
5-6tete Highway CoJllllli8aion 
6-Cuatodian of Public Buildings and Property 
7-Capitol ExteDaion 
8-Land Office 
_Meandered Lakes 
I~Fire Marshal 
ll-Board of Health 
12-Board of Medieal Examiners 
18-Board of Qptometry Examiners 
14-Board of I:aw Examiners 
15-Board of Dente! EDIIliDero 
16-CoJllllli8aion of Pharmacy 
17-Veterinary E Iinino: Soard 
18-Dairv and F.:n';;:~i";"" 
I_All'ilxaminen of this Division 
2O-Qillnapectora 
21-lnaPectora of Boale 
22--Mine lnapectora 
28-Board of ~n for Mine Inapectlon, etc. 
24-Automobilea 
25-Board of Voting Machine CommiaoioDen. 

The report contained no statement of the functions of each of 
these subdivisions nor the titles or mcthods of choice of the 
offieials ~ charge of each. The committee merely stated tbet 
under such a grouping all state agencies would be "welded t0ge
ther in eo-ordinate activity, minor department heads under the 
great department leader, the three great department leaden 
laboring together and all in eo-opention with the governor l1li 

supreme head." (Ibid., p. g.) 
It was recommended that "ample authority in supervision be 

granted to the heads of the three great departments," but no 
recommendation is made which would give power of appoint.
ment or removal to the three offieia1a. However, each appointee 
should be subject to removal by the governor "for cause." 

This system should, according to the committee, be favored 
by the most ideal working conditions: 

"The ability of the individual appointed obouJd so-n-Politieal 
aIIiliatioD obould DOt eontroI. No employe obouJd be Permitted to work 

~':::: =':l:... ~ae::==-'!'~ T~-:t,= 
of tbi8 provioioD, aaeh ul1!lDOftl bolD Offiee, im~ and payment 
of a IlUbetantiai IIUDl in ........". to be remwred by the __ the 
oflieial'. bond by an ae&ioa in equity a& tbe _t of ~ Th .. 
will the building of • poIitieal machine be made impoooible. 

"All of the ':!~ time obould be required by the IIate, and...,..,. 
DDwilliq to ~:.;..,m....teIy the _ DUIIIbeI- of daya and boun 
per day demaaded in ___ ... ierprW8 obould be r.mo-t bolD 
o8iee. The time dock, DDivwBoIIy in _ in ___ b!jeIpgeM 
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of any ai.e through the oountry, .hould he inetalled by the 8tata. The 
time olo.k will not injure the prompt, and it will spur on the laggard, 
.... d we _ no good """",n why the .tate .hould not in this perticular, 
aa well ... othe .. , adopt proven buaioeee methoda." (Ibid., pp. 12-13.) 

THII III'PICIIiNCY AND IICONOMY COIOll'l'TEIi OF ILLINOIS 

The indictment of the existing system of state government set 
forth in the report was one of the most forceful and discriminating 
criticisms of existing state organization yet made. Lack of corre
lation, scattered offices, overlapping functions, irregularity of re
ports, ineffective supervision, imperfect accounting and budgetary 
systems, inadequate advice on legislation and a ieeulting lack of 
responsibility were described as the features which distinguished 
the existing state administration. A chronological list of the 
administrative agencies of the state indicated the great inorease 
in the number of the publio servioe agencies of the state in 
recent years. Of more than a hundred in existence at the time 
of the report, over a third were oreated in the decade preceding 
the investigation while thirty-four dated back 1_ than four 
years. 

Recent tendencies toward centraliaation in public administra- . 
tion were noted in the report while attention was directed to the 
faot that centraliaation had already been started in Dlinois by 
the oreation of a board of administration for charitable institu
tions, a fish and game conservation commission and a publio 
utilities commission. The loosely organised system of adminis
tration of the states was contrasted with the national system. 
.. There can be no doubt that the greater efficiency of the national 
administration than that of the states is in large measure due 
to the more systematio organisation, the more definite oorrelation 
of related eervioes, and the more elJective eupervision of the 
various bureaus and divisions by the department offioiale." 
(Final Report, p. 28.) The strongly oentralised administration 
of France was a1so mentioned as resulting in a high degree of 
efficiency in operation. The work of the committee was dis
tinctly marked by an attempt to introduce an administrative 
structure modelled on that of the federal government. 

The general plan provided for the grouping of all the adminis
trative authorities with the exception of a few genera1 depart
ments in ten administrative departments, as fo11ows: fiDance, 
charities and correction, education, public works and buildings, 
agriculture, public health, labor and mining, trade and 00IIIDlelCe, 
law,and military aft'aim.. The agencies left outside UUe groupiDc 
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were the secretary of state, the board of elections, the civil 
service commission and the legislative reference bureau. 

The committee formulated a comprehensive plan rather than a 
limited survey of only a part of the agencies of administration 
"in the belief that the general survey is more likely to take all 
factors into consideration, while a partial study might lead to 
proposals for the offices considered which would conllict with 
the best arrangements for other offices not taken into considera
tion." (Ibid., p. 31.) 

Moreover the plan appeared practical in the sense that no 
attempt W&8 made to form an ideal state administration, the 
whole reorganization being made with due consideration for the 
existing powers and duties of the agencies considered. For the 
most part no changes in substantive law were proposed, the 
existing functions being unchanged but provision being made 
for more effective administration. 

No strictly uniform plan W&8 applied to &II the departments 
and divisions. The committee held that such an arrangement 
might be desirable in organizing an entirely new system and 
might be useful at some future time in further development of 
the administration. The plan included single officials for some 
purposes; boards and commissions for others. Bi-partisan boards 
received a noteworthy condemnation: .. Suck a requirement tends 
to bring about bi-partisan rather than non-partisan appoint
ments; it makes it possible for a governor by the nse of patronage 
to exert influence over the minority party in the general &SSembly; 
and at the same time it reduces the responsibility of the governor 
for the acts of such boards,' without definitely fixing resp0nsi
bility on the minority members or their party. On some boarda 
. • . it is especially desirable that appointments be made 
without reference to party afIiliations; but it is believed that 
this result can be better attained by custom and the force of 
public opinion than by aD express provision in the law." (Il1id., 
pp. 31-32.) It may be added that the expressed purpose of the 
committee was to provide boards only where consultation by & 

number eeemed desirable. Four of the ten proposed departments 
in the pIan were provided with boanIe &8 & governing authority. 

The recommendations of the committee may be conveniently 
8UJlIDUII'ized under the heads of the departments proposed. 

The Department of Fi1llJnU 

The recommendations regarding the department of finance, 
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considered in part in the chapters on general administration and 
on the budget, need only be summarized here. The authority in 
this department should be a state finance commission consisting of 
a state comptroller, a tax commissioner, a revenue commissioner, 
the auditor of public accounts and the state treasurer. The 
first three should be appointees of the governor and senate 
and the others, elective officers, serving ez ojfici,o. It may be 
noted that the duties to be imposed upon the appointive officers 
in this com~88ion would be considerably more important than 
those of the elective officers, a fact which gives point to the 
ingenious way in which real centralization w8.fl sought, in this 
important field of administration without constitutional change. 

The DepartrMflt oj CharitieB and Corredion 
The charitable institutions of Illinois were in 1909 placed 

under the control of a central board. The committee commended 
the work of the board and stated that experience had shown the 
wisdom of the general plan of a central board. It found that the 
oorrectional institutions were administered by six boards which 
had inadequate means of co-ordination. The recommendation 
made by the committee advised that the administration of all 
correctional institutions be given over to a single board on the 
plan of the existing administration of the charities. It is also 
suggested that a charities commission, which under the existing 
plan acted in an inspectional capacity to the charitable institu
tions, should inspect the correctional institutions also. Thus 
the department of charities and corrections proposed would be 
under the control of two boards, one for charities and the other 
for oorrections, with an additional board to inspect all of the 
institutions of the department. 

Til. DeparlMmt of Educatioft 
Only a partial centralisation of the educational agencies of \he 

state was recommended by the commission. It was suggested 
that the election of the state superin\endent of instruction was 
not a satisfactory method but the reorganisation suggested did 
not include any change in the method selecting him. 

The recommended reorganisation provided that in the field 
of education the functions of the state be divided among five 
authorities. These agencies would replace fifteen officials and 
boards performing the functions under existing conditions. 
The agencies recommended were &8 follows: 

A .te boanI of ed-&ioa, eompad of the IUperiD ... cioat of ~ 
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tioo, the prosident of the state university, • repn!lleJltative of the normal 
.. boola and two unpaid memben appointed by the governor and oenate 
to have .. general PO""'" of advice and .upervioion in regard to the publio 
aohooloyotem and to aU educational intereoto of the state." (Il1id., p. 48.) 

A .tate normal ochool hoard conoisting of the state .uperintendent of 
instruction and eight memben appointed hy the governor and oenate. 

A. commission on natural reooureeo conoisting of the governor, the 
p .... dent of the univeroity and three unpaid memben appointed by the 
governor and senate, to have generalobarge of the state geological ourvey, 
the otate water .urvey, the state natural history aurvey, the work of the 
state entomologist ann the natural history museum. 
. The _to of the univeroity, under the existing oyotem e1eetecl, ahould 
III the opininn of the committee he appointed hy the governor. 

The Department, oj PtJblie Work.! and Building. 
Within the group classified as the department of public works 

and buildings the proposal grouped authorities dealing with 
highways, water resources, fish and game conservation, public 
buildings, monuments and state parka. The recommendatioDII 

. as to this group were of two kinds: first, a plan to replace certain 
boards and commissions with single officials, second, the bringing 
of these authorities together into a single system. 

The state highway commission whose functions are executive 
administrative and technical (engineering work) should be replaced 
by a single commissioner. The duties of the Illinois and Michigan 
canal commission and the rivers and lakes commission, both 
of which have important powers over public waters within the 
state, should be consolidated under a single, salaried commissioner 
according to the report. 

Functions which have to do with the enforeement of the fish 
and game laws and the coDaervation of the fish and game of the 
state, at present under a commission, should be administered by 
a single commissioner it was suggested. The state pwks, under 
existing conditions in charge of varioua authorities, .houId be 
administered by a single paid pwk superintendent. With the 
administration of inBtitutions eentralized, the office of state 
architect should be abolished.. The state an eommission of 
six unpaid members should be eontioued and placed in charge 
of all buildings and works of an constructed by the state. This 
would make it unnecessary to create temporary COmmissiODII to 
have charge of the construction of monuments and memoriala. 
The care of the public buildings of the state should he the duty of 
a single ofIieiaL It was suggested, too, that the varioua state 
offices located in Chicago should be brought together in a single 
building. 

Several of the foregoing authorities primarily engaged in 
111 



PUBLIC BlfRVICB 'UNCTION8 

engineering work of a related character should for reasons of 
policy be united. It was accordingly recommended that the 
existing state authorities having jurisdiction over highways, 
public waters, fish and game conservation, state parks, and 
building construction and maintenance be combined into a 
single executive department of publio works, parks, and buildings. 
"It is proposed that this department be placed under the general 
supervision of a salaried commission of three members to be 
appointed hy the governor, with the consent of the senate
this commission to have power to reoommend or approve larger 
questions of policy, to adopt general rules and' regulations, to 
hear appeals in specified, cases from the bureau officials, and to 
arrangs for co-operative action between the several bureaus." 
(Ibid., p. 65.) This commission should consist of the state liigh
way commissioner, the commissioner of waterways and the fish 
and game commissioner. Eaoh of these members should be in 
direct chargs of one of the main divisions of the department. 
Beside this there should be the superintendent of state parks and 
monuments, the state arts commission and the euperintendent of 
public buildings, each in charge of bureaus of the department. 

DtparbMN of AgrieuUure 
The existing agencies dealing with agriculture were varied 

and complex. First in order was the state board of agriculture 
made up of twenty-eeven members chosen by oounty agricultural 
societies. Practically the only duty of this body was the manage
ment of State Fair. The expenditures of this body were in 1913 
over $600,000. (Ibid., p. 55.) The Illinois farmer's institute 
was under the direction of a board of twenty-nine members most 
of whom were chosen by delegates from county institutes. The 
duties of this board centered around the state institute, arraaging 
the program and publishing the repori. The board of livestock 
commissioners consisting of three members had charge of the 
luppreeaion of contagious diseases among animals. The state 
veterinarian, the state biological laboratory and the board of 
-veterinary examiners, were eubject to the board of livestock 
eommissionere. A board of registration of stallions for public 
hire consisting of five members had functions almost purely 
clerical. Four humane agents, an inspector of apiaries and a 
etate antomologi.n, completed the list of independent and lID

eupervised etate authorities in this division. Four voluntary 
. organiaatione, the Illinois state horticultural eociety, the I1linoia 
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dairymen's II88Ociation, the Illinois state poultry association 
and the state beekeepers' II88Ociation received appropriations 
from the state without being subject to any sort of state super
vision. The committee recommended the formation of a state 
department of agriculture under a Becretaf'1/ of agricuUure to. be 
appointed by the governor with the consent of the eenate. 
Under this official the department should be divided into a 
number of bureaus in charge of single executive officers. The 
names and functions of theee should be: 

A superintendent of the state fair to have general management of 
the state fair out to be BIIIIiBted "r .. state fair colllDliMioo io ,.wardio!l 
building cootracIB and in adopting rulee and regulatiooa coDllOl'1>iog 
premiums and concessions; 

A director of farm ..... ioatitutioD8 to have charge of state and IoeaI 
farm ..... ioatitutee but to be BIIIIiBted by .. committee of five actio!l in an 
advieory capacity; 

A Iiveetock colllDliMiooer to have charge of tbe " ... ppreeeioo of c0n
tagious diaeaaes among animals," his aetionI in establi8hing quarantine 
and rulee relating to tbe tn_rtation of live etock and the coodemnotion 
of aoimabo or infected property to be eubiect to the confirmation of tbe 
governor or the aeeretary of agriculture. The state veterinarian, the 
state bioJo,cicaJ laboratory, the board of veterinary examioen, tbe humane 
agents aDd .. ~ of pedigreM sbould be under the eupenioioD of the 
livestock coJDDll88ioner; 

An ioepector of apiari .. and ouneriee should replace tbe state inopector 
of apiari .. and the state entomologist and have charge of eoforcio!l the 
law relating to the inepectioo of bee hi ..... trees, plants and ehrube; 

Private ......aciatiooe ouch .. those mentioned above ... receiving state aid 
sbould be required to report to tbe eecretary of agrieu1ture, all requeota 
for appropriatiooe coming through hie ollice. 

The Department of HeaUh 

It was found that six authorities administered the functions 
of the state which concerned the public health. In addition a 
number of agencies in other fields bad duties which carried them 
often into the general sphere of the public health. The com
mittee recommended that all of theBe health functions be taken 
over by a salaried health commissioner and a state board of 
health, of five members, appointed by the governor and eenate, 
the eommissioner to have charge of aetual administration while 
the board should approve ruIes and regulations and bear appeals. 
Within the department should be bureaus of vital statistiCII, 
sanitary inspection, food inspection and laboratories. The 
department should moreover have complete control over the 
licensing of physicians, pharmacists, dentist and nurses. The 
direct work of examination should be in charge of small COIIlIDia
mons with their elerical work eoncentrated in one office. 
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Deparlment 01 Labor and Mining 
The state agencies for the enforcement of labor and mining 

lawB numbered over a score: 
The board of commiBBioners of labor 

Bureau of labor statistics 
Eight free employment offices 
Inspection of private employment agencies 

The board of arbitration 
The department of factory inspection 
The industrial board 
Mining agencies 

The state mining board 
Twelve state mine inspectors 
The miners' examining board 
The mine rescue station commiBBion 
Miners' and mechanics' institutes. 

The committee ca1led especial attention to the division of 
power and the absence of co-ordination among the different 
authorities also to the fact that the powers and duties of the 
authorities overlapped and conBicted in a most confusing manner, 
as a result of which .. the administretion of labor laws in Illinois 
has been and is far below even a reasonable standard of efficiency." 
(Ibid., p. 58.) 

TAe Deparlment of Trade and Commerce 
Four state agencies exercised functions dealing with publio 

control over corporations: . 

Secretary of state, who issued charters of incorporation; 
Auditor of public accounts who issued charters to Rats 

banks, supervised state banking institutions, tiUe guarantee 
companies and building and loan associations; 

Insurance commissioner; 
Publio utilities OOIDIIliaIion. 

The committee recommended that 8upervision over all classes 
of business corporations he vested in a single department of trade 
and commerce. The head of tbiB department should he chair
man of the publio utilities commission which should remain under 
the new scheme. Four divisions or bureaus should he included 
within the departments as follows: 

General corporations 
Banks and buildiq and loan associations 
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Insurance 
Public utilities. 

The first two should be in charge of a commissioner or superin
tendent to be appointed by the governor while the stete superin
tendent of insurance should be retained. The public utilities 
commlssion should retain its existing composition and functions. 
Each bureau should have charge of the incorporation of all 
corporations subject to its supervision. 

The reorganization thus suggested was not greatly different 
from the existing plan. It was not centralized except for the 
nominal superW!ion of -a department head who would have no 
power over the appointment and removal of the officials in 
charge of the divisions of hie department. "It does, however," 
said the report, "provide an official organization for securing 
active co-operation and harmony of methods in dealing with 
different phases of one general problem." -

The Departmnll of Law 
While the attorney-general was found to be nominally the chief 

law officer of the stete, the legal services of the administration 
were in fact widely seattered. The various departments had 
their own attorneys, there was no centralization or responsibility 
for legal Services and advice and the way was open for conflicting 
opinions and unnecessary litigation and expense. 

It was recommended that the department of law be composed of 
the attorney-general and assistants appointed by and r~ble 
to him. That stete's attorneys in the various counties should be 
subjeet to the supervision of the attorney-general and the at
torney-general himself, although an eleetive officer, should for 
certain causes be subjeet to removal by the governor. 

The Departmnll of Military Affair. 
No changes were proposed in the organization of the depart.

ment of military affairs. 

THB El"PICIBlfCY AlQ) ECOJlOKT COMKlll810Jl OJ'IWOU.8OTA 

In bold departure from the traditional American organization 
of the civil administration, the recommendations made by the 
Minnesota commission were IIlO8t distinctive. The COIJlDli88ion 
decided upon a policy of reeommendation a complete adminia
trative reorganisatiou from the governor down. It did DOt. 
eoneem itself with the detai1s of administz'ation nor with the 
individual efficiency of the offieiaIs in charge. "It baa tried 
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to find what is wrong with the system of government, not in the 
work of individuaIa • . . the machine is built wrong, and 
no one can mue it work well." 

It recognized that the details of administration should be the 
subject of careful and expert study but it did not lUIIIume this 88 

one of its own functions. .. When this broad and fundamental 
reorganization is effected the state officers themselves will be in a 
position to correct minor det&ils. The Iegis\ature should furnish 
the reorganized administration with reasonable funds to employ, 
temporariIy,expert help in that task." (Preliminary Report, p.8.) 

In spite, however, of the wide changes recemmended, the 
commission sought and actually succeeded in planning a complete 
reorganization without suggesting a single constitutional change. 

The defects in the structure of the administration which the 
commission found most objectionable were lack of administrative 
unity and the predominance of the administrative board. A 
total of seventy-five administrative agencies characterized by 
a wide diversity of structure, and subject to only a nominal 
and ineffective supervision by the governor, constituted the 
existing administration. Of the existing predominance of the 
board system, the consulting statistician of the commission, E. 
Dan. Durand, remarked~ .. Minneecta, like most other states, is 
commissioned to death. Some of these boards are paid but 
most of them are either unsalaried or made up of groupe of state 
officials serving a: ojJit;io. Boards are all- right in their place 

• • • but that place is not in the administration of govern
ment, the execution of the law. The board system tends to 
delay, to dissipation of responsibility, to inefficiency generally. 
You cannot put your finger on the man who is to blame if any
thing goes wrong. Several or many minds for counsel; one 
mind for actiOD-t.hat is a principle long ago enunciated, bu~ 
strangely departed from." (National Tax Aseociation, Pr0-
ceedings, 1914, P. 395.) 

The commission found tbe administrative plan of the federal 
government and of JDOS\ of the great private eorpon.tiOllll the 
OOIftCtive for these defect&. n proposed the diviaion of the 
state eervice into five gteat departments: public domain, public 
welfare, education,labor and c:omrneree, and agriculture. EBept 
for the department of education each of thE. departments ebooId 
be in charge of a single administrative head. The four adminia
uative heads should be 8ubjd to appointment by the KOV8I1lOI'. 
These department beads should constitute the _ by whieIa 
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the governor could keep control over the diversified unite of 
administration. They should not be technical specialists but 
laymen and collectively should form the cabinet of the governor. 

Within the departmente should be bureaus with single trained 
specialists in charge of each. The total number of existing 
agencies should be greatly reduced by the consolidation and 
elimination of similar functionaries. The bureau heads should 
in most C88e8 be appointees of the departmente heads. It waa 
strongly nrged that while the department heads should change 
with a change in administration the bureau chiefs should remain 
as permanent officials. 

The advantages of boards should be retained through the 
creation of advisory bodies chosen to co-operate with varioua 
departmente. The field occupied by these boards would in no 
way conflict with that of the executive official. They would be 
advisory, investigatory, quasi-judicial and suiHegislative. Each 
department should have such a board which should be appointed 
by the governor for a long term, usually six years, in order that, 
on account of their peculiar duties, a reasonable degree of in
dependence might be maintained. 

un.... boards will be uoefuI adYiaon of the adminiItratioo. They 
.... be eaIIed upon by the &0- or the direeIora 10 lift odYieo .. 10 
poIi_ and praeticee; &bey ..... y make reannmendationa upon tbeir own 
motion. They .... make ~ 10 tbe Jelialawre if they ......... 
obtain the _ desired through the adminiotntion. Tbeir _tmno .. 
__ with the adminiItratioo will enable them of .... 10 ~ policiN 
10 the IegiBlatwe tha. would ..... ha ... oricinaled with the repIar _ 
mitteos of tba& body. 

U Apia the boudo, by their _ of inftOligatioa, will be • .-ful 
_, 10 preven. adminiItraliw .buoeIo and inedi......".. They will be &be ...... _t ouUide eriIicII of the e:IIOCUIift. _ 0«_ ailial, 
in _ ~ &ban the IegioIatwe itaIf." (Ibid., p. 398.) 

The suiHegislative power usually deemed 10 nece.ary to 
effective administration should be held by these boards. Ameri
can legislatures, according to the report, have been reluctant to 
grant much discretion to administrative officials in the eanying 
ont of their duties while the courts have been equally eareful 
in approving such grants. It was nrged that the boards suggested 
by the Minnesota commi8sion should receive wide powel'll of 
8ecOndary legislation. The rules and regulatione formulated 
by these boards in their sub-lePslative eapacity should not, in 
the opinion of the colllDliasion, cover administrative praetieee aa 
such, bnt coneem mattei'll alJectin« the rigby and dutie8 of 
private eitians and of corporations or of eities or other politieal 
subdivisions of the state. Another funetion of theee boanIs 
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would be quasi-judicial. Disputes between state officials and 
citizens which could not properly be carried to the courts would 
be settled by these boards. For example, the order of a labor 
inspector considered too drastic might be subject to review by a 
board, likewise the revocation of a license to carry on Bome 
occupation. 

The civil administration of the state should, according to the 
'plan of the commission, be composed of (1) the governor, (2) the 
general and financial officers and boards, (3) five great depart
ments administering the public service functions of the state. 

The group of agencies included under the heading u general 
and financial officers and. boards" comprised the constitutional 
officers and in addition the board and commissioner of civil 
service, the board of investment, and the board of taxation. 
The constitutional officers have already been mentioned in the 
chapter o~ general administration. The five great public eervice 
departments will be considered in turn. 

Th. Deparlmm, oj Public Domain 

It was recommended that the executive officer of the depart
ment of public domain should be a director appointed by the 
governor. With him should be associated a board of five 
members to act in an advisory capacity and to determine the 
policy of the administration in relation to the public domain. 
The scope of the department is indicated by the bureaus propoeed: 
lands and mines, forestry, game and fish, highways, drainage 
and waters, buildings and purchases. Each of these bureaus 
should be under a single commissioner whcee position should be 
governed by civil eervice requirements. Eight agencies including 
six administrative boards would, under this plan, be abolished 
and their duties taken over by the bureaus mentioned. These 
agencies are the forestry board, the timber board, the state 
forester, the game and fish commission, the highway commission, 
the highway engineer, the printing commission, and the state 
drainage commission. In addition certain duties properly 
belonging under the new department would be taken from 
general offioers such as the auditor and attomey-general. 

Til_ ~ oj PtlWic WeV-
The control of state institutions for both charities and eorrec

tion, the exercise 01 all state functions relating to the public 
health, and the examination and licensing of certain practitioners, 

US 



STATB B'nCrBNCY AND BCONOIIY 

it W88 proposed should he vested in a department of public wel
fare. The director should have two assistant directors and a 
comptroller to assist him in the administration of the duties of 
the department. 

Under existing conditions the institutions concemed with 
charities and correction are govemed by a board of control. 
The commission in its preliminary report acknowledged the good 
work done by this board and stated that the creation of it marked 
the first real step in the direction of centralization. Yet the 
commission deemed the plan proposed which would vest the 
large powers of the board of control in one of the three divisioDII 
of the new department, a great improvement in the vigor and 
economy of administration. 

The first group of functions of the proposed department should 
include the control of all inBtitutioDII of the state except th08e 
concemed with education and the soldiers' home. H the director 
should so desire he might vest the administration of this part 
of the department in one of his two assistants. The inBtitutioDII 
should each have a goveming officer as at present with such title 
and powers as the director might determine. The powers of 
the existing board of health should be vested in a bureau of the 
department govemed by a couuniseioner who should be an 
"expert in preventive medicine." 

The director should moreover have charge of the examination 
and licensing of physicians, surgeons, nurses, midwives, 0steo
paths, optometrists, pharmacists and embalmers. The examina
tion required by existing law should actually be conducted by 
boards named by the directoL In making neh designatioDll he 
should "give due consideration to recommendatioDII by members 
of the respective professions and by professional organisationa 
therein." (Final Report, p. 27.) 

The type of administrative funetiona performed by this 
department implies a nmnber of matters which under existing 
standards of administrative law ahouId be vested in a bc.rd or 
commission. Three bc.rds were mggested for this depu1ment; 
one a board of nine 88 a general departmental advisory bc.rd to 
supplant the existing board of health. the board of visitors 
and two minor boards. A board of sanatoria of three members 
should be appointed by the pvernor 01' designated by him 
from the membership of the advisory board. This board should 
eany on the anti-tubereulOllia work of the &tate. The apparent 
need for this board's existeaee apart from the general health 
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work of the ~tate 11'88 explained by the commission in a statement 
to the effect th&t its work is new and unlike other health acimini&
tr&tion is chiefly prop&gand& and therefore it seemed best t<I 
give it independence. This bo&rd would &Ppoint an inspectol 
of 8&D&tori&. The third bO&rd which should remain in the new 
plan would be the bO&rd of p&role, consisting of the chief officer 
of the st&te prison, one of the assistant directors of public weif&re 
and another citisen chosen by the governor. 

The soldiers' home should, according to the commission, rema.io 
under its present detached government of a bO&rd of &eVen 
members. It should be &88oci&ted with the depanment of publi~ 
weif&re for budgetary purposes only. 

Tit. Deparlmem oJ Education 
The department of education would, according to the plan 01 

the commission, be the only one in which the governing &uthoritJi 
should remain in the handa of bo&rda. It would moreover be thE 
only one in which the governing authority should be vested iI 
two agencise, independent of each other. The board of regenu 
would remain in control of the state university while a bo&rd oj 

education would exercise certain functions connected with thE 
other educational activities of the state. 

The then existing bo&rd of regents was a board of nine memben 
provided by the constitution. The only change recommendecl 
by the oommission 11'88 the removal from this board of all a: oJficic 
members. , 

The board of education should be made up of nine memben 
appointed by the governor. It should have charge of the admini& 
,",tion of all lawe eoncerning the educational agencies of th. 
state excep\ the university. The creation of this board shoult 
supplan\ the existing high school board, the normal school board 
die directors of the normal schools, the directors of die schoo 
for the deaf and blind and the libruy eommiaaion. 

Appointed by and eubjec\ to the board of education should hi 
a stete superintenden\ of edueation. He should ac\ .. di. 
executive olIicer of the board. 

The COIDIDiasion propoaed alao dla\ in makinc up the edue. 
tional budge\ and in considerinI a-al questions of educa\i0l 
the board of repnta should oombiDe with the board of edueatioJ 
... oouncil of education. 
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Department of Labor and Commerce 
Under the plan of the commission a dozen separate bureaus 

and departmenta would be supplanted by a department of labor 
and commerce composed of a director, three advisory boards 
and five bureaus each in charge of a commiaJioner. Administra-

. tive authority would be vested in the director of the department. 
It WBB proposed that five bureaus should be provided in this 

department BB follows: 
A bureau of labor charged with lhe adminiatration of aU Ia .. relatiD& 

lo the aafety and well being of _ en""""" in induotry and commerte. 
These law. Ilrovide for the iD8peCtioo of liOilero and ...... Ia. the ~tioo 
of the working cooditinoo of women and ehiIdreo, mine inepectioo, the 
admioistratino of free employmeot --. and the enforcemenl of 
the minimum wage requiremente. 

A bureau of banks. 
A bureau of ineurance charged witb the enforcement of the otate repJ... 

tioo of ioauraoce companies and with the duties of the eDRiog otale lire 
maroba.l. 

A bureau of ot&odorda charged with the inepectioo of oiIo. food. lumiJoIo 
and weigbte and ............. in .. far .. ouch inepectioo ill providecI ...... 
exiotiog law. 

A burau of grain inepection charged with lhe adminiatratino of aU 
IaWl! and regulatinoo relating lo the inepectioo, If1Idins aad weicbinI of 
grain, bay, 8Imw and ~ 

The director of this department should administer the req uire
menta relating to the examination and licensing of barbers, 
electricians, horseshoers, automobile ilriVerl. In all C8BeI where 
an examination WBB required under the then existing law the 
director should designate examinera. Revocation of all such 
licenses should be within the powera of the director. 

Instead of a eingle advisory board BB in other departments 
the commission recommended three: 

The existing railroad and warehouse commission, a body 
of three membera with power to regulate railway rates and 
service and warehousee 

A board of grain appeals of six members appointed by 
the railroad and warehoU8e commiesion 

A board of labor of five membera appointed by the governor 
to regulate the minimum W&ge, etandardize workmen'. 
compensation regulatioUB and to act 8B a board of arbitration 
in labor disputes. 

The Deparlment of AgrieuUure 
At the head of the department al agriculture should be the 

director, recommended the report. The bure&UII, each in eharge 
ala collllIlialioner, should be: 

A bureau of dairies eharged with the administration al all 
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lawl relating to the promotion of the dairy industry, the 
lioensing of dairies and the inspection of dairy products 

A bureau of animal industry charged with the administra
tion of all laws relating to the protection of the health of 
domestio animals and the II promotion of animal husbandry" 
(Final Report, p. 37.) 

A division of plant industry 
A bureau of exhibits charged with the supervision and 

direotion of the ltate fair 
A bureau of immigration. 

In addition the department should license veterinaries. 
The advisory board of this department should consist of five 

lDembers appointed by the governor and should combine with its 
wvisory functions the regulation of animal and plant quarantine 
and Btandardilation of state aid to fairs and &BBOCiations for the 
~romotion of agriculture. 

rUIl COIOllBBION ON BBOBOANIZATION or CIVIL ADIIINIBTBATION 

or KDlNIIBOTA 

The Minneeota commission on reorganiution of civil admini&
b'ation formed in 1915 to some extent made the report of the 
1913 oommission the baaia of its recommendations. Its report 
ilierefore should be conaidered 88 supplementary to that of its 
predeoeesor. It made no attampt to cover the entire field as 
did the former commission but limited its recommendations II to 
IUch departments of the state 88 in our opinion moat need 
revision." (Inaugural Meaaage of Governor Bumquist, 1917, 
Appendix, P. 21.) 

The moat important of the recommendations was the fOI1ll&
Lion of a department of public domain to control the land, timber 
ud mining intereata of the state, and in addition a number of 
kindred functions such 88 the protection and propagation of 
game and fish, the management of drainage and the supervision of 
ilie building and maintenance of highways. It was recommended 
that t.hia department should include bureaus of public lands, 
Foresta and immigration; mines; game and fish; drainage and 
waters; and highwaye. Each bureau should be subject to the 
management of a commissioner, the method of whoeeappointment 
was not euggeeted by the commission. The entire department 
should be under the supervision of a direetor of public domain. 
The commission did DOt state in ita report, how he should be 
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appointed. Neither did it state whether the department should, 
like that proposed by the former commission, have an advisory 
board. The formation of this department would merge duties 
now performed by more than ten separate boards and depart
ments and a number of small functions of the attorney-general 
and the auditor of state. 

Instead of the plan proposed by the former commission for 
governing the educational functions of the state it was recom
mended that a board be formed, composed of three members, to 
control all state schools, except the university, and to perform 
a number of related functions. The formation of such a body 
would eliminate four boards. The chairman of the new board 
should perform all of the duties of the superintendent of instruc
tion. 

It was recommended that the number of members of the 
existing board of health be fixed at five instead of nine, and that 
the advisory board be abolished; and further, that a commissioner 
of health appointed by the governor be the executive officer of 
the department. It should be noted here that the report of a 
commission, appointed by the governor for the purpose of 
investigating the administration of the health functions of the 
state, was included in the same message as that of the general 
commission on reorganization. The recommendation of the 
health commission differed in only one respect from the other. 
It advised the appointment of the commissioner of health by the 
board rather than by the governor. 

In addition to the recommendations summarized above, the 
commission suggested the creation of a state board of investments 
and a department for the inspection. grading and weighing of grain.. 
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CHAPTER VII 

RESULTS AND CONCLUSIONS 

This review of the studies and recommendations of the various 
state agencies created in the name of economy and efficiency 
would not be complete without a reference to their accomplish
ments. Their proposals have been discussed at length because 
they alford a very significant compilation of the ti-end of thought 
among men in widely scattered sections of the country who have 
been assigned to investigate and report on the needs of state 
government. A marked similarity may be noted in the majority 
of reports,-nearly all of them aiming to suggest simplification 
in governmental machinery and the consolidation of a multitude 
of offices. The evils seem to be widespread and all the states 
suffering in varying degrees from the same aftlictions. 

Whether the recommendations were adopted or not by the 
various legislatures, some of them more or less favorable, others 
hostile, the reports are interesting and valuable. But it is impor
tant to learn just what the various legislatures have enacted into 
law as a result of these studies. Changes are often effected very 
slowly and even where no aotion has been taken on the reports, 
it may be that seeds have been planted that will germinate in 
the future. 

A brief summary of what bas actua1\y been achieved in a 
number of states to date, follows. 

Tile Stale Boord qf Public Affaara qf Wiac:on.ri" 
The activities of the board of publio affairs of W'l8OOnsin .-0 

to have undergone marked change during ita six years of exist
ence. As pointed out in Chapter I, it began with a formidable 
program of work prescribed for it by legislative acta. For a 
period of two or three years it was very active as is indicated by 
Ute list of surveys given in the general report, and quoted above. 
Ita ohlef work during the first years of ita existence was the now 
famous survey of the state university, in which ita final recom
mendations wwe on the whole favorable to the university. The 
accounting system established for use in state institutions was 
likewise a product of this portion of ita history. Since 1914 
practically all of ita time has been given to the budget. 
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The state admin' stration has not been simplified in any 
important respect as a result of the recommendations of the board 
of public affairs. Aside from the budgetary changes, practically 
the only piece of constructive legislation which can be traced to 
it is the reorganization of the state printing board. 

Its success in bringing about more satisfactory procedure in 
appropriations has been steadily increasing. In preparing the 
1917 budget the departmental estimates were not merely edited 
and passed on to the legislature, as in 1913 and 1915. Reviews 
of all of them were conducted by means of field examinations by 
the board and.at public hearings. It was quite evident during 
the 1917 session that the departments, while not compelled to 
do so by law, have been more disposed to come to an agreement 
with the board in these hearings than to take chances in con
testing the recommendations of the board before the joint finance 
committee of the legislature. It is worthy of note, however, that 
the budgetary system of Wisconsin does not yet approach execu
tive budgetary procedure. It is quite improbable according to 
tendencies which were evident during the session of the 1egisIa
ture in 1917, that the legislature is at this time willing to in
crease the power of the executive in making up the budget. 

While the Wisconsin board has been continued from session to 
session and has on the one hand escaped radical reorganization, 
as in the case of the Massachusetts commission, and on the other 
has not been summarily abolished like the New York department 
of efficiency and economy, it has lost rather than gained in its 
influence upon the public and the legislature. The board has 
been able to accomplish little towards simplifying state adminis
tration. It has given practically all of its time to the prepara
tion of the budget and the investigations incident thereto. It 
has become almost solely a budget board. 

The ECMIOmIl and EjJicieney C01JI1niMUm of New Jertle1/ 

The methods pursued and the work accomplished by the New 
Jersey commission give convincing proof that a limitation 01 
scope and of policy in the work attempted by such a body is 
most desirable in making a start tow8l'd simplified state adminis
tration. In the first plaee it was created for a singIe definite 
purpoee, namely, that of "considering the best means to con
solidate v8l'ious boards and to broaden the powers in one central 
board or boards." Realizing the magnitude of the task the c0m

mission considered in detail the problems involved in the organi--
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lation of a limited number of existing agencies. Where such a 
plan seemed feasible it recommended the consolidation of them. 
in one agency and suggested, in connection with such consolida
tion, practical means for adjusting the functions of each. No 
attempt was made to devise a large plan including the entire 
administration. Its method of investigation rather proceeded 
from details to generalities. The task imposed upon the com
mission by such an examination of details was very great. 
Accordingly, it did not attempt to cover the entire field of state 
administration. The final body of recommendations as set forth 
in the second report constituted a real efl'ort toward centraliza
tion of administration, and their adoption by the legislature has 
given New Jersey an iinmeasurably improved administration. 
The policy of attempting partial centralization after a careful 
study of functions and of existing conditions has in New Jersey 
been justified by the attainment of actual results. 

It is interesting to note that the committee did not continue 
to make recommendations after the publication of the second 
report until action of the legislature had resulted from the sug
gestions made. The third report took the legislature to task for 
neglecting the proposals of the previous year, reiterated the 
merits of the recommendations and submitted an expert opinion, 
by way of strengthening the appeal. 

This method of attack brought a large measure of response 
from the legislature. Laws were enacted creating departments 
of conservation and development, commerce and navigation, 
taxes and assessments, and shell fisheries. These new depart
ments perform services which previously required nineteen sepa
rate agencies. (N. J. Seesion Laws, 1915, Cbs. 241, 242, 244, and 
887.) Another law was enacted which provided for a monthly 
meeting of executive officers representing the departments of 
publio roads, publio utilities, motor vehicles, conservation and 
development, commerce and .navigation, taxes and assessments, 
together with the state architeets and the representatives of such 
other departments as the governor may direct. (Session Laws, 
1915, Ch. 190.) 

The legislature of 1916 enacted further legis1ation providing 
for the reorganiaation of the departments of labor and agricul
ture. (Cbs. 40, 268, 269, Session Laws, 1916.) By one of these 
acts a department of labor was created with seven bureaus or 
divisions, as folloWB: inspeetion, structural inspection, electrical 
equipment, hygiene and sanitation, engineers' and firemen'. 
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. 
licenses, industrial statistics and employment. The department 

-is under a commissioner of labor appointed by the governor with 
the advice and consent of the senate. The new department of 
agriculture has all of the duties and powers formerly held by a 
number of departments, boards and commissions which were 
concerned with the agricultural interests of the state. The 
governing authority is in a board of agriculture and a secretary 
of agriculture who is the administrator of the department. t 

It is quite evident that the recommendations of the COIlllJlW. 
sion are from the standpoint of administrative efficiency open to 
considerable adverse criticism. No uniformity of term was sug
gested for the various boards recommended. No mention was 
made of the number of members of the proposed board of priscn 
control. Departments of labor and agriculture were recom
mended, but no description of the proposed administration of 
either were given in the report. The relation of the salaried 
commissioners to the unsalaried boards recommended in a number 
of instances did not seem to be arranged in a satisfactory manner. 
The terms of the semi-legislative boards suggested for some 
departments would allow the majority of the board to hold over 
into the term of a new governor who might appoint a COIlllJlW. 
sioner hostile to the board. The board in such a case could not 
remove him but could make rules for his actions and serve as his 
adviser. 

The final report of the commission issued in 1916 has already 
been discussed in connection with its chief recommendation, state 
purchasing. Unquestionably this report is the most complete 
contribution to the subject of state purchasing that has yet 
appeared. 

In addition to the legislation described above, a state budget 
law bearing the name of the chairman of the commission Willi 

enacted in 1916' and a central purchasing act following the line 
suggested by the commission was also pasIIIld. Governor Edge 
devoted considerable attention in his message to the work 
already accomplished in centralising administration and urged 
further reorganisation in the same direction. 

Without doubt, the economy and efficiency eommission of New 
Jersey has played no smaJl part in giving to the state a more 
effective administrative organisation. 

• For farthor detaiIo • the ad'nueod JocjoIatioD • the IfIll ..... ia N_ 
I _ _ the A.m-. y_ 8001;, 1916, pp. ltl8-199 • 

• See iii 1IJItCD'~ RBa&&.toc:B, No. 70_ 
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Tha CommuBion on ECIJfIomll and Efficiency oj M fJ8&ru:huaei.t8 
The chief value of the Massachusetts commission has been in 

the preparation of a vast number of special reports upon details 
of administration for the legislature and the governor. These 
short reports in nearly every case show the marks of excellent 
workmanship and precise compilation of information. It may 
be said that the success of the Massachusetts commission in thus 
providing expert servioe at the demand of legislature and gover
nor has shown the need of Buch a department in every state. 
But these functions of the commission do not enter into consid
eration in this review. A body equipped to furinsh such services 
should be removed from the critical attitude of a body charged 
with proposing the recrganization of the government. To be 
useful in the former duty an efficiency commission must not at
tempt reforms which are likely to generate political controversy 
or lead office holders to fear that their assistance may become a 
force for the elimination of positions or the emoluments therecf. 
The Massachusetts commission attempted to perform both func
tions with rather questionable BUCcess. 

Its recommendations for the simplification of administration 
were set forth in two reports: one on the recrganization of boards 
and commissions having supervision over state institutions and 
another recommending a budget system. 

The former was perhaps the most important constructive 
piece of work attempted by the commission. It presented a 
plan for centralizing the control of a11 state institutions in a 
board of commissioners empowered to choose a Bingle adminis
trative director. In addition an alternative plan by which con
trol would be vested directly in the commission was suggested 
but not recommended. This report brought forth a very vigor
~us reply from the Massachusetts state board of charity (Mass. 
Senate Doc. 440) in which the recommendations of the commilt
sion were seriously questioned. No actual legislation resulted 
from this report. 

The report on the budget issued in 1916 Buggests vesting in 
the commission on efficiency and economy the duty of preparing 
the bUdget. The measures recommended for the preparation of 
the appropriation bills were sufficiently complete to insure pat 
improvement over existing conditions. The commission on 
economy and efficiency would have had the power to make a11 
investigations into the needs of the deputmenta of IOvemment 
which "may be neeeasary" in the preparation of the budget for 
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the governor. It W88 further recommended to the general court 
that budget days should be designated and that single appro
priation bills be p888ed for each department. The report failed 
to suggest the method to be followed by the governor in present.
ing the budget to the legislature. No reforms in legislative 
procedure were suggested. 

The constructive proposals of the economy and efficiency 
commission for administrative reform led to no immediate 
result. No legislation has been passed by the general court 
since the formation of the commission, which may be attributed 
to its recommenliations. Political motives seem to have been 
the reason for substituting the supervisor of administration for 
the commission. Since that action W88 taken nothing has been 
done by the legislature which has a bearing upon the subject of 
administrative reorganization. As an active force for bringing 
about simplified administration in MassachUBetts the supervisor 
of administration has 88 yet accomplished no sweeping changes. 

The Committee on Retreru:hment afld Reform of I01Da I 

The report of the efficiency engineers employed to uaist in 
the survey of the state administration for the committee on 
retrenchment and reform of Iowa presented a pIan of govern
ment which seems to have a considerable amount of mechanical 
merit. The only political consideration that limited the reor
ganization planned by this body W88 the constitution of the 
state. The changes recommended were so devised 88 to make a 
change in the constitution unnecessary. A clear distinction was 
made in this pIan between the general administrative offices of 
the state and the public service agencies. The finance depart
ment which is, in 80 many states, included among the public 
service agencies and so considered in planning reorganization, 
W88 in this report properly placed among the general offices. 
The proposa1, however, here made to combine the auditor and 
treasurer in one department would not be generally accepted as 
representing sound administrative policy. Moreover the crea
tion of a chief accountant apart from the auditor of state would 
not simplify but would rather make more eomples the exi8ting 
arrangement. The numerous legal questions concerning elec
tions decided by the secretary of state might make the combina
tion of the two offices desirable in some respects, although in the 

• "The _~ ........ made Me '-d ... Pruf_ Bon<k'. _
after eIaDiDaiioa at tile re.-t iWlf. 
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proposal of the engineers there was no suggestion as to making 
the duties of the secretary of state leas complex and illogical. 
The suggested departments for the administration of the public 
service functions appeared in general to follow the lines of most 
recent plana for the reorganization of state government. On the 
other hand the suggestion that the governor assume the direction 
of the department of public safety was not sound if, as seemed 
to be the idea, the governor was to be placed actively at the head 
of the administration. 

While there was undoubted merit in the generalities of the 
efficiency engineers, their actual contribution ro the immediate 
problem of reform _me to have been alight. There has been 
no oonsiderable legislation as a result of the reoommendations of 
the engineers with the possible exception of an act of the general 
assembly passed in 1915 which required the governor to submit 
along with his official message, .. a budget which shall oontain in 
detail general information and in general form his recommenda
tions to the general assembly for appropriations for all the differ
ent departments and boards and state officiale, together with such 
explanation thereof, as he may desire to present." (Sees. 191-& 
and 191·b. Supplement to the Code of Iowa, 1915.) It has 
been stated that this act was suggested by the report of the 
efficiency engineers although there is no definite proof to that 
elIect. No other enactments have resulted from their. report. 
Moreover it should be noted that the report failed in almost 
every particular to influence the committee under whoee aWl
picea it did its work. On the whole it _me that while the pro
poaals had a considerable amount of merit in showing the type of 
administrative organiaation to be desired, their application was 
made in teo mechanical a manner and with teo little regard to 
actual political conditions. 

The recommendations of the committee on retrenchment and 
reform were included in twelve printed pages. The report of the 
efficiency engineers made a year before was only incidentally 
referred to, while the recommendations of the committee were 
widely different. 

In its consideration of the administ.ration the committee made 
a large number of generaliaationa which would receive UDQ'
tioned support from all friends of improved governmental meth
ods. The administration II without a single administrative head," 
the chief C&UBe of waste and inefficiency, "is due to the aystem. 
under which it is conducted .. and "it ia Il~ that the gover-1. 
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nor be vested with authority to appoint the various official. 
through whom he must carry out his policy." Moreover, "crit
icism of men responsible for the conditions sought to be altered 
is not intended" The proposals which would divest the elective 
officials, such as the secretary of state, the auditor and the 
treasurer, of the duties which are not in keeping with their 
proper principal function, are commendable. 

But in the actual constructive recommendations made there 
is no actual· promise that such conditions as the committee 
deplores may be remedied. As a matter of fact the division of 
the state's agencies into three fields with a director over each 
seems in its net administrative significance to do nothing but 
provide three additional officeholders with rather anomalous 
powers and little real responsibility. In the grouping of state 
ag~ncies proposed there was no provision for consolidating the 
powers of boards and officers possessing aimilar functions. This 
field of inquiry was left for "later consideration." 

Abundant material for such consideration seemed to be at 
hand. In the great departments proposed were placed agencies 
performing similar functions but entirely independent of one 
another. For example, the proposed reorganization would have 
continued a state library board and a library commission; ... 
state veterinary surgeon and a COIDIIlisBion on animal health. 

Methods of appointment would have remained as diversified 
as ever. No less than ten methods of choosing division and 
bureau heads were allowed under the pIan. Boards, eocieties 
and single commiasioners were mixed without discrimination and 
without any regard for harmonizing the type of agency with the 
function it should perform. One board was provided for the 
purpose of examining voting machines while another was eoo
tinued for the express purpose of appointing the state geologiA. 

Terms of office would vary as at present, in the abeenee of 
provision to the contrary, from one yesz to "the governor's 
pleasure." In one board, the state board of agriculture, pan. of 
the members are now chosen for one yesz and the remainder for 
two. The board of optometry examiners is chosen for one yesz 
while the dental examiners are appointed for five. . 

The selection of theegeneies to be pan.. of the three divisions 
ahowed little logical pIan. Eight boards of examiners were 
_ttered among the three divisions. The board which auper
vM the examination of teacbers was placed in the depanment 
of eoc:ial progre88 while the law examiners were placed in the 

1311 



BBULI'II AND CONCLUSIONS 

department of publio safety. A number of the agencies which 
concern agriculture were placed in the department of industries 
while the dairy and food commission was put down under public 
safety. The industrial commissioner appeared under industries 
while the inspectors of mines were classified under public safety. 

The list of agencies given contained many items which need 
some explanation on account of the fact that they are not names 
of agencies at all, as "Meandered Lakes," "banking," and 
.. automobiles." 

The chiefs of the three proposed departments were to be ap
pointed by the governor. They were not assigned any power of 
appointment and the committee failed to indicate any way by 
which any authority over the divisions within their department 
might be given a semblance of reality. The report suggested no 
duties for them except the preparation of reports. Even tJUs 
function should, according to some students of administration, 
be vested not in three but in a single division. 

The creation of such a scheme as the committee suggested 
would have three positive results; it would complicate the frame
work of administration by adding three offices to the existing list, 
would give the governor three more appointments to make, and 
add the salaries of three officers to the annual expenses of the state. 

The budgetary recommendations of the committee provided 
for the preparation by the governor of a list of estimates showing, 
in addition to the requests, the grants of the preceding period 
with explanations as needed. There was nothing to suggest tha~ 
a permanent budget commissioner should be provided nor was 
there any recommendation that the legislature should make any 
procedural changes in the direction of improving the appropria
tion procell!. 

A few ecattering euggestions _pleted the repon. n.
included: 

The use of time clocks for the state employes 
The adoption 01 \he dictaphone, \he photographic method 

of making copies, omission of duplication of records, use of 
earbon copies 

The adoption of permanen~ Dumbers for automobilee 
instead of annual changes 

The extension of the power 01 the board 01 _Vol to \he 
purchasing of state supplies. 

It may be said in _cIusion that while the recommtlllda&ione 
U7 



of the efficiency engineers seem to have erred in the direction of 
suggeeting too many and too sweeping changee, the committee 
went to the other extreme. In the committee report no concrete 
suggeetion was made to which a single officeholder or legislator 
coula object. The reiteration of generally accepted generalities 
seems to be the chief accomplisbment of the committee. AB can 
be seen from the deecription given, no considerabIe change in the 
direction of administrative simplicity would result from the 
adoption of the entire sum or recommendations made. On the 
contrary, it bas been shown that more officeholders and more 
saIariee would 1>6 assured. 

No legislation resulted from the recommendations of either 
the efficiency engineers or the committee in either the 1915 or 
the 1917 sessions of the legislature except perhaps the budgetary 
law above mentioned. 

The EjJiciency and Econom1l C_miItu of IllinoiB 

The reeolution creating the Illioois committee impoeed upon 
it two dutiee; the preparation of a more complete system of 
accountiog and the formulation of a pIan for the reorganization 
of the state administration. It is important to note that it recog
nized at the outset the limitations of a single investigation in 
attempting the reorganization of state government and that it 
planned its work accordingly. It decided that inasmuch ae an 
accounting system should depend upon admioistrative adjust
ment, the Istter should be the first consideration of the inveeti
gating committee. It was further apparent that the funds pr0-

vided (S40,000) and the time allowed would not permit a proper 
study of the administrative agenciee, and a set of proposals for 
their reorganization was prepared wbile only a preliminary study 
of accounting methoda was made. 

A competent director of the investigational work was secured, 
who divided the admioistration into a number of fields for investi
gation. Each field was assigned to an investigator, familiar with 
the principlee of public administration and with specialized 
knowledge of the field to be surveyed. Theee studies were not 
made according to the preference of the individual investigator, 
but all were conducted in accordance with a single plan approved 
by the committee. (See Report of Efficiency and Economy 
Committee, p. 14.) . 

The committee met at frequent intervals for a period of nearly 
a year and in June, 1914, a preliminary report was iIIrued as a 
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basis for public coDBideration. Public hearinp were held at which 
the testimony and advice of a large number of public officials 
were obtained. The proposals were thus submitted to debate and 
oriticism by the officials who were individually concerned in the 
reorg&llUsation and who might have valuable practical counsel to 
offer. This combination of the comprehensive compilation of 
information &lid advice by trained specialists with the practical 
experience of officeholders resulted in recommendations which 
do not P088ess the academic generality of the Minnesota recom
mendations nor the unreality of those adv&llced by the Iowa 
committee. In equipping itself for work, in plauning a task and 
in unremitting attention to ite work, the Illinois committee set a 
stendard which no other'similar commission has yet duplicated. 

The report of the committee was contained in a volume of 
more than a thous&lld pages. Of these, all but eighty were given 
to the special reports already named. Each of these latter was 
prepared with scholarly precision and the charts were well con
structed and informing. In addition, the bills submitted to the 
legislature with the report bore evidence of competent draft&
manship. In every way the printed report of the Illinois com
mittee was a finished product. It presented a strong contrast 
to the amateurish final report of the Minnesota commission and 
the hastily prepared superficiality of that of the Iowa committee. 

The SC&Iltiness of systematic information concerning state 
administration is immediately evident to one who has occasion 
to investigate any of its varied divisions. When the Illinois 
oommittea did ita work the available printed information on state 
administration was practically all included in scattered articles 
in' periodicals, a few monographs narrowly specialised and tons 
of unreadable and poorly edited reports of state boards and c0m

missions. The Illinois oommittee placed the student of state 
government under deep obligations by publishing the first com
preheII8ive treatise on state government in the United States. 
In many respects the combined studies included in the report 
constitute a veritable mine of information on the subjects treated. 

The recommendations themselves are conditioned by the two
fold limitation impoead by the committee. It WIllI decided DOl 
to recommend changes which would involve constitutional 
amendment and, as far as possible, to consider only changes 
which in the opinion of the committee would be accepted h7 the 
legislature. The reformation of state administration ~ 
progress more rapidly than the education of the legislator&.. In 
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Illinois, for example, the provisiona for eenatorial approval of 
the governor'B appointments were retained in the recommencJa.. 
tiona in Bpite of the fact that the best judgment of the majority 
of the committee pronounced it undesirable. For this reason 
also, no strictly uniform plan of organization WBB proposed (or 

each of the departments, "BOme variation in the organization for 
different plU')lOBeB seems better Buited to existing services and 
present conditiona in this state." (Report, p. 31.) 

It may be open to doubt whether the committee should have 
made no distinction between the general administration and the 
public service fnnctiona of the state. In this respect the Minne
BOta plan seems to have been framed with more consideration 
for the organic distinction between the two groups. Protected 
as they are in most cases by constitutional provisiona, the older 
officers with functiona of a proprietary character will be the last 
to be changed and must, owing to the nature of their work, be 
distinct from the newer services. The Illinois committee includes 
in its group of departments, two, thoee of finance and law, which 
are of a proprietary character, while the offices of secretary of 
state, the board of e1ectiona and the civil service COIIlIIlisIIion an 
"outside the main executive departmentB." 

The recommendationa of the Illinois committee were not 
enacted into law during the BeBSion of 1915 excepting for a revi
sion of the state contract laws, reorganizing the system for making 
eontractB for printing and office supplies. They were not for
gotten, however, for during the state campaign in 1916 the rapen 
of the committee was endoreed and supported by practically all 
of the candidates for governor both before and after the prima
ries. (Fairlie, J. A., "Civil Administrative Reform," N. Y. 
EllefliftIJ POll, March 29, 1917.) The platforms of both greai 
parties eommended it and Governor Lowden announced in his 
message to the 1egisJature, January, 1917, that "one of the im
perative needs of the State is the conaolidation of its multiplied 
agencies into a few principal deparlment&" In spite of the fact 
that the JegisJature of 1917 was of a different political eompieDoo 
from that of 1915, a conaolidation biD WBB pemed which put into 
effect substantially an of the recommendations of the eommie
sion. In actnal results, therefore, the work of the committee baa 
effected all that its IIlO8i hopeful friends cou1d have espected. 

TIle Econom" Gftd EJficierteJ CMflmiuimI of Pm"'1llMtria 

The BUrVey of the PeDDByfvania economy and efliGeney com-
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mill8ion covered a very large part of the administrative organiza
tion of the state. The report W88 made up of many separate 
items, in 80me C&Be8 suggesting a change in the administrative 
detaila of a single office, in some recommending new agencies ,or 
functiona, and in a few the consolidation of agencies performing 
similar functions. The items were not it.rranged in any definite 
order but were thrown together indiscriminately. The colllDlis
sion evidently worked without policies or plans, but BOught 
within the limitations of time and funds to suggest a number of 
practical methods for instituting economies. It is to be doubted 
whether such attempts can be fruitful of much acitual improve
ment in state administration. The appendix to the report, show
ing in brief compaas the officers of state administration with the 
names of present incumbents and salary is of BOme value. No 
legislation baa been paased which can be traced directly to the 
recommendations of the commill8ion and the immediate prospect 
of recrganisation is considerably limited by a bitter factional 
fight in the majority party of the state. 

Tile Efficiencv arad Economll CommiaBioft of Miraneaota 
The efficiency and economy commission of Minnesota, 88 baa 

already been noted, W88 selected by the governor, served with
out pay, and raised the necessary funds by private subscription. 
Consisting of thirty members, it W88 large enough to represent a 
number of interests in the state. The governor apparently BOught 
to obtain this variety of interest and viewpoint in making his 
selections, and in a large measure he succeeded. It baa not been 
said by any of the critics of the plan proposed that the members 
were actuated by the more questionable political motives thaf; 
seem to have been present in many other investigations of the 
kind. 

A de6nite policy was adopted by the commisaioD-llot to 
coneern iteelf with changes affecting the functions of the state, 
but with procedural readjustment. It further decided upon 
general rather than detailed changes. Perceiving the limitations 
of such a body, it engaged in addition to a eecretary, a trained 
statistician of national reputation, Dr. E. Dana Durand, as its con
suiting statistician. It further divided iteel.f into committees for 
the consideration of the various fields of administration. This 
process of equipping itself for service deserves commendation. 

The two reports issued were quite dilIerent in ap~ and 
eonten. The preliminary report did not have the formidable 
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appearance of many public documents. The recommendatiou 
of the commission were simply and clearly stated and the reasolll. 
for the changes proposed were set forth in a convincing manner. 
The effect upon public opinion of such an appeal was likely to be 
very favorable. It should be noted, however, that the double pag,- I 

1lhart illustrating the proposals was rather crude and amateurish. 
The final report, which it might be thought would be aD 

appeal to public opinion set forth in an attractive and striking 
manner, was rather a poorly drafted detailed bill for reorganizing 
the state gov~rnment. Perhaps had the commission been able 
to see what after several years of the efficiency movement, i.e 
now verY evident, that unless the demand for reorganization of 
atate machinery is backed by a considerable public opinion, there 
is little chance that the governments will reform themselves, it 
would not have allowed its recommendations to be buried (at 
the verY moment when action by the legislature was demanded) 
in a rather obscurely written and unattractively printed legal 
document eighty pages in length. An understanding of the bill 
can be reached only after long and careful study. This method 
of appeal naturally prejudiced both the public and the legi.elature 
against the whole efficiency movement and gave the officeholdenl 
the opportunity to prevent any considerable accomplishment of 
the purposes of the movement. 

A verr forceful feature of the plan of the commission was the 
insistence upon the relationship of three features of state adminis
tration necessarr to efficiency and economy:-t"eOI"g&IIization of 
the executive service, the merit system and the budget. The 
preliminary report made it clear that the three features are 
necessarr one to another. 

The final and the preliminary reports differed in that the 
former recommended five departments and the latter sis. The 
final draft placed the finance department among the general 
offices instead of among the service departments. In this change 
it followed the best opinion 88 to administrative organization. 
Finance is a general function and shonld be grouped with the 
general administrative or proprietary agencies. The plan of 
modeling the new machinerY after the form of the national 
government seems to have strong support among students of 
public administration. The power of appoiotment suggested 
both for the governor and the directors 11'88 clear and direct. III 
this respect, perhaps, the commission esCeeded all of the other 
eommissions WhOBe work has been reviewed. The nece8llity of 
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conformity to the constitution made the provision of confirmation 
by the senate necessary. 

• The recommendations for impro:vements in the civil service 
Bystem were set forth in considerable detail. In safeguards 
against abU8e, in flexibility, and adaptability to administrative 
conditions, these recommendations appear to satisfy the re
quirements which the limited experience of states has shown to 
be necessary. 

The budget system proposed, provided for: 
The submission of estimates to the governor 
The amendment of estimates at the discretion of the gov

ernor 
The inclusion of eswnit.ted receipts with requests for appro

priations 
Submission of a budget by the governor to the legislature. 

Moreover, in the provision already referred to concerning the 
allotment of funds, the commission contributed a very impor
tant and desirable feature to budget procedure. No recommenda
tions were made ooncerning legislative methods. 

The net result of the work of both Minnesota commissions has 
been very small. A law was passed in 1915 embodying most of 
the recommendations concerning a budget, but this was all the 
legislation that might fairly be ascribed to the influence of the 
commissions. The membership of the second commission differed 
widely from that of its predecessor, being made up entirely of 
members of the legislature. Its net product was far inferior to 
that of the larger and more representative body which preceded it. 
Its recommendation for a department of public domain was 
rejected by the legislature. If the recommendations of the 
Minnesota commissions have been productive of public opinion 
avoring sweeping administrative reorganisation, such opinion 

has not become sufficiently powerlul to influence the legislature. 
However, the Minnesota plan has perhaps been more generally 

known outside the state than any other similar scheme, with 
the possible exception of that of Illinois. As a factor in the edu
cation of ~e public at large in the need of administrative re0r

ganisation, it has been a very considerable force. 

TAe CommWioll Oft CAe COftSGlidoliOll oJ SIGle Boarda aNI Com
mWioIte oJ COIlMdicuI 

The work done by the CGDDedieut commission was completed 
in 80 short. a time and its scope of operation was 80 limited. that 
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it cannot take an important place among the documente under 
review. A substantial collection of recommendatioDS, however, 
was made, which indicate that an appreciation of the importance 
of state reorganization is present in Coaaecticut and that a real 
desire exists for improvement. 

TM Legislative Invutigating Committu oJ AlabGmtJ 
The Alabama committee was given almost unlimited authority 

to search the departmente of government for waste and ineffi
ciency. An appropriation was made which permitted an expen
diture of $4,000, while an additioaal 11,500 was 8upplied through 
the use of the governor's contingent fund. As a result of the 
investigatioDS, the committee compelled the retum of 18,039.02 
to the state treasury. In many other ways it is evident that 
the state has profited fiaaacial1y from the investigatioDB of the 
committee. 

In the larger aspecte of ite work, in contributing to the public 
understanding of the administrative functioning of the state, in 
suggesting methods of recoastrueting the administrative system 
in the intereste of permanent economics and inereased efficiency, 
the contribution made by the committee is considerable, though 
not remarkable. It pointed out clearly the laxity of the account
ing methods of the administration, the need of reform in appro
priation methods and a number of duplicatioDB of administrative 
machinery, all of which called for attention by the legislature. 

The recommeadatioDS concemiag the budget, the extension of 
the power of the attorney-general, the centralization of state 
printing and of state accounting were perhaps the most important 
and most carefully considered which the committee made. None 
01 these were mere sham recommendatioDB made only for political 
purposes; they were genuine suggestions for substantial reorgani
sation in the direction of efficiency. They constitute the features 
of the report which distinguish the Alabama committee from a 
number fA others recently appointed, whose powers fA investiga
tion haVe been nsed to discover cases fA individual inefficiency 
and corruption. The Alabama committee, however, barely 
escaped being merely a graft hunting body fA the same kind. 
Of the fifty-eight pages 01 the printed report, more than half are 
devoted to criticism 01 individuals, while twelve are devoted to 
an itemized statement fA extravagance in the pelllOnal expendi
tures of the governor and the fish and game COIDJIIi8sioner. 
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TM SUfW// Committee oj S~ Affair. oj Colorado 
It is difficult to form an estimate at this time of the work of 

the Colorado committee on account of the fact that the preten
tioua program of work it haa undertaken is scarce1y more than 
started. A number of the reports are already in the hands of the 
committee and have been transmitted to the public, but the com
mittee itself baa made only a few direct recommendations for 
the correction of matters which in its opinion need immediate 
action. These include the revision of the funding methods of the 
state, the establishment of an auditing system for the state which 
would be centraliled in the office of the state auditor, an immedi
ate provision for somll .form of budgetary procedure pending 
later constitutional amendment, reorganisation of the adminis
tration of the state lands and the con.tinuance of the survey com
mittee for an additional two years. 

It is quite evident, however, at this time that should the com
mittee complete its taak, the result will be the most complete 
survey yet made by such a commission. In the methods it baa 
adopted and the character of the work that baa already been 
aocomplished the oommittee seems to have avoided the errors of 
other commissions and to have followed the methods that have 
brought the largest meaaure of results. That it baa won no little 
influence in Colorado is shown by the fact that both the outgoing 
and the incoming governors urged the continuance of the com
mittee. The present governor, Juliua C. Gunter, said in his 
inaugural address: 

"The ....wle ....,..,pIiabed abo .. that the work 01 the Committee .... 
'-dono in a opirit oflrigb-mindod publio oenioo. A atudy of the n.rioue 
reporta diIoIoooio the ...-ity for the contin ....... of this, 01' a IIimiJuo 
eommitteo, in ouch __ and ~!=:.r:""'" that the continuity of 
the work may be ~ To . uu. all adoquato appropria
\ioa ebould be ..a.. .. l 

TM ~ GJId ECOIIom, Co.....uu.. of K_ 

As is indicated in a preceding chapter, the committee formed 
in KaD8aB in 1915 1I'aa given practically unlimited power to 
investigate the government of the state. It WlIS limited in mem
bership to three and in funds to $SOO. Consequently, the c0m

mittee WlIS unable to employ trained assistants but conducted 
the investigatiOll8 in person. At the filst meetins the work WlIS 

apportioned among the three members, __ h having a field of 
administration to .. investigate." Senator Joeeph charged that 

• The -..u_ .... __ tinued b7 tba \osioIaWnt of 11117. 
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Senator Lambertson, one of the other members, failed to keep 
within his own field, and investigated "all the state echools, and 
most if not all of the state offices." He claimed, moreover, that 
the third member contributed nothing to the final report, 88 

"the senator wrote the most of it before Mr. Burton came to 
town and the balance after he went home." Therefore the 
official report of the commission, signed by two members, is a 
compilation of the recommendations of one man who made a 
cursory investigation of whatever fields of state government he 
chose, with the addition of four items contributed by a member 
who conducted an independent investigation but refused to sign 
the committee report. 

Most of the recommendations of the general report have 
already been mentioned. The budgetary recommendations pro
vided that the departments submit, in the form used in WiBcon
sin, their requests to the governor whose sole duty should be the 
addition of any recommendations he might deem wise. This con
etitutea merely a convenient means of presenting the estiInatea to 
the legislature and cannot in any sense be called a budget system 

The recommendations for subetituting single commissioners 
for a number of boards included provision for an advisory board 
in only one case. No suggestion W88 made in any case 88 to the 
method of appointing these single heads. Civil eervice W88 

generally condemned. A few recommendations of some merit 
concerning financial procedure and state educational inetitutions 
were included in the report. 

The report, for which a maximum of five hundred dollars W88 

appropriated by the state, covered eight printed pagee. It gave 
evidence of hasty preparation and contained a large number 01 
shallow generaIizations. Its concrete recommendations were not 
backed by any convincing array d facta. For example, the office 
01 state architeet W88 condemned and the recommendation made 
that special architecte be engaged for "distinct kinds of build
ings," as the result 01 inveetigationswhich are described as follows: 

.. Mter visiting all the state's buildings, walking over all their 
floors, and having had pointed out to us the faulty construction, 
wasted floor space or the unsuitable design in probably three
fourths 01 them, we wonder if we are not expecting too much 01 
our state architeet." 

The report of Senator Joseph was eonsiderabIy more volumi
nous than that of the committee and bore upon the cover the 
reason for the publication 01 a special report: 
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.. This report is published by me because Senator Lambertson, 
the chairman of the committee, for some re88on, did not want 
my report published in conneciion with the principal part of his 
report." 

Three-fifths of this special report dealt with education. Of 
this, a large part W88 concerned, not with administrative changes, 
but with speoifio defects in the state educational system, nine 
pages (one-fifth of the report) being devoted to a description of 
tests which the senator had given some school children. A large 
number of photographs showing unsatisfactory conditions in a 
number of state schools were included. • 
. The ten drafts of bills and resolutions included 88 appendices 

to Senator Joseph's report were very imperfectly oonstructed. 

The E~ Commission 0/ WeBl Virginia 
The outcome of the newly appointed governor's efficiency 

oommission in West Virginia should be of considerable interest. 
It is evident that the governor made a political issue of rear
ga.niaing state government in the way of efficiency and economy. 
He gave a oonsiderable amount of attention to the matter in his 
campaign and began his term with the sweeping budgetary pro
poaal already mentioned. His projected constitutional amend
ment modeled after the Maryland plan was defeated in January 
by the legislature, but he promised in his inaugural address to 
carry the matter to the electorate and to make it an issue when 
the next legislature is selected. His appointment of an efficiency 
commission after the rejection of the project by the legislature 
seems to foreshadow important developments. It may be inter
esting to record that Governor Cornwell is of the opposite party 
from the majority of the legislature and is the sole repnlSentative 
of his party among the el~tive officers of the state. 

TBII PIIlUIANIINT VALUIII OF TBII IIlCONOIIT AND IIITICIBNCY 
)lOV_1INT 

The permanent commission OF department was Vied in W'III
consin, Massachusetts and New York. As has been stated in 
oonnection with the W'1lICODBin board, these agencies __ created 
for a twofold purpose. They were to act as an adjun~ of the 
administration or the legislature fO!' the purpose of gathering 
data, oonducting investigations of a minor nature and devising 
means to meet minor problema of adminisVation or legislation. 
In performing this function the Massach~ and W'1lICODBin 
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commissions were subject to call while the New York department 
had its work prescribed by legislative act. The further duty of 
conducting independent examinations and investigations with 
the power of 8Uggesting changes in administration was given to 
them. 

If the experience of the three agencies mentioned is of any 
value, it indicates that there is almost insuperable difficulty 
in attempting to join these two types of work. If an administra
tive agency dependent upon the legislature or the administration 
is to be of positive value in supplying expert services, it cannot 
maintain a critical attitude toward administrative arrangemente 
upon which depend the very tenure of the officenl served. It 
cannot long perform both functions. The WISCOnsin board has 
become an agency for the preparation of estimates in a properly 
edited form for the use of the legislature. It still can conduct a 
certain type of investigation, such as into the working of the 
mothers' pension act. But as a force for administrative renova
tion, it is not effective. The same has been true of the Massa
chU8etts commission. 

The New York department was given the widest power of 
investigation ever placed in the hands of a state office in New 
York. It exercised this power with such vigor and effectiveDe811 
that the first change in party conirol in the state resulted almost 
immediately in the abolition of the department by a strict party 
vote. 

The Minnesota commission represented another type of organi
zation. It partook of a semi-oflicial character, inasmuch as it 
was appointed by the governor, but it was composed of private 
citizens and supported by private funds. Of this type are the 
new commissions recently provided in West Virginia and Oregon. 
It appears po88ible that such a commission, with a high quality 
of personnel, may perform very important work. The relative 
failure of the Minnesota commission was not due to its method 
of creation or to its official character. 

The legislative committee has produced varied results. The 
Illinois committee, made up of members of the legislature who 
were chosen by the legislature, equipped itself for very effective 
work. On the other hand, the Iowa, Kansas and Alabama c0m

mittees seem to have been nnequaI to the taek imposed upon 
them. The legislative committee formed for the purpoee of 
investigating the administration is very likely to degenerate into 
an ordinary graft hunting agency. This was true in MiaRasippi 
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and South Dakota, and to Bome extent in Alabama. It is also to 
be noted, that with the possible exception of Illinois, legislatures 
have been reluotant to grant Buch committees a Bufficient appro
priation to employ oompetent aesiatance and to conduct the 
detailed investigations neoessary. 

The work of the oommissionS has furthermore shown the 
extreme diffioulty of bringing about thorough reorganization 
without oonstitutional amendment. As has been indicated, the 
oommissions of Illinois, Minnesota and New Jersey were able to 
plan a more or less ayatematio reorganization which could be 
aocomplished with only statutory changes. Yet in these, the 
centralisation actually,. aocomplished would be rather apparent 
than real. The older officers of the state are in practically all 
oases protected by the constitution and no administration can 
be built around these offices, oonstituted as they are, and at the 
lame time be properly controlled by the governor. 

The lack of suggestions for a governor's cabinet, the failure of 
the commissions to lay emphasis upon the need of a short ballot, 
and the inadequacy of the budgetary recommendations are 
indicative of the need of oonstitutional ohange before a funda
mental reorganization of the administration can be accomplished. 
In fact, a number of observers whose opinion is worthy of con
sideration, doubt the advisability of attempting any considerable 
change in the organization of the administration without first 
effecting constitutional amendment. Professor William A. 
Schaper, in diaOUBsing the need of a constitutional convention in 
Minnesota Bays: 

"Shall the administrative departments and boards be 
reorgani.ed first as far as the existing constitution permits; 
or shall the fundamental and necessary changes come first? 
For myself I can see no other satisfactory way of proceeding 
than to lay the proper foundation for the new order of things 
first, before building the superstructure. U my conclusion 
is correct, then this and every other publio body of men 
interested in improving and perfecting our local and state 
governments should begin to look forward to a constitutional 
convention." (M~ M"ftiQpalitia, April, 1916, p. 13.) 

Yet, in moat states the need of economy is 80 pressing that the 
infrequent meetings of a constitutional convention cannot be 
relied upon for relief. The multitude of publio service agencies 
created in recent years are in moat eases statutory bodies and 
Uleir elfectiven_ can be immensely in~ \brough ClCMIIdi
nation brought about by statutory changes. The efficiency and 
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economy movement in states will undoubtedly continue, and 
instructed by the experience of the older commissions, the new 
ones should perform distinctively useful services. The experi
ences described in the histories of the agencies included in this 
study thIow light on a number of important considerationa. 
which may be of use in future studies. 

Attempts to formulate a system of administration through 
imitation or a priOri reasoning seem doomed to failure. Perhaps 
the best example of this is contained in a recent suggestion for 
commission government of a state. Because this type of govern
ment found favot in a number of cities, the inference was drawn 
that it would be well to apply it to a state. While there are 
undoubtedly some reasons for such a form of state government, 
the supporters of the unique proposal evidently lost sight of the 
fact that a state is not a city. If the other superficial analogy of 
the state and the business corporation holds good, we sball hear 
next of state business managers. Experimentation may be pro
ductive of useful results, but it should be attempted only with a 
sense of proportion and of differences in scope and purpose. 

From this review it is plain that the results were in most cases 
dependent upon the manner in which the commission equipped 
itself for its task. The commissions which placed the gathering, 
of data and the formulation of advice in the hands of competent. 
specialists seem to have accomplished the most. The method 
followed by the Illinois and Colorado commissions of choosing a 
director and staff to make critical studies of various branches of 
administration upon which to base final recommendations carries 
more weight with legislatures and does more to educate the public. 
The extreme example of the methods which a commission should 
avoid is that of the members of the Kansas committee, who at. 
their first meeting emulated the Second Triumvirate by dividing 
the reaIm into three parts; each member then conducting an 
independent survey. 

The creation of a widespread demand for better ~ 
tion should be unquestionably one of the chief objects of a state 
economy and efficieney commission. In fact, the chief contribu
tion of such commissions thus f/ll' has no doubt been in this direc
tion. Legislatures and state officiaIs have known for a long time 
the need of administrative reform in state governments. But a 
political appeal on such grounds has seldom been made and still 
more infrequently heeded. Less than a decade ago, it would 
have been a courageous candidate for governor who would have 
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made a oampaign issue of the need of administrative reorganiza
tion and a state budget system. Yet such an appeal was made 
in a large number of states at the elections of 1916 and in many 
<oases suocees attended the attempt. The governors' messages of 
1917 teem with demands for administrative reorganization. 
Reports from the states where the more effective work was done 
by reorganizing agencies, tell of an increased publio interest in 
.governmental efficiency. Unquestionably the reformation of 
state government is now more widely demanded than ever before. 

It is patent that the largest measure of suocess in securing 
aotuallegislative relief has been in proportion to the understand
ing of existing conditions shown by the commission and its reali
.ation pf the limitations of the ordinary legislature. For this 
reason it is perhaps signifioant that the most fruitful results 
come from bodies made up entirely of members of the legislature. 
The temporary commission which sets out to offer concrete 
recommendations limited by and adjusted to actual conditions, 
and whioh has a first hand knowledge of the legislature has thus 
far been the most serviceable to the cause. The ordinary legis
lator cares little for sweeping plans of administration or logical 
precision in reorganization. He gives his first allegiance to the 
tangible and workable. That the efficiency and economy move
ment is destined to continue is indicated by the creation of a 
number of Dew commissions since the beginning of 1917. That 
the Dew ones will profit by the experience of the earlier commis
sions is likely. If this volume assists in showing how to avoid 
the pitfalls and how to attain more effective reforms it will 
accomplish its purpoee. 
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PREFATORY NOTE 

It is no disparagement of other American cities to say that New 
York has taken the leadership in budget reform during tbe last 
ten years. Perhaps most students of municipal government 
would ooncede without question the proposition· that no other 
city has come so near to the ideal both as regards the form of the 
budget and the process of making it. All over the United States, 
directors of bureaus of municipal research, many of them trained 
in the Training School for Publio Service, are putting into e1lec1o 
budget practices developed in New York City. Financial 
officers from widely scattered centres have sought to improve. 
their looal alfaira by studying the experience and methods of this 
city. Even from the Orient, students have come to observe a10 
first hand the operations of the most gigantio lisoal machina 
among all the cities of the New World. One of these, a Chinese. 
has published, mainly for the use of his countrymen interested in 
municipal progress, an illuminating account of his observations. 
Among the residents of the city iteelf there is a widespread con
fidence that the finances of the municipality are established on a 
BOund basis and honestly administered. Not a little of this oon
fidence, it is safe to conjecture, is due to a belief that recent prog
reea in budget making has be8n along lines tending to clarity, 
simplicity, and accountability in the conduct of public business.. 

U all this is Vue, then the time has come to take stock of New 
York City's Bltperience. AD accurate and unbiased record of 
development during the last d_de ought to serve as a guide to 
the future, _pt for those who may ascribe perfection to the 
present instruments and methods. It should satisfy the legiti
mate curiosity of those who are amDOUS to know just what c0n

crete reality lies behind the Bood of literature and rumors about. 
New York City's progreea in Iisoal pract.ices. It should be .. 
oontribution to the upbuilding of the science of budget making 
in the United States-. science that is just in ita infancy, not
withstanding all of the uuperta," real and sham, who have 
Bouriahed as a result of the awakened public interest in this BUb
ject. Finally it should be of real value to those atudenta and 
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men of affairs in other cities who have long looked to New York, 
and not improperly, for leadership and direction in the manage
ment of public business. 

It W88 under these circumstances that the author of this Btudy, 
Mt: Arnold W. Lahee( W88 888igned to the task of describing, in a 
pUreIYsClentific manner, the methods used in making the budget 
of New York City and the nature of that instrument 88 it has been 
developed under the stress of recent interest and criticism. Mr. 
Lahee has many excellent qualifications for the enterprise. He 
spent two years in the graduate school of Harvard University, 
speciaIizing in economics and finance. He W88 for more than a 
year a student in t~ Training School for Public Service, con
nected with the New York Bureau of Municipal Research. For 
several months he W88 on the staff of the New York State Senate 
Committee on Civil Service and during that period he had an 
-exceptional opportunity to examine at first hand the relation of 
eivil service provisions to budget-making practices and probleID8. 
He ie not, it ie true, a professional accountant, but thie is no dis
-qualification for the work in hand. He is not concerned with 
highly technical accounting processes, but rather with the budge&. 
88 it involves public authorities who are not experts and citizens 
who ~ interested in practices that lead to democratic control 
and responsiblity in government. 

The method followed by Mr. Lahee in the preparation of thie 
work W88 that of the careful and critical reporter of facts. He 
fust prepared himself by a study of the available literature on the 
lIubject. He then followed the budget-making proeeIIII durin& 
... he summer and autumn of 1916, attending the public BeMion 
held by municipal officers and authorities. Through the courtesy 
d innumerable city officers, he W88 also able to gain aeee&I to 
meetings and documents not generally accessible to the public 
and he W88 given advice and counsel on innumerable pointe in 
general and detail. He also had aeee&I to that veritable mine of 
information on New York City's progreeII in budget making
the files of the Bureau of Municipal Research. Thus equipped 
and with these opportunities before him, Mr. Lahee devoted him
self with unremitting zeal to the task of giving to the citiuu an 
intimate account of the actual budget-making proeeIIII in the City 
of New York. Of the quality of hie achievement, it is hardly 
necessary to say anything here. The pages of hie study speak 
for thelDlle!ves; bot it seeID8 not amiss to Bet down here in abort 
form, for the benefit of those who have little time to plough 
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through the Dl888 of data which Mr. Lahee has l188embled, the 
significant results of his labors. 

No one can turn over these pages, even casually, without dis
covering how arduous and technical is the task of making the 
budget of New York City. Leaving out of account all of thcee 
knotty questions of publio policy involved in determining what 
.haIl be the trend of publio expenditures, and directing the atten
tion 80lely to the problem of providing for needs now recognized 
by law we can readily see how oomplicated is the enterprise. 
Supplies and materiale almost infinite in variety and number 
must be bought. Specifications must be eat and'the vagaries of 
the market unearthed. Human 8ervices of every claee, from the 
lowest grade of caeuallabtlr to the high ekilled technician must be 
engaged and paid for in 8uch a manner as'to secure loyalty and 
good work. Such matters do not oaIl for budget 8peeches like 
thoee which made Gladstone the envy of 8tatesmen of every 
nation, but for technical knowledge, practical ekill, business 
judgment, and BOber good eense. In all this there is little that is 
dramatic or that offers materiala for exciting public enthusiasm. 
Budget IDBking in detail calla for Bkill in all of the sciences of good 
management. 

It is evident from Mr. Lahee'8 record, that the government of 
New York City has, during the last ten years, addreesed itself 
with much emphaBia to the problem of providing the agencies for 
developing expert information about the problems of appropria
tion. Indeed, we may tnJly asy that the most striking feature of 
the decade of progrees here described is the creation of highly 
Bpecialiaed &taft' agencies in the government of the city, charged 
with the duty of studying continuously the problems of buying 
and using materiala and eervices. These agencies are the bureau 
of contract BUpervision, the bureau of personal eervice, and the 
committee on education which are organs of the real appropriat
ing authority, the board of estimate and apportionment, and in 
addition the bureau of municipal investigation and atatistic:a 
attached to the office of the comptroller, and the commisBionere 
of accounts connected with the Mayor's office. These are statf 
agencies in the strict II8IIlI8 of that word. They are not charged 
with the performance of line duties, but with the study and in_ 
tigation of work done or to be done. The first three agencies are 
really budgeWDaking bureaus, and the other authorities may be 
ueed in that connection wherever required by the superior officers. 
In other words, budgeWDaking procresB in New York has heeD 
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marked by the creation of specialized divisions of the government 
entrusted with the respoDBibility of giving to the appropriatin8 
authorities sound advice and coUDsel on all points of expendi. 
tures. The budget for any specific department ill no longer the 
mere result of higgling between the department chief and • 
"must-be-convinced" committee of the appropriating body. 

The second etriking feature of budget progress here recorded 
has been the traneference of budget making in the first instance 
from the nominal authority, the board of estimate and appor
tionment, to a committee of the board, and from thill .. main 
committee" to°a subcommittee, composed not of members of the 
board, but of their personal representatives, employes of the city, 
more or less expert in the infinite details of the budget. We may 
say that the greater part of the New York City budget ill de
termined by necessity and that the details of that part are settled 
by adjustments made by the stall agencies of the board of estimate 
and apportionment, the subcommittee of that board, and the 
heads of departments. The little that ill left for adjustment 
after the subcommittee has completed its work ill determined by 
the main committee of the board. The board iteelf, which 
theoretically makes the budget, as a formal organization merely 
delivers eulogies over a /aiJ accompli. 

This development of specia1 stall agencies for budget making 
and this transference of preliminary authority to a remote sub
committee have important adminiBtrative results. Nomina11y 
most of the great departments of the city are "mayor's depart
ments." At all events the mayor appoints and removes the 
heads and ill, in public view, respoDBible for their conduct. 
Through the development of special agencies, the board of esti
mate and apportionment has won a control over the detai1ed ex
penditures of the mayor'. departments, and over the day to day 
UBe8 of money that cuts away in fact if not in theory an immeme 
amount of the power which the mayor ill suppoesd to pOMeBIIlIDd 
eurcu.e.. Whoever controiB expenditures to an infinite degree 
alBo determines policies in a great measure. This, however, is a 
collateral iBBue,-important DO doubt, but one with which we 
are not primarily concerned here. 

A third important feature of recent budget-making progreM is 
the decline of interest in "the great public bearing on the budget," 
of which much has been written. The period set by law for ihe 
tupayers' drive on the budget ill a waste of time, 80 W &8 effeetB 
on the appropriations are ooncemed. The oeremonial is &8 futile 



as the summoning of the minority members of the committee 
on ways and means after the majority have decided on the sched
ules of a tariff bill. A study of the actual practice reveals that 
those organizations, citizens, and civil servants desirous of bring
ing real pressure to bear on the budget-making process are given 
their days in court by the subcommittee and the main committee 
while schedules are still flexible and real light on expenditures is 
informing and useful. When the bond is for all practical pur
poses signed and sellied, it is without avail for any of the parties 
concerned to deliver orations on the justice or injustice of the 
provisions. Of course, it is possible that legitimate politielli 
purposes may be served by dramatics at the public hearing, but 
these are so intangible· that it is impossible to evaluate th&m. 
For the ordinary citizen to attempt to enlighten the board of 
estimate on the highly tBchnielli details of the budget is, to say 
the least, somewhat amusing. 

A fourth significant feature disclosed by Mr. Lahoo's study is 
the deVelopment of technical devices to check the corrupt expendi
ture of money by department heads,-t.he use of money for pur
posee other than those intended by the appropriating authorities. 
This is done by the eKtensive segregation of items of expenditure 
and the estab1ishment of auditing supervision in the oomptro11er's 
office. From the point of view of simple 1aotaeatll in the city 
government, this is probably the great achievement of the last 
decade. The spending officer is told how much money he can 
spend and for what objects he can spend it in detail and the oompo 
troller holds him to the book. This does not necessarily mean 
wise expenditure or economical expenditure. Segregation and 
control are the product of a search for financial honesty in mUDio
ipal administration. The millions of do11ara to be spent are all 
I8t forth in minute sums in the budge\. The ciu.en ean 188 them 
there. The comptroller holds the department heads rigidly to 
the items and the taxpayer, if he will take the trouble, can _ the 
vouchers and other documants which record crpmdiIure according 
10 low. The American faith in the voucher is almost pathetiCI, 
but it is in a way justilied-by experience with the disastroaa 
practices which arose under the system of uncontrolled lump-eum 
expenditures. 

It has been said that .. the hand is subdued to the dye in whicla 
it worb." This is true. So budget reform t-ra the impriat 
of the age in which it originated. Wearied of the continued story 
of publio upenditures for oorrup~ purpoaee designed to _ 
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the ends of the political machines, citizens demanded an 1JCCOUm
if'llJ. This is literally what they got. Mr. Lahee records the 
history of the movement. When the New York Bureau of Mu
nicipal Research was established it called upon expert account
ants to aid in devising better budget procedure. As Mr. Lahee 
remarks: "The first eliort toward improvement aimed to follow 
the lines laid out by the examiner from Haskins and Sells. It con
sisted of an attempt to subdivide appropriations by functions, 
according to groups or lines of activities, the aim being to form a 
basis • of specific agreement between the appropriation authorities 
and administrative heads to spend money allotted to them for the 
purposes indicated in the budget statement.' • • • C1assifi
cation [of ell<pendituresj by object lends itself to standardization 
of accounting procedure, while grouping on the basis of functions 
must differ in every department. At a time when one of the chief 
criticisms of the budgetary SYBtem was its chaos, there was 
naturally a leaning toward that basis of classification which 
promised greater uniformity and order." 

That segregation of items and classification of eKpellditures by 
objects constituted a great advance over old practices cannot be 
denied. Coal of a given kind is coal of a given kind whether it is 
used by the health department to heat institutions or by depart
ment of charities to fire boilers on its boats. In eKpenditures for 
specific objects one department may be checked against another. 
The great disparities which once covered corrupt uses of funds 
become increasingly difficult to cover up. Uniformity of account
ing is facilitated. Standards may be introduced which act as 
checks on dishonest officials. In order to indulge in corrupt 
practices it is necessary to have collusion among the appropriat
ing authorities, the department heads, and the eomptro11er. All 
this technieal advance in New York City has undoubtedly made 
for ~ public control. for closer analyses of their expenditures 
by departmental chiefs, and for 1umut1l in the use of public funds. 
This is not to be doubted. How far it hampers the upright official 
and leads to innocent waste of funds is another matter. But 
new economies in management are to come not from a return to 
old practices but from advances made from the points now gained. 

In the development of agencies for gathering the highly special
ized information upon which wise budget making must be belled 
and in the estabIishment of appropriating and accounting meth
ods which facilitate the honest expenditure of public funds, New 
York City has undoubtedly made immense gains. n has accom-
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plished the intensely practical result of rendering almost impoesi
ble the corrupt practices in expenditures that once disgraced the 
city government-corrupt practices which were in the main re
sponsible for the decade of budget reform described by Mr. Lahee. 
This is a record of which those administrations and citizens 
responsible for the gains may justly be proud. 

While gratefully recording these signs, it will not seem unduly 
oritical to suggest that New York City has not yet perfected the 
teohnique of budget making and that more light may yet break 
in upon this subject. The specia1ized agencies for developing 
information as to the details of the budget are undoubtedly 
permanent but so much cannot be said for the highly itemized act 
of appropriation. That feature of the budget, as remarked above, 
is the product of a quest for honesty in the expenditure of public 
funds, not for efficiency in administration. Given an honest ad
ministrative officer it is not necessary to tie his hands so closely. 
Indeed if he is extremely zealous in the discharge of his duties he 
is likely to become, in a sense, dishonest, in his efforts to bend the 
highly itemized schedule of appropriation to the fluctuating needs 
of his office. If we can by some process BBCure responsibility 
and honesty in the management of public business, the extremely 
eegregated budget will drop into the background. Itemization 
will simply be the process used by the administrative officer in 
calculating the probable needs of his dep,artment and in eetting 
forth the uses of moneys pieced at his disposal in the past. His 
proposed items, as modified by the appropriating body, will 
become mere tentative schedules to be followed only in so far as 
the conditions of administration which they forecast do not essen
tially change. Extreme itemiation in the act of appropriation 
is therefore not a permanent feature of budget making unIees we 
are to lIIISume that the old days of corruption in puhlic expendi
tures are likely to return. 

We have said that the special agencies for developing technical 
information about budget details give promise of permanency. 
No one can spend a few days over the infinite details of the New 
York budget without realiling that a return to budget making by 
a committee of the board of estimate whose members are loaded 
down with other puhlio businees is impossihle, but this is not 
without ita dangers and disadvantages. Th_ special agencies, 
by their mastery of the minutiae of the budget, become the real 
makers of that instrument, at 1east in a lerge part. The main 
committee of the board of estimate cannot reopen and reconsider 

ill 
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all of the petty matters closed by the .ubcommittee, the depart
ment heads, and the examiners for the staff agencies. It mOlt 
perforce accept nearly all, if not all, of their conclusione-con

. clusions which in the aggregate constitute substantially all of the 
budget. Responsibility for details of the budget no longer rests 
in fact upon elective public officers in New York City. By the 
slow accretion of cuetom budget making has paBBed from the 
nominal authorities to a subcommittee, not even composed of 
members of the board of estimate and appomonment, working in 
close eo-operation with specialist examiners. 

Np machinery is provided for halting the procedure and fWng 
the attention of elective officers and the citizens upon any group 
of details. The meetings of the subcommittee while probably 
open to anyone interested are not calculated to escite public eon
cern, and yet at those meetings are determined the elemente of 
the budget which the board of estimate will later ratify. The 
board of aldermen occupies, in this regard, a pitiful poeition. 
It has no information until the work is done. It is true that the 
recently enacted Foley bill provides for placing the departmental 
requeste in the hands of the board of aldermen and for 101IIII 

slight checks on the board of estimate. This is at best only a 
slight gain. The so-ca11ed public hearings on the budget are a 
farCe as now conducted. If e1ective officers and citizene are to 
have any influence on the budget, that influence should be 
brought to bear while the details are under consideration. The 
delivery of an oration on the magnitude of the budget at a tu
payers' hearing may be gratifying to the orator, but it is a waste of 
time. The budget can be inftuenced only in the eonsideration of 
details and no one can diBcues those details unIese he hat .pecial
ieed information about them. 

From the point of view of citiBen democraey, our budget pr0ced
ure in New York City is about as foOowa: 

1. The heads of departmente brin« in their estimates. 
2. Examiners from the staff agencies of the board of estimate 

and apportionment maIre highly specialized inquiries into detailB 
-salaries, wages, and cost of materia1s, infinite in variety. 

3. A subcommittee of the board of estimate and apportionment 
reviews the departmental estimates, with the aid of the heads and 
the staff examiners, but this 8Ubcommittee ia not eom~ of 
members of that board. It is made up of personal rep_taUT. 
of certain members of that boarcI--1Wle specialists, DO doubt, but 
DOt responsible public officera. 



4. The main committee of the board of estimate, really com
posed of membeI'B of the board, reviews the consolidated budget 
as prepared by the subcommittee accepting substan~ially all of 
the recommendations, but making minor changes. . 

5. The board of estimate and apportionment solemnly II makes" 
the budget by ratifying the work already done. 

6. The board of aldermen is handed the completed budget. 
If the board of aldermen is in harmony with the mayor and the 
board of estimate, it will doubtless present a highly gratifying 
address on the excellence of the budget for the coming year. If 
it is out of harmony with the budget-initiating authoritiee the 
dissenting membeI'B will deliver stump speeohes which cannot 
possibly affect the finall'esults. If the opposition had, it is true, 
a majority suffioiently large to pll88 items over the mayor's veto, 
some amusing div81'Bions might arise, but this does not need to be 
oonsidered. After the membeI'B of the board of aldermen have 
deolaimed about the budget, the mayor scolds them and the act 
of appropriation prepared in the main by a wholly irresponsible 
,roup of specialists becomes law. 

Surely this is not a dignified or an edifying spectacle. If the 
board of aldermen is to have any power at all, if it is to be PIlI" 
mitted to strike out items and to deliver speeches, why not make 
it _ume some responsibility? If the membeI'B of that bOard 
were required to put their minds upon the infinite detaila Q{ the 
budget while it is in the tentative stage, they would have then to 
eay something that is relevant, hold their peace, or appear ridic
ulous. Whoever would alter the budget must alter details. 
Whoever would alter details must know something about them. 
If the board of aldermen had before it the tentative ooneolidated 
budget early in the autumn and really desired to exercise some 
in8uence on the budget it would be compelled to bring informed 
opinion to bear on various points of detail. It oould thus edueate 
itself, and the budget-making authorities. At all events it oould 
have its say at a time and in a form that would oouot for eome
thing. It oould not merely deliver a spiteful addmB at the end 
of the budget season. It seems reasonable, therefore, to suggest 
that the board of aldermen be given at leest eome eritieal power 
over the budget or that the preeent farce be abandoned. 

At all events there should be open and eritical oonaideratioa of 
the budget by eome elective autherity. The members of the 
board of estimate and apportionment are eo loaded down with 
administrative duties and the budget of the eity oonaidered in its 
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aggregate of details, is such a staggering aliair, that budget mak
ing has passed almost entirely into the hands of specia\ists whC) 
assume no public responsibility for their acts. This is then the 
supreme question presented by Mr. Lahee's study: "Do we want· 
a budget initiated by administrative office1'8 and critically re
viewed and determined by popularly eleeted authorities whose
fundamental business it sha\l be to formulate a budget and assume 
responsibility for it before the vote1'8 of the city?" If so, theD 
we need some very radical changes in the charter of New York 
City. A budget of more than two hundred millions is surely a 
matter of citizen concern as well as a technical instrument of 
government. 

A great deal may also be said legitimately in the way of criti
cism about the /urm of the New York City budget. Strictly 
speaking it is no budget at all but an highly itemized Bet of appro
priation. It does not contain by any means all of the expendi
tures for the year which it cove1'8. It presents no balance sheet. 
Surely no citizen would think that he had completed his household 
budget if he figured out his expenditures to be covered by his 
sa1ary or current income and omitted expenditures to be covered 
by borrowing; or if he calculated his expenditures and gave DC) 

consideration to his sources of revenue. No citizen would think 
his pemonaI finances on a sound basis if he should lightly begin fOJ' 
this year or next a new line of expenditures which would a few 
years hence involve him in commitments of three, four or five 
times the sum. This may seem to some a captious criticism but 
it is not. If a budget is to be a matter of public information then 
it should be a true budget containing a retrospect, a picture of 
present conditions, and a forecast of finances on a balance sheet 
basis. 

Of course an 8000untant will say that all of the facts can be 
discovered at the comptroller's office. True, perhape, but cer
tainly not with CBBe. Nowhere in New York City is to be founel 
a clear and accurate presentation of finances such 88 the Chan
cellor of the British Exchequer opens before the House of C0m
mons in his budget speech. In that doeument, which is nothing 
but a small folder, is to be found a record which gives the citizeD 
genuine information as to the present state of finances, current 
tendencies, and burdens of taxation. The New York City budget 
gives no such information. One could study all of the budgets fOJ' 
the last ten years and know preeiouslittie about the total expendi
tures of the city, the groIIII commitments, and cumulative respon.-
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,aibilities. In this respect the little towns of New Jersey, under 
-the recently enacted Pierson law, will soon be ahead of New York 
City. But it is not necessary to have legislation in order. to 
,develop a genuine budget in New York City. Let the appropriate 
.authorities take the modest British budget leaflet and reduce the 
finances of the city to the plan contained therein. 

But a note of criticism should not olose this introduction. We 
'have made great gaine in budget making in New York City during 
the past ten years. Our departmental officers have been forced 
to think of their administrative work in terms of minute details 
.of expenditure. This is a wholesome thing in itself. Whoever 
.administers without referenoe to oosts is a dangerous adminis
"trator. The dark comers of the great budget have been shot 
through with daylight. Some "jokers" may slip through, but 
the unexplored lump sums that were once the politician's joy 
.and the taxpayers' grief are to be found no more. Waste there 
may be; inefficienoy there may be; but AOfI88!" has been in a 1arge 
measure inetitutionalised. Nothing short of a revolution can 
.earry us back to "the good old days." And yet it is no disparage
ment of the task that has been done to Bay that having put our 
hands to the work we should look forward to perfecting the con
tent of the budget and to the deVelopment of a procedure that 
will call for more critical consideration and more open responsi
bility on the part of elective officials. 

TaADmIo 8cIIOOL ..,. Puawo SuVlCll 
JULY 7. 11117. 

CILUILB8 A. BUIlD. 



PART I 

DEFINITION OF THE NEW YORK CITY· 
BUDGET 

CHAPTER I 

CONTENT OF THE BUDGET 

The OJfit;ial Budgd 
The New York City charter provides that the budget for each 

year shall be published in the City Record sometime prior to 
December thirty-firat. The budget so appearing is the oJfit;ial 
budget. Besides this publication, it is customary, for the sake 
of greater convenience in handling, to print copies of the budget 
in volume form. 

The official budget consists of the following distinct parts: 
I-The resolution or act of appropriation (so designated in 

the 1917 budget) couched in the following terms: 
&IoIoed, That, p ......... t to the pnnwODS oIlIOOt;ion 228 of the G_ter 

New York CharIer, the Board of Eatimato and ApportioDment malt .. uu.. the budpt of the City of New York for the year ODS thouaIDd IIiae 
hundnci and •.•••.•••.• the totU amoun\ appropriated beiDg: 
Fim: The amauDtII eetimated to be requind to pay the _ 01 ...... 

duo ..... the publio b~ and \0 meet the deb\ ebarpo of -.id 
City of New York for the yesr .... thouaDd IIiae hUDdred and •.••.• 

s-nd: The IUDOUD\ eetimated \0 be the de6eieaey em JanllU}' I, III--, 
in the product of '-- bemofore .. Tied, ciMmed to be uneolleotible 
and 00\ o\benriae proyicled for, .. requind by Chapter 208 of \he 
La ... oflllOe, beinI SeoIioo :H8 of the Greater New i' orIr: C ..... 

Third: The amountll eetimated to be requind \0 i*Z. \he charpo and 
_ of the Coun&iee of N_ Y<!"1 ~. KiDp, ~ and 
RiohmoDd, for \he yesr .... ~ DIIlII hUDdred and .......... . 

lI-Terms and conditions under which the budge~ is to be 
administered. 

3-A etatemen~ of the appropriations. 
'-A statemen~ of the reductions, if any, propoeed by the 

·board of aldermen. 
6-A statement of the action of the mayor, if any, in vetoing 

any of the reductions recommended by the board of aldermeo. 
The budge~ up to the action of the board of aldermen is signed 

by all the members of the board of estimate and apportiOlllMDt, 
1 
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and the entire budget including the modifications by aldermen and 
mayor, is certified in accordance with the ehartet' (sec. 226) by 
the mayor, the comptroUer, and the city clerk. 

The "Supporting Schedulu" 
The budget &8 printed in volume form generally includee 

certain features in addition to the above. The moet important 
of these is a section which gives, besides the" skeleton budget!' 
or official statement of appropriations, itemized tables called 
"supporting schedules." These supporting schedules specify, 
for personal service, the actual positions, designated by title 
and salary rate, which are the basis of the appropriation. Thus, 
for instance, appropriation number 1115 (1917 budget), amount
ing to $7260.00, is based on a schedule consisting of _ 

Supervisor of Recreation ....• : ............ $3,420.00 
Director................................ I,SOO.OO 
Head Sehool Farm Attendant .. \ • . . . . . . . . . 1,200.00 
Assistant Supervisor of Play (feoi&le)..... .. 1,140.00 

$7,260.00 

Appropriations other than personal service are not often 
schedulized, except" contraet and open order service." 

This section with supporting schedules, although not properly 
part of the official appropriation statement, is made fully .. 
binding (so far &8 the department heads are concerned) through 
the governing" terms and conditions." It is therefore treated 
&8 a part of the budget. Indeed, in the volume publication 01 
the 1917 budget, the "skeletoD" or official budget has been left 
out entirely in order to economize in printing, and the appro
priations with the supporting schedulee have been published in 
its place and represented &8 duly signed by the board 01 estimate 
and apportionment. 

Besides the section with the supporting schedulee, eertain 
subsidiary statements not really connected with the official 
budget are printed from year to year. Since 1912, for instance, 
summaries 01 the appropriations have been presented in tabular 
form. Since 1914, this summary has been printed before the 
main budget. 

I"Prior 10 ~ -tr-fiI'&ia in eaoh~, the badpt, .. IiDoIIy 
adopted )IIIJIIU8IB 10 the ~ of &hio ....-. abaIl be -uIiecI by the 
mayor, eompUoIIer ODd .. ty eIed<, wbereupaa the ooid .... en! _ obAIl be 
ODd '-~ 10 the......u _ &honiD JI8IDed.." (a-w. 
..... 226.) 
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A ppendice8 Publi8hed, with Budget 
Other tables are printed as appendices, No less than eighteen 

of these appeared in the 1917 budget, as follows: . 
Appendix A-8tatement of Special Revenu. Bonds Allotted During the 

Year 1916 
App.ndix B-Analysi. of Rent Appropriatioll8 for 1917 for City and 

• County D.partm.nts and OfIicea 
App.ndix c-Bummary Tabl. of Bonds Maturing in 1917, Sbowing 

Proviaiona for ROcI.mption and Amount of Annual Installments 
Provided for Red.mlLtion 

Appendix D.-8ummary Tabl. of Intereet P-"ysbl. in 1917 on the Bonded 
lnd.btedn .... Showing Sourcea from Which Such Intereot is to be 
I>erived and to Whom it is Payable 

Appendix E-8ummary Tabl. of Intereet Payable in 1917 on the Bonded 
Ind.btedn .... Cla80ified Aooording to Purpoee for Which the Bonds 
Were I08\led .. 

Appendix F-8ummary Table of Intereat Payable in 1917 on the Bonded 
Ind.btedn .... Cla80ified Aooording to th. Retee of Intereot 

Appendix G-Summary Tabl. of Intereot Payable in 1917 on the Bonded 
Ind.btedn .... Cla80ified Aooording to Purpoee for Which Bonds were 
I08\led; AllIo Bouro .. from Which lntereet is to be Derived and to 
~=:t i. Payabl •• and Further Cla80ified Acoording to Retee of 

Appendix H-Comparative Statem.nt of "Debt Servioo" Requirements, 
Provided for in Bu~t of 1916 and 1917 .• 

Appendix I-Tabl. ShOWIng Condition of the Tu: Levi .. of the Yee.re 
1906 to 1915, Inclueive 

Appendix J-8tatement Showing r- and Gaine in Tu: Levi .. of 
1906 to 1915, lnclueive 

Appendix K-8tatament Summarising the Financing of the Annual 
Budgets of 1906 to 1915, lnolueive 

Appendix lr-Statament Showing Condition of Annual Budgets of 1906-
1915, Inclusive 

Appendix M-8tatament of Special Revenue Bonds lBaued in 1915 and 
1916, Redeemable in 1916 and 1917 

Ap~~~~f!taJ:"~u~~~~~~~~~'!:J 
1915 

Appendix o--&nnnw:v Statement Cluaif . II Acoording to GonenI 
Souroe, the Revenue a-ipts of the "o:.'or.i Fund for the Red_ 
tion of Taxation" ~14 and 1916 

APPI,,"=~~::'~df~e:,,~~~.::-
Appendix Q-Statemont Summarilling the ~tiono of the "Sinking 

Fund for the Redemption of City Debt No. I" 
Appendix R-8tatament Summarising Surpl.. Rom!Due Reoeiplll to 

"Sinkina Fund for the Paymen\ ofln_ on the City Debt" 

D~ oJ ConImI oJ 1M Budgd (A. Publiahed ill Volu1II8 
Fonn) 

The development of the budget 118 published in volume form 
during the past twelve years may be seen at a glance from the 
following table. The various parts are checked for each year 
if they appear in the budget for that year. 
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PABTB O. BUDGB'I' ' 171'16 '151'14 '13 '12 '111'101'09 'OS '071'06 

Summary .•..•••..•..••.. v v v v .. .. .. .. .. .. . . . . 
B1::!.r..';,~PriatiOD ...... v v v v v v v V V V V V 

Terms and conditions . .... V V V V V V V V V . 
Appropriation amounts . ... t V V V V V V V V V V v 
Signature bd. of estimate .. v v v v v v v v v v VV 
Action bd. of aldermen .... v v v .. v v v v v .. . . .. 
Certification . ............ V V V .. V V V V V .. . . .. 
Appropriationa with sup-

porting schedulee ....... t v v v v v V V V .. .. 
Appendicee ................ V V .. .. V V .. .. V V . . .. 

It will be seen that the act of appropriation, appropriation 
amounts, and the signature of members of the board of estimate, 
are the only items which have been retained uniformly through
out the entire terms. Terms and conditions have formed a part 
of the budget regularly since their introduction in 1909. The 
report on the action by the board of aldermen and the signatures 
of the mayor, comptroller and city clerk, also introduced in 1909, 
were omitted in 1914 only-whether by accident or not, we can
not say. A summary of expenditures has been included since 
1912. In that year and the following it consisted simply in a 
restatement of appropriations in the form of a table and W88 

located, 88 an appendix, at the end of the volume. Since 1914 
the summary has served a distinct purpose, to group all expendi
tures into the broad divisions of governmental activity, and hBB 
preceded the budget proper. The first appendices appeared in· 
1908 and 1909, when tables were given comparing appropria
tions for the given year with those of the preceding year, to show 
increases and decreases. In 1916, two tables appeared 88 appen
dices which were retained in 1917: 

A-8tatement of Special Revenue Bonds Allotted During 
the Year 1915 

B-Analysis of Rent Appropriations for City and County 
Departments and Offices 



CHAPTER II 

CONTENT OF THE APPROPRIATION STATEMENT 

The budget proper relates exclusively to appropriations made, 
or money to be spent, out of the tax levy and certain other 
special funds known collectively &8 the "General Fund.'" It is 
the operation or "housekeeping" account of New York City. 
In the words of the Charter (sec. 226): it represents" the amounts 
estimated to be required to pay the e:rpemea of conducting the 
public business of the City of New York, &8 constituted by this 
act, and of the counties of New York, Kings, Queens and Rich
mond for the then next ensuing year." 

Included in the budget,' therefore, are: 
1-Operating expenses, including rent 
2-The greater part of the interest on bonds 
3-A portion of the redemption of the public debt 
~ontributions, state taxes, and tax deficiencies 

Not included in the budget are most expenditures for works of 
construction, "capital outlays," bonds or stock to be redeemed 
by revenues from se1f-eupporting activities, and 80 on. 

While the budget, strictly speaking, includes only appropria
tions which are to be me\ by the tax levy, supplemented by ceI'

tam special revenues, there will be found printed in the text 
items to be paid out of other funds. In the 1917 budget, for 
example, are sums under the heads of "corporate stock," "spe
cial and trust funds," the "fund for street and park openings," 
the "revenue bond fund," the "water revenue fund," and the 
"bridge fund." Thus, as the "summary of appropriatiollS" for 
the president of the Borough of Brooklyn, the following table is 
given: 
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TOl'AL I TAX ~VY CORPOBAR 101'ZC1AL AllDIB~ .... NtIII 
IfrOCK TRUIT FtJIO) BOND 

Personal 

Su:r:.'.:: SI,':::~:~SI,5~::::gg .S.~.7:~:~ ~.1.6~::~::~ .. ~:~ 
Equipment.. 36,186.00 36,186.00 ............................. . 
~':.~';;' 190,200.00 190,200.00 ............................. . 

open order 
..moe.... 331,780.50 

Contingen-
cies . .... . 14,729.00 

278,720.50 5,760.00 47,300.00 ....... . 

14,729.00 ............................. . 

Departmen-
tal total .. 12,641,867.24 $2,135,166.00 1293,043.94 $210,057.311 13,600 

Only the amount stated under "Tax Levy," however, 12,135,-
166.00, enters into the sum formally appropriated in the budget. 

The purpose of inserting among the appropriations amounts 
not to be included in the budget proper (a practice begun in the 
1912 budget), was to estsblish a control over the personnel of 
departments which was to be paid out of funds other than the 
tax levy lund. In other words, it made possible a complete list 
of the personnel where only a part was to be supported by tax 
levy funds. Control has been extended occasionally to other 
than personal service, more especially in .. contraet or open-order 
service." But the procedure followed for the aetual appropria
tion of these other funds is entirely separate and distinct from 
the "budget procedure" to be hereinafter described. 

In the 1917 budget such statements of expenditures to be made 
from other funds occur in eighteen departments, as follo1l'B: 

II 
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......, 

I 
00 ..... .......... """ """""" ........ -... ..........., ..... .... .... . ..... ........ .,.01'1' .OP .... 00 ... UVJIKVII UQJI1JJI 

"' .. 
Finance 18 P...., ... 
L ... •• p....,... 
PnoldeDt MOPhattID 86 PenDPoI Penonal 

~~r:s;:eDt 
Materi" 

Pr.ldent Brou 88 
Contract 

Pen..u Penon" 

~:~~ 
Contract 

PreIldeD.t Brookl,yn 67 !penODoI PeNoD&I. P ... ..u 
Cont.r&c.!t Contract 

Pnold .. tQu .... 88 Penonal Pononal 
Contraot Contraot 

PnoldePt lUohmoDd 78 P .... onaf P .... onal 

ItdUcatiOD 
COIlvaat. 

98 P .... anal 
Parka Brons 106 Penonal 
Para Brooklya. 107 P .... on ... 

t-:.kaQUMU II> Penonal 
118 P .... on ... 

~""..,.B_ 128 P .... onal 

W~'.!:O""dEl" 181 PenooaI 

UIoIto' III PenooaI 

fi~~~Dt 
C!Uaat 
Coot!_ 

oi. 
Fizod 

C ....... 
ConoatIoo •• 0 

_ ... 
P ..... aod_ 188 PenooaI C....,... Suppli. 

Equipma' 
Materiall 
Coo ..... D_aDd_ 1'/0 -

M oRdotorv Cllmvea 
Finally, not all appropriations included in the New York 

City budget proper are under the control of the city authorities. 
About 50 per cent' of the total appropriations is outside of the 
power of the budget makers of New York City to increase or to 
decrease. Of this amount, 33 per cent repreeenta amortiaation 
charges; the remaining 17 per cent is either fixed by lew or the 
power of fixation is conferred upon officers other than budget 
makers. • About 7 per cent more ie partly mandatory, leaving 
only about t3 per cent or 80 of the total budget to the discretion 
\If the controlling authorities. 

'n.-'-.... __ from '" I'Op<rl Oil "the Efreot 01 Mudatory Losie-
Ia ..... upoII the Budae' for the Y_ 1911i" by the _mjeojevw 01--, 
.I ..... 16, 1916. ~ .... lbenI_ 0II\y ~ ., 
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Of the mandatory charges approximately 73 per cent fa1l.s to 
the department of education and 14 per cent to county offices. 

Although no further reference will be made to these manda
tory charges, it will be understood that the following description 
of budget procedure, etc., refers to that part only of the budget 
which ie under the control of the budget-making authorities. 

8 



PART II 

NEW YORK CITY BUDGET PROCEDURE 

CHAPTER I 

STEPS IN NEW YORK CITY BUDGET MAKING 

8ummal'fl oJ Procedure 
The procedure followed in making the New York City budget 

may be summarised briefly aa follows: 
At the outset, preliminary estimatee of the amount of money 

neceaaary to maintain the several departments and divisions of 
the city government must be formulated. This duty naturally 
devolves upon the heads of the main organization units. 

When the estimatee are completed, they are turned over to the 
board of estimate and apportionment (composed of the mayor, 
comptroller, president of the board of- aldermen and the live 
borough presidents) which, among its other financial duties, is 
responsible for preparing the budget. 

In order to expedite its business, the board has established 
standing committees of its own members to attend to particular 
functions for which the board aa a whole is responsible. Such 
committees are, for example, the committee on franchises, the 
committee on the city plan, on salariea and grades, on markets, 
eto. To its .. committee on the tax budget" is aasigued the task 
of preparing the budget. This undertaking haa developed to 
such proportions, however, that several other agencies have been 
brought into play. 

In the first plaos, a detailed scrutiny of the estimates is made 
by expert examiners of the bureau of persona\ service (until 
1917, known aa the bureau of standards), the bureau of con~ 
supervision and the staff of the committee on education. These 
bureaus also receive assistance from the bureau of municipal 
investigation and statistics and the office of the commissioner of 
accounts. 

Ius one might suppose, innumerable differences of opinion 
arise between the examiners and department heads whose esti
mates are bIIing subjected to critical review. Such differences 

• 
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must be adjusted, of course, before the budget is completed. 
The preliminary settlement of these differences is entrusted in 
the first instance to a subcommittee composed of representatives 
of the committee of the board, or the .. main committee," and 
of the examining bureaus. The subcommittee is merely advis
ory, with no power of ultimate decision, and is also limited in 
action by rules imposed upon it by the board of estimate and 
apportionment. Cases outside its jurisdietion and others where 
the department head is dissatisfied with its decisions are brought 
up in the form of appeal to the main committee. 
. The tentative budget embracing both the decisions by the 
subcommittee and those made by the main committee is sub
mitted to the board of estimate and apportionment as a whole. 
The board in turn makes many adjustments and decisions of 
its own. Before the board finally adopts the budget it is pub
lished and .. taxpayers' hearings" are held to give the public 
opportunity to offer suggestions. 

The budget as passed by the board of estimate and apportion
ment is next sent to the aldermen, who turn it over to their 
finance committee. The finance committee makes an investiga
tion on its own account--holds a number of hearings, consults 
with department heads and sometimes ea\ls in members of the 
board of estimate and apportionment to account for particular 
appropriations. It finally embodies its recommendations in 
the form of a report read before the board as a whole. The 
aldermen vote upon these recommendations, their action being 
confined to the reduction and elimination of items. The alder
men have no power to make any increase in the appropriations 
submitted by the board of estimate and apportionment. 

The budget as amended is returned to the mayor. If he exer
cises his power of veto, the items are reconsidered by the board of 
aldermen, who may pass their own recommendations over the 
mayor's veto by a three-fourths vote. 

The budget is finally certified by the mayor, comptroller and 
city clerk. 

10 



CHAPTER II 

PREPARATION OF PRELIMINARY ESTIMATES BY 
DEPARTMENT HEADS 

Charter Require8 Department Heads to Submit Estimate, 
For the preparation of the pre1iminary estimates, the depart

ment heads and other high officials are, of course, held responsi
ble. They are responsible for the administration of their de
partmente and divisions, and consequently should have the 
clearest understanding of the problems to be met in their particu
lar ficlds, the phases of 'tbe work which need development, the 
cost of administration and kindred matters. The charter pro
vides, therefore, that .. the presidente of the several boroughs, 
the heads of departmente, bureaus, offices, boards and commis
sions shall . . . send to the board of estimate and appor
tionment an estimate in writing, herein called a departmental 
estimate, of the amount of expenditure .. . required in 
their respeotive departmente, bureaus, offices, boards and com
missions. • • ." (Seo. 226). The detailed work entailed in 
the preparation of estimates, however, is generally entrusted to 
subordinates. The greater part of the estimates of appropria
tions needed for the ensuing year is based upon the expenditures 
of the preceding and the present year, the more important mat
ters only ooming under the attention of the department heads 
themse1vee. However, there are some department heads who 
themselves attend to every detail of their estimates, and who 
take pride in being able to justify every single item from their 
own firsthand knowledge of the circumstances. 

Period oJ Preporolion 
The date for beginning the preparation of budgetary estimates 

in the departments is not fixed. The department head uses his 
disoretion in the matter. Some of them maintain a regular 
study of budget problems from month to month. Commissioner 
Fetherston of the street cleaning department, for _ple, makes 
the process continuous from one year's end to the other-the 
ideal of budget procedure. Other department heads find their 
financial duties disagreeable and burdensome. They postpone 
the task to the last minute, and generally until after the last 
minute. Continual pressure is necessary to force them to eom-

11 
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ply with regulations, for the date for submitting the estimates 
to the board of estimate and apportionment is fixed. 

The charter stipulates' that the departmental estimates must 
be submitted by August first: 

"In order to enable oaid board to make oucb budget, the pmoidenta of 
the ..... era1 boroughs, the heade or department&, bureaU8, offieeo, boarda 
an~ commisaiona .ball, not later than Auguat lint, oend to the board of 
eatllD&to and apportionment an eatimato iII writing, herein caIIed " de
partmental eatlDl&te, of the amount of expenditure apecifying in detail 
the objects thereof, required in their reopecti ... department&, burea .... 
offi .... , boarde and commisaiona, including a atatement of eacb of the 
aaIariea of their ollicen, clerk&, employ .. and IUbordinatee." 

The former date, September tenth, W&8 found by the board of 
estimate and apportionment to be too late to allow adequate 
examination of the estimates. Inasmuch &8 the charter has given 
it the power to fix the terms and eonditions governing depart
mental estimates,' the board attempted to shift the date further 
and further back. In 1910 the department officials were re
quested to eomplete their estimates by August first." In 1914, 
the mayor issued an order to the heads of departments under 
his jurisdietion-thOlM! appointed and removable by him-to 
submit their estimates to him by July first. The next year the 
board of estimate followed his example and made the date July 
fifteenth.' In 1916, owing to the passage by the state legislature 
of a bill which would have amended the Greater New York 
Charter by advancing the date for the eolleetion of taxes, a 
resolution W&8 adopted by the board &8 a whole to set the date 
at June first.' When the governor vetoed the proposed amend
ment the date W&8 again changed to July first." 

In spite of all efforts it has been found next to impoesible to 
get the departments to submit their estimates early. Even the 
mayor has been obliged to give up his effort to establish an 
"executive budget" for his own departments by reviewing their 

1 Charter. Sec. 226 eu amended by ebapter 258, Lonn 1917. TWo Ia. 
became efteetive April 25, 1917. Up to that lime, the ebartaI fi-t 8epIem
t- tantb .. the date for tbia oubmiaBion). 

~ ".Such budget .baIJ he prepared in oueb detail .. to the titIeo of appro-
pnatin .... the terms aDd cooditm..., .... t inconI!iotAmt with Iaw, ~ .. hieb 
the ....... may he expended, the agrepte 0UlD aDd the iUmo .....- allowed 
to each depai1ment, bureau, office, boud or COIIIIIIiaIioD, .. the ooid boud of 
estimate aDd apportionment abaIJ deem advioohIe." (Sec. 226.) 

• Minutes, aldermen, Deeemt-, 1910, Jl"9' 714-
• Minutee, board of eot.iDWe aDd apportwameDt, May 28, 19~ CeIeDdar 

No. 28, _ 3178. 
• Minutes, board of eot.iDWe aDd appcJI<'tioameD April 28, 1918, CeIeDdu 

No. 27, _ 2137. 
• Minutes, board of eatimate aDd apptII tioatneai, May 12, 1918, c.Jendu 

No. 177, _ 2730. 
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estimates and submitting them to the subcommittee as a single 
tentative budget, owing to the failure of some departments to 
oo-operate. The new amendment to the charter, adopted in 
1917, has had a much better effect as it is now mandatory on 
department heads to prepare their estimates by the first of 
August. 

The Estimale Forma 
In order to obtain uniformity and afford a proper basis for 

aocounting and audit, the board of estimate and apportionment 
prescribes partioular forms upon whioh the estimates are to be 
transmitted.1 There wel'8 in 1916 for the 1917 budget, twenty
two of these forms, each covering partioular types or objects of 
expenditure: 

Eight forms, A to H, were prepared for estimates regarding 
personal service. Four of them, A, C, E and G, were used 
partioularly for a.1l aocounts in whioh employes are paid from 
but one fund. The other four, B, D, F and H, were for accounts 
iD whioh employes are paid from more than one fund. ' 

Form I was intended for food supplies alone; K, for forage and 
veterinary supplies; L, for other suppli_fuel, office, medioa.l 
and surgioa.l, laundry, cleaning and disinfecting supplies, refrig
erating supplies, educational and recreational, botanioa.l and 
agricultural, motor vehicle supplies and general plant supplies. 
Separate sheets were used, however, for each class of supplies 
under Form L, the department heads being required to croes 
out a.1l titles excepting the ODe under which the request is being 
made. 

Form M, like Form I, was intended for ODe c\a.ss of expendi
tures only: wearing apparel. Form N, like L, was for other 
equipment: office, household, medioa.l and surgica.l equipment, 
live stock, motorless vehicles and equipment, motor vehicles 
and equipment, educational and recreational and general plan' 
equipment. 

Form 0 might be used for appropriat.ions for 
Highways materials 
Sewer materials 
Motor vehicle materials 
General plant materials 

13 
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On Form P, departments were requested to give estimates of 
sums needed for repairs, general repairs and motor vehicle repairs. 

Form Q'Was for appropriations for light, heat, power and gen
eral plant service. 

Form R was used as Form L, N and 0, for appropriations under 
several heads, as follows: 

Hire of horses and vehicles with driver 
Hire of horses and vehicles without drivers 
Storage of motorless vehicles 
Storage of motor vehicles 
Shoeing and boarding of horses, including veterinary serv

ices 
Hire of automobiles 

Form S was for telephone service alone. 
Form T, entitled carfare, contingencies, ete., was for all appro-

priations classified as follows: 
Carfare 
F4pressage and deliveries 
Telegraph, cable and messenger service 
Contingencies 
Fixed charges and contributions 
Food supply appropriations in non-institutional depart

ments when such appropriations are used l1li 8UPper 
money funds 

FoYms U and UU were used for several purposes carefully eI:

p1ained in the "Rules of Procedure for Filling Our Departmental 
Estimate FoYms," sent to the heads of the departments. 

Besides the request for funds for the coming year and the 
details of what the money is intended for, the forms were de
signed to furnish additional information to serve as a basis for 
judging the merits of each case. Particularly, a eomparison 
with last year's appropriation and espenditure or consumption 
was afforded. Parallel columns showed the request for the eom
ing year, the "existing condition" based on the "schedule 
condition" of April thirtieth of the given YeN, and the propoeed 
increases or decreases. A column was also left for "remub," 
intended for explanations of the reasons for such ~ or 
decreases. 

On Form I, for food supplies, the above information Willi lOp

plemented by statements of amount and purchsae value at 
stock on hand on January first of the preceding year, the amount 
and price of food delivered during the YeN, the total IOpply 

If 
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available, tho total amount consumed by patients and by em
ployes (distinguished separately), the daily per capita consump
tion by patients and employes, stock on hand at the end of the 
year, and the supplies ordered but not yet delivered on Decem
ber thirty-first of the preceding year. Similar information was 
called for on Forms K, L, M, Nand O. 

15 



CHAPTER III . 

EXAMINATION OF ESTIMATES BY EXAMINING 
BUREAUS 

Board oj Estimate Required to Prepare Budget 

The charter prescribes that the board of estimate and appor
tionment shall he made responsible for the preparation of the 
budget: 

"The said board.haD aunually between the finIt dar of October and 
t!'e finIt day of November meet, and make a budget 0 the amounto ... 
timated to he required to pay the _ of couductiDg the public 
buoineoo of the City of New York, .. COII8tituteci ~ thia act and of the 
counties of New York, Kinp, Brom, Queena and Riehmood for the then 
eDBUing y_.n {Sec. 226.) 

The proper fulfillment of this responsibility entails an eu.mi
nation into the grounds for the various requests. Unless the 
board is to accept the demands of the department heads it must 
sercise critical judgment on its own part. 

In order that information on which to base independent judg
ment may he made available to the board of estimate, there have 
been crested special staff agencies for investigation. Matters 
regarding "personal service" are assigned by the board of esti
mate and apportionment to the bureau of personal service; 
questions relating to "other than personal service" to the bureau 
of contract supervision; and appropriations pertaining to educa
tion and libraries, referred to its committee on education to be 
examined by its staff. These bureaus have hitherto received 
assistance from the bureau of municipal investigation and 
statistics and the office of the commissioner of accounts. 

HiBImy of Establish-m of Burea1Ul 
The examining bureaus have been established comparatively 

recently, that is, in 1914. Originally, matters pertaining to the 
budget which were to be investigated were turned over to a 
"division of investigation," part of the bureau of audit in the 
finance department (dating from 1902). In 1906, at the request 
of Comptroller Mats the division became by charter amendment 
the "bureau of municipal investigation and statistics," but W1I8 

retained in the department of finance.' 
I MiDut.m, board of estimate and apportiomDezd, 1906, )laIN 1305 aDd 

1387. .AJoo Bee ebuIer, Sec. 161, Article 6-
UI 
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Meanwhile, owing to the popular agitation for improved budg
etary methode, the board of estimate and apportionment wae 
developing a lively oOnSciousness of its responsibility relative to 
depart,mental appropriations.· A movement wae started in 
1910 to make extended investigations in several departments. 
With' this object in view a· proposal wae made to transfer the 
bureau of municipal investigation and statistics bodily from the 
finance department to the board of estimate and apportionment.' 
This proposal wae laid over several times and finally disappeared 
after being referred to a select committee consisting of the comp
troller and president of the borough of The Browe. Next; an 
effort wae made to establish investigating committees to study 
oonditions in the departments of education, health, and Bellevue 
and allied hospitals and an amount wae included in the budget 
for the ensuing year to pay for them." It was also proposed to 
make an investigation of the salaries of city employes with a 
view to standardisation.- When the budget reached the board 
of aldermen, however, the appropriations were promptly cut, 
and the mayor, who wae out of sympathy with the board of esti
mate and apportionment, refused to veto the cut in spite of ur
gent appeals from many sources. 

Appeal oJ BOG'I'd oJ Ealimal4! 10 Mayl1l' JI1I' EstabliahrMrlt oj Budget 
Staff 

Notwithstanding this check a committee on standardization of 
salaries and grades was appointed on December 22, 1910. This 
committee was continued by resolution adopted October 5, 1911,' 
and an appropriation of 1220,000 was included in the budget 
for 1912 to finance its operations. This appropriation the alder
men cut as before. Immediately the mayor was again beset by 
petitions to veto the cut. The board of estimate itself sent an 

• Minu ..... board of oo\imate and apport.ioDm ... t J ...... 3, 1910, _ 2295. 
"The ...... t.ary (of the ~ ......... ted. oommunicauon from the ~dent 
of the boro\lllh of The BroDX1 .ubmil~ the following ....,luuOD: ~ 
That the Bunau of MUDicipu lD_tiptlOD and Statiati ... of the Dopanm ... t 
of Finan.,., he ~ to the Boud of Eo\imate and ApportioDm ..... and 
that the in~tin& fIm._ now <iiaclwpd by that bunau in oxamininc 
the 'IVioua fiDaDcial .... d otbor matl88 ...relftCi b,. the Boud of Es\ima", 

~A~.!..:..~:~u.:r=:~~~ .. the 
• Minu ..... board of .. lima'" and appor\iODmoD .. o.,~ 36, 1910, _ 

CI62. 
• MiDU ..... board of oo\imate and apport,i .......... t, Oc:tober 31. 1910, _ 

.:195. . 
• Minu..... board of oo\imate and apportioDmel&t, OdD_ Ii, 1911. _ 

15016-
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urgent appeal, which is worthy of quotation, 8.8 indicating the 
trend of the movement under way and the incre8.8ing eameetneea 
of central authorities in the matter of budget reform: 

"The appropriation ia _ary beeause the studi .. which it will make 
po!IIrible are indispensable to scientific budget making. 

"The work of bu~et IIlBkin2 cannot be performed ... tiafactorily in the 
short time elapsing between the oubmisaion of .departmental estimates 
and the statutory limit for the adoption of the bUdget by the Board of 
Estimate and Apportionment. Budget making, to be tborough, must 
proceed throughout the year. Thi. is particularly trus at this tune when 
adequate pro...... are not provided for obtaining needed information 
&8 to servtC08 rendered and unit costs, and when ouch information must 
be secured, if at all, by special inquiry. ~ 

"In making bu~etary determinations under present methods the Board 
is often compelled to arbitrary astion. Until systematic etudi .. are 
made of the problems of .... h department and standards of efficiency 
established for .... h branch of departmentel oervioe, arbitrary action 
will continue. 

"During the past four years great progress has been made in budget 
making. This pro_, however, has chiefly been in the direetion of 
clarity and definiteneas in making approprietions. Slower _ has 
been made in obtaining information with which to determine the amounw 
of appropriations. The time has come for putting fortb decieive efrorte 
in the direction of obtaininll: coot dsta and efficiency records. It has DOW 
become imperative that tile Board, having put into efreet .. form of 
budget whicb enabl .. financial officers, administrators a8d the public to 
know clearly the purpoeee for whicb money ill appro~ .~ "9uip 
iteelf to measure and teet the aIIowanoes whicli are made m the ~. 
To do this pro Iy scientific ........mation ill of the ~ 
tion main~ perform the &ervicea for w~ makes pro
visi .... and methbda employed in carryinrs out .... b brancb of City work. 

"Studi .. of this cbarecter will reeuIt m ecooomieoo through improve
ment in method, avoidance of duplication a8d other ~ work, 
and syetemiation of __ Thill has been tbe experienee through
out the City government .. here studies of this cbarecter have been made, 
and it is the invariable . in private ent.erprioe when action ia 
taken upon information ~pon _ work. 

"The proposed studies will not onl)' yrovide data for the budget of 
1913, but will furnisb the basis far obtaining eurrently coot data a8d other 
faete regarding departmental aervi... a8d needs. Scientific budget 
making muet be linked witb cIooe observation of the manner in which the 
budget is administered after it is voted. In exereieing its power of c0n
ditional approprietion the Boanl """"""'" the obligation of Ieerninc 
whether its conditione .... feasible and whether they are Ii ... d np to. In 
~ ~er of traDsfer the Boanl sbouId act witb fulleat infar=: that those adjustments may ....wt in greater effieieDq 

"The ylan ~ provides a basisforco-operation among all branebea 
of the City government under the leadership of the Boud of Eetimate 
a8d Apportionment, in attaining .... end Commonly de8ired, namely, 
-.nomy and efficiency of adminiatretioD. 
• "The approprietion .houId be restored to the hI.Jdget bee&.- .it ...... 
:u~!::"~ to estei>1isb as part of Its own arganiz.atioD • 

" As DOW eoneti....... the BoenI of Eetimste and Apportionment has 
110 etslf to assist it;;;ii." _ important finaocial _he ~ 
of the annnal budget. For information upon which to ..... iw appr0-
priations the Boenf relies npon agents of the Comptn>lle.-. It io admitted 
that the Boanl sbould haye in its own ba8da the means of obtainiD« in
formation _n which to ..... its bodget ecmeluoione. There io DO 
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atatutory compulaion upon the Comptroller to make the allllyais ofthe 
budget whioh during reoent years he baa undertaken in behalf of the 
Board of Eatimata and Apportionment. The stali which the Comptroller 
employe for this purpose is needed at other tim .. of the year for routine 
work m the Department of Finanoe. It is not therefore available for 
the purpooes which are contemplated in the appropriation. 

"To deny the Board'. right to .. tabli.h·a budget-making stati is to 
deny its right to deal with the budget intelligently &8 a Board. In appro
priating upwards of 1100,000,000 annually for departmental purposes, 
the Board of Eatimate wittingly or otherwtse must pae8 upon thoueanda 
of questions of policy affecting the growth and welfare of the City. With
out adequate information it must act either blindly or advereely to the 
City'a intereot. To over-appropriate, und8l'-appropriate, or to appro
priate wrongly is to work incalculable injury to the City. It is oafe to 
III'Y thet throughout the budget, because of lack of adequate information, 
IilBDy tim.. the amount requested for budgetary studies, though un
wittingly, baa been improperlY voted by the Board of Eatimate and 
Al'portionment. Budget making is a eeienoe, and should be dealt with 
IOlentificaUy. It is the _poneibility of the Board of Estimate and 
Apportionment, and it is a reopoDBibility which the Board should be 
allowed to discharge. It cannot discharge it without adequate m08D8 of 
obtaining information!' 

Reply of !he Mayor 
The mayor, however, replied to these appeals in his message to 

ilie aldermen, December 5,1911: 
.. Nor do I see my way olear to .... to your action in striking out the 

item of 1220,000 for investigation of depertments, especially in respect 
to the ealaries paid and the o)'!ltems on whieb they are eonducted. No 
oueb power of in_tigation is given to the Board of Eatimate and Appo .... 
tionment. On the otber band, it is ~y given to the Board of Ald ..... 
men by section M of the Cherter. It would be IIingular if tbe Charter 
gave this power to both Boards. It would neoesearily lead to eonfusion. 
It .. ould be .... 1 ... for tbe Board of Eatim.te and Apportionment to 
eonduct oueb inveatiptione when the Departmenta may ill"Of" the N-
aults at will. For inatanoe .... a very expensive investigation II now being 
eonduoted by the Board of ... timate and Apportionment into the ayetem, 
the ourrioulum, and 10 on, of the Board of Edueation. The law baa 
entrusted u.- things to the Board of Edueation itaoif. Not even the 
Board of Aldermen eould ~he a ayotem on whieb any Department 
should eonduot ita buain .... and impose that ayotem on the bead of the 
Department. Thlt is a matter entrusted entirely to the Mayor of the 
City. It is quita important tbat the eonotitution or struoture of OW' City 
Government he ..... fully underetood and adhered to. Otherwise m. 
order and reeriminltioDl must inevitably 0DIUe, to the detrimOllt of the 

~:.,= J;.he.!::."J!:'!"~U: City Ac=t ~tgiioror 'it 
like aU the other Departmenta of the Government, to keep within illl 
po...... At aU eventa u.- in~tiolll Ibould not be entered opon 
until the law is earefuU7 uamined by the 1. ... DepartmeDt, and their 
extent and limits earefuUy delined.. 

.. Moreo_, 1 am of o\'!DiOD that we do not need to Sp8lld any .. eb 
BUm lor hiab-pri .... outBide __ The City Go-=>OIIt baa ample 
machinery lor the ~ on of ouch in~ti_ and if ... aU worI< 
toptber we OlD .......,. them on with s:t reeultl and at romparaliwly 

~y~~the·~~~~!t~ 
tionmeDt. Our ... _t is not _luted on anb.. aueb theory; on 

;,r.;,~ :'=':"''''~J..::d ~i_": ~ 
tionment. The Mayor ma,y ~ a ~ lor ~ o..--t 

Itl 
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under ita control, with M without an investigation, and the Board of 
Estimate cannot gaioaa.y it." • 

Nevertheless: the committee, although unable to carry out 
the work as contemplated, was again reappointed on April 18, 
1912 (Minutes, board of estimate and apportionment, page 
1873). Another appropriation of 175,000 'was included in the 
budget for 1913. That year the efforts of the board of estimate 
and apportionment met with greater success. The appropria
tion was allowed to pass by the board of aldermen. The finance 
committee of the board writes in its report:. 

"The Board of Aldermen in ita coneideration of the Budget 1M 1012 
rejected an appropriation 1M 1220,000 for what w .. termed otandardi .... 
tion of aalaries. This question baa received much study .inoe that time 
and this propoeed bureau now comes before U8 in a concrete form 1M 
about 175,000, and is presented in ouch a way that if the reouIta are _ 
cured, which are confidently predicted, it will render a ...... ice in ~ 
tion with the budget making that will benefit the City to an extent largely 
beyond ita coot." 

In December, 1912, the committee was able to start work by 
means of a transfer of 125,000 from an available fund to the 
.. contingency fund" of the department of finance. 

u.::&::;~~,~~,!!ri~:~ ~~~~ 
tan; Mr. James Power, lor the BOI'OU/dl Prarident of Brooklyn ...... ap
pointed. Suboequently Mr. Travis If. Whitney, Secretary of the Pub
lic Service Commiarion, w,," appointed a member of this oub-conunittee. 
Preliminary otudi .. were made and cooferenceo held, in order to deter
mine the plan and ocope of the work. After reviewing reouIta of efJorta 
somewhat simiJar in chaneter in the City of Cbica«o, in the N ationa! 
Government at W &abington, and eIoewhere, it .... deiermined that the 
reouIta desired ... ouId be heat obtained by a new method of procedure, 
which ...... in ouhstanee, far the Citr, ac far .. it ohouId require expert 
_..... to avail itoelf of the into~, experience and jwJg,neut of 
men in the variouo City ~ta, and to make uoe of outaide help 
only in the rontine departmental examinationo aod office ... ork of the 
committee. PtIJ'IIU&Ilt to this idea, ComptroUer William A. Prenderpat, 
for the committee, requested Mr. Chari .. S. Hervey, Chief Auditar 01 
the Department of Finance, and formerly lor many yean Supervising 
Statistician of the Burean of Municipal Investigation, to _ume the 
direction of the work under the title 01 Din!ctor. In. oimilar way, the 
Comptroller &IIIigoed Mr. George L. TirreD, Chairman of the oub-com
mittee, to oo-operato with Mr. Hervey in the active direction of the work 
to he done. At the requeot of the committee, Mr. Fred H. Lindaro, of 
the Bureao of Municipall!eoeuch, ... &IIIigoed to oo-operate with Mr. 
Hervey aod Mr. r ..... b.'" 

Board of ElIlitrUlU EIIlabIWru Nt:IIJ Burea1U inJ9J4 
The year 1914 marked the entrance of a new administration, 

with Mr. Mitchel as mayor. At the lim meeting on January 9, 
a .. committee on organization" was established, compoeed of := t=:.~-= ~n==i. ~13,544.pqe 7294. 
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the mayor, comptroJler and president of the board of aldermen.' 
This oommittee was to report upon the future organization of 
committees and staft' of the poard of estimate and apportionment. 
In a report on January 22, 1914, it urged the eBtablishment of" 
fourteen distinct cODlmitteeB and five bureaus as part of the 
internal stali organization of the board. The bureau of stand
ards, now the bureau of personal service, the bureau of contract 
supervision and a committee on education were among those 
proposed. 

These bureaus eBtablished, directors were chosen after due 
deliberation on February twentieth. Mr. TIrreJl, who had been 
ohairman of the subcommittee (see above) in charge of the work 
of the committee on standardization of salaries and grades es
tablished in 1913, was made director of the bureau of standards, 
which was to continue this work. Tilden Adamson was trans
ferred to the bureau of contract supervision from the bureau of 
municipal inveBtigation and statistics where he had been em
ployed in work similar to that which would be carried on by the 
new bureau.' 

On March twenty-seventh emploYeB were transferred to the 
two new bureaus. Most of these were taken from the depart
ment of linance; some also from the office of the president of the 
borough of Manhattan, and the departments of education, and 
of water, gas and electricity. Shortly after, the necessary funds 
for the salaries of the employes so transferred (143,054) were 
carried over from the finance department, and for running lIZ

pen_, $75,000 from "advertising" to the contigency fund of 
the board of estimate and apportionment. 

The working staff of the committee on education was nut 
organised (June twenty-third),' and the sum of $12,000 taken 
from the contingency fund of the board of estimate and appor
tionment. Mrs. Mathilde C. Ford, who had been employed in 
the bureau of municipal investigation and statistics as an exami
ner;waa continued in her line of work as secretary \0 the commit
tee and chief of the staff. 

In 1917 the title of the bureau of standards was changed \0 
the "bureau of persooal eervice," but no change was made in 
its functions or activities. 

• MiDu\oe, baud oIl1timale aDd .p~" 1914-
• MiDut ... baud ollltimale aDd apponioDmooa&, Februar7l1O, 1914, cu... 

dar No. 86, ~ 1143. 
• MiDuteo, board oIl1timale aDd ~ April It, 1914, CUoadar 

No. 60, pap .l3. 
III 
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. Functions and Duties of the BureaUII 

The three new organizations were in effect simply an enlarge
ment and transfer to the board of estimate as a whole of func
tions formerly performed by the department of finance under 
the comptroller. 

The division of duties between bureaus was defined in the 
report of January twenty-third, as follows: 

"To the Bureau of Standards it is proposed to oommit the work of 
salary. and supply. s.tandardisation now performed by opecial otafl. under 
comuuttee supervJ81On. 

"To the Bureau of Contract Supervi.oion it is proposed to commit 
(aj Analysis of oorporate otock requests; 
(bj Preparation of plano and apecilicationo where """""""ry, and tho 

review of plano and apecilicationo when prepared by ~ 
menta; 

(cj Accumulation of CXJSt.d&to on contract work; 
<dj Analysis of bido received; 
<ej Investigation and submisoion of reports on the progreoo of con-

struction contracts; . 
(f) Establishment of otandard contraet practioeo in various ~ 

mente hoving charge of conotruction work. 
"Committee on education. The purpooe of this committee win he to 

obtain the fuUeot uae and benefit of the reoulte of the ochoal inquiry c0n
ducted by the 1ast board. The expenditureo for education repreoeut 10 
.... ge a part of the city'. annual outlay thet it is the judgment of your sub
committee thot education matters .hould re<eive the continued attention 
of a otanding committee. In many important matters it is desirable for 
tbis board to hove ~tive relatioDl with the board of education. !!.:,!"", he best eotob' bed by a committee familiar with educational 

Owing to considerable duplication of work by the bureaus of 
standards and contract supervision, more definite rules were 
outlined in the following year and adopted in the form of a reso
lution on January 6, 1915: 

NO.290-T. 
January 6, 1915. 



We believe that the work 01 the reporting egenci .. 01 the Board 01 
Estimate and Apportionment should be clearly defined. and we are sub
mitting herewith a proposed amendment to the ruI .. of the Board which 
wilL if adopted, effect the diatribution 01 the work which will prevent 
confusion and duplication. 

The proposed amendment will aaaign to the Bureau 01 Standards and 
the Bureau of Contract SuJ?!'l'Vision, the work that each Bureau is beat 
fitted to do. This work Mil oonsist of examinations and analyses as a 
baais for appropriations and current financial oontrol of appropriations, 
as required by the terms and oonditions governing the budget for 1915. 

The propoaed amendment will not give any power to prescribe work 
methods, but only to report and reoommend to the Board of Estimate 
and Apportionment. 

We reoommend th. adoption of the attached resolution. 
Respectfully, JOHN PuRBOT MlTCIIlI:L, Mayor; WILLI .... A. PUND ..... 

GMT, Comptroller; GI>ORG .. McANmIT, President, Board of Aldermen; 
Committee on Organiaation. 

Ruol""", That, th. following" Rulea of Procedure for the Conduct of 
the Busin_ of the Board": _ 

.. 39. The Senretary ohall transmit to the Comptroller, for his osamina
tion and report, all requ .. ts for transfers of al'propriationa • 

.. fO. Requests for the modification of B&Iary and wage schedules, not 
involving changes in oompenaation or changes in grad .. or titl .. of posi
tions, ohall he transmitted by the Secretary to the Comptroller. The 
Comptroller may "{,prove IUch modificationo and 80 adviae the depart
mont haada or offiolals affected thereby. He ohall report to the Board 
at the first meeting of each month the modification of aobedul .. approved 
by him under this rule for appropriate action by the Board. U the Comp
troller diIBpprovea 811 application, he ohall report thet fact to the Board 
for ita action . 

.. U. Requests for modifications of aalary or wage aohedul .. involving 
eb8llge8 in oompenaation for individuals, or ohanges in grad .. or titl .. 
01 positions or the eatabliohment of positions or grad ... or in ....... in 
f"""", ohall he transmitted by the Senretary to the Committee on Salao
ri .. and Gradea lor report bf th. Bureau of Standards and reoommendf.. 
tiona thereon by the ComlDlttee on Salari .. and Gradea." 
are hereby amended by the substitution of: 

39. Examinations, analyaea and reports in oonneotion with the tao: 
and ...."...te .took bu~ts and in OODIlOetion witb tranof .... modifi_ 
tiona and reveoue bond __ and current expenditureo from all funda. 
by the ftrio .. dopartments, boarda. bureauo and oIIi ... of the city and 
county lIO-.uDont in aooordanoe with the _ and conditiona under 
.. hieb appropriationo .... mads for: 

Peraonal BerTi.., 

~of . Materiall, Eqwpment, 

or <s:::.~~ Order SerTioe 
obaIl he apportioned .. folio ... : 

I. ,.. 1M B_ <I &aMardo 

~n the 6D\ioa of all ratee of oom-""" 01. all ...... 01. PenoaaI 

(b) On the 6Dtion 01. the Dumber, title and ~ ol....w. mdts 01. 
all c1aooI8 01. Peraonal Sonioe, ezt:epl f_..,ppI onW'lllll: 01 pbyoiool 
~~tiOIl, ~ or main_ and the open&ioa 01. 

(c) On the ._ ........ a buio fOl' appropriationo and ......... t 6nueioI 
_Vol 01. a~ 01. W'IlIII: mo&hoda and ~ 01. all a-
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except ouch 88 ""' enl!lll!ed on work 01 physical conatruetion, a1teratioa, 
repatt or maintenance, and the operation of mechanical plant.. 

(d) On the preparation 01 standard .pecificationa lor tile purcbase 01 
all ouppli .. , equipment and materiale. 

(e) On the needs 01 the varioU8 department., boardo, bureauo and offices 
01 the CIty and county government lor ouppli .. , materia .. and equipment 
lor work other tbae work on physical conatruetioa, a1teratioa, nopair or 
maintenance and the operation 01 mechanical plante. 

II. T. 1M Bureau of Contract SupenJi8ion 
Ca) On the fixation 01 the number 01 working unite in each .tandard 

group 01 eervieo e~ on work 01 physical conatruetion, a1teratioa, 
repair or maintenance and the operation of mechanical plante . 

. (b) On the anaiysie, 88 a bailie lor appropriatione and current finan
mal control of appropriations, of work methods and organization of all 
lorees e~ on work 01 physical oonatruetioa, alteratioa, repair or 
maintenance and the operatIon 01 mechanical plante and the ftltablieb
ment 01 contract practices in tile variouo departmente having cberge of 
construction work. 

(c) On theneedeol tllevariousdepartmen\e, boarde, bureaueandoffices 
of the city and county government for euppliea, materiale and equip' 
ment for work 01 physical conatruetion, alteration, nopair ar maintenance 
and the operation 01 mechanical plante. 

(d) On all requested appropriatio .. from tax revenue or hood fundo 
for p_ involving physical oonetruct.ione, a1terationo, repair or main
tenanoe and the operation 01 mechanical plante. 

Ce) On teste 01 deliveries on contract or open market orders and oucb 
other laboratory teste .. may lie requested bY beade 01 departmente or 
required by tile Board 01 Estimate and Apportionment. 

(0 On the review 01 all plano, SPOcifieationo, e8timatee of coot and formo 
01 contract for the purehaoe 01 all equipment, and other eontraetuaI ..... -
ioe to he perfOl1Ded chargeable to tax revenue or hood fundo wherever 
ouch plano, etc., require approval 01 the Board of Estimate and Appor
tionment. 

(g) On the preparation of plane and epecifieatione for ... ork of pbysical 
conatruetion or alteration ... lien requested bY tile beade 01 deparlmente 
or required bY the Boarde 01 Estimate and Apportionment. 

(b) Tile accumulation 01 coot data on contract work. 
(i) Reporte on _ 01 construetion oon_ ",hen requested bY 

beade of department. or required bY the Board of Estimate and Appor
tionment. 

The Seeretary ebaII transmit all requeote or eommunieatione relating 
to the above oubjeeta to the Bureau of 8tandan1e and Cootraet Super
vision in aooonIanee with the above mentioned appartionment. 

Reports on all mattera relating to Penonal 8ervioe.hall he made bY the 

:"",,:,~~~r::~Coo"::~toto~~ 
Estimate and Appartionment. 

40. The Seeretary ebaII _ to the CcJmplrol)er far bio eumina
t.ioa and report, all requeote for apeciaI nmmue bond ..... and tranefeno 
of appropriatione for ~ other than tboMe ~1 apportioDed 
in Rule 39. 

Resolved, That eDstins Rule 43 ebaII hereaf ..... he Rule 41. 

Subsequent llelatitJM of Bure4U6 of Conirad SuperlliNm and 
PerllllRlll 8erviu 

Even with this definition or duties, however, the fields or the 
two bureaus .. ere found to overlap. In the budget for 1915, the 
standard testing laboratory, hitherto paR or the bureau of stand-
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ards, was transferred to the bureau of contract supervision; 
and again in the 1916 budget the division of standardization of 
8urplies was likewise transferred. 

Today the "bureau of personal service" attends el[clusively 
to matters of personal service, the bureau of contract supervision 
to "other than personal service." Cases occur, of course, where 
the work of both bureaus is intimately connected. In the so
called construction departments-the offices of the borough 
presidents, parks, docks and ferries, plant and structure, etc.,
where departmental labor is employed in works of construction, 
both bureaus must p&S8 upon the same matter. It is impossible 
to separate judgments regarding the purchase of equipment, 
eto., from judgments regarding the employment of the labor 
which is to use the equipment. The question of ()rganization 
is a Bingle problem and cannot be arbitrarily divided into" per
sonal service" and "other than personal service." These are 
terms used for accounting purposes and not for engineers. 

In the preparation of the 1916 budget, the experiment was 
tried of having the bureau of contract supervision attend to 
both .. personal servioe" and .. other than personal service JJ of 
the oonstruction departments, but the plan was unsuccessful 
because the examiners were unacquainted with the standards 
and systems applied to personal service by the bureau of stand
ards. The custom now is in such cases for the bureaus to make 
joint reports, examiners from both bureaus investigating the 
case at the same time and arriving at their conclusions by col
laboration. 

OrtlaniaoAon qf BUMIUI 
The three staff agencies have each developed an individual 

type of organisation, determined largely by the cbaracter of the 
work performed. 

The bureau of personal service is conoemed with the standard
isation of salaries and grades. This bureau is organised on a 
group system basis. Each group is headed by senior euminers, 
who report to the bureau chief, Mr. Tirrell, or his immediate 
subordinate, Mr. u-r. The senior euminers are each as
signed a group of related departments for investigation. They 
in tum assign to Bubordinate examiners particular aect.ions of 
the field to be covered by their group-the assignment being 
determined more or 1888 by the experience and qualifieations of 
the particular examiners. 
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This year (for the budget of 1917) departments were l188igned 
to the examining groups as follows: 

FlMT GRoup--INSTlT1JTIONAL DEPARTlIENTS 

Board of ambulance service 
Bellevue and allied bospitals 
Board of child welfare 
Department of correction . 
Department of health 
Board of inebriety 
Department of public charities 
Board of parole 

SECOND GROUP--CoURTS AND COUNTY OFFICES AND LAW 

DEPARTlIENT 

Commissioners of jurors (all) 
Coroners 
County clerks 
Courts 
District attorney 
Law department 
Public administrators 
Commissioners of records 
Registers 
Sheriffs 

THIRD GRoup-BOROUGH PRESIDENTS AND PARa: DEPART-

KENTS 

American Museum of Natural History 
Aquarium and Arboretum 
Borough pre8idents 
Bronx parkway 
Children's museum 
Grant's Tomb 
J umel M8IllIion 
Metropolitan Museum of Art 
Museum of Arts and Sciences 
New York Aquarium 
New York Botanical Garden 
Zoological Garden 
Park departments 
Staten Island Association of Arts and Sciences 
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FOUllTH GROUP-ADMINISTRATIVE AND CONSTRUCTION Dm-

PARTMENTB 

Commissioner of accounts office 
Armory board 
Bridges 
City chamberlain 
Department of docks and ferries 
Department of finance 
Fire department 
Municipal civil service commission 
Municipal garage 
National guard and naval militia 
Police . 
Street cleaning department 
Tenement house department 
Department of water, gas and electricity 

FII"ra GRoup.-MISCELLANEOUS DEPARTMENTS 

Art commission 
Board of assessors 
Building examiners 
Central purchasing committee 
Board of City Record 
Board of electors 
Examining board of plumbers 
Licenses 
Commissioners of sinking fund 
Board of taxes and assessments 
United States Volunteer Life Saving Corps 
Bureau of weights and measures 

The bureau of IlOIltract supervision differs in organisation 
from the bureau of psrsonal service in that, instead of being under 
a group system, each examiner works independently and reports 
directly to the chief officer. Assignments are made to the 811:

&miners along lines of their special training. The principal 
examiners, in the firet place, are held responsible for and have 
supervision over the investigauon of particular departments. 
One man, a specia.liBt in paving. supervises work eovering the 
offices of the borough presidents; the specialist on dock c0n

struction 8Upervises work on the department of docks and fer
ries; an engineer Uained in parking and roads is responsible for 
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all park departments; an automobile specialist for the fire de
partment, and so on. 

While the main assignments of departments are made in this 
way, the actual work of investigation is divided even more strictly 
according to specialized training. To the automobile special
ists, for instance, are referred estimates for automobiles and auto
mobile supplies of all departments besides the fire department. 
The clerks and less highly specialized examiners are employed 
according to the pressure of work and the need for their assistance. 

In 1916, the following were the principal lines of specialized 
training represented in the bureau: 

Paving 
Dock construction 
Sewers 
Water supply 
Building repairs and maintenance 
Combustion and power plants 
Medical and surgical supplies 
Food supplies 
Automobiles, maintenance and operation 
Parking and roads 

The advantages of each system are obvious. Under the group 
system several men are being trained in one field at the same time. 
If anyone of the group falls out, another of almost equal experi
ence can take his place. Under the individual system, where 
each man is a specialist in a particular field, if a man dYops out, 
no one can fill his place. The advantage of the individual BY8-
tem, on the other hand, is that it permits a much higher degree 
of specialization. 

The group system facilitates procedure within the office. 
The director is not burdened by interviews with each and every 
examiner on every single detaiL The individual system enables 
the director to be closely in touch with everything that is going 
on in his office. 

These advantages and disadvantages weigh di1ferently in 
each bureau. In the bureau of contract supervision, speciali
zation is of primary importance. Engineering is extremely 
technical work and demands a high degree of speciaIization. 
The work of the bureau of personal service, on the contrary, ill 
Dot so highly specialized. The advantages to be gained from 
rotation and substitution are correspondingly of greater weighl. 
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Moreover, the bureau of personal service is concerned directly 
with the organization of personnel of the departmente themselves. 
The department is the unit of study. A thorough knowledge 
-of the personnel and of the work of each individual in the de
partment from top to bottom is a matter of primary importance. 
Specialization along "horizontal" lines, managerial service, 
-clerical service, etc., would be impracticable. For the bureau of 
-contract supervision, . the department as such is secondary in 
importance as compared with the particular piece of work or 
type of work under consideration: paving, construction of build
ings, or of bridges, the purchase or care of automobiles, etc. 

Qualifications oJ Ezaminer. 
The bureau of perso~al service employed on the 1917 budget 

.sixteen eKaminers with salaries ranging from 13,500 to $1,800, 
the average salary being $2,381. Eleven of the sixteen men have 
been in civil service employ for ten years or more; the average 
length of servioe for all examiners in the bureau being twelve 
years. 

The bureau of oontract supervision employed fifteen respon
Bible examiners,' with salaries ranging from $5,000 to $2,280, an 
.average salary of 13,043. Ten have been in the civil service for 
ten years or more; the average of the bureau being thirteen years. 

The stall of the eommittee on education consiste of four em
ployes (including Mrs. Ford), with an average salary of $2,770, 
.and an average length of service of four years. Mrs. Ford alone 
has served ten years. 

The following tables give the details regarding the civil service 
cperience of the examiners: 

• CIorb are fteqllOlltly employed OD dill ... importan' pioooo 01 work. 

• 
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BUREAt1 OF PERSONAL SERVICE 

~ I DATBor I 1""1IB0 
6/16 BN'l'ILUO'CI: 

OmODfAL POSITION lorn ...... 
BIlBVJC2I 

$3,500 '(J1 t"!::r"c~~:;;,~~t 9 
3,000 2/08 8 
3,000 12/99 Assistant to Expert Accountant, Finance V&-

17 partment 
3,000 9/11 Auditor of Acooun"', Finance ~t II 
2,700 1/05 Transitman, President, Riehm 12 
2,500 1/03 Expert Accountant, Department of Finance 14 
2,400 ,3/00 Assistant Accountant, Department of Fi-

16 
2,100 10/99 ~t Accountant, Department of Fi-

17 Dance 
2,100 8/10 ~AtteodJmt 6 
2,100 6/14 C rk, 2nd Grade, Department of Water Sup-

2 ply, Gsa .I: Electricity 
2,100 5/00 Eiaininer of CIaima, De~t of Edu ..... 

16 tiOD gransrerred to inance Dept. '(6) 
2,100 3/05 Junior erk, Finance ~ (Tr&Do- 11 
2,100 10/06 Clerk, Tenement HollOO 

10 ferred to Finan .. Dept. '(J1) 
1,800 11/04 Clerk, Tax Department 12 
1,800 7/00 Office Boy, HighwaYI' 16 

~ 8/00 Chainman, HighwaYI' 16 
10-

$38,100 Totals 187 
12,381 ~- 12 
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BUREAU OF CONTRACT SUPERVISION 

SALARY DATBO.\ NUMBIIB 

6/16 IIlmW(CII 
ORIGINAL POBITlON OJ'YElABS 

&BBVICB 

$5,000 12/04 Computer, Department of Public Works 

4;600 
(Transferred to Finanoe Dept. '04) *12 

7/97 ~~~!.c J..mf~m'ients (Trans- 19 
4,600 12/98 Insrctorl M8IIOnry and Bewora, Department 

o Pub ic Works (Transferred to Finance 
Dept. '98) 18 

8,600 7/95 Examiner, Commissioner of Accounts (Trans-
ferred to Finanoe Dept. '13) 22 

8,000 8/OB Clerk, 3rd Grade, Tax Department (Trans-
ferred to Finanoe Dept. 'OS) 9 

3,000 2/98 Inspector, De=ent of Finance 21 
3,000 8/06 TransitmanFJ;. blic Improvements (Trans-

ferred to . anoe Dept. '06) 10 
3,000 1/05 Topographical Draftsman, President, Rich-

mond (Transferred to Finanoe Dept. '06) 13 
2,400 4/01 Aeeistant Engineer, Repid Transit, Man-

hattan 15 
2,400 6/OB Assiatant Engineer Department of Waw 

Supply, Gu '" Electricity 8 
2,400 8/03 To~graphical Draftsman, Department of 

&X8II ~erred to Department of Fi 
nance' 7) 13 

2,280 7/04 Leveler, President, Richmond 12 
2,280 5/07 To&:.;phical Draftsman, Waw Supply, 

'" Electricity 9 
2,280 &/18 Enf.:eer Inspector, Civil, Grade D, Presi 

en\:rooklyn 3 
2,100 4/OB Cieri<, ~ent of Waw Supply, Gu '" 

ElectriCity (Transferred to Finance Dept. 
'06) 9 -- -

145,640 ToW. 193 
13,048 A_ 13 
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STAFF ON COMMITTEE OF EDUCATION 

."LAIlY I D .. TID or I 
6/16 ""TRANCE 

$4,000 1/!Y1 
2,700 10/12 

2,400 6/12 

1,980 9/14 

SI1,080 Totals 
12,770 Averages 

OBlGINAL P08ITJOK 

ElWIliner, Department of Finan .. 
A ........ tant. 5th Grade. Department of Fi 

DaD ... 
Acoountant, 4th Grade. Department of Fi 

Dance 
ElWIliner. Estimate ODd A~t 

12 

I 
NUMBBB 
OJ'TZ ...... 
8BBVlCIJ 

10 

4 

4 
2 

20 
II 



BXAMINA'I'lON 01' BS'I'lMA'I'BS BY BUIUIAUS 

The complaint frequently made by department officials against 
the presumption of low salaried examiners in criticizing the 
organization or management of their departments is difficult 
to treat without further evidence than is at our disposal. It 
must be admitted that the examiners often make mistakes; but 
80metimes on the other hand, they may be better qualified to 
judge than the recent appointee, the head of the department, 
himself. In any case, it must be remembered that the difference 
in salary so often referred to may represent, not any great dis
parity in knowledge regarding principles of good management, 
but the burden of greater responsibilities on the shoulders of an 
executive. 

Period of Ezamination oiE8limatea 
The examination of departmental estimates is not confined 

within any fixed dates. It depends largely, of course, upon the 
promptness and co-operation of the department heads. During 
the entire year questions concerning transfers, etc., are contin
ually arising and have to be investigated, but the actual exami
nation of estimates cannot begin until after the estimate forms 
have been filled out by the department heads. Even after that 
there may be 80me delay before the bureaus start this phase of 
their work. 

In 1916 the examiners in the bureau of personal service did 
not receive their final assignmente of departments until July 
thirty-first and, in the bureau of contract supervision, not until 
September. 

MelAoda 
Originally the saminer went about his work and formed hill 

concluaions quite independently of the department head. In 
1916, however, instead of waiting until the department head had 
completed his estimates, the examiner was een' into the depart
ment and assisted in the original preparation of the estimates. 
In this way much unnecessary duplication of work was avoided, 
since many dilferences of opinion and minor details were threshed 
out before the estimates left the handa of the department ex
ecutive. This method of procedure haa been followed especially 
by the bureau of personal service. In II letter eent to the de
partment heads, c:o-operation is strongly urged: 

UThe pneIioe bore.." ......... boa 10 .. ~ ~ ootimaIeo IIlhmnted 
by ~ta. T'- ..wa .............. U- uaIyMd by die ~ 
uamiDons and \heir _eDda~ made 10 die _-. 1a 
... ....-", a -"'iD dopa 01 ~ ~ die JBiod 

lIS 
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of diseuarion between the departmente' representativeo and the exami ...... 
before the eommittee. 

"Your eommittee IIIIggl!I!ta thet, in the preparation of the 1917 budget 
theexamin .... work in oo-operation with the departmente in the prepara
tion of their eatimatea, 80 thet theae eatimatea may he .ubmitted, 80 far 
&8 agreemente may he effected between the examin .... and the depart
mentB ae the propoeed budget for review by the eommittee. To bri'!J! 
this ai',,;ut the eommittee auggesIAI thet you ru.ngnatB one or more quali
fied persona in your department whoae duty it .heU he to atudy tbe apeci
ficatlona of the bureau of atandarda and to familiariu himaelf with the 
procedure foUowed by the examin .... in making their n!eommeodationa. 
It further auggeata thet the pen!OnI 80 ru.ngnated make it one of their dut. 
to keep in touch with the budget-making badi .. throughout the 'I.-, 80 
thet aubeequent budgete may be made in the aame manner. The DtUlgel 
examinera will be inatructed to work on the departmental eatimatea in 
eoniunction with the pen!OnI deoignated by the dapartmeote, 80 thet wben 
the eatimatea are reoeived by the board of eatimate and apportionment aU 
De<le8Il&rY ioveatigative work will already heve been performed. Tbio 
method wiU give the departmeote p\eoty of opportunity to aecertain whet 
pointB of diff .... nce they will be caUed upon to diacuao before the eommit
tee. This method will undoubtedly prove of greet advantage to aU eon
cerned. The depe.rtmentB in tbe paet heve been handicapped wben tbey 
appeared before the eommittee ilecaU80 of their lack of knowledlfl' of 
the procedure, of the method uaed in rating pceitioDJI, and of the appraiMlo 
themaelveo. By he~ one of their representativee preaeot during the 
entire pr ...... of aoal)'8l8, appraisal, ete., this conditinn will be eliminated 
at an 1DlID008e saving of time and temper. To aum up, the prcpooal io 
thet the departmente' eatimatea aod examiners' reeommeodat1ODll he 
made, 110 far 88 poari.bJe, at the aame time." 

The necessity for this personal contact of the examine-r with 
the department is especially great in the field of personal serv
ice. The personal Illement is of primary importance in ques
tions of employment. One cannot hire or discharge employee 
as one purchases or scraps equipment. This is especially true 
unde-r the civil service conditions obtaining in our municipal 
governments. For any proper judgment, therefore, the exam
iner who investigates departmental estimates for per8OIl&l 
service should be intimately acquainted with the entire person
nel of each department assigned to him. Indeed, it is the boast 
of some of the examiners that they know by sight and by name, 
from department head to the lowest laborer, every employe in 
their departments. 

Needless to say soch work requires the utmost tact. The 
investigators are likely to be regarded as interlopers and med
dlers. Some examiners are able to get results by sheer force of 
will, but these reaIly injure the cause by increasing the hostility 
of the department heads. Tact and persuasion are generaUy 
the better avenues of approsch. 

In the bureau of eontract sopervision personal eontact ill not 
80 requisite. Examiners visit the departments only about once 
a month-sufficiently often to keep in touch with the operatioD8 

lit 
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of the department. In estimates for Bupplies the old method of 
examination of estimates ill still in force. That ill, the depart
mental estimates are reviewed by the examiner only after they 
have been made up by the departments. AJJ.y decided increase 
in the request for funds ill made an object for investigation, but 
if no such incressed appropriation ill requested the estimate 
passes without further suggestion on the part of the examiner. 
With materials it ill about the same way. Requests for equip
ment naturally call for more detailed investigation. Each item 
is a basis for examination. So also in the case of contract service. 
But for theee latter no extreme intimacy with, conditions within 
the department is essential. 

The work of the committee on education, on the other hand, 
is perhaps, even more than that of the bureau of personal service, 
a matter of intimate oontact. The department of education is 
to a great extent independent of the board of estimate and appor
tionment. About 75 per oent of the total budget for the de
partment of education is "mandatory." The examiners of the 
committes on education, in order to accomplish anything, must 
cultivate in the officials of the department a sympathetic attitude 
for the work in view. ' 

To judge of particular requests made by the department 
haade, each bureau has developed its own method of procedure. 
The bureau of personal service has evolved a very complete 
system of standardisation, wherein every type and grade of 
work is carefully defined and appropriate titles and rates of 
compensation Bpec;ified.' Each instance of salary increaee or pro
motion is CODBidered primarily from the point of view of this 
classification, with due ocnsideration also to the particular merite 
of the individual case. Oceasionally _ arise that do not fit 
the standard system and which call attention to deficiencies in 
the established classification itself. 

Vacancies to be filled at the minimum saI&ry rate of grade 
l8Quire a certificate by the assistant director of the bureau of . 
personal service to the board of estimats and apportionment, 
etating that the new encumbent is to be employed at work which 
falls within the "service group and grade of the propoeed etand
ard titles, work specifications and compensation grades." Other 
appointments l8Quire a epecial study to ascertain the need for 
auch an appointment, and a report pro or con. 

Thus, the peraonnel of the city govenunent is gradually being 

'lTbi. wwk ..... 1iIa wtiMod, .. &Inod;r ---. ia ltlta. 
, 1& 
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brought into order out of chaos, standard clasaification int< 
closer adaptation with the actual situation, and the force reduceci 
to the minimum necessary for efficient work. 

The original classification was built up on the basis of relativel, 
a priori judgments and rough comparisons from department u 
department. At first committees were established within thE 
various departments consisting of two or three men "believed 
by the department head to be most intimately familiar with 
the methods of work, values of service and individual duties 01 
employes in their respective departments." A description of 
the work done by the individual employes and written by the 
employes themselves was certified by these committees and by 
the examiners of the central committee. Upon the basis of 
~ese cards and the information given by the department com
mittees and department heads in conference with the examinerll, 
and comparisons with similar kinds of work in private business, 
the classification of city employes was finaJly established. These 
cards have gradually been supplemented and modified as new 
information has been collected by the examiners. Tests have 
also been applied to ascertain the proper organization of various 
kinds of work, the particular amounts, types and grades of labor 
to be employed to achieve given results. Special inquiries, for 
instance, were made into the management of power plants to 
ascertain the proper number of firemen to employ, and into the 
operations of waitresses, typewriters, window~leaning, and laun
dry workers. Of course, these studies are not eshaustive, and 
have as yet been carried out in only a few lines. 

The estimate forms for personal service, however, which could 
well be used to some extent for this purpose, call for no informa
tion of this nature,-that is, of "cost data." The forms filled 
out by the examiners are practically identical with those filled 
out by the department heads. The information called for is 
classified under the following heads: 

Title of Pooition 
Of ineumbeots for whom 110 ebant!le is I'I!q-.d 
Of 011 _ pooit;om I'I!q-.d aDd 011 aistiDs ~ in .bida 

ebangee are I'I!q-.d 
Beq-..d for 1917 

N UIIIbor of iDeumbeots 
Bate 
~ 

EDotmt!: Coaditiooo 
NUIIIbor oflDmmbeDtAo 

. V IICU1cies 
Allowed in aehedule 

Rate 
Amoanl 
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Comparioon B.tween Recpleet for 1917 and Existing ConditiODa 
Roqueated in ......... ID oaIaries of .mating foroe 
Requeated d .......... in oaIari .. of .mating force 
Requested additiona to .mating foroe 
Requeated ....Iuctiona in existing foroe 

Reoomm.nded for 1917 
N umber of inoumbente 
Rate 
Amount 

Coml'~n Between Reoommendation and Request 
~ increaaee recommended. over request 
~ d .......... IeOOmmended under requeet 
Added foroe IeOOmmended over requeet 
Reduction in foroe IeOOmmended under requeet 

Comparioon Between Reoommendation and La_ Reoommendation 
Reoommended d .......... in .mating foroe 
Reoommended additiona to existing foroe 
Reoommended ....Iuotiona in .mating foroe 
RemarD 

.. Analysis sheets" used by the bureau afford no additional 
information but merely reorganise the data already given. 

The bureau of contract Bupervision is obtaining unit data for 
food and forage.' The estimate Form I ca\ls for the average 
per capita daily consumption of foed by patients and by employes; 
Form K Bimilarly ca\ls for the average daily per capita consump
tion of forage. For its own use, the bureau has also developed 
a special form for highway construction work which aims to 
give an analysis of costs under heads as follows: 

De".rtm""t of .••••••••••••••• 
Cbanoter of Work Prop<ael •...••.....•.•.• 
Departmente1 Request for Year ........ and Coot Data 

for 12 Montba Endinl ................ 191 •••• 
Looation ..•.•......•.... 
Limite 

From •••••...••.•••• · 

~..;.;t.;d i';; ~ to'be done durin& Jar 191 •••• 
Surf ... to be replaoed 

~~~::::::::: .. . 
Umt aoII\ per equant JUd ........... . 
Total aoII\ .••••..••••. 

FoundatioD to be repbu!Od 

=~'::::::::: ... 
tlmt aoII\ per equant yard •••••••••••• 
Tolal .............. . 

Eatimalec.l ~ of work to be doDo by departmenlallabar 

~.::::::: ..... 
~~~,::: ........ . 
Tote1ao11\ •••..•..••.. 

• The data Ii ...... OD u- forme, bo_. _ be relied _ inaanoela 
.. \be taaIt 01 ..... ficatiOD. ... wrin& a .. bolo Jar. is too -' to be UDCIertakoD 
by \be~' IIIalI of......u-s. 
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Estimated cod of work to be cIoue by __ 
Supervision ..•.....•..• 
~=~~.~ordsa ........... . 

Grand total cod .•••......•. 
Reeommended for work to be cIoue durin&: .,.. 191 •... 

Surfaoe to be replaeed 
Square yards .•••.•.••... 
~th in incbee ..••....• 

¥:'t!I"::!~~~.~··········· . 
Foundation to be replaeed 

Square yards ••.•.•••.••• 
Depth in in"""" .....•...... 
Unit cod per IIq1J8I"II yard •.••.....•.. 
Total cod ......•..... 

Estimated coel of work to be daDe by cIepoortmmtallabol' 

t.~::::::: .... . 
Material ........... . 
~tion ......•....•• 
Suppliea and equipmen\. . . . • • • • . . • . • 
Total cod .•........ ,. 
~ ~ of work to be done by .... _ 
S~ .••.••.••••. 
Contraeta and opeD _ket orden ....••.••••• 
Total cost .......•.... 

GnDd total estimated coel •••••••••• , • 

Aside from these, cost data have not been formally developed. 
No extensive colleCtioD8 of data are kept regarding unit costa, I 
although some studies have been made, e.g., into fuel economy. 
In general it may be said, however, that while each examiner in 
forming his estimates regarding budget appropriations doubtJe. 
tries to bear in mind all elements affecting the cost of operations, 
there is no scientific collation of data for purpoees of comparison 
and control 

The committee on education is trying to introduce cost data 
for purposes of control Among its reporte is one published in 
1916 on the "Analysis of Funds of the New York (cireulation 
department), Brooklyn and Queensboro Public Libraries.." In 
this report a study is made of the • 'rebinding rate" with refer
ence to the annual book stoek turn-over. A standard rate baa 
been determined, upon which requests for appropriations for 
rebinding should be based.. Other studies in this _ report 
relate to the .. deduction rate," or per cent of totaI book stock 
to be discarded on account of wear, based on the annual tum
~ It is intended that appropriations for the purchase of 

A:'~i:s::r.!¥"~s",,!!,,:,--:~A~~":: 
... ~ N_ Y_ city ~ too Ii~--" N __ • 1915, ,.. 
248). From,.. 253 ..... here Mr. AdaD8IIl ~ of eIeaaoataI_ .... 
be ill taIkin« dIeaoy and ideaIo .. u. _ cIoe<ribiDc ~ .,.- ..-lIT 
IGIIond in N_ Y~k city. 
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new books should be based on this deduction rate. Cost data 
have eJso been Bought for BOme branches of personal service. 
In the course of the same study, the analyaia of funda, an investi
gation was made at the request of the eommittee on education 
by the efficiency Btaff of the commissioner of accounts office, re
garding the coat of janitorial service in relation to area of floors 
to be Bwept, windows to be cleaned, etc., etc. Other studies have 
been made of the proper organization of clerical service in the 
libraries with reference to the different kinda of work to be done 
during the day,-the delivery of books, returning books to 
shelves, etc. All yet, however, theee studies have been found 
to be too ineomplete for. practical use by the budget committee. 

The EJfectilJfJM/l' of the Examining Bureoua 
It ie impossible to form an accurate estimate of the eliectiv~ 

ness of the work of the examining bureaus. The close supervision 
in itself acts as a preventive of extravagance on the part of the 
department adminietrators. Even where the budget gives 
eonsiderable latitude in expenditures, the bureaus are a moral 
influence. The budget, for example, may appropriate to a d~ 
partment a certain lump sum for supplies, but the sum ie based 
upon the department's detailed estimate of exactly what sup
plies it will need and what prices will have to be paid. Here ie 
an illustration taken at random of such a departmental estimate: 

Ladder E&eh 2 • 2.00 14.00 
Ladder, otep E&eh • 8.50 !f.00 
Lo-nl. opIi' E&eh 8 1.00 8.00 
III ........ E&eh 1 .10 .10 
Pump, tin, M~ E&eh 2 8.00 11.00 
Pump, \in, 8-1\. E&eh 2 •. 00 8.00 

~::~!'- E&eh 2 5.00 10.00 
E&eh II •. 50 27.00 

Padlocb E&eh 80 .50 15.00 
Saw "'" and otaDd E&eh 2 1.75 3.50 
~. 1000 !be. portable E&eh 1 16.00 15.00 

E&eh 3 1.75 6.25 
~~dieo E&eh 2 6.00 10.00 
8teDciIo E&eh 8 .50 1.50 
T_uIia nUt ohed Each 3 15.00 fa.OO 

s--atr_~,,_"1""_11& 
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Now, the items are binding in somewhat the same way 88 a 
"gentleman'8 agreement." II the department head decides 
later in the year to use the money for some purpose other than 
that originally specified, he generally notifies the proper bureau 
of his intention. Should the change have been premeditated 
and the original estimate a blind to get money under false pre
tenses, the bureau next year will act accordingly and discount 
the department'8 estimate, cutting it even more than the year 
before. 

Inasmuch 88 the prepamtion of the estimates is becoming 
more and more a joint affair of department representative and 
examiner, many reductions really effected by the examiner are 
made before the estimates are formally completed. 

Nevertheless, some department headS are guilty of exagger
ating their estimates in the hope of coming out with at 1east 
something more than money enough to cover bare necessities. 

Despite these disturbing factors, figures 8howing the actual 
reductions made by the bureaU8 in the 1917 budget requests, 
are of great interest. In eight of the more important depart
ments chosen at random, reductions were made averaging 6.35 
per cent for personal service and 17.75 per cent for "other than 
personal Bervice." The total sum of the cuts 11'88 5.32 per cent 
of the amounts requested for "personal Bervice," and 13.5 per 
cent for" other than personal service." 

Data for "other than personal Bervice" were collected for 
ten more departments, which raised the avemge reduction from 
17.75 per cent to 20.4 per cent, and the mtio of the 8um of the 
cuts for each department to the sum of the amounts requested 
from 13.5 per cent to 16.4 per cent 



PERSONAL SERVICE 

P&ll1lllllT COT 

ConectIoD............................... 1813.767 $767.665 146.102 
Healtb.................................. 2.889,836 2.663.176 226.661 
Poli.. . • • •• . . • . • • • . • • • • . . . • . . . • . . . . . • . . . . 16.389.391 16.666.036 723.366 
Preoidenl. Bronx......................... 1.141.906 1.122.140 19.766 

~it.~h!~~::::::::::::::::::::: ~~:~ ~:~:: ~:~ 
Street C1eanlul. . . . . . . . . . . . . . . . . . . . . . . . . . . 6.677.670 6.612.336 65.236 

6.66 
7.8 
4.4 
1.7 
9.9 

10.6 
1.17 
9.86 Water, O .. 1UIiI EIeclrIcity. . . . . ........... 2.802.696 2.626.999 276.597 

Tot.aII ..•..•..•.••.•••...••..•••.••.. I--I34,-I-78-.00-1-+--I32-.-36-1-.1-43--+--1,-8-17-},.604--I------
Per cont reduction... ..............•. 6.32,. 

OTHER THAN PERSONAL SERVICE 

35 
13.2 
24.6 
9.23 

23.6 
17.6 
16,9 

CornetioIl............................... Sli04.4711 1328.781 1 1176.690 
Hoaltb. ... ...........•.................. 802.696 696.746 106.951 
Poli... . • . . . . . • . • . . . . . . . . . . . . . . . . . . . . . . . . 763.008 667.983 186.086 
Pr .. ident, Brons. ... . .................... 326.097 296.124 29.973 
Preoideot. Manhattan. . ..•........ ........ 903.428 690.266 213.163 
Publi. ChariU... . •. ..................... 2.844.748 2.343.666 601.182 

2.67 • 
Stroot CJeaoinll. •..............•.......... 2.462.829 2.069.881 392.948 
Water, 0 .. and Electricity ................ 1 ___ ".;,.1_9...;3._77_5 __ 

1 
___ ".;,.08......;1._800 __ + ___ 1_1_1.;,..9_7_; _+-_____ _ 

J~~i ;.;.d;';'iio".i .::::::::::::::::::: '12.790.112 111,07,,146 '1~.tto/~7 

Orand Total for Penonal and Other Than 
POI'IOnai 8ervico ..•.••..••.•........ 

Per oeot reduction ..•................ 
146,968.803 143.436.288 

I J'ood IUppU. "ere treatecil8p&f1lteJy and ha .... tberefore been omitted ill tbeIe figure •. 

13t!i33~71 
7.9,. 

E 
~ 
::! 
~ 
~ 

!! 
::! 
~ 
;: .. 
to .. 

·to 
~ 
~ 
~ 



OTHER THAN PERSONAL SERVICE-TEN OTHER DEPARTMENTS 

DIIPARTMENT 

Bonevue and Allied ........•.....•........ 
Dooka and Ferri ......................... . 
Fire .••.•......••.......•.......•........ 

~:::t~ l::~:::::: ::::::::::::::: ::::: Par, Quoen •.....••.•................... 

~d:~ ~~.:::::::::::: :::::::::: 
~~~t B~::~~~::: ::: ::::: ::: :::::::: 

Tot.all ..•..................•......... 
Per oent rOO.uotion ............. , .... . 

Total for Ot.hor ThM P .... ona! Servioe 

P;~t =:~'~~.'.'.::'. '.':::::::::: 

AMOUNT RBQUBSTmD AMOUNT RBCOIDIBNDIID 

$1,117,179 $807,908 
808,281 692,190 
512,149 460,753 
110,278 100,383 
265,840 183,512 

41,422 86,423 
788,948 664,987 
967,175 764,831 
237,544 147,277 

AMOUNT CUT 

$309,271 
801,041 

61,396 
9,890 

82,328 
4,999 

123,956 
202,344 
90,267 

PIIB CDT CUT 

27.7 
33.7 
10 
9 

81 
12 
15.7 
21 
38 
28.6 24,837 17,764 7,078 

I------~--~-----~--~-----~--~----------
14,958,698 13,776,028 $1,182,566 

23.8% 

117,748,705 114,850,173 1~:::':7~2 

~ .. .. 
III 
c:: 

! .. 



1_ iiliiiiIiCiiIIi 01 UIeoOfiIuno IDaY be ~ om by COIDpII'IJIg tbeID WJtIItbe 8III01IIlS acwauyapproprw.ea: 
PERSONAL SERVICE 

domrr domrr domrr I B&'l'IO domrr RATIO AIIOUlft' 
D.p ....... mrr -- DCOMKJIIII)D UPIIOJ'B,U""" 

BBCOIDIJIIO)BD '1'0 APPBOPBU.TI:D '1'0 
£IIOtJJI'J' JlllQm:8'I'IID AIIOUNT BBQUB8TBD 

CornctioD ....••....•...•........ 1813,767 1767,665 1803,239 114.' 98.8 

~ HMI&h .......................... 2,889,836 2,663,176 2,688,101 92.3 93 
Polico ........................... 16,389,391 16,666,038 16,203,610 95.6 99 

~ p...,;deDt, Brons ................. 1,141,905 1,122,1.0 1,124,460 98.3 98.& 
Preoiden&, ManhaUaD ..•......•.. 2,558,657 2,305,903 2,324,01& 90.1 91 :: 
Public Cbarit ..................... 2,005,969 1,796,890 1,973,916 89.8 98.& ~ 
8t_CJe~ .................. &,677,670 6,612,335 5,«9,691 98.8 97.7 1i Wator, Ou Electriei&y •...••.. 2,802,596 2,526,999 2,586,773 90.2 92.3 

Totala ...................... 134,178,691 S32,36~143 S33,15~704 ~ 
Yalio to requeo& •••••••.••••.• 114.% 97. ~ 

= ~ 
OTHER THAN PERSONAL SERVICE ~ 

Correc&loD ....................... $504,471 1328,781 S328,603 65 65 
~ ... 

Health •.••••..•.•..•..•...•..... 802,696 696,745 MS,945 86.8 80.7 .. Pol .............................. 753,068 567,983 688,182 76.4 91 .. 
P .... ident, Bronx ................. 325,097 293,124 305,707 90.8 114 .. P,.,.ident, M ""batlaD ........••.. 903,428 690,265 727,903 76.4 80.6 § PubJja Cbaritiel .................. 2,844,748 2,343,556 2,347,455 82.4 82.6 
I!tNet Cleani~ ..•.•......•...... 2,462,829 2,069,881 2,180,027 84.1 88.6 ~ 
Water, Ou. Elactrici&y .••..••. 4,193,776 4,081,800 6,116,828 97.6 122 ~ 

TotaII ...................... ,12,790,112 '",074,145 ,12,m,6OO 
Ratio to requeo& ••••••••••••• 86.6% 96.6% 

Grand Tot&! for Peroonal8orviee 
and Other Than Penonal 
8erYIce for 8 DeparimeD&a ••• 

Ratio torequeot •..•.• ; ....... 
146,968,803 143,436~288 

92.6. 
145,49~3M 

97. 



OTHER THAN PERSONAL SERVICE-TEN OTHER DEPARTMENTS 

AMOUNT AMOUNT 

I 
AMOUNT I RATIO AMOUNT I RATIO AMOUNT 

DIIPABTIUDNT 
UQtJBBTIID RJDCOJ4)UlNDlDD APPROPIUATBD 

RECOMMltNDIDD TO APPROPRlATBD '1'0 
AMOUNT BIIQUllBTIID AMOUNT UQUES1'BD 

Bollovue and AIU.d •.............. '1,117,179 1807,908 '721,050 72.8 04.11 
Dookaand Forri .................. 893,231 692,190 654,266 66.8 73.2 
Fin! ...........•................ 1112,149 460,763 847,109 90 67.8 
Parka, Bronx .................... 110,273 100,383 93,896 91 89.8 
Parka, Brooklyn ................. 266,840 183,612 172,052 69 ·64.7 
Par~ Queena ................... 41,422 86,423 86,662 88 86 
Proai ont, Brooklyn •............. 788,948 664,937 672,246 84.3 85.3 
l .... id.Jlt, ID,oonl .......•........ 967,176 764,831 777,941 79 80.11 
Proaidont, I . ohmond ............. 2a7,644 147,277 162,936 62 68.6 
Tenemont HolllO ....•.•...•.•..•. 24,837 17,764 17,380 71.11 70.6 

Totnlo ..•.••....•....•...... 14,958,693 ~r:~ ~r:f1 Ratio to requ .. t ............. 

Total, Other Than PerlOna 
&ryiee, for 18 Department. .. '17,748,706 '1~~~f.73 '16b~237 . 

Ratio to requ .. t ............. 



tHAPTER IV 

PRELIMINARY HEARINGS OF DEPARTMENT HEADS 
AND EXAMINERS BY THE SUBCOMMITTEE 

Differences of opinion 'between examiners and department 
heads which have not been settled in the course of the preparation 
of estimates must be settled by the board of estimate and appor
tionment. The responsibility for these decisions and the con: 
solidation of the estimates into a tentative budget is placed 
almost entirely upon a committee of its own members-the 
comptroller, chairman, president of the board of aldermen, the 
presidents of the boroughs of Brooklyn and The Bronx and the 
mayor, ex officio. The routine business of the committee, how
ever, has been assigned to a subcommittee composed of men 
representing the main committee and the heads of the examining 
bureaus. 

The subcommittee of 1916 was composed as foUows: 

Robert B. := Chairman Comptroller, ~ main 
Chief of bllnl&u of municipal oommiUOII 

in_ligation and .taUat.l ... 
dopar\lllen' of linanoe 

Paul C. Wilaon Mayor (u: officio) Aooia_' ...... tAr7 '" dI. 
mayor 

Albert E. BuD l'rwIiden" board of aldermen Aooia_' '" pnalden, of board 
of udermen 

M 
• i 
• 
C 
o 
m 
m 
i 

l'rwIideD' 01 \he borouch 01 , 
BIookb'a , 

• • 
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MemIJ.s. ~ 
George L. Tirrell Examinera, bureau of ~dar"" E 

Director of the bureau of " 
ataDdardo " 

Tilden Adamson Examin~J bureau of contract Ij 
Director of the bureau of con- IUpervI8IOD D 

tract supervision j 

Mn. Mathilde C. Ford Examining staB of committee on : 
Sec'y, Committee OD edu.... educatioa 

gOD B 

Leoaard M. WaUsteia 
CommissiODerofaecouato 

H i8tory of Subcommittee 

u 
Examinera, COIIIIDiaoioaer of.... r 

count. • 

" a 
• 

The subcommittee originated in 1914. Until then the entire 
work of preparing the tentative budget had been handled by the 
main committee alone. The preesure of business on the board of 
estimate, of which the main committee W88 a part, W88 becoming 
greater and greater, however, and at the same time the task of 
preparing the tentative budget W88 increasingly difficult. In 
1911 the committee adopted a praetice of dividing the work, 
making each member responsible for only a portion of the depart.
ments. To the comptroller, for instance, were assigned the 
departments of Bellevue and allied hospitals, charities, health 
and police; to the president of the board of aldermen, the depart.
ments of education, street cleaning, parks, bridges and fire; to 
the president of Manhattan, the departments of correction, water, 
gas and electricity, and docks and ferries. Subsequently, mem
bers of the committee on the tax budget adopted a practice of 
sending subordinates to take their places at hearinge where 
matters of routine nature only were expected to come up. 

On September 25, 1914, however, the board of estimate and 
apportionment adopted a plan for a definite subcommittee. 

The members of the first subcommittee were the deputy comp
troller, the chamberlain and heada of the bureaus charged with 
consideration and preplll'ation of the tentative budget--the 
bureau of municipal investigation and statistics, the bureau of 
standlU'ds, and the bureau of contract supervision. In 1915, the 
subcommittee W88 continued by resolution of the board of esti
mate and apportionment, but the composition wae changed by 
the addition of the assistant of the president of the board of alder
men. On April 28, 1916, in the eustomlll'Y resolution continuing 
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the subcommittee, the preeent composition, 88 suggested by Mr. 
McIntyre, W88 adopted.

' 
. 

Rul61 and LimitatiOfl8 
The subcommittee is purely an advisory body, and its functions 

are limited by rules prescribed by the board of estimate and 
apportionment. In point of fact, the 8ubcommittee itee\f frames 
such rules as it considers advisable, and the board of estimate and 
apportionment adopts them by formal resolution. In 1916, for 
example, the committee was not allowed to grant any incre8888 
for personal service which would bring the total 1917 appropria
tion for personal service, including revenue bonds, over that of 
1916. It was instructed,. however, to grant automatically all 
incr88888 requested by department heads for employes reosiving 
IIlIIII than 11,200, who fulfilled certain minimum requirementa. 
An exact copy of the rulee laid down by the board of estimate and 
apportionment for "information and guidance" of the subcom
mittee is given in Appendix "B". 
DNcriplion oJ Hearing. 

The hearings of the subeommittee in 1916 were open to the 
public, and per80ns outside of the government employ were even 
called in from time to time to give evidence or advice. 

Each member of the committee W88 furnished for guidance with 
a copy of the "committee eheet." This gives in summary form 
the information preeented on the estimate and examiners' sheets, 
namely, the uisting condition, the departmental requeete, and 
the examiners' recommendations. It segregates the inereasee and 
the d_ asked for and recommended, and leaves a space for 
the pertinent detaile relative to such inereasee or d-. 

After the chairman had lim read the totals, the committee 
proceeded to take up every _ where the departmental reques\ 
and the examiner's recommendation were at variance. The 
department head and the examiner each stated his -. and 
the committee memhera asked questiODB and made auggesUona. 
The neoeasity of inereasee in salaries had to be demonatrated to 
the aatiafao"on 01 the committee.. If the examiner approved the 
inereaM requested by the department, the burden of proof lay 
with the examiner; if the inereaM requested waa ~ rec0m

mended by the examiner. the burden 01 prooIlay with tbe de
partment head. Finally a .ote waa taken and the deeisioa 

• Milia., board CIf .................. ,. --. April .. Ill, c::.IIoodIIl' 
No. 37. _ Illli. 
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recorded. Practically every case received specific attention, 
whether the increase involved $60 or $20,000. 

Four fifths of the time was devoted to questions relating to 
personal service rather than to appropriations for supplies, 
materials, etc. (to judge roughly from the proportion of the 
pages' of the minutes of the hearings). 

From attendance at the hearings, from a tabulation of the 
arguments as appearing in the minutes, and from a study of 
certain exceptional cases of salary increase (advancements 
amounting to over 25 per cent) a pretty good idea is p088ible of 
the nature of the arguments used on each side. By far the greater 
emphasis was laid on the relation between the compensation 
received or requested and the amount and nature of the work 
done. The department representative would urge, for instance, 
the difficulty of the work of the particular employe, his peculiar 
responsibility, long hours or increased duties. Sometimes com
plaint was made that the civil service specifications were faulty 
and that correct specifications would place the employe in some 
other class or grade. 

The examiner would urge opposite arguments pointing to the 
ease of the work, short hours, or decrease in duties, comparing 
similar work in other departments or in private concerns. Or 
again; he would point to the p088ibility of reorganizing the force 
of the department or of letting some other department handle 
the particular work. 

Aside from the three questions always asked-" How long since 
the last salary increase?" "How long the term of service?" 
and "How long at this particular work?"-the personal equation 
was not COnspicu0U8. When such arguments were brought up 
they were made subsidiary; and this indeed was in accordance 
with the request of the board of aldermen in 1915 that the e1imina-
tion of positions and reduction of salaries should be made "with 
every care to avoid injustice." 

"A eanI indes may _Iy d .... ibe the work of two pooiu.- .. 
esaetiy aIib or show bow four men obouId do ~ work of five, but .ilI 
Deith ... ease ..... the eanI obow the penooal equatIoD of the man, ~ 

:!Lr ~!elo:!.:d'!l~ to tb;e ei~y ~"f. ~:, 
the my oft« four y ..... of faithful work~ day be took oftioo. 
So is an., oth..- my .... pIoye. h is ouggeoted thM men or womea who 
m~ this test of penoonaI merit and Ioog -rue be tnoofened to otbo!r 
my work if their _~ pooitioDo .... deemed~. H th ... 
work is Deeded, Inn their pay deemed 100 mueb, Jet their __ ... they 
p-aduaIJy ~ -to by deaUa ... nooigDatioD, be th ... 6IIed a& the 

I Out of totoJ of 6,260. 854 .... ill VolDJDe I, DOt iDdosed. Of the ......miItc 
5.4011_ 9119 ..... devoted to "olil<l' than penoonaI...,....;ee. .. 

48 



BBABINOB BY BUBCOMMITTBB 

lower rates. Such a policy will. in a very few y ....... squeeze out any 
water tbat is .tilll.rt in tb. city'. payroll. and it will prevent im,Pairment 
of the morale of the service, and avoid casting out em'{Jloyes who, by reason 
of baving grown old in the city'. eervic •• will lind .t no easy matter. in 
thea. tim ... to obtain other employment. No policy of economy should 
be BO Budden and rigid aa to forbid special collBideration of persona under 
moderate wage whOle oases come within the equities above IUggeAilted."l 

Although the personal equation entered into the arguments as 
only a subsidiary matter, one case was reported where the fact 
that a certain workman had eight children was the determining 
consideration (although it was omitted from the minutes) and 
brought about the grant of an increase of wage which on all other 
grounds was about to be denied. 

Many requests were denied as not backed up by sufficient 
proof, for the burden of proof always lay with the department 
head. It should be remarked, however, that the basis for deci
sion in any case was usually of a somewhat general characte~ 
not supported by accurate statistical data. 

The following brief samples taken at random may eerve as 
fairly typical of the conduct of these hearings and the arguments 
used: 

CaAlRIIAN.-I2.()()()-I2,I60 requested but not recommended. 
COIOI.88lONSR.-The eecratary invulved there is C-- who waa with 

the old ofIi .. eight yearo before 1 came in. 1 found him there and 
found that b. waa a high grade BtenOgrarber. At that time be wao 
bandling all bearinga over there. Since have come in be baa done 
all the work formerly done by the orowd at Centre Street, which 
office wao abolished. He bandies all my caJlera, all my oorreapond
enee, and tat .. all my dictation, and is generally _ely busy and 
a nry valuable man. 

Ex.unNU.-Tbe _ the bureau did not recommend, eva> though 
within grade, to the maximum. is beea .... in ofIi ... 01 this aiae through
out the city you have no eecratari .. at all. Tbe OOlIlmi8aicmer or be..! 
or ouch a email department generally baa .. third grade ~osrapher. 
We bad a ..... oimi\&r to this in the ofIi .. 01 the Oily -. where 
the penK>n in eharae is gettins '1.800 and tha question ...... whether 
abe.~ould he raiseiI to 11.980. It is really a third grad. otanographia 
_bon. 

CouK_ ......... -Exeept for this, I "...ture to eay I have a hundreil callen 
for fJVW'1 one that the Oily ~ baa, caJlen 01. all aorta. We haft 
to haft that kind 01 a man. 
~.-l move that the recommendation 01. the aaminer he 

21m ~......,..-I """""d the motion. 
Ca.ulUUN.-That the aa1ary he lat at 12,000? 
1 ..... ~.-\' ... 
Ca.uUUN.-Tbe motion io carried.' 

Ca.uUUN.-eooe No. 1361~botanieal and api~ ... : the 

=::.~ ~~otl.~ ~..:::i""~ io due to the ~ U; 
1,000 ~ oi lop ooiI1I'hidl abould he paid out of __ Ie oto<t. 

__ in whlah then io .. niIabIe an _ ...... bered helancoi 01. 111.711&. 

I Minulat, board 01. a1dormeD. Soptember 21. 1915, po,.e -. 
'MiDulat, ouboommillee bearilll8 (1917 hudcetl. September 28, 1916, __ SI3. 
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ThiI, acoording to the stetement of the exatniner . • • I-.mo 
thet the reoommendation ie baeod upon the provision in the cherteo 
which permita exponditureo of capital funds for oritdnal equipment. 

1.., CotooTri:J:IIIAIf.-How long will thet top lOiI Jut} I """"" how 
often do you replaoo it? 

DIIPAIITIOJO'l' RBn ...... NTA1TnII.-We do not replaoo it; it !!OM down into 
the lawn anciremaino t.herefmever. WehaveDOWthree~ 
That BOil ie put in thoee greenhouem and ie taken out ""err year. 
That ie not a permanent improvement. That ie the perennial tiling. 

21m CoIOll'l'TBBIIIAIf.-li that ie a supply, that ie • dilJ_ propooitioB. 
3ao CoIOll'l"l'lllBlllAlf.-If it ie used in the oueenhouaeo, it ie a sup!,ly. 
1ST CoIIIII'!'I'DKAX.-Can you appraise tLat part "hich will go mto the 

.ueenhowoeB, and that which will go into the lawn? 
2ND l>&PABTIIBNT R"""""' .... ATIVlI.-Y .. , I ohou1d.y about one-third 

would go into the .ueenhowoeB thio ooming year. 
1.., Co""'TTJ:EIIIAIf.-Then thet will be I3QO for the top BOil' I make 

thet a motion-thet it be 1982. 
21m CoIOll'!TEEllAlf.-I """"nci the motion. 
Ca.wuu.H.-Thoee in favor7-eanied.' 

EJlediotmU8 
In spite of the limitations imposed upon it the subcommittee 

relieves the main committee of probably 85 to 90 per cent of tbe 
work with which the latter would otherwise be burdened. Only 
very general comparisons are possible, owing to lack of proper 
data. H we take &8 an index, however, tbe ratio of tbe total 
number of saJary increaBe8 granted this yeu by the subcommittee 
to the number of the increaBe8 granted by the main committee, 
out of the total of 2,375 saJary increues granted (excluding auto
matic increases" by the rule of October third and incre88e8 in 
uniformed forces of police, fire, street cleaning and correction), 
275, or 12 per cent, were granted by action of the main committee. 
Old of a total value of 1310,696, tbe value of tbe 275 increues 
granted by the main committee WS8 147,880, 01' 13 per cent. In 
other words,if this index is accurate, the subcommittee does about 
five sixths of the work. A better basis for comparison might be 
the number of hours spent by each committee, inasmuch &8 the 
figures we have at hand take no account of decreues and of 
increues denied. Whi1e most department. appealed on one 
count or another, relatively few appeals were granted in increases 
in u other than personal service." 

The actual effect of subcommittee action upon the budget is 
generally to increue appropriations in a alight degree aver the 
amount. recommended by the examiners. The following table 
indicates by department. the amount of the change recommended 
by the subcommittee above 01' below the recommendation of the 
examining bureaus: 
IM'im.teo, oubeommittee heuiDp, 1916, _ 809. 

• 3,U. ooIuy u..r- (IImOUIltmc to 1165,165) _ iadacIed ia IIIio fi&are, 
...... _ted ... tomaticaIIy UDder the role 01 0cI0beI' 3. 
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PEBBONAL SERVICE 

131,6150 
7,281 

14,960 
2,279 

8,Il00 
198,879 

19,421 

Correction .......................... . 
Health ............................. . 
Pollee .............................. . 
PrMident, The Bronll ............... .. 

2l ~:':C~:.~~~·.:::::::::::::::: 

BA'J'Id or INCB&AS8 
'1'0 DBPARTIIBNTa 

BBQU ...... 

3.88% 
.26 

.35 
9.95 

RATIO or DKCDAS. 
TO DEPARTMBNT'S 

BBQUDIT 

.03% 

.2 

.35 
3,792 .135 

8t_CJea~ .............•......... 
Water,O.. EJeet.rielty ............ I ___ ~ ___ ~ _______ ~ _______ ~ ______ _ 

TotaII ......................... .. 12150,400 126,600 5)14.565 
.73% .08% 2:9i3~ 1223,742 . 2.724 0 

.66% 

Ratio to requeot ................. . 
Net CMOp .................... .. 

Ratio to requeot ............... . 

'For eumpl~, 131,6150, the amount which the lubcommittee added to the emminer'. recommendation ('767,666) is 3.88% Df 1M 
GIIIDUnI orlgtnIJUy,oquuUd (SIl13,767, lee p_41). The amount originally requeeted is uoed .. a baee in order to make pollible direct 
aomparisono betwoon Ioor_ or d ........ ef!eotod by the _eral budget-making agents, the ell&lDinere, the 8ubcommittee, and the 
maiD aommittee, .. pr_otod 00 ~ 41 and 67. 



OTHER THAN PERSONAL SERVICE 

ADDITIONAL AMOUNT ADDITIONAL CUT 

DIIPARTMIINT ruaCOMMIINDIID ABOVII RlDCO .. MIINDBID BilLOW 
IDXAMJNBln'B IDXAMINER'a 

UOOUY.IINPATIOH BllOOMMIINDATlON 

Comot/on .......................... . 
Polloo ............................. .. 

IS Preoidont, Th. Brou ............... .. 
P"",idont, Manhattan ................ . 
Publio Ch ... it/OI .................... .. 
Ilt ...... t CI.aning ...................... . 

15,38S 
18,409 

'3,867 
80,640 
22,089 

115,409 

RATIO 01' INCRBlABIl 
TO DIlPABTMIINT'a 

BIIIQU_T 

1.07% 
2.44 

8.4 
.775 

4.69 
.088 

RATIO OJ' DIICRJ!lABIi 
TO DIIPARTMICNT'S 

UQU&8T 

1.19% 

Wator, a .. and El .. t.riolty ..•.....•.... 
TnW. ........................... 1----:.---1------1-------1-----

8,700 

'l~::I~O '.S~~ Ratio to ... quOIt ................. . 
Not ohange .................... .. 

Ratio to raqu.t .............. .. 
'191,MS 
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OTHER THAN PElISONAL SERVICE-TEN OTHER DEPARTMENTS 

BeUewe aDd Allied ••••••.••••.•.••••. 
Docila aDd Ferrioe .....•.....••..•..•.. 
Fire ................................. . 
Parb, The Brons ...•••.......•...... 
Parka, Brooklyn ••....•......•........ 

m ~~:;'kiy.;::::::::::::::::::: 
P .... ident, \t.......,. .................... . 
.r.::::i ~~:::::::::::::::::: 

ADDI"I'IOWAL ~01JII'l' ADDITIOII'.I.L CU'I' 
JmCOI(IdlfDD Allen-. BIICOIOIDDBD BELOW 

...-urn'e IIXAMIIQOa'B 
UOOIOdJfD£TIOK DOOMImJlDATlOJ( 

140,326 
13,601 

189 
6,106 

13,110 
1,~sg 

RATIO O. INCRZASBI RATIO 0'" DBCBEABB 
'1'0 DBPARTIONT'S TO DBPAB'l'IIIINT'S 

BBQUB8T BBQUBBT 

.4.6% 
2.114 

.46 

.65 
1.35 

.82 
1.1 

TotelJo ........................... 1---rT-4,-458---I------+-----i----'---
Retio to requeot.................. 1.6% 
Netohaop .•..•........••..•..•. 

Totel, Other Than P....,naI Service 
for 18 Departments ••••••••••••• 

Retio to roqueot .•••......•••..•.. 
Net.bange .•••.•.....•..•....... 

Retio to requeot ..•....•.......• 



CHAPTER V 

HEARINGS BY THE MAIN COMMITTEE 

The main committee is of the nature of a court of appeals. 
Decisions of the subcommittee unsatisfactory to the department 
head are carried up to the main committee for decision. Also, 
of course, all matters which fall outside the province of the sub
committee, as outlined in the rules, are handled by the main 
committee. 

HisUny of the Main Cummill.e£ 
The formulation of the tentative budget has for many yeai'll 

been entrusted to a special committee of the board of estimate and 
apportionment. The membership has not been fixed but has 
depended upon the qualifications of the members of the board of 
estimate and apportionment and !IOmetimes on political considera
tions. 

In 1906 (July 17), Deputy Comptroller Williams wrote in a 
letter "It has been customary for !lOme time past for the mayor, 
upon resolution, to appoint a committee, usually the comptroller, 
city engineer and corporation counsel to prepare a tentative 
report." 10 1910, the committee was composed of the comp
troller, president of the borough of Manhattan and "the acting 
mayor, whether as acting mayor or president of the board of 
aldermen," as appointed upon the passage of a reaolution adopted 
by the board September twenty-third.' 

In 1913 the committee was enJarged to include the presidente 
of the boroughs of Brooklyn and The Bronx, and the president 
of the borough of Manhattan took the place of the president ci 
the board of aldermen, "owing to a vacancy in the office of the 
president of the board ci a1dermen.'" A reversal took place in 
1914, when Mr. McAneny, hitherto president ci the borough ci 
Manhattan, became president of the board ci aldermen. Mr. 
McAneny was a man of very valusbJe experience in bu~ 
matters and had been one ci the foremost in the movement for 
improved methods. 10 order to retain his eervic8I on the budget 
eommittee, therefore, the composition of the committee was agaia 

4O~rms::"' bou-d.m .!f1:_.ad _1iaODamt, ileptomher 23, 1910, -
.~ ~1IIIima&e.ad~ _7314, 1911 
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changed and the president of the board of aldermen W88 made a 
member in place of the president of the borough of Manhattan. 
When Mr. McAneny, in 1915, resigned from the office of the 
president of the board of aldermen, Mr. Dowling, who took that 
office, beeame at the same time a member of the main committee. 

Description 01 Procedure 
The hearings of the main committee in 1916 were held in the 

comptroller's office in the Municipal Building. The members 
took seata about a table, the secretary at hand with the minutes 
of the subcommittee hearings, and the department representa
tives in seata before the table. Members had been furnished 
with a memorandum stating the matters to be taken up. 

The general conduct of these hearings W88 slightly different 
from those of the subcommittee. Perhaps, owing to the fact 
that the C88es before them were chiefly of the nature of appeals, 
and argumenta pro and con had been given before the subcom
mittee and were incorporated in the minutes, very little evidence 
W88 asked for or brought forward by the examiners. In fact, the 
examiners did not often attend. The hearings simply gave the 
department head or his representative an opportunity to restate 
his case with whatever additional force or evidence he could 
command. The type of argument used W88 therefore practically 
the same 88 that used before the subcommittee. 

There was one important dilJerence, however, in the subcom
mittee hearings: decisions were made on the spot j in the case of 
main committee, decisions were reserved for the executive meet
ings so that although the hearings were open to the public, the 
decisions were made behind closed doors. Moreover, no minutes 
were kept either of hearings or of executive meetings <at least no 
minutes open to public inspection) aside from a list of the in
creases or decreases actually mad_no statement of reasons, of 
appeals denied or of departmenta heard. 

It is argued that this procedure is the only way to get action . 
speedily. Otherwise greatest pressure is brought to bear fCl' 
reconsideration, sueh as to delay and eometimes reverse decisions. 
Whatever the reasons, this practice seems to be an unfCl'tunate 
and a needl_ departure from the more open methods of the 
preceding year. 
Eff __ oJIAeMoiraC-utee 

Matters coming before the main committee, although fewer in 
number than those passed upon by the Buboommittee, are Datu-

, is 



rally questions of policy. They are not details of routine, aueh 88 

come before the aubcommittee. They also involve, on the aver
age, larger sums of money. 

In short, whereas it is true that most of the work on the tax 
budget is done by the aubcommittee, the most important work is 
done by the main committee. Herein the main committee is the 
crux of the situation. 

The effect of action by the main committee upon the budget 
appropriations as recommended by the aubcommittee, may be 
indicated by the following table: 



CorNetioD ......................... .. 
He&lth ••••••••••••••••••••••••••.••• 
Police .............................. . 
P .... ident. The Brou ................ . 

~ ~=\'!"~l:!t~~~·.:::::::::::::::: 
Street. CJeanina ..................... .. 

PERSONAL SERVICE 

$4,024 
16.645 

642.434 
4.699 
11.212 

Walei', O ... ....a Elealrlcity..... .••..•. 66.982 

$21.864 
43.223 

.... 'l'I0 OJ'Dt'CIlII.&8B I 8.1.1'10 0 .. DBCBJIAQ 
TO D&P.&BTlONT'a '1'0 DBPABTIIBNT'a UQ""'" UQ""'" 

.6% 

.M 
3.3 

.4 

.36 

2 

1.09% 
.77 

Totalo ........................... '---:16-:1.3-.]-,896-o---t---I66-.,-rmg-oto--+------i-------
Ratio to Nqueot.. .. .. .. .. .. .. .. .. ""~ 1 I' 
N~,:,:,:~~~p::::::::::::: arrtl61g 

'M In the taM .. on p_ 61 and 62 above. the amount IJI'IgifIIJI11I ,oquuted it UIOd ao a b ... in oreler to make posaible direct eomparioona 
botwOOD I .......... or deer ..... effected by the ..... eraI bwlJtet.-making agento--the examinenI. the auboommittee, and the main oommittee, 
ao preoentad on p888141 and 42. and psg .. 61 and 62. Thus the amount 14.024. for JlOlIIOnai oervioe, added by the main committee to 
the ."boommittll·.recoDIIII8IIIlaioD for the department of oorroetionit6por oont of the amount originally requeatod, 1612.767 (lee pap 
41). 



om'ARTilIINT 

Co ...... Uon ......................... .. 
H ... ltb ............................. . 

I Polioo .............................. . 
Preaidont, Tho BroDll ................ . 

~~"8~!1tl!:!'~~':".n:.::::::::::::::: : 

OTHER THAN PERSONAL SERVICE 

:::R:'~~:;':U!~ AMOUNT OUT BilLOW 
BUBCOMMl'M'B1I 

RIICOMUIINDATION 
BUDOOUMITTIIII 

BBCOIOlBNDATION 

899,790 
14,460 
7,008 

15,661 
47,800 

RATIO 01' INCRIIABII 
TO DIDPARTMBNT'a 

RJDQUII8T 

13.2% 
4.45 

.776 

Stroot CI.aninl ....................•.. 
Wat.or, 0 ...... d Electricity. . • . . • . . . . . . 1,030,328 

18,200 
6,363 

24.6 

RATIO 01' DBCUAB_ 
TO DIiPARTMIINT'a 

UQUIIBT 

1.1% 
6.96 

.64 
2.18 

Totall ........................... 1---:':-I-,l
g
-6.I-J-76---I---87-6-,9-14--+-------I-------

Ratio to requoat.................. 79__ .6% 
Not ohlUljlll. • • • • . .. .. .. . .. .. .. .. • '1,074JIIUa 

Per oont not ohanae. . . . . . . . . . . . . 8." 



OTHER THAN PERBONAL SERVl~FOR TEN OTHER DEPARTMENTS 

BeUewe and Allied ••.•••.•••••••..... 
Doca and Ferriea •••.•..•••••••••••.• 
Fire ............................... .. 
Parb, The Brons .................... . 
Para, Brooklyn .................... .. 
Para, Q .... DI ...................... .. 

I P ... idelJt, Brooklyn ................. .. 
Prooident, jllHDl .................. .. 
~=t~~:::::::::::::::::: 

Tota"' .......................... . 
Ratio to requeot ................. . 
Net.wlI8 ..................... . 

P .... nt.haup ............... . 

Total, Other Than P....,DAI 8erri0l 
for 18 Department. ........... .. 

Ratio to requeot ................. . 
Net.wlIII ..................... . 

P .. cent .banp ............... . 

I 
ADDmoW"" £110""'" 
UPBOP'JUAftD ~ 

8UBOOIIIIIT'I'ZII 
BIIOOIlIiDDATIO. 

121,760 

2,162 

13,769 

S86,858 

127,145 
1,487 

11,460 
960 

660 

RATIO or DfCBBABB 
'10 D&PAB"J"MBNT'S 

BIIQ""" 

2.44% 

.27 

6.8 

BATiO O. DBCRZA8B 
'1'0 DJ:PABTIIBNT'S 

BEQUB8T 

7.8% 

24.8 
1.36 
4.3 
2.3 

2.66 
1----------4---------~----------4----------

137,661 

'1,189,237 
6.74% 
~763 

1305,474 
1.72% 



Period oj Main Committee Hearing. 
In 1916 the main committee sat during the last two weeka of 

October-from October fifteenth, ten days before the last hearing 
-of the subcommittee, to October thirty-first.' The same clerk 
had charge of the calendar for the main committee hearings as 
for the subcommittee hearings, but no formal arrangements were 
made in regard to the dates and the dates were not published. 

1 Over eiJdlt weeks was devoted in 1916 to hearingo on the budget, oountina 
the time of both the subcommittee and main oommittee. Tbi.o mar he c0m
pand with the three weeks spent in IIM!9 and the live da,.. spent in 1907. 
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Ch4rler Provision 

CHAPTER VI 

TAXPAYERS' HEAlUNGS 

Before the board of estimate and apportionment has adopted 
its budget, in fact before the main committee has actually finished 
its work, hearings are held at the City Hall before the entire board 
of estimate and apportionment to give taxpayers a chance to 
express their opinions regarding appropriations for the coming 
year. Such hearings are provided in the charter 88 follows: 

.. Bel"", &naIJy determiniDg upon the budget, the boerd of eetimale aDd 
appol't.iODJD ... t 8balI m euch oufficient time or tim ... ae may be D..-rf 
Ie allow the tupeyt!lll of the laid city Ie be heard in ngud thereto, and 
the aaid boerd ahaII attend at the time or tim ... 10 appointed for euoh 
heariop. ... 

Hiatory of Tazpo1ltn',' Hearing, 
In 1907, the year after the movement for improved budgetary 

method. 11'88 initiated, a strenUOIIS effort was made to convert the 
taxpayers' hearings into "a seriOllS, profitable and illuminating 
experience for taxpayers." This movement 11'88 taken up in 
1908 by over forty taxpayers' associations. A conference 11'88 

held on June twenty-ninth, at which a committee was appointed 
to analyae and discll8ll budget estimates during the summer, and 
a request 11'88 made to the mayor to grant a hearing on the tenta
tive budget before submission to the board of aldermen at a date 
eufficiently long after the adoption and printing of the tentative 
budget to permit examination by the taxpayers and citiaens. 
Later in the year the movement was carried over into the 
churches. On October third, an appeal was made to nine min
isters to bring to the attention of their eongregations the impor
tance of budgetary matters and the opportunity afforded for the 
expression of opinion at the taxpayers' hearing. The following 
year this general policy was continued. A conference of elergy 
was held and many sermOJlB relating to financial conditions of 
the city followed. AI a result of theee efforts three taxpayers' 
hearings were granted that year (1909), two on the departmental 
estimates (on October 13 and 17), and one on the tentative budget 
after its adoption by the board of estimate and apportionment OD 

October sixth. 

-;C-...... -. 2311. 
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The attempt to interest the public continuously in the budget 
and to stimulate attendance at the taxpaye1'8' hearings has, how· 
ever, proved a failure. From the taxpaye1'8 themselves to the 
board of estimate and apportionment, all unite in pronouncing 
the hearings a farce. 

In 1916 three hearings, on October 26, 27 and 28 were granted 
for the 1917 budget. At these hearings twenty-five pe1'8Ons ap
peared, but of the twenty-five, only five represented taxpaye1'8' 
intereste and urged reductions in appropriations. One of the 
remaining twenty urged an appropriation of '1,350 "for feeding 
pnsone1'8 held in police stations in Brooklyn, Queens and Rich· 
mond, and requested that these boroughs receive the erne 
treatment as Manhattan and The Bronx." The remaining 
nineteen represented special intereete asking for increased elance 
and wages. Of these, three urged a 10 per cent increase and one 
day off for enginee1'8 and firemen; four wanted a '200 per annum 
increase for enginee1'8 of the fire department-a raise from '1,600 
to '1,800; four spoke in behalf of the police; two requested 
increases for nurses of the health department, another for attend
ante of public baths. One man, a representative of the New 
York Civil Service Employes' Association, "urged that all em
ploy':'8 receiving less than '1,500 be increased $60 at least; that 
such iBereasee be granted regard1ess of efficieney records; that 
the aalaries of employes receiving 15,000 and over, be not in
creased until those receiving lees than 12,000, whl*! sa1aries were 
reduced last year, bave a chance to recoup and get back the 
salary which they lost; that all employes receiving between '1,500 
and '2,000, who have not received an increase in the last five 
years be granted an increase owing to the high east of living; 
that automobile drive1'8 or chauffeUJ'B in the employ of the eity 
be granted a higher minimum and maximum salary, owing to 
long hoUJ'B on duty; that the sa1aries of building inspeetolll be 
increased; that the sa1aries of inspeeto1'8 of metel'B be increased; 
and that the salaries of an nursee in the department of health be 
increased." Two othe1'8 complained against the reduetion in 
salary or the removal of certain subordinates. 

The taxpayers' hearings, in other words, intended to give the 
taxpayers an opportunity to offer practieal suggestions and to take 
a hand in making the budget, were main1y opportunities for civic 
agencies and city employes to make special appeala for increased 
expendituret-appeals which have usually been without avail 
Not only were the taxpayers poorly repreaented at the hearinp, 
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but the arguments advanced by those who did appear seemed 
to be without force. As Comptroller Metl remarked in 1909 
before one of the conferences held to stimulate public interest in 
budgetary matters, "The taxpayers all grumble about high taxes, 
but no one will come down with concrete suggestions as to where 
to cut down and how to cut down." What was true in 1909, is 
true today. Arguments advanced are either of utmost general
ity, or if specific, are insufficiently supported by data. In the 
hearing of October 27, 1916, for instance, bitter criticism was 
launched against the increase of salaries at a time when the cost 
of living was increasing. "The taxes all fall upon real estate. 
It is not fair to make us pay for them. Our cost of living is 
increasing also. Besides, the wage-earner in city employ is non
productive. The American workman, in general, is extravagant." 

Criticism was offered against the increase in number of in
structors and keepers in the department of correction. Mr. 
McIntyre, chairman of the subcommittee, gave in answer the 
reasons for the increase: .. We wish to increase the service of 
criminals on the farms. For this, we need keepers. It is because 
of lack of keepers that they haven't been able to produce much 
hitherto. I should be in favor of giving the money right now, in 
order to deVelop the land for next year. The gain will be great. 
The departments will get more food supply, an advantage now 
especially when prices are 80 high. Hitherto, also, the product 
of the workhouse has been very poor. They have been handi
capped by want of teachers. They need more and better instruc
tors." 

The following is copied from the minutes of a hearing held in 
1915 on the 1916 budget (Minutes for hearings on the 1917 bud
,get were kept only in part): 

ML ~'b'!':.:"~th='..r~h~::r-mmr::~~ 
ill :!::ptemt:.:, 11114, be wainc! lor tho yoor 1916, and tho amount 
nquinod 10 oomply with ouoh • .-iution be Dot included in tho 1916 
hudll'lt. 1 want 10 ""1 that whilo 1 om ill laYO< oIlbo pay-u-you-p 
policy adopled laol September, 1 do think. ill ~ oIlbo _""doua 
m..- in lbo tu lovy of \hio yoor, that at lout an amount equal 10 
11.800,000, whioh at""" all ia Dot. y.-y \up amoun" ohouId be "'" 
ill lbo 11117 budfl'lt. 

eo.....ou....-How would you do that? 
ML --.-simply by doina it. 
eo..rn.ou....-Are you ......... that lbo city hao obIiptod iloolf. • • • 
ML --.-No oir. it hao not ob\iaatod itoo\l. • • • Wbs tho 

hundred million dollar \oan ..... mado,lbo quooDon .... ukod ~ 
lbo .,.,.....you-p poIioy .... part of • \epl OODIIideraUoa I.,. tho 
loan, aDd. lbo __ ..... it .... simply • .-.!ulioa GO tho part of 
tho _ of eoIimato and apporUonmon" but it .... __ that it 
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could be compelled to live up to. That ia a fact, irreopective of 
whether you postpone that amount or Dot. 

CoKPTBOLLElI.-Now, Mr. X. you are entirely oorrect when you MY. 

M';' -'--.-1 know I IUD. 
CoKPTBOLLEB.-When you 88y that that reoolution &imply imposed a 

mora.! obligation. . • . 
Ma. --.-A genUema.n'. agreement. 
CoKPTBOLLElI.-As I W&8 8&ying, you are entirely ~ when you MY 

that that resolution &imply JDlposed a moral obligation upon ths 
board of estimate. However, it ia an obligation which in my judg
ment ia so otron~ that I do not believe any board of eotimate win 
attempt to override. In line with that obligation, the city l&&t May 
or JUDe isaued twenty-five million dollara worth of corporate stock 
upon a serial b&&ia. One of the proviaiona of that loan require that 
the city .hall redeem next year 11,666,000 worth of those bond •. 
The idea of the city or any other political entity issuing bond. and 
agreeing to make paymeots for them at • certain period .nd thea 
failing to provide for the payment of thoos bond. in its annual 
budget, eeeme to me so utterly beside all diacwooion, that I am not 
going to My anything further about it. 

The representatives of departments and of employes' ass0cia
tions are somewhat better equipped for debate. At least, they 
have some particular grievance which they understand pretty 
thoroughly. But they have been heard already. They have had 
opportunities to speak before both the subcommittee and the 
main committee. Also, their plea is always for increased ex
penditure. The hearings have simply degenerated into an op
portunity for heated attaeb or a 1ina1 hearing for special inter
ests demanding increased remuneration. 

It is very rare, though it does occasionally happen, that any 
action results from suggestions offered at the taxpayers' hearings_ 



CHAPTER VII 

ADOPTION OF BUDGET BY BOARD OF ESTIMATE 
AND APPORTIONMENT 

The final adoption of· the tentative budget by the board of 
estimate and apportionment must be accomplished by 12 p.m. 
on October thirty-first. The charter reads, 

"Tho oaid board .baIl annually between tho firot day of October and 
tho lint day 01 November meet, and make a budget of the amount. eoti
mallod to be required to pay tho __ of conduotiDg tho publio busin_ 
of tho City 01 Now York aa conotituteci by this aat and 01 the counti .. of 
New Yorli, Kinp, Bn>u, Queena and Richmond for the then nat enouiDg 
year.1I 

The formal action of the board 88 a whole consists merely in 
the final vote. The board 88 such takes little or no part in mak
ing the budget. The work of the main committee is generally so 
thoroughgoing, that further action is about impossible. Great 
efforts have been made in the last two or three years to keep the 
appropriationa down to the minimum. In 1915 a wholesale cut 
was made through almost all departments. In 1916 the com
mittee endeavored to keep appropriationa down to the appropria
tiona of the preceding year. 

Moreover, the committee h88 twelve of the sixteen votee of the 
board. Thus its decision will generally be the decision of the 
board by virtue of its preponderance of votea on the board: 

Committee on the Tax Budget 
Mayor. .. . . .. .. . . . . . . . .. 3 votes 
Comptroller.............. 3votes 
President, Aldermen. . . . .. 3 votes 
President, Brooklyn. • . . . •. 2 votes 
President, BrollJ:. • . . . . . . . . 1 vote 

--12votes 
Rest of Board of Estimate 

President, Manhattan. . ... 2 votes 
President, Queena. . • . . . . . . 1 vote 
President, Richmond. . . . . . 1 vote 

'votes 
--16votee 
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Thus, only matters upon which the committee WIUI divided or in 
doubt wo~d call for the attention of the three remaining membel'll 
of the board of estimate and apportionment. 

These questions naturally hold over to the laat three or four 
meetings of the main committee. The other members of the 
board generally attend these meetings at will, according to their 
interest in particular matters under discussion. As Mayor 
Mitchel said, therefore, "It is impossible to ascertain whether 
these meetings are of the committee only or of the whole board, or 
when the committee meetings become meetings of the whole 
board." 

So irregular is the procedure that a newspaper wlUlled to pub
lish a statement that the salary increases of two offieials had been 
obtained by "trickery," in that they "had been obtained at the 
eleventh hour from the board of estimate without sufficient con
sideration by that body-in fact without the knowledge of some 
of the members of the board." The newspaper wlUIsued for libel 
by the offieials and a substantial verdict WIUI secured. 



CHAPTER VIII 

PROCEDURE SUBSEQUENT TO PREPARATION AND 
ADOPTION OF THE BUDGET BY THE BOARD 

OF ESTIMATE AND APPORTIONMENT 

Charter ProvUiona 
.. After Buch budget is made by the board of estimate and 

apportionment it Bha.ll be Bubmitted by said board within five 
days to the board of aldermen, whereupon a special meeting of 
the board of aldermen sha.ll be called by the mayor to consider 

6 such budget. and the same Bha.ll simultaneously be published in 
the city record. The consideration of Buch budget by the board 
of aldermen aha.ll continue from day to day until final action is 
taken thereon. but such consideration Bha.ll not continue beyond 
twenty days. and in the event of said board of aldermen taking 

10 no action thereon within such period of time. the said budge~ 
aha.ll be deemed to be finally adopted as Bubmitted by the board 
of estimate and apportionment. The board of aldermen may 
reduce the said several amounts fixed by the board of estimate 
and apportionment except Buch amounts as are now or may 

15 hereafter be fixed by law. and eKcept such amounts as may be 
inserted by the said board of estimate and apportionment for the 
payment of state taxes and payment of interest and principal of 
the city debt. but the board of aldermen may not increase such 
amounts nor vary the terms and conditions thereof. nor i~ 

to any new items. Such action of the board of aldermen on reduc
ing any item or amount tilted by the board of estimate and appol'
tionment eball be subject to the veto power of the mayor as else
where provided in this act. and unless such veto is overridden by 
a three-fourtha vote of the board of aldermen. the item or amoun~ 

25 88 fixed by the board of estimate and apportionment eball stand 
as part of the budgeL Prior to December twenty-fifth in each 
year the budget. as finally adopted. pursuant to the provisions 
of this section. aha.ll be certified by the mayor. comptroller and 
city clerk. whereupon the said eeveral sums aha.ll be and become 

30 appropriated to the eeveral purpoeee therein named. On or 
before December thirty-firet in each year the said bu~ eball 
he filed in the office of the comptroller and published in the City 
Record." (Charter. section 226.) 

TIM Fu.o-C~ of ~ Board of A~ 
It is customary upon the receipt of the tentative budget f~ 

the board of estimate and apportionment for the board of alder
men to turn i~ over ~ Ule finance committee. The committee 
Ulereupon eets to work to make ita own independen~ estimate 

~ 
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regarding the necessity or advisability of increases and til cut 
such items as it sees fit. 

In 1916, although the budget was transmitted immediately to 
the board of aldermen, on November first, the finance com
mittee did not begin its work until November fourteenth. As a 
matter of fact the special meeting of the board of aldermen to be 
called by the mayor as prescribed by the charter (see page 67, line 
3) was not called until the fourteenth. The corporation counsel 
had given the opinion that if the budget were transmitted within 
the prescribed period of five days (see page 67, line 2), the law 
would be complied with. 

History and Descriptiun of Finance Committee Procedure 
The practice of independent investigation of budgetary appro

priations by the board of aldermen began in 1906. In 1902, the 
finance committee offered to "investigate and report upon any 
particular points" which" any members of the board desired to 
raise," but only two questions were brought up, and concerning 
one of these the committee said that "the time of making the 
complaint was so late that it was impossible to make a complete 
investigation." 1 No recommendations were made. In 1906, as 
the investigational work was begun in earnest, the committee 
"according to instructions . . . held over half a dozen public 
hearings, to which heads of departments and bureaus, together 
with the general public were invited and attended.'" 

This procedure has heen followed generally ever since. The 
committee holds talxpayers' hearings and ca\ls in department heads 
to present their arguments for the increases in their appropriations. 
The taxpayers' hearings before the aldermanic finance committee 
like those before the board of estimate and appropriations, are very 
poorly attended. In 1907, the committee "regrets to be compelled 
to note that thegenera1 citizen and taxpayer do not take the inter
est they should in a matter 80 important to them as is the making 
np of the annual budget, the tota1 amount of which they are com
pelled to pay.'" In 1909, the committee reports that: "it held 
two duly advertised public hearings. That no representative of 
semi-official or civic bodies appeared at cither hearing to request 
any reduction in the budget as submitted by the board of estimate 
and apportionment.'" In 1914, "out of a population of over 

I Minutes, boon! or aldermen, November 25,1902, _1397 • 
• Minuteo, boon! or aIdenoen, Nowmber 7:1, 1906, _ 1282 • 
• Minuteo, boon! or aldermen, December 2, 1907, _ 628 . 
• .Minuteo, boon! or aIdenoen, November 23, 19011, _ 7118. 
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five million people only seven persons took advantage of these 
hearings to advise the committee." 1 And again in 1915, the 
hearing "was attended by a handful of citizens, most of whom 
offered suggestions entirely nebulous in character." 

In 1916, only one taxpayers' hearing was held, on November 
sixteenth, at which two persons had suggestions to offer. A 
single day, Thursday, November twenty-second, was given to 
hearing the department heads. Twenty-seven department heads 
were heard between 10 a.m. and 4 p.m., with recess for luncheon. 
ABide from these two hearings, only three or four e!ll:ecutive meet
ings were held, despite positive provisions in the charter that 
"the consideration of such budget by the board of aldermen shaII 
continue from day to day." 

.. Although the aldermen," aaye the Broo~ Bagle, November 28th, 

~':,-:!t Jb:.ti:~~::::::ace inoo~t':: ~ ~~'~t::. ,,*,,~b~ 
Dot ready to report yet. The oommittee has oDly had two meetinge .... d 
ill oaid to he • marking time.' It ill oaid that eo far it has decided DOthing 
as to outa to he mad •. 

.. All a matter of fact, the hoard intenda to follow ita actiOD, or inactiOD, 
of lut year. It will wait until the laat legal day that it ..... aooept or 
reject or obll.Dge the budget." 

Budget procedure in the board of aldermen, in short, has been 
marked by an increasing lack of interest. 

The procedure also suffered in 1916 in point of publicity. No 
meetings of the finance committee were open to the public except, 
of course, the taKpayers' hearing. All decisions were made in 
secret. Even the department heads themselves were not notified 
in many cases what cuts in their appropriations were being con
templated. 

Composilion of Fi_ Commilt8 

The finance committee is not a stable body. Although usually 
there have been one or two members with three or more years' 
experience, the majority have always been Dew men or men with 
only shan training. On the 1916 committee, one, Mr. Diemer, • 
had a reeord of at least eight years' service on finance committees; 
Mr. Kenney, the chairman, had eerved since 1910 excep' for 
1914. Mr. Steveneon eerved in 1916 and the year before; Mr. 
Stapleton and Mr. Kenneally, each a year, in 1911 and 1909, 
respectively. Messrs. Eagan, Delany and Bent were new mem
bers. The following table indicates the composition of finance 

• Minut..., '-rod of aIdermeD, No_her 29, 1915, po&e 487. 
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committees of the last six years, relative to the experience of the 
members: 

NUJlBEB OJ' nABS' EXPE&IJ:KCZ 

DAB 

I 1 1 'I I I I I 0 1 2 3 4 5 6 7 8 

1916 3 1 2 .. , i 1 , i 1 
1915 '4 3 4 .. .. 1 .. 
1914 3 , i .. 1 .. .. 
1913 4 2 1 2 ,. .. , . 
1912 5 1 .. 2 .. .. .. .. 
1911 2 2 2 .. .. .. .. .. 
1910 4 .. 2 .. .. .. .. .. .. 

.Adoption oj 1leporl of Fi7l41K'.e Committu btl Board of .Altlermm 

Mter its investigation, the finance committee embodies its con
clusions in a report, which is thereupon Bubmitted to the board 
of aldermen to vote upon. As BBid above, the 1916 committee 
developed its report in strict secrecy and not until the last day 
allowed by the charter for the consideration of the budgct, barely 
an hour before the meeting of the board of aldermen did it bring 
out its recommendations into the light of day. Practically no 
time was given for other members of the board of aldermen, out
side of the finance committee, to study the report. The report 
was slated to go through in toto without any modification. 
Although the department heads alfected had been caIIed in before 
the board of aldermen and were heard regarding particular CBBeB 

in which they were concerned, and although some time W88 

allowed for attacks by the minority, the recommendatioD8 of the 
eommittee were passed without modification by a strict party 
vote. 

Po&iea of 1M Board of .Altkrmen 

The general policy of the board of aldermen is to favor the 
"little man." This is a principle which baa been repeatedly 
-emphasimd from the very beginning In 1906, the committee 
declared: 

.. As • -'" ~atjnn the eommittee beIiftM thai the time 
.. __ f .. large __ to .,.; IIpOriDpy raiood, aDd theo 0DIy afl<r 
ClIlDIidenI.ioa of the fada, aDd _ of the followiDs ___ ore 
i • _-WI f .. the _ thai ,.,.... eommittee dos __ _ 

the aIary ..-PlOP'-' to be made .... juotiliod. As. -'" propooi-
iioa, the eommittee......u-.oly ___ if the tit,... ~-

.,.. 



ditioD warnnt. oaIary raiaee, that the 1600 • yeIII' clerks' and the 12 • 
cia)' laborera' claims be lim iDquired iDto and adjUllted.'" 

In pursuance of this principle a line W88 drawn in 1915 at a 
certain aa1ary, $2,500, above which any increases were to be 
denied: 

"We further believe that, if the n"""";ly for immediato economy baa 
001De upon U8 10 grieVOual~ is fair that '""'- wbe have """;vec! eeIary 

~~':'~o~~~a:~=~=~or=~ 
thooe """;ving lea than 12,600 a year, whoM pa)' baa '- raioed to 
be)'Ond the 12,600 mark, """iva an)' further iD ........ than ouch .. wiD !::ft.. their wariea up to 12,600 a year. There .... - ....,.;ving 

aJarieaaod .. ogeratea,wbehava....,.;vec!a1idItiD ........... and these 
we do Dot deoire to take .wa)'; but it is beIievecf thal anyone now .... 
ceiving 12,600 a yeIII' can IIl&IlIIP to get along another ),ear on the same 
amount.n. . 

In 1916, the limit W88 raised to 14,000: 
"The oommittoe d_ not tbinIr: it wise to iD_ the aJariea of an)' 

employoe ....,.;ving M,OOO, nor .... it appro ... any eeIary m........ that 
brinp the employe beyond that poiDt." • 

Considerable hostility has been displayed againA the move
ment toward the employment of eflicieney experts in municipal 
government. The sentiment expressed by Mayor Gaynor in his 
message to the aldermen on December 5, 1911, has been echoed 
again and again: 

"I am of opinion that we do not need to opend an,. ouch tIUID for bicb
prieed outeide exper1L The oit)' ge_t baa ample aw:binery for 
the aanying ... of .. cia iD~tMma, and if we all wurir. ~ we 
.... ....,.\.bem ... with~.-.It.andatoompualiftly.....n _'" 

The history of the BtruggIe to establish investigating bureaUII 
already recounted above <_ page 16) is tru1Iicient evidence in 
itself of the attitude of the board of aldermen. 

"n.ere _ to be a -ad tondmey" writoo the finaaoe ..... 
mittoo iD 19l2, ,·toward iD.......,;ng the D~ of My empIoyoe aIoDs 
prof.-ionallineo, notwitbotaDciinl the fld that the eeIary _ show that 
the oit,. DOW MJpport. an enormoua numt.. of dUo eharaeta of worbn. It __ to be. __ of habit that ........ __ of U- prof-a 
__ io oomf~ and 6rmb'_tod be _ to yearn for "-_ 
to ""-"'ta, and.-.lta plOW that be is~..!f. able to make_ . 
...... ta of &hill _ .-.,d. and liMn is an . - to.sort to _ 
Yido him with the cIooired ...... paniooohip DB the pan of _.,. --"." • 

Again, in 191-1, the eommittee of tIW year reported: 
"We beliew that the oity 110_' _taino. dnpIicatioa of a.-;.. 

Ptinc f_ W. find that iD additioa to all the bunaao and ___ 

, MiDom.. aldermen, N"'-'- 'rI, 1-. _ 1!!83. 
• Minu"""......-- n..-t. H, 1916, _ 838. 
• MlDU""" aldermen, 0.-_ 4, 1916, _ 715-
'Min_ aldermen, 0.-_5, 1911,_336-
• MiDu""" ~ ~ 10, 1912, _ 6H. 

n 
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of the board of estimate and apportionment, each with a paid italY, that 
there are also the oommitteea of the board of aldermen, each without • 
paid 1ItatJ, the various bureaus of the finance department, the italY of tho 
commissioners of accounts, and finally a Bpecial 'efficiency etaB' in the 
office of the oommisoionera of accoun.... m addition to the Ol<ocutivo 
eIYort. toward good management that are being made by the heodo of the 
ditJerent city departments. We betieve that, 88 an obvioua beginning 
toward the reduetion of tbeee duplications, the preoent efficient IItatJ of 
the commisoionera of accounts might get along without the 'efficiency' 
IItatJ that W88 transferred there eome time ago from the board of eotimato 
and apportionment. The explanatione and reporto of the work of this 
IItatJ have not oufIiciently convinced ua of their value. A1moot all of the 
coIDJDiaaionera were 'lueotioned on this matter, and almoet aD believed 
~:~ ::r.~l administer their departments joat aa weD without this 

The following is reported as coming from a certain prominent 
alderman (1916): 

II Efficiency engineer'" he cried, "efficiency engineer? What ia AD 
'efficiency engineer'?-I know what 'efficiency' is, and llmow what l1li 
~eer is, but what is an 4e fficiency engineer'? 

'It oeema to me an 'efficiency engineer' moat beoometbin~like a Welob 
rabbit: it isn't Welsh; it iso't a rabbit-it'. just. a pieee of chelwe." 

Their policy in this respect was clearly evidenced in their argu
ments against the establishment of a businC88 manager for the 
school system. The schools of New York City are run by a board 
composed of forty-six members, serving without salaries. The 
board is split up into numerous committees to deal with various 
phases of their work. Under such a system of management, 
waste and inefficiency are inevitable. "It is a mere fiction," the 
mayor asserts, "to assume that busy men and women appointed 
to the board of education for purposes of framing general policies 
and supervising the schools, can give their time to the host of 
details that the expenditure of upward of 112,000,000 annually 
represents." Indeed, the existing evils of our school system are 
admitted by the aldermen themselves. "But all these ills," says 
an alderman in urging the elimination of this position of business 
manager, "are not going to be cured by one man," and, "the 
president of the board (Mr. Dowling) thinks a businC88 manager 

• is unnecessary-the members of the school board are themseJves 
competent to run the schools, and 90 per cent of the teachers are 
against the proposition." It is enravagance to pay a salary 01 
110,000, while the city gets the services of the board for nothing. 

The political factor, though of course not admitted by the com
mittee itself, nndoubtedly enters as a consideration. The mayor 
pointed out in his veto meeaage, December 11, 1916, that tbe 

,Minute&, aIdermea,. Deeember l5, 1914, _ 731. 
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principles laid down by the finance committee have not been 
applied consistently but appear to have been warped by politic&
considerations: 

"You state that you cannot approve of recommendations for salary 
inClealOll where the existing salary, or the salary which would result from 
the rate which the Board 01 Estimate incorporated in the budget, exceede 
14,1X!O. Having set up a rule you proceed to violate it. A number of 
aawi .. at preeent exceeding 14,000 in the exieting budget, or brought 
above 14,000 by increaao in the 1917 aIIowanoes, were reduced by you to 
their existing rates. In at I_ aix important ....... however, which my 
examination of the budget reveala, you have approved and allowed in
creaoeo in aa1ariea where the preeent rate exceede 14,000 or will be rai-t 
above that amount by the increaao propoeed. • • . Each of theae eix 
__ ;. meritorioWl, and you acted wioely in not setting IlBide the actinn 
of the Board of Estimate. But equally meritorious are the increaeea 
which you have disallowed, and your action reepeeting them is in my 
judKment groaoly unfair and correepondingly unwioe. 

"1I the principle you laid down were eound, I would gladly give it my 
earneat cooaideration. But ita uneoundneae is abown hy your own dis-

=;~~u~"'! ~ T'l:m':i"~~~o:"~':~:e~=~: 
principle. Had you preeen:a facta regarding any individual propoeeci 
ancreaao to abo .. that the Board of Estimate had ""ted unwisely, I should 
regard it my duty to oooaider them and to diecWB them. You preeent no 
facta, only arbitrary concluaions. 

"U aa1ary inClealOll had been given to individuala, without regard to 
the merit or the individual or the character of hie work. and merely 80 a 
heatowal of bounty, .80 oometimea WBe done in earlier daye without any 
abocl< to the then Aldermanic eoruocien .. , blanket disapproval would be 
juatifiable. But no such .... exiata in the preeent budget. All salary 
an ...... were carefuUy oooaidered, recommended by department heada, 
acrutinioed "l examinere and paesed Upoll by membere of the Board of 
Estimate an Apportionment. My pereonal acquaintance with many of !:...m'*":' ~vinoea me of the unwiodom of your eouree to the degree of 

"You \ave eapet'ja1Iv, it __ addreesed your attention to the aalariea 
of _ta of the Board' of Estimate and Apportionment, and to &OIiat.ante 
to the Mayor and the ComptroUer. Many of the men whose aalariea you 
have reduoed, by their work, save to the city many timea durinK the 
... uree 01 the year the amounta that your Board baa boon able to rec0m
mend for reductioo in thie budget. 

"\n addition to your action regarding the aalariea oIemployea reoeivinK 
14,000 or more, or wh_ work the Board 01 Estimate baa rated abo"" 
that &mount in the 1917 budget. you haw denied in..- to tweoty-<li>: 
employea receivinK aalariea under thie ... m. Yau claim no guidins prin
ciple in thie actioo, but ooly your ~t to __ jud_t. Y QU state 
!'O -- with reepeet to an .. panicu1ar action, UtlOpt in the cue 01 
an~ KraDted to employea ... the efficiency stall of the 00IDII1iI0si0_. 
01 .aorounla office, apinst whom you ...... to have • apecial animosity, 
qwte understandable in the liKh' 01 the history and activitioB 01 that 
oIIi ..... 

"\ haft euneatly ~t to diecn_ whether a mistab baa heeD made 
by the Board 01 Estimate in KraDtinK any 01 the in ......... to the employea 
~ whom your disapproval baa tumed. I lind -. but DO the 
contrary, 1 find that _ 01 the moll whOM m..- have heeD dis
allowed ,n the performaneo 01 their du ...... haw inn.m-ed the emnity 01 
~::"'7!ti::~.~,,!",,,,,,,, are doubl,y ... titled to -ove_ 

I NiDutea, t-rd 01 aldermen, n.-ber l2, 19111. _ 76l. 
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Comptroller Prendergast attacked the work of the finance 
committee as follows: 

.. B .... we have a Tammany oommittee whOOB memhero "'" al .. a,. 
shouting about their intereste m the lower-paid public employee, and in 
the face of their tu-me talk, they have reduced to '1,380 the aalary of 
a foreman of &tables in the department of correctioD, which wu fixeCI at 
'1,500. Of coune, th .... mWlt be lOme special re&8OD why they attack 
thia little man. I am informed that the 1"eaIIOD i. that h ... Dot on good 
tonne with a Tammany alderman, who took advantage of thia 0pportu
nity to make good hie epite." 

Effectiveness of .Aldermanie .Action 
With the utmost efforts on the part of their committee the 

recommendations of the aldermen have, with a single exception, 
amounted to an insignificant figure during a period of eleven 
years.' In the following table is afforded a comparison between 
the proposed aldermanic cut and the total tentative budget, and 
also between the cut and the increase of the tentative budget 
over the actual budget of the preceding year: 

PEa CEJIT 

~-~- PER CE1ft 
.. wenow 

BUDOJ:T 'I'O'I'AL '1'0 
lOB 'l"BMTATJV& 

'I"EN'l'A'I'IVWI BZDUC'I'lOW UDtICI'IO_ 
"CBII~ BUDG .... OVBB BY 80....., O. "I'O'l'OT.&.L nwa BUDOJ:T :t:.:: .uJDIID B1lDCIft 

or ................ 
B17DOM' 

1917 1211,115,017 11,841,161 1120,420 0.06% 
1916 212,956,178 13,900,391 90,760 0.11' 0.65% 
1915 '199,233,287 6,237,735 408,700 0.2 '.6 
1914 192,995,552 2114,111 

583,526 0:3" 1913 193,11'7,246 11,956,989 4.1 
1912 189,210,950 15,131,615 8,151,193 4.3 63. 
1911 174,079,335 10,949,065 111,500 0.06 1. 
1910 163,130,270 7,585,122 2,000 0.001- 0.021 
1909 156,545,148 15,982,882 ..... ..... . .... 
1908 140,572,266 10,150,760 

259,700 
..... 

1907 130,421,506 23,616,016 0.02 1.1 

A_ 0.623 1.6 
MediaD 0.06 1.1 

The cut 011912 is the exception referred to. The average 01 
the cute of each year given, even including 1912, is only sis-tenthB 
of one per cent of the tentative budget as adopted by the board 
cl estimate and apportionment, and Iesa than 10 per eent of the 
inerease in the tentative budget over that of the preceding year. 
Using the "median" which avoids the effect of either extreme, 

• TIUo ...;. written bef ..... adioD em the 1918 loudp:& whicb _ recI......t by 
the alder-. • &otaI at 11,857,344. 
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the proposed cut is only six one-hundredths of one per cent of the 
total budget and only one per cent of the increase of the budget 
over the preceding year. 

In the past, even this negligible figure has been still further 
reduced by exercise of the mayor's veto so that the actual 
reduction in the budget as adopted by the board of estimate and 
apportionment has been as follows: 

BUDOft 
PROPOUD AIIOUNT I AMOUNT 

PBR CENT PH ."".... 
POR 

UDUcnOH VlOTOIU) ACTUALLY O. TOTAL or 
n .... BJU>UCJU> BUDOft DlCIIBASII 

1917 1120,420 IU9,540 1880 .... . ... 
1916 90,760 90,760 

243;500 i1:ii% 8:9% 1915 408,700 165,200 
1013 683,525 247,720 335,805 0.18 2.8 
1912 8,151,193 31,500 8,119,693 4.3 53. 
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CHAPTER IX 

THE MAYOR'S VETO 

Mter action by the board of aldermen the budget is returned 
to. the mayor for his certification or veto. If he exercises his veto 
power, the board of aldermen may again vote upon their recom
mendatioll8 which they may pass over the mayor's veto by three
fourths majority. 

The veto has been employed six times since the Greater New 
York City Charter went into effect, in the yearB 1906, 1911, 1912, 
1914, 1915 and 1916--that is, on the budgets for 1907, 1912, 1913, 
1915, 1916 and 1917. Three times, in 1906, 1915 and 1916, the 
mayor vetoed all, or practically all, the reductions recommended 
by the aldermen. Mayor Gaynor, hOBtile to the board of esti
mate and apportionment, used his powers sparingly. Mayor 
Mitchel, on the other hand, working in thorough accord with 
the board of estimate and apportionment, vetoed the reductions 
of the aldermen each year (except in 1917, after this study W&8 

completed, when he aceepted the cuts made by the aldermen). 

DAft o. IB~a.1 PBOI'OIIED I .lJfotnft 
",,"OK .....TDa IIZDUC'I'IOK YftOZD 

. 1916 1917 Mitebel 1120,420 111geS40 
1915 1916 Mitchel 90,760 90,760 
1914 1915 Mitehei 408,700 165,200 
1912 1913 Gayoor 583,525 247,720 
1911 1912 Gayoor 8,151,193 31,ijOO 
1910 1911 Gaynor ll1,ijOO ..... 
1909 1910 MeCleIIaa 2,000 

2i9,700 1906 1907 MeCleIIaa 259,700 

EffectitJenu3 of the V do 

Whenever it has been employed. the veto has been effective. 
Although the board of aldermen attempted to pa88 ita amend
ments over the mayor's veto in 1906 and again in 1916,' in neither 
instance did they suceeed in getting the neeessuy three-quartera 
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vote. In 1906, the count was in the affirmative, thirty-four to 
twenty-five. In 1916, forty-nine to twenty. 

Every effort was made in 1916 to override Mayor Mitchel's 
veto. The mayor had annulled every cut except three, amount
ing to $880 and had denounced the methods of the board of alder
men in no uncertain terms. 

The special meeting held for the reconsideration of the budge~ 
was set for Saturday, December twenty-third. According to the 
charter, ten days must elapse, not counting the day on which the 
message was received, before the aldermen legally ean take any 
action in the matter,' The message was dated December eleventh, 
received by the alderman on December twelfth, 80 that Decem
ber twenty-third was tire last day allowed for reconsideration. 
Also the charter provides that the budget must be adopted and 
certified prior to December twenty-fifth (see page 67, line 26). 

RtiaONB 1'08 INBPFlICTIVJ:NES8 or ALDEBllANlc ACTION 

The ineffectiveness of aldermanic action is due to several 
reasons. 

Limilalioft of P_ of Aldmnm 10 lUdudion Only 

The limitation of the power of the board of aldermen to the 
mere reduction or elimination of appropriations practicaIly 
destroys the inti uence of the board. After careful scrutiny of the 
budget by the board of estimate and apportionment and ita 
agencies very few cuts ean be made. To quota the mayor in his 
veto message of 1916: 

"1\ is ~ blown by inte~t and interested taxpayen and 
other oitiaens t,bat tho _t baud of _10 and apponioomeDt bu 
d.""lopoci eflieieD.,. in makina tho city's bu., 10 a ~ .... _ belo", 
attained. Not a dollar is indudod in dUs ftII" ... mp\ex (..- of tho 
city expondituroo ";!.bout detailed inquiry and in~tioo .. to ito 
-IY and ";!.bout elTon 10 avoid tho appropriation, if awidanoo 
";!.bout a.;trimeDt to tho oily is poooibie. That dUs io ..... of tho 1917 
budpt io ......... tiaIIy obown by tho iDaipilli .... t amount of your ntdUOo 
tiona. It is aIoo obown by tho in<OeUinc quanllly of oenitle eodl ,.r 
obtained from appropria~ made and by tho many aftuaI detnaoia iD 
tho total aIlo ..... _ (or pani<uIar aniorit.iea, 

"The '120,420 which you ba"" a_plod 10 ~ is _tioth 
of ODe per _t of tho Iotal ~ F'Iuthormon, your ..- Mateo 
tlDtireIy to penDDai ~ t.bat.io,. to .......... You look DO..- wba&
._. ""PI'diDc tho ~ of doIlant appropriated (or . aDd_ 
pIiee, but OIIJ.y·.,;tIa -" 10 tho ....... of parti ....... ~ no. 
well .... and e16~ ~ .... iD tIaio way ~ aft-. 

on:;~ !!..~::o::r ~ .. =':: ==: ~ ':'.:..::~ ~ 
$106,Q53,0tl0.41 iD 1917. You ba .... -. tIaen!f~ achie.....t "1 ~ 
..... ~ _. Youdo_1IIIOiol tbo~maa.Y....-;u~. 

a-CbuW. __ 40. 
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for I am advised by the comptroDer that the reduotiODJl wiD not affect 
the tax rate in the sligh_ degree. You only meddle with and upoot 
the earefuUy considered organization and work plana of thooe depart. 
mente of the city government which are cheraed with responsibility for 
carrying on the citra work, a responsibility which you do not ohera." 

Few .cuts can be made, also, without danger of antagonizing 
some constituency. This is the more true in that the work of the 
board of aldermen is more clearly before the public eye than that 
of the board of estimate and apportionment. By very reason of 
the smaIl number of cuts that can be made, those few foclI8 
attention, especially as they are published separately in the 
minutes of the board of aldermen and not scattered throughout 
the entire budget. 

Limil4tion of Period for Aldermanic lrwutigation 
Owing to the provision that failure to act within the 20-day 

period allowed by the charter results in the automatic adoption 
of the budget as proposed by the board of estimate and apportion
ment, a careful and independent investigation of the merits of 
each budgetary item is impossible. More than once the finanoe 
committee has complained of this shortness of time allowed. 
In 1914, the committee says: "This report is not intended to be 
exhaustive. The charter gives the board of aldermen twenty days 
within which to consider a budget of nearly two hundred million 
dollars, every dollar of .which supplies a live question of municipal 
policy or management. Without any staff, bureau, or, in fact, a 
single individual to aid in the work, it is manifestly impoll8ib1e 
to examine minutely into every corner of this budget." And 80 

again in 1915. 

Lad: of 11UJe8tigalortl Staffa 
The limitation on the period of time for action by the board 

of aldermen may have been imposed on the 8881lIIlption that the 
aldermen would make use of the evidence already accumulated 
by the board of estimate and apportionment and its staff agencies. 

• However that may be, the aldermen have always tried to make 
their investigatiOIl8 independently. Nevertheless the board has 
never organized any investigatory staffs such 88 have been estab
lished for the board of estimate and apportionment. Failure to 
establish these bureaus is probably due to the fact that the alder
men are not 80 directly and coDBtantly in touch with the depart
ments. Moreover, it is doubtful whether the board has sufficient 
continuity of policy and unity of pnrpoee to maintain Buch a 
bureau and make it an e1rective instrument. 
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Until such bur~us are established, however, the board can 
never hope to be effective in its action. Indiscriminate budget 
slashing is obviously a shorWighted policy and is bound to react 
like a boomerang in an increase in appropriations necessary for 
8ubsequent years. Yet, without such bureaus and with inade
quate time, it is impoesible to investigate the appropriations in 
Bufficient detail and with sufficient care to base reductions on 
solid foundations of justice and reason. 

The mayor, on the other hand, as a member of the board of 
estimate, has the time and the staff to make such detailed studies. 
He is in a pOl!ition, therefore, to controvert every argument 
brought up by the board of aldermen with convincing proofs on 
the opposite side. Even where their arguments are worded in 
practically the same way, the mayor's statements are founded on 
a thorough knowledge of facts while statements of the board of 
aldermen are of the nature of statements of opinion only. Where
as the aldermen "think" such and such salary increases are 
undeserved, the mayor replies that that particular man saved the 
department, through his own personal activity, 153,000 or 
$445,000. Other instances he explains as having been due to the 
reorganization of the department involving a reduction in force 
but an in~ in the duties of some of the employes. Other 
instances he explains are due to a change from part-time service 
to whole-time service, and so forth. 



PART III 

FORM OF THE BUDGET 

CHAPTER I 

CHOICE AND COMBINATION OF BASES OF CLASSI
FICATION OF APPROPRIATIONS IN THE NEW 
YORK CITY BUDGET 

The study of the form of the New York City budget involves 
the consideration of three matters: 

I-The choice and combination of baaea of the classification 
of appropriations 

2-Extent of subdivision of classes or degree of segregation 
of appropriations 

3-Relation of form to terms and conditions 

Dt,fi ninon of the TIIP88 of Clas8ijication 
The $200,000,000 appropriated annually for New York City 

upenditures-the amount that enters into the New York City 
budget 88 defined in Part I-repreeente an outlay for services 
and materials of infinite variety, which contrihute to the support 
of the municipal government. The services an! yielded by em
ployes, elerks, laborers, commissioners, etc.,-iUl army of upward 
of 85,000 emplor--and the materials range from paper clips to 
lire engines. The first problem of the form of the budget is how 
to group these innumerable items of upenditure in such a way 
88 to facilitate financial control over the spending officers. 

In the New York City blldget five distinct bases of claasifica-
tion an! to be found: 

l-Claasification by object 
2-By struc\ure or organiaation unit 
3-By function 
4-By borough 
5-By fund from which upenditurea an! to be made 
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ClasBijication By Object 
The first type of classification is that in which expenditures are 

related to the objecte purchased.' These objects are grouped 
into classes, each class being defined in terms of some character
istic pertaining to all objects brought together under that head. 
In the New York City budget the distinctive characteristic is 
either something inherent in the object itself, or relates to the 
use to which the object is to be put. The latter is the more 
common. 

The classes "supplies" and "equipment" are based on a dis
tinction between characteristics inherent in the objecte them
selves. "Supplies are articles which can be used but once, or 
which, after being used once, show a material change in or an 
appreciable impairment of their physical condition. Equipment 
includes all apparatus, machinery, vehicles, tooil!, instruments, 
furniture, fittings and other articles which can be used over and 
over again without a material change in or an appreciable im
pairment of physical conditions.'" So ail!o the classes under 
equipment, of "live stock," "motorless vehicles" and "motor 
vehicles" are obviously defined by characteristics inherent in 
the object. 

Classes based on distinctions of use are exemplified by the 
following: 

Office supplies 
Medical and surgical supplies 
Laundry, cleaning, disinfecting supplies, etc. 
Wearing apparel 
Educational and recreational equipment, etc. 
Highway materiall! 
Sewer materiall! 
Building materiall!, etc. 

Care must be taken to avoid confusing the word "object" 
• used above with the same word signifying "purpoee"; "claarifi.. 

cation of' appropriations IIAlCOJ'ding to object of expenditure," 
under the latter meaning might be applied to any type of claali-
fication. ' 
---..n;. hire of I"'- aod the rentins of maebiDea (e." HoIeritb maebiDea) .... 
aIib in ~ purehase roIateo only '" the _ they nmdor, "'" '" the 
penoD or machines itaelf. .. The worm oeIJo hio work, Inn be I>imRIf nmaiDo 
hio ..... property" (ManbaII, Prineiplee of Eoonomks, _ 560) • 

• See _hid iooued by the eomplroller OIl .. Budget ~ lID 
ExpIamitioD IDdic:atios the Am .. Whiell 1Wnn. '" Each C~ aDd 
GiVing the DefiDiUoD of 'Suppliee,' .~7" aDd .~' .. t:oocI in 
the 1916 Budget aod '" be Uoed in the Budget fur 1917." 
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CZa8aification BIJ Slructurs or Orga.nization Unit 
The second type of classification is by structure or organiza.

tion unit. Under this classification expenditures are grouped 
according to the department, bureau, or organization unit respon
sible for them. In the New York City budget the summary of 
expenditures for each department as a whole comes under this 
type of classifioation. So also is the grouping of appropriations 
on the basis of the institution in the departments of health, 
publio oharities and Bellevue and Allied Hospitals. 

C/aaaification BIJ Function 
The third type of classification enumerated, classification by 

function, requires some more careful definition. The term func
tion has been used with the utmost looseness, not only in refer
ence to the New York City budget, but in general theoretical 
treatises on the subject of budgetary reform. Functions are 
activities c:omidered ,n rs/a.tion to /he agent. Dictionary defini
tions describe the word function as "the natural and proper 
aotion of anything," "the moral or special action of a thing," 
"the natural or characteristic action." The term has been used 
loosely in relation to the budget, not only in the sense defined 
above, but also in reference to "processes," "_," and "govern
mental structure." 

In connection with Ule present study, it will be necessary 
merely to distinguish between "functions" and "use" and 
"struoture," inasmuch as "processes" do not appear in Ule New 
York City budget. 

Although functions and uses in common parlance are fre
quently identioal--il.g., the function of saw is to saw and Ule saw 
ja "* for sawing-;(undiona are defined in terms of positive 
service or utility rendered by Ule agent or tool, while __ refer 
merely to the meUlod of employment or application of the agent 
or tool. Usee and functions appear to coincide when Ule method 
of employment or application is defined in Ule same terms as the 
function. However, although a number of inBtanoes of such 
coincidenoe do oecur, functions and uses are generally distinct. 
The use of clothes, for eu.mple, is for wearing purposes, a hat ill 
used to cover Ule head; the function of clothes, however, may 
be to keep Ule body warm; Ule function of a ha" to protect the 
head. "Wearing appanJl" is Ulus a group baeed on the use 01 
the object and not its function. 

, as 



Classification by structure coincides, to a great extent, with 
cIassification by function, inasmuch as structural organization ill 
generally based upon functional development. The division 
between the health department and the fire department, for 
example, is based on the distinction between the functioDll of 
preserving the health of the city and that of prevention of fire. 
However, structural organization is n~ absolutely dependent 
upon functional relations. It is sometimes more practical for a 
given department to attend to functions that are n~ properly 
related to its primary function. The department may be poe
sessed of particular tools, types of labor, etc., which are necessary 
for the performance of the unrelated functions, but which it 
would be wasteful to duplicate in the proper department. Such 
considerations make structural divisions fail to coincide entirely 
with the functional divisions. For onr purposes, however, it 
will be sufficient (attention having been eaIled to the distinction) 
to treat the two types of classification together. 

Cl4mfo;ation By Burt1U(/h and By FUM 

The two last types of cIassification found in the New York 
City budget are relatively unimportant. "Classification by 
borough" needs no further definition. "Classification by fund," 
Le. grouping of expenditures by funds from which the money ill 
to be drawn, really does not belong to the budget proper. M 
was stated in the discussion of content of the budget, the ~ 
proper includes only espenditures to be made out of the tax levy 
fund. Although (under personal service) distinction ill made 
between employes to be paid out of corporate stock, water 
revenue, etc., these amounts are n~ included in the total appro
priation-the "appropriation bill" 

Combination of Buu of ClIJuifo;ation in NetIJ YurJ: City Budgd 

While each one of the bases of classification descnDed above ill 
distinct from the others, no one ill actually used by itself in the 
New Yark City budget. F&penditures are 8tIJJIlII8lUed, of coune~ 
for each department. This ill .-mting to the structural type 01 
classification. The departments are themeeJves grouped under 
ten main heads, but the expenditures are n~ IIlllIIIIlIIris for 
these heads, except in the introductory table forming no pan 01 
the budget proper. The ten groupe are hued on functional 
divisions, 88 follows: 
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Legislation 
City and oounty administration 
Borough government 
Educational and recreational 
Protection of life and property 
Health, eanitation and care of dependents 
Correotion 
Facilitating oommerce and traffio 
Courts 
Central purchase, printing and publicity 

Subordinate to the department, espenditures are classified by 
objeot, 118 follows: 

Personal service 
Supplies 
Purchll8e of equipment 
Materials 
Contract or open order service 
Contingencies 
Find oharges and contributions 

Wherever subdivision is carried further, it still follows the 
principle of object claaaification: 

Personal service 
Salaries, regular employes 
Salaries, temporary employes 
Wages, regular employes 
Wages, temporary employes 

Supplies 
Food supplies 
Forage and veterinary BUPplies 
Fuel 
Gaao1ine 
Office supplies 
Medical and surgical supplies 
Laundry cleaning and disinfecting supplies 
Refrigerating 8UPplies 
Educational and recreational 8Upplillll 
Botanical and agricultural 8Upplillll 
Motor vehicle 8upplillll 
General plant supplies 

Equipment 
Office equipment 



Household equipmen' 
Medical and surgical equipment 
Live stock 
Motorless 'Vehicles and equipmen' 
Motor vehicles and equipment 
Wearing apparel 
Educational and recreational equipmen' 
General plant equipmen' 

Materials 
Highway materials 
Sewer materials 
Building materials 
Motor vehicle materials 
General plani materials 

Contrad or open order service 
General repairs 
Motor vehicle repairs 
Light, heat and power 
Janitorial service 
Transportation 
Communication 
General plant service 

FiIed charges and eontributi0D8 
Debt service 
Rent 
Pensi0D8 
Insurance 
Care of dependents in private institutiODS 
Statetues 
Advertising 

After this point, further subdivision, wherever n oeeura, either 
continues to follow the objed basis or returns to funetioua1 or 
Bt;ruetural classification. Thus, under the heading .. traneporia

'&ion" we find the objed claasifica~on continued: 
Hire of horses and 'Vehicles wi1.h drivers 
Hire of horses and 'Vehicles wi1.hout driven 
Storage of motorlesB vehicles 
Storage m motor 'gebicles 

Shoeing and tx.nIint: horses includins veterinary -n. 
Hire m automobiles 
Carlare 
F...:pressage on deli'gerieB 

• 
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"Communication" is subdivided under two heads: 

Telephone service 
Telegraph, cable and messenger service 

The use of the funotional basis of classification is exemplified 
in the health department as under personal service, salaries, 
regular employee: 

Administration 
EKecutive 
Audit and accounts 
Purchase and storage of 8uppliee 
Care of buildings and grounds 
Construction and repairs 

Publio health education 
Vital statistics 
Promoting publio health 

Child hygiene 
Preventable diseasee 
Sanitary inspection 
Food and drugs 

Laboratory eervioe 
Reeearch and vaccine 

Hospital eervioe 
All hospitals, administration 
Willard Parker and reception 
Riverside 
Kingston Avenue 
Tuberculosis Sanitorium, Otiaville 

Laundry 
Steamboats and iaunchee 

Borough classi.fication and c1assi.fication by fund, &8 already 
stated, are comparatively unimportan~ and appear only 0cca

sionally. 
Borough divisions appear in the 1916 and 1917 budgets in only 

liz departments, &8 folloWl\: 
1911 1917 

Ed~Undor"OU-T""'l'IInoDaISorriCIe" .• p. 25 (ud213) p. 93 
Via •• GIla ud EIeoviaiQ-Undor "ec..._ or 

OJ- Order Soni .. ~ ......••••.•........••.... p. 55 (ud 373) p. 230 
~~~~.;,;.v~p. S6 (ud317) p.2:H 

_ S_~ ...............................•. p. 40 (ud lID) p. 122 
AnDory Board-undor .. Fuel SuppIieo •••••••••••• p. 253 p. 121 
M-.rial n.,~ ...................... p. 81 (ud 433) 
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In the department of public charities, "social investigation" 
is divided by districts instead of by boroughs, the principle of 
classification being the same in relating expenditures to ge0-

graphic divisions. 
On account of tbe infrequency and unimportance of the borough 

basis of classification, we shall hereafter exclude it from our di&o 
cussion of New York City budget. The fund basis, 88 we have 
said, does not really belong to the budget proper. 

To sum up, tbe combination and relative subordination of the 
three main principles of classification used in the New York City 
budget may be indicated 88 follows: 

I. Functional e.g., Protection, life and property 
A-8truetural Police departmeni 

I-{)bjeci Contract or open order service 
a--Objeci Transportation 

(I) Objeci Hire of horse and vehicles 
(2) Functional, or with driVel'll 

(3) Structural 
<a> Functional, 
<b) or Structural 

The striking feature of the New York City budget, it will be 
seen, is the predominance of the principle of the objeci classifica
tion. The appropriation of funds by department, to be sure, is 
according to structural divisions. Indeed, the department might 
be called the fundamental unit of appropriation. The grouping 
of departments on the basis of function, however, 88 under tha 
heads "protection of life and property" and "education and 
recreation," is merely formal, a matter of the arrangement of the 
eontents of the budget. Wiihin the department, the functional 
or structural subdivisions, such 88 appear in the health depart.
ment for instance, on account of being made lIubordinate to the 
objeci e1aasification, e1feci merely a more detailed segregation of 

• expenditures rather than afford a different type of information. 
They give the amouni to be appropriated for "perBOnal service" 
in a particular bureau or hospital; they do not show ihe total 
amount to be expended for the maintenance of that bureau or 
hospital. That is, they do not afford a basis for intelligent and 
complete eontrol over expenditures for ihe structural unit or the 
function as such. 
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CHAPTER II 

EXTENT OF SUBDIVISION OF CLASSES OR DEGREE 
OF SEGREGATION OF APPROPRIATIONS 

It is very difficult to describe the extent of segregation in the 
New York City budget, owing to the fact that departments vary 
80 widely in this respect. 

In the first place, segregation must be distinguished from 
itemization. In II personal service" throughout, every position 
is enumerated in "supporting schedules" by title, grade and 
oompensation. This is itemization, not segregation. Segrega
tion oonsists in the grouping of items into 01_. 

To indicate the extent to which segregation has been carried 
in the 1917 budget, the following table has been compiled show
ing for eight departments the number of times in each 8ubdivi
Bion haa reached the extent stated: 

"FREQUENCY" OF SUBDIVISION IN EIGHT DEPARTMENTS 

lot 2nd 3rd 4th 6th 6th 7th 

00neeti0ll ..................... 28 13 14 15 11 
B .... th ........................ 28 16 37 8 
PoIi ........................... 21 14 1 
Proeid ... " The BI'ODZ •••••••••.• 24 16 19 
Proeiden" Manhattaa •••.•.•.••• 25 21 30 2 
Publio Cbaritiee ................ 36 46 57 97 214 24 2 
8tree'C= ................. 23 28 42 W_. au aD Eloctrici~ ....... 23 UI 40 28 6 

The irregularity of practice in segregation is maR striking in' 
the class of "personal eervioe": 
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SEGREGATION UNDER PERSONAL SERVICE IN EIGHT 
DEPARTMENTB 

DIIGKDI ow BUBDIVI810W 

DEPABTIIIENT 

1st I 2nd 3n1 4th 5th 6th 7th 

Correction ..................... 4. 9 14 15 11 
Health ........................ 4 9 37 8 
Police ......................... 4 8 1 
President, The Bronx ........... 4 12 19 
President, Manhattan ........... 4 17 27 
Public Chanti ................... 4 42 57 97 214 24 2 
Street Cleaning ................. 3 18 42 
Water, Gas and Electricity ....... 4 7 26 

The extreme, it will be noted, is reached in the department of 
public charities, where subdivision is carried to seven places. 
Indeed, in the case of hospital helpers, segregation is actuaUy 
carried one place further. Thus in the Metropolitan Hospital, 
forty-t!even employes are grouped under the foUowing fifteen 
functional titles: 

Laundry work 
CoUecting and delivering 
Assorting soiled linen 
Operating washing machines 
Washing 
Extraeting 
Dry room 
Mangling 
Operating press machines 
Hand ironing 
Sterilizing 
Assorting clean linen 
Body ironing 
Oiling, cleaning, ete. 
Repairs, ete. 
Starching and assorting 

Under "maintenance and operation of plant," hospital helpen 
are classified under titles as foUows: 

Elevator man 
Greenho~ 
Handling garbage 
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Dock tender 
Coal passer 
Care of grounds 
Coal hoist 
Shoe shop 
Weigher 
Watohing 

As regards classes other than personal service-tlupplies, mate
rials, etc.,-most departments have little or no further subdi
vision, but some carry it to the fourth and even fifth place, nota
bly in the two classes, "supplies" and "oontract and open order 
service." For "materials," on the other hand, appropriations 
were granted to the departments of corrections, health, police, 
and publio oharities in lump sums. 

Dl 



CHAPTER III 

TERMS AND CONDITIONS 

The significance of the form of the budget is derived from the 
terms and conditions imposed by the board of estimate and 
apportionment,' which prescribe that eltpenditures shall be made 
in strict accordance with the appropriation title, and where these 
are supported by "schedules," in accordance with the schedules. 
(These terms and conditions are given in fuJI in Appendis "C".) 
That is, through the terms and conditions imposed by the board 
of estimate and apportionment, the form of the budget de
termines the nature and extent of central control over the 
departments through their expenditures. The type or b&sie of 
classification must determine the nature of the control; the 
degree of segregation, the extent of the control 

Interpreted in the light of the terms and conditione, the form 
of the New York City budget classification by object shows that 
the nature of central control is primarily of an aecounting or 
auditing character. Appropriations are made for specified kinds 
of objects, and no voucher is issued for a purpose other than 
designated. No intelligent direction is possible, however, over 
the work carried on by the department or its structural organim
tion. Of course, it is possible to modify or cripple, and to that 
extent "control" the work, say, of the department of he&lth in 
"public he&lth education" or in "sauitary inspection" by reduo
ing the appropriations for personal service for theee functions. 
Inasmuch &8 such "control" could not be based upon complete 
information, however, it would not be an intelligent control 
The total amount appropriated (1917) for "other than personal 
service," 1648,945, is not segregated in such a way &8 to show the 
apportionment of funds by function. Even in the extremely 
segregated budget of the department of public charities, where 
under" personal service" subdivision 0CCUI'Il to the seventh pl&ce, 
no functional or structural groU(l8 are retained under "other than 
personal service"; $2,347,455 is appropriated for supplies, equip-

• Charter, ...,. 226, "8ueh budp& obsII be __ iD ... b detail .. to the 
titles 01 appropriaUoos, the termo ADd eoodiilooIe. _ ~ with ..... 
UDder whicb the __ may be apeudecI, the ~ oum ADd the. -
thereof aIIoored to each deputmeJit, b........., oftjee, board fir _ .. 

the ..ad baud 01 estimate iuId apportio....-l obaII deem advioobIe." 
. 92 
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ment, etc., without any reference to institutions which are to 
spend the money or to the work to be carried on. II Functionali
zation," such as appears in the New York City budget, in short, 
serves merely as an extension in the direction of detail 01 control 
over purchasing relations. It does not establish any adequate 
oontrol over functions as such-the chief argument used by 
advocates of the functional basis of classification. The New 
York City budget is primarily--and 80 long as the functional 
grouping remains subordinate to the object classification will 
remain-an instrument for voucher control. 
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CHAPTER IV 

HISTORY OF DEVELOPMENT OF THE FORM OF THE 
NEW YORK CITY BUDGET 

The present form of budget of New York City is the outcome 
of a campaign for improved budgetary methods dating at leaA 
from the year 1906. It is the produet of a long and persistent 
struggle to overcome numerous evils that had arisen under the 
old budgetary methods and had been exaggerated by the rapid 
growth of the city. It is, consequently, a haphazard product of 
successive attempts to combat these specific abuses, not a car&
fully conceived, unified, and "harmonious program correlating 
all features of a proper fiscal poliey." 

However, although the budget has pursued Buch an irregular 
course of development, although many men have contributed 
various ideas to its make-up, the general trend of its evolution 
has been determined by certain underlying factors, in the light 
of which it is possible to interpret and appreciate the form even
tually obtained. 

About 1905 the staggering increase of municipal expenditures 
of New York City began to claim the attention of the public. 
It had become well known that much of the inflation was due to 
waste, extravagance, and fraud on the part of department 
officials. Money was appropriated for the dift"erent departments 
in lump sums, under general descriptive titles or, occasionally, 
under specific statutory requirements. Little control was exerted 
over the spending officers. In spite of the fact that appropria
tion titles were so general, funds were frequently used for pur
poses other than those for which they had been appropriated. In 
fact, the titles were practically meaninglesa. Under such circum
stances, it is not surprising that department heads took advan
tage of their opportunities, spent money for political purposee, or 
personal gain, and asked for increasing amounts from year to 
year. 

In 1905 the burden on the taxpayers became intolerable. A 
number of citizens drew together and established (January 1, 
1906) with funds they themselves contributed, an independent 
investigating ageney, the Bureau of City Betterment, now the 
Bureau of Municipal Research. In the 8IJJJlIIlel" of 1906 negotia-

'" 
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tions were begun with a view to investigating the financial 
methods of some of the municipal departments. Commissioner 
Darlington of the department of health was the first to give per
mission to the Bureau to entsr his department and look over the 
books (Septsmber 6,1906). 

An expert accountant, called in from HaskiDs & Sells' office, 
made the study. In his report dated January 15, 1907, it is 
pointed out with especial emphasis, that there was not the 
slightest e1Jort to correlate appropriation titles and lines of work 
oarried on by the department. Instead accounts were grouped 
about funds and classified accordiDg to the character of the 
articles purchased. 

"The prime qUf8tion," ,wrote the examiner, "ia what auppliea are used, 
for what purpose, and what w .... the _ulta obtained thereby. To this 
end a "lIfi.'I!ation ledger ahould baee ita oIaa!ification on the funCtiODO 
and actinti .. or the department, and entri .. ahould be made from requi
litione or other aouroea of data .. to BUPpli .. uaed, which in turn migh~ 
be related to the work performed by the department, rather than ahow uti"'" purchaaed in relation to the fund from which payment i& to be 
made. In like manner, it ahould not be aaeumed that the olaaIified ""y
roll of tha department II indicative of the work done by the employe, bu~ 
the officer in charIl8 of each division ahould make an intelliJ!8Dt atatemen~ 
or the time &pent by thoee in hie charge in the performanOB or the atated 
work or hie bureau and upon this the ooat ahould be computed and poated 
in ita proper plaoe. In & ",....mcatio." or this kind each bureau, division, 
function or activity would have & record or ooat or labor, eupplieo, etc., 
and thoee in poaitioDO of control would have before them the data _ 
oary to the eureiee or intelliJ!8Dt judgment!' 

OwiDg to faulty methods of aCCQPDting, appropriations were 
requested and granted for the department of health under eleven 
titles, an indiscrimiDate mingling of functions and classes of 
objects, to cover thirty-four distinct "functional lines of work": 

Salarieo, board or health and _tive 016 ...... 
Salari .. or 016 ..... clarko, inopeetora and other employea 
Suppli .. and contingencies 
For remo""" or ni&ht IDil, offal and dead &DimaIo 

~ti~OB 
Hoopital fund (excludin« paymentll to priftte boopitals) 
Baotericl~eallaboratory 
Salarieo, modi..! ochool inopeetioD 
For ahalement of nuisaneea 
Suppl)l"t or ambulaneo earvioo 

"" The first e1Jort toward improvemen\ aimed to follow \he lines 
laid out by the examiner from HaskiDs and Sells. n consisted of 
an attempt to subdivide appropriations by functiOll8, according 
to groups or lines of activities, the aim beiDg to form a basis .. of 
specifio agreement between \he appropriation authorities and 
administrative heads to spend money allotted to them for the 
purpoees indicated in the budget statemen\.. .. 
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From the very beginning, however, the effort to "functional
ize" the budget was warped into a classification by kind of object. 
This was due to a number of reasons. In the firsi place, the men 
most active and concerned in improvement of budgetary methods 
were accountants or auditors, whose training and habits of 
thought gave them an initial bias toward object classificatioD 
rather than classification by functiOD. Classification by object 
lends itself to lltandardizatioo of accounting procedure, while 
grouping OD the basis of function seems to increase the difficuitiee, 
inasmuch as the functions must differ in every department. At 
a time when one of the chief criticisms of the budgetary system 
was its COnfusiOD, there was naturally a leaning toward that 
basis of ClassificatiOD which promised greater uniformity and 
order. 

This bias was further BSBisted by the fact that departmental 
accounts, such &8 they were, were kept under the object classifi
cation. For instance, in the health department the examiner 
found expeDditures "for supplies and eoniingencies" classified 
under the heads: 

postage 
Furniture, ..,ppIies ODd repaiJII 

~:r=~ oil ODd unDiDe 
Library 

=~='::'d:!:;, 
Cbemieallaboratary 
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Crookery and bousekeeping tr."t:and in_tmenla, groundo and buildings 

lnoi~ntal 8uppliea 

Merely to standardize the elristing c1assification was easiel 
than to change the entire basis of classification. 

Finally, appropriations by function would apparently fail tc 
correct some of the most trying evils. For instance, the practice 
had arisen of using funds intended for the purchase of suppliet! 
for hiring employes or for unduly increasing the salaries of persOIll 
already employed in order to obtain votes at the coming elections. 
Appropriation by function would leave the door open for the con· 
tinuanoe of this practice, unless the appropriations were supporte~ 
by an intricate system of accounts, to install which would invOlVE 
much money and time. Appropriation by class of object woul~ 
apparently check the evil. There would be an immediate ChanCE 

to make the audit of payrolls and vouchers an effective means tc 
enforce the budget provisions. 

The first action resulting from the efforts of the Bureau W81 

the resolution introduced by Alderman Davies at a meeting 01 
the alderman on October 9, 1906, and pllSStld at the same meet. 
ing. This is a plea simply for greater detail of budgetary state 
ment. The nature of the detail is not defined and the referenCl 
to confining expenditures to the "purposee" indicated does no' 
necessarily imply a classification by function. The reeolutiol 
ran as follows: . 

w_ ..... : During .. venl,.,... put and ~ during tbia p.-u 
,ear, the boada of the de~ts of this OIty ha .... felt compelled , 
reqUMt the iIonan .. of ftI')' large amounts of opeeiaI ", ..... ,,'" bondo • 
order \D ...... t their dopartment'l ordinary rumuoc __ expIainin 
that the deportmont'. budget aIIcnranoo bad been greatly under the oat 
maw oubmitted, and tbat the all .......... bad been .. geooni and anileDJ 
iBBd that the oommiooio_ could not know wbat reduotio .. __ intende 
and wao not able \D make a oubot.antial and intelligent reduetion; 
W_: This board beIi_ that the public in_ io oppeeed t 

the iauanee of tbe88 bonda -1'* f« .............. ; and 
W_: Tbe 1907 budget IS now in OOU188 of preparation by til 

board of aotimaw and appoHionment \D be IaIiar lubaiiU.d \D tbio Iioan 
""'men be it 
~: That the board of aldermen reopenfulJ;y -..d \D tI: 

board of _aw and a~t that in the JlftPU&tion of tI: 
budget for 1907. ino\oad Of following the uoua\ _ of IIl&kinc _ 
and unitemiBBd all .......... \D the I'l"ooni aaoounts of the ..noua cIe _ 
_ nta, the budpot do allow ~ aP!JlOllriationo, indi .. ting whi< 
eotimaIooo .... ,.....,... and ~h .............. in tbe .... of .-, item i 
."..,. aeeouDt, ao ther a_ in the departmental eotimaIoo and that &I expendi'''"' of each aIIowanea be <oofined to the purpooe _ .. indi<ateo 
and to provide, ao far _ poooibla, that DO tranofor be _de ....... ~ 
dill ...... ' it<>ma in the ... ..........t, without the autIJoriaIioD of &I 
board of es\ima\o and apportionmMlL 
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Subsequent to this, on October 30, 1906, a resolution, intro
duced by the comptroller was paseed by the board of estimate 
and apportionment: 

WRB ........ : The board of estimate aDd a%Sionment .... ~ 
certain preamble aDd reoolutiona adopted tbe board of aldermaD 
Octob<;r 9, 1I1!l6, requesting, that" the budget allow opecific a~ 
tiona, iDdicatiDg which eotllD&tea .... graoted aDd which are denied, in 
the case of every item in every """"unt aa they appeu in tbe deparl
mental eotimate, aDd that tbe expenditure of each allowance be con6DOC1 
to the purpoeea 88 80 indicated," etc.; and 

WRB..., .... : Time baa not JlOlII!itted tbe adoption of thio plan in more 
than a small part of tbe budget far 1907' be it therefore 

Ruol .. : That it is the opinion of tbe ~ of eotimate aDd apportion-
ment that the bullBet of tbe City of New York far tbe y ..... 19ffi .bould 
contain, wbenever poIIIIible, a specific item far each c .... of expenditure 
to be made thereunder in order that through oaid bullBet adequate co ... 
tTOl mar be bad over the adminiatrative aDd otber coot of tbe variouo 
city and otber departmento, eapeciaIIy to prevent inereuee in IIIIIaIy 
expenditures by department beoiIa within the bud«et allow_ of O&id 
departments far the year but in _ of the annual ..- of aaIary allow
........ upon which the budget W88 graoted, and 1m the purp<Me of conyiDs 
out this plan the comptroller is berebr reqUl!llled to direct tbe _0.
tion, by t.be bureau of municil>al investigation and otatiotico of tbe finance 
depaztinent, aDd submit to tIie board of eotimate aDd apportionmoat, _ 
later than May ~.19O?, an outline plan for tbe departmental eotimate for 
each one of the uepo.n;mento aDd county aDd other ofIioco of the City to 
which aBowanoco will be made in the budget far 1908, oaid plan to provide tOOi. compliaoce with the ...- of thio raoIution in the oaid budget 01 

Which was adopted by the following vote: 
~Tbe ~~ Comptroller, the Preoident 01 tbe board 

of aldermen aDd the ' of the borougbo of Maohattan, Brooklyn 
aDd QueeDo - 14-

Here, as in the resolution ~ by the board of aldeYmen, 
there is no clear definition of the classification to be adopted, but 
the suggestion is that of a cIassi1ication by kind of object. A 
specific item for "ead& da88 of ezpendituru" can only refer to 
da88 of objed, not the kind of activity or work done. F&pendi
turea for a function cannot be described very well as a da88 of 
ezpenditUTU. 

To aid in the work of budget improvement-tbe introduction 
"of new aceounting methods, etc.,-tbe bureau of municipal 
investigation and statistics was created through an amendment 
to the charter --00 chiefly by the efforts of the comptroller. 
The bureau's method of approaching the problem ill cJearly 
indicated in words of ita report to the comptroller: 

"Tbe bureau 01 III1IIIicipaI ~ aDd otatiotW did ito Iin& 
eBeetive~, work in 1907. Tbe ~ of 1907 in makimc 
the ..... foe 1908 demo.-ated dad the bureau bod bet"", it • .,.y 
diffieuIs taak in ~ fuJI informatioD to form the _ for the ~ 
n .... found _ im ....... to ~ ouch informatioD from the depan_ n.r. _ .. ail.,..,;' 1M _~...t by the w...-
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departmenl& To remedy t.bia situation, the bureau of municipal inft8ti
ption and otatistice prepared a form of departmental estimate&. N 

The greatest evil encountered by the bureau of municipal investi
gation and statistics appears to have been the lack of uniformity. 
The first step was to prepare a standardized form to be filled out 
by the department heads. 

From now on the efforts toward improvement consisted in the 
development of a uniform classification of mq>enditures, with the 
chief aim of voucher or payroll audit, central control over pill'
chase and contract relations. The development of the form of 
the budge' for several departments taken at random clearly 
re1Iecta the trend of the movement. 

In the following table the letters "F" "0" and "G" refer 
respectively to the Ju~al (or etructuraI) basis of cl:.ssmca
tion. to objed basis and fI«IfI"Ophic or borough division. Reading 
from left to right. they indicate relative subordination. The 
~ given are the years when any decided change has been 
introduced: 

DIIPABTIBNT 

Correction 

Health 

Police 

Stree, cleaDin& 

• 

YtiB 
1908-(F),O 
1909-No real classification 
191()--(}, (still no real classificatiOD) 
191~,F,o 
1913--0, 0, F, f, (f) 

1908-F, (G) 0, f 
1910-F, f, 0, 
191~,F,f,o 
1913--0, 0, F, f (f) 

1908-N 0 classification 
1909-F,O, 
1910-0, F, 
191~,F,o, 

1913--0, 0, F, f 
1908-(G), F, 0 
1909-(G), 0, F 
191~, (G), F, 0 

1913--0, 0, F, (G) 

1908-No classificaQoa 
1909-F,O, 
191~,F,o 

1913--0, 0, F, f 
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Borough presidents 1908-F, f, 0 
1912-0, F, f, 0 

1913-0, 0, F f 
Water, gas and electricity 1908-F, G, f, (0 0 

1912-0, F, f, 0 

1913-0, 0, F, f 

Charities 1908-(G), F, 0 
1909-(G), 0, F 
1912-0 (G) F 0 

1913-0 0 F f (0 (G) 

The trend is unmistakable. The functional claa8ification, 
primary in 1908, W88 gradually 8ubordinated w the object 
classification. In 1912 the 8ubdivisions of the classes of objects 
were added and made 8ubordinate to the functional divisions, 
but in 1913, both main object classes and 8Ubdivisions were made 
8uperior to functional grouping. It is misleading to saj that 
"during 1910, 1911, and 1912, the work of installation of aooounts 
which would show how much W88 spent for each 'function' or 
kind of work W88 carried forward 80 that by 1913 every item in 
the estimates and every item in the 'budget' prepared and 
8Ubmitted by the board of estimate and apportionment W88 'func
tionalized.' "1 And again, "from 1909 w 1913, the appropria
tion bill, falsely called 'the budget,' W88 'functionalized w death.' 
In other words, the items of appropriation were each yeaz 
'segregated' in greater and still greater detaiI w MmD tile omounU 
ovDwrized for each kind of tDDrk.. • • .'" It is true that addi
tional functional and structural 8ubdivisions were introduced, &8 

we have a1ready seen, but being made 8Ubordinate w the object 
eJassification, they had the effect of merely increasing detaiI of 
segregation. They did not show" how much W88 spent for each 
'function' or kind of work"-the essence of the propoBition 
advanced by the aooountant who made the initial investigation 

• into the department of health, and by all those who urged the 
introduction of a functionaJ classification. To ascertain the cost 
of each function, under the present form of the budget, it would 
he necessary w go through the entire departmental budget and 
recast and sum up on a functionaJ basis the various amounts 
cited under each head, personal service, 8Upplies, etc. And even 
then the table would be incomplete. Some items would be uD.ed 

I YUlIIClPAL ~ No. fll, _ 34. 
"YUlIIClPAL ~ No.8!, _ 8. 
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owing to the unequal erlension of functional segregation under 
each,main head. 

Since 1913, there has been no important development in the 
form 'of the budget. The form attained was considered adequate 
f'l.r purposes of centralization of control over purchasing and con
tract relations. Attention thereafter turned to the improvement 
of administrative machinery and procedure for the proper exer
cise of this control-the establishment of the bureaus of personal 
service, contract supervision, the committee on education and 
the 8ub-committee On the tal: budget. 
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CHAPTER V 

THE DEVELOPMENT OF SEGREGATION 

Coincident with the transfer from the functional basis of 
classification to object c1assification, there W88 a movement 
toward greater and greater detail of segregation. 

Subsequent development proceeded in the same direction, COD

sisting on the one hand of an eKtension of the principle of segre
gation, and on the other, of more stringent rules for enforcement. 
As an illustration of the extension of detailed segregation, the 
object group "supplies," starting in 190888 a single undivided 
group or even combined with "contingencies" ("supplies and 
contingencies") W88 subdivided in 1909 under the heads: "gen
eral supplies," "fuel" and "fodder." In 1913 it W88 further 
subdivided, into eleven groups: "food," "forage and veterinary 
supplies," "fuel," "gasoline," "office supplies," "medical and 
surgical supplies," "laundry cleaning and disinfecting supplies," 
"botanical and agricultural supplies," "motor vehicle supplies," 
and "general plant supplies." . 

The year 1913 marked the extreme in detailed segregation. 
Since then, there baa been a reaction, general though not uniform 
in every department. The following table indicates the extent 
of subdivision under each of the main classes, "personal service," 
"supplies," ete., for the eight departments studied. The num
bers refer to the number of "places" to which subdivision hu 
been carried. Contingencies and fured charges have been omitted 
in these tables on account of their irreguIarity~ some years 
and departments no appropriations have been made under these 
heads. 
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'I'B. D.V.LOPlUN'I' 0" BBOIUf(JA'I'ION 

'0 -EXTENT OF SUBDIVISION UNDER MAIN CLAssES, NEW YORK 
CITY BUDGET 

1913 1914 1916 1916 1917 

C.......non P81'IIOnai oervi ................ 6 4 4 6 6 

~=t:.:.:.:::::::::::::::: 
6 1 1 1 1 
3 1 1 1 1 
8 1 2 2 "j Contraot or open order oervice .. 6 2 2 2 

Police Poreonaloervi ................ 8 3 8 3 8 

t:r~~t:.:::::::::::::::::: 
1 1 1 1 1 
1 1 2 2 1 
1 1 1 1 "j Contraot or open order-..ice .• 2 2 8 8 

,.....".",. MaMallaft • P......,nal oervi ................ 8 8 3 8 8 

~~it:.:.:.:.::::::::::::::: 
fa 2 2 2 1 
fa 2 2 2 1 
4 8 8 8 1 

Contraot or open order oorvice .. Ii fa , fa , 
8INoI CIaom.., 

8 3 3 P8NOnaloeni ................ 8 3 

~.:,:.:.:.:.::::::::::::::: 
8 3 8 2 1 , S 8 3 1 
3 1 1 1 1 

Contraot or open order oorvice .. II , 4 , 2 

BoaIIA 
P8NOnal oorvi ................ , 3 S 8 , 
ti=':·:·:-:::::::::::::::: 2 3 8 8 1 

2 3 S 3 1 
2 3 S 8 "j Contraot or open order.nioe .. 2 , • • 

,.,....,." l/rooq 
S P8NOnal owri ........ " ••• " ••. • 8 8 8 

tr..r..:;.;,::::::::::::::::: : 
, 2 2 2 1 
8 2 2 2 1 

Materials ..•.••••....••...••. • 2 2 2 1 
Contraot or opeD order.nioe .. • 8 8 8 2 

Pv6Iie CAariliet 
P8NOnal owri ................ IS IS IS l' l' 

~=,:.:.:.:-::::::::::::::: 
II 2 2 2 1 
II 2 2 1 1 
8 1 1 2 'j Contraot or _ ord .. .nioe .. S S S S W_. a.. ...., .IIodriciIt 
8 . Pvtoonal owria ••••.•••.•••.. S S S 8 

~=,:.:.:.:::::::::::::::: 
t • t • 2 
t S S 8 1 
t S 8 S 1 

Cootraot or opeD order.nioe .. II II II • I 
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Summing the departments, in order merely to arrive at single 
figures capable of direct comparison, we get a reduction from 136 
in 1913 to 73 in 1917 as follows: 

TOTAL OF THE SUBDIVISIONS IN THE BUDGET OF THE 
DEPARTMENTS IN PRECEDING TABLE 

191311914 1915 1916 1917 

Penonai-nce ................ 30 'Z1 'Z1 30 31 

fi=-t:.:.:.:::::::::::::::::: 26 18 18 17 II 
24 17 18 17 8 
24 16 16 17 4 

Contmct or _ order aerrice ... 32 'Z1 28 29 21 

Grand Total ............... 136 104 107 110 73 

The mere statement of the number of places to which BUb

division ia carried does not mow adequately the frequency of 
segregation. On the other hand, the number of timea to which 
each degree of subdivision ia carried (see page 89) does not give 
a true comparmon, since in the ear1ier budgets many inatancea 
occur where subdivision effect. the c10eer specification of the 
appropriation; without increasing the number of distinct IIIUIl8. 

The heading "executive," subordinate to "adminiatration," in 
the department of water, gas and e1ectricity may alford an ex
ample: 

FOODS1IPPLDIB 

Ad~ 

Executive. . . . . . • • . . . . . . • . . . . . .. 1125 
The following table, abowing the number of distinct III1IIIII a~ 

propriated, givea a better idea cl the history of segregation in 
the budget during the pas& five year&. (penonal service has 
been omitted because each position ia enumerated. The number 
of Wteduk linea for personal service ia not a true indication cl 
the effect of -.,regatior& upon the number of appropriat.ions.) 
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'I'BS DSVSLOPMIIN'I' 0' BllGRBlJA'l'ION 

NlIIIUR o. SmI8 Al'PBOPBlATIOD, EXCLUBIVII M PmBSONAL SERVICII, 
NIIW YORK CITY BUDClIIIT 

1913 1914 1915 I 1916 I 1917 

CI1fTeCIWn 

t':E~=,;,;t'::::::::::::::::: : 42 10 10 9 10 
13 7 8 7 6 

Materiala .................... 4 3 55 12 1 Contract or open order ........ 120 90 21 79 7 

1'0&. 
SuPl'li ....................... 8 8 8 8 8 EqwpmOllt .................. 6 5 7 7 5 
Materiala .................... 2 2 2 2 1 Contract or open order ........ 9 9 11 13 7 

,.,....,..,., ManAauan 

t':E~:';';t·.·:::::::::::::::: : 17 13 16 16 /I 
27 14 15 14 .. 

Materiala ...•.•.••...•.•...•. 7 7 9 9 5 Contract or open order ........ 32 30 30 26 12 

&rM CIeotoi"" 
32 18 7 

~~':'t:.:.:.::::::::::::::: : 
30 10 

28 20 16 9 /I 
8 8 3 3 2 Contract or open order ........ 46 37 34 29 10 

g..",,, 

~~t:.:.:.:-::::::::::::::: 
21 84 81 81 10 
21 84 67 63 8 
10 21 20 22 1 Contract or open ord ........... 21 73 73 71 9 

I'NridoN, Brou 
9 t.~~,;,;,.:::::::::::::::::: 21 9 13 8 

19 12 10 11 /I 
Materiala .................... 8 Ii 4. /I 2 Contract or opeD order ........ 23 22 30 30 l1 

PYbIie CloariIieo 

t~:=,;,;,·:::::::::::::::::: 44 19 17 21 11 
28 11 11 II II 

Materialo .................... 9 3 3 24 1 Oootract or opeD order ........ 44 18 13 23 7 

W' 01.-, Gao """ EIocIriciIw 
t:.;.;,·:::: ::::::::: ::::: 31 24 24 24 10 

27 17 18 15 4. 
Maleri ....................... 9 8 9 8 2 Contract or opeD ord..- •....••• 130 90 77 711 53 
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TOTALS FOR THE DEPARTMENTS 

1913 1914 1916 19UI 1917 

Correctioas .................... 179 110 94 44 21 
Health .........•.........•.... 73 242 211 2:rT 28 
Potice .........•..•.•.••.•.•... 25 21 28 30 21 
Prooideot, Brom: ............... 71 48 43 49 24 
Prooident, ManhaUaD •..•....... 83 64 70 65 26 
Public CharitiEB •••••.•.•.•••••. 125 49 44 82 28 
Street Cleaning ................ 111 90 68 61 21 
Wate., Gas and EIeotricity ...... 192 lag 128 128 611 

Gnmd Total ............... 859 768 714 664 244 
(Total without I8Jth dept.) .. 786 6U 4073 447 212 



CHAPTER VI 

DEVELOPMENT OF THE TERMS AND CONDITIONS 

Indicative of the same factors and influences already pointed 
out in oonnection with the development of the form of the budget 
is the history of the development of terms and oonditions imposed 
by the board of eetimate and apportionment to facilitate the 
administration of the budget. 

The very first rulee imposed, in the 1909 budget, provided that 
the budget should serve as a basis for voucher oontrol, to control 
oontraot and purohase relatioDB, eepecially the hiring of employee: 

l-"That no change ohall he made by any board or head of an ollioe, 

~=~: o1e=:~ ':::d U:!..Jo;::r .. oran':f,:t
y ~=en:n:"~e 

exoept when authorised thereto by twelve (l~tea of the board ;;l 
.. timate and apportionment, and when BUob ~J,,;;;ge will not inoreaee 
the monthly rate of the total amount herein appropriated for the 
laid eohedul .. of 'oa\ari .. ' and 'oalari .. and wages' for monthly 
payroUa in the dilferent boards, olli .... bureaus and departmente of 
the city or oounty governmente. 

2-" (a) That the heada of tha 1Overa! boards, olli .... bureaue and d ... 
partmente of tha city and oounty governmente ohall prepare their 

:~tha~ f~;:tj~:'~':'''!:t1:.: ::.=":..~ 
'oalari .. and wape'; and (b) lOt forth on laid payroUa tha monthly, 
Weekly or daily pro rata expendituree of laid appropriatione and tha 
total amounte expended up to the time of and inoIuding laid monthly 
and weekly payroUa; and (0) tha unexpended balan .. of eaoh appro
priatioa against whiob oaid payroUa are oI\a.raMbIe." 

To facilitate control over the hiring of employee, supporting 
.chedulee were eetablished in 1909 enumerating the positiODl 
and salariee or wageI to be paid. 

In 1909, also, voucher control was extended to cover depart
mental purchases of suppliee, materials, etc., through the eetab
lishment of specifications. .. An attempt was made to prescribe. 
that all oontracte or open market orders for the purchase of 
supplies, fuel, forage, etc., be based upon standard specificatiODl 
and the comptroller was enjoined as far B8 it WB8 possible to 
enforce standardiaation of supply specifications." 

Department heads had been carrying on a flourishing traflio 
in contracts and patronage. They were paying III<Ol"bitant prices, 
it was discovered, for suppliee and materials they purchased. 
Some instancee of this practice may be intereeting: 
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THE NEW YORIC CITY BUDGET 

AB'l'ICLB 

~daniud boat cleate (10 inch), each ................ . 
m IPpere, per dozen . ............................. . :fiping cloths, ,r.:;r 100 pounds ....................... . 

~n~~~':heel,z:!;b:: ~:::::::::::::::::::::::::::: 
f"I~ nickel (21 inch) ......................... . 

enkine globe valv .. ) per dozen ......•........•.•.•... 
Tube cleaners, epiral, each .•.••.•.•.••.•.••..•••....•. 

The rules ran as follows: 

VALUII 

$.30 
.60 

7.00 
1.44 

.06 

.18 
7.80 

.65 

PRJCII 
PAID 

$3.60 
2.00 

20.00 
6.00 
I.W 

.87 
16.00 
3.00 

':That all ~riati0D8 for (1) supplies,' (2) general suppliee; (3) 1116-
terials for repaut! and repIacemente; (4) uel, and (6) forage, to &II}' 
Board, Offi.oe Bureau or Department of the Cit)' or County governmeDte, 
made m this iiud~, be made under the fa110wing conditio ... : 

"Finrt.--That, m 80 far as ~cab\e, aU oontracta and open market 
ordel1lforthepurehaseofBUch SUP,}'lies/ GeneralSuwliee,' • Materiahl for 
l!epain and Rep\acemente.' • Fuel an,,' Forage' be b8eed upon epecifica.
tioOlI which are definite and oertain as to character and quality, .. hich 
oonfarm with standard epecificatioOll for the various .1aooee of supplies, 
materials, fuel and forage hereafter to be promulgated by this Board. 

" Second-That, in 80 far as such standard epecificat.i0D8 may here
!lfter be eetabIished by this Board. the Comptroller, at the time of oertily
mg as to the BUfliciency of a~tiODll out of which eontracta for 
'Suppliee,' ·Gen .... l Supplies,' Materials for ~ and Rep1acemente.' 
'Fuel' and • Forage' are to be paid, .ha1I 8100 certify that the epecificatioua 
for ouch ouppIieo or materials for which otandard epecificat.i0D8 have heeD 
prescribed, are in oonformance with ouch standard epecificatioua. 

"Third-That all open market orders iBoued by any Department for 
ouppli .. or materials, for which standard epecificat.i0D8 .baII have heeD 
preocribed, shall oontain 8 description of the goods ordered, oonforminl 
with such standard epecificat.i0D8. 

"Fourth-That the Comptroller shaD, in audit!u!! cIaima for goods 
~livered on open market ar<lers, determine, through inapection or other
=.::,hether the goods delivered oonform with ouch standard ~ 

The actual introduction of standard specifica~ions was a slow 
process. The president of the Borough of Manhattan, George 
McAneny, prepared with the aid of ~he Bureau of Municipal 
Research, specifications for general supplies. In 1914 <see 
p~ II, Chapter III), the bureau of standards undertook the 
task of preparing specifications for supplies. 

The Yule of 1908--1lpplying to the 1909 budget-which 
• prohibited changes in schedules (except on the authority of twelve 
votes of the board of estimate and apportionment), was modified 
in the budget for 1912, in order to enable the cloeer application 
of the Yule, by drawing a distinction between labor hired by the 
month and that hired by the week or day. Thus, the Yule in the 
blJdget for 1912 read, that.-

"~o ehange ehooJd he made • • • (al in the .... of achedoIe8 or 
appropriat;oos of 'oaJarieo, regnlar ~es,' where the propoaed chanp 
will _ inaease the IIIDOUDte Ie in any moath to more Ihaa 
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.~ 

oDe-twelCth of the total amount herein appropriatOd for 'aalaries, regular 
employee'i (h) in the ..... of schedul .. or ap{,ropriatioDO of • wages. regular 
amployes,' whore tho propooed change will Dot increase tho amounta 
expeDdable in any week to more than ODe fifty .... ooDd of tho total amount 
hoIein appropriated for • _, regular employee.' .. 

Section (b) was modified in the following year to read: 
"In the ..... of scheduloo or aPl?ropriatioDO of 'wages. regular em

ployee' where tho propooed change will DOt increase tho amounts expenda
ble in any week to more than the pro rata of the Dumber of working days 
in luoh week to tho total Dumber of working days provided for such 
achedule line for the whole yaar." 

In the budget for 1911 the rule prohibiting changes in schedules, 
was supplemented by a rule forbidding any transfer of funds from 
one appropriation or schedule to another: 

"(a) That DO tranofera ahaII be made from appropriatioDO or scheduloo of 
• aaIari ... • or ·aaIari ... regular employee' to any other appropriation 
or Ichedule than 'aa\ariea' or 'aa\ariea, regular emploYea' 

"(h) That DO tranofera ahaII be made from appropriationa or schedulea of 
·aaIari ... tamporaryemployoo,' to any other appropriation orschedul. 
than ·aaIari ... temporary employee' 

"(0) That DO tranofera ahaII be made from appropriationa or schedulea of 
'wages. regular employoo,' to any other appropriation or schedule 

"(d)t¥i::.~~~ ~e~e from appropriationa or schedulea of 
'wages. tamporary empIoi:\' to any other appropriatioD or schedule 

"(e) t!}i.':.~~=:h!ti :'=rom appropriationa or .. hedulea of 

~~:-~I=porary:.=:.!; :;pk.~ appropriation or 
"(0 That DO tranofera:l.':ii':e made from any of the appropriationa made 

herein for the nriOUl kinde of supplies and oontingenciea to any 
other than to a supply or OODtingenCY aooount" 

This ~ule was modified in later years only to conform to the 
increasing detail of budget segregation. Thus, in 1912, the t.itle, 
"Vehicular Transportation" was added, and it was subdivided 
next year into" Transportation, hire of horses and vehicles with 
drivers" and "Transportation, hire of horses and vehicles without 
drivers." And again modified in 1914, with the addition of 
.. Hire of automobiles." And eo on. 

Voucher control was made more specific by the ruling in 1910 
(the 1911 budget), that .. each payroll of any department, in. 
addition to any other departmental number, shall be numbered 
during the year eerially, beginning with number one, for each 
specific amount, and Buch payroll shall bear a certificate signed 
by a pereon cognisant of the facts, stating that the recapitulat.ioll 
attached thereto is the correct recapitulation for the payroll beer
ing said number." 

And finally, to insure the enforcement of ~ rulea, the clause 
was added in the 1912 budget that .. no payroll shall be paseed 
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by the department of finance, unless incumbents and the rate 
of individual compensation agree with such schedule lines aa 
originally adopted or as hereafter modified by the board of 
estimate and apportionment," and that "wherever an appro
priation under the cIassification of 'supplies and materials' is 
supported by a schedule, such schedule shall be conclusive aa 
to the amount allowed for each function or subdivision, and the 
heads of departments shall submit to the department of finance 
on the first day of each month, or as 800n thereafter as possible, 
a statement showing the amount of supplies and matsrials con
sumed the previous month chargeable against each supporting 
schedule line of the appropriation for 'supplies and materials,' 
which monthly amount, in the aggregate, shall not exceed the 
amount specified in the schedule, unless modified by twelve (12) 
votes of the board of estimate and apportionment." The latter 
ruling was extended in 1914 to cover all classes of expenditure 
other than personal service; and in 1915 was made still more 
strict as follows: 

.. Raoloorl, That wherever an • tion UDder the eIaaoifieation 
of 'Suppliee,' 'Purchase of Equip:""V!~at.erials,' 'Cootraet or Opeo 
Order Servi ... • 'Contingencies' or 'Fixed Chargee and Cootributiona' iI 
oupporled by ... hedule all espenditureo apiDot """b appropriation obaIl 
be made in aooordanee with """b aehedule and no YOU.her obaIl be pa...t 
by the ])epartment of F'inanee for • IWD ~ the lUJIOUIIt abown in 
said ocbedule, ~ when ouch aehedule obaIJ lia ... '- cbaDpd by 
twelve (12) _ of the Board of Estimate and Apportionmeot." 

This provision, of course, was omitted in the 1917 budget with the 
abolition of schedules in "other than personal service." 

Tim OtrrcOIlB OJ' DBn:LoPllBl'lT OJ' TIIB NEW YOBK: CrrY 
BUDGB'l' 

As a result of this course of development of the New York City 
budget, an instrument has been secured which estab1ishe8 a 
fairly effective central control over departments in regard to 

• the employment of the personnel and the purchase of materials. 
It has prevented fraud, the practice of placing on the city payroll 
at primary election and holiday times hundreds and thousands 
of unnecessary individuals, who in many cases performed DO 

eervice whatever; the practice of increasing the force or saIaris 
of higher ~tive officers at the expense of repair, field, 
01' other important necessary activities. It has established a 
unifO'l'm basis for audit and voucher control And finally, it has 
proved of immell8e educative value. In the words of a report 
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of the Bureau of Municipa.l Investigation and Statistics:1 "The 
best results of the requirements in the departmental estimate 
forms devised by the Bureau of Municipa.l Investigation and 
Statistics, have been in the educationa.l influence of these forms 
in the departments. The forms have given the department heads 
a much clearer understanding of their own requirements. A 
complete segregation of departmenta.l estimates in descriptive 
classifications, and the requirement of detailed statements 
ooncerning expenditures from the previous budget appropriations, 
and the ana.lysis of the proposed expenditure out of the coming 
budget, have forced the attention of department heads to the 
oonditions in their own departments, with the result that it is 
easy for them to detect· and to put a stop to any increase in 
apPJOpriation not warranted by experience in the past or the 
prospects of the future." 

• Report to the Comptroller, March " 1912. 
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CHAPTER VII 

THE STRUGGLE FOR A "COST DATA" BUDGET 

Critici&m8 of the .Adopted Form of Budget 
Although the development of the form of the budget 11'88 

pretty eonsistently in the direction of the object classification, it 
was not unattended by eonsiderable criticism. There were 
many advocates of the original propoeition laid down by the 
investigator of the health department in 1907. They eontended 
that the funetional basis of classification 11'88 the only proper 
basis. It 11'88 urged \hat eontrol exercised through Iimitatioll8 
on objects purchased or on employment of personnel hampered 
the administration of departments without effecting a genuine 
control over inefficiency and wasteful administration. The 
system of eontrol being established did not eonnect the cost of 
produetion of utilities with the product itself, the work done or 
eervices rendered. In other words, there 11'88 no control over 
performance. The budget merely acted 88 a preventive of 
fraud and graft in purchasing relations. 

"Budget control, to he effective," oaid Mr. R. M. ~ in • letter 
dated June 14, 1907, "must relate each eredit to the opeciJie J>UlPOR to he 
IICCOIIlplisbed or thing to he done, and 80 folJow funetiooalliDea. . • • 
As DO department is theoretieaIly OOIIBtituted for the oole I""'P* of 
paying aaIaries, for DO other ......... than to provide ..= moo_ to 

!!::.I:i:r~ .... ::, ~ ~ .... paid, it is "';"trof: ~~ 
D&tiveIy, 88 all departmenta .... ~ ~ aeeomp~bment of 
eertain opeciJie eods, the budf;et ~t;;,r' obouId rerognise ooJy .... h eM. 
without regard to the composite e/ementa of oaJariea, aupplieo, equipment, 
etc., .... hich .... poreIy matten of ~ """wJ &bruugb the 
medium of a:peaae accounta." 

The knowledge that the fire department wants to spend 
118,500 on materials, 121,925 on IJUpplies, etc., in no way a1Jorda 

• a basis for judging the eervices that the fire department will give 
to the city. Yat, how is it possible to determine upon • policy 
regarding IJUpport for the fire department or any other depan
ment without some such guidance? To determine upon the 
advisability of granting funda, it is necessary to request more 
proof than the mere statement of how much money will be 
wanted for the various classes of objecte. It is necessary as • 
basis for judging to know the work to be done, the eerviee to be 
rendered. 
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Similarly, the object form of classification of eKpenditures 
affords no light on the question of efficiency in administration. 
Even granting that a purchase is made "above board," that 
true value is received for the money spent, what evidence is 
there that the goods are to be properly utilized or that they are 
needed at all? There is absolutely nothing in the New York 
City budget to indicate that the hospital, for which 800 additional 
beds were purchased, had a total capacity of only 800 beds and 
therefore could not need so many. The budget does not provide 
II by segregation, by titles of appropriations, by terme and 
conditions, and by schedules for the control of tax levy appro
priations, so that they will be expended economically for the 
necessary purpose of the appropriation." I The budget does 
not give any information regarding, for instance, the cost of 
feeding patients in different hospitals, such as to show that in 
one II the cost is 45 cents per capita, whereas in another caring 
lor ~acalllhe aGlIIIl das, oj patients, the price is only 19 cents per 
day."· 

The basis for the judgment of questions of policies and of 
questions of efficiency must be the cost of rendering particular 
aervices or the cost of work to be done. In short, the critics 
rightly complained that the mrlsting system "hampered admin
istrative action on the one hand, while it failed to control where 
control is most needed." 

The "Coal Data" Budge' ScheIIIIl 
An accounting system, such &8 would be necessary to serve 

&8 a basis for budget control over policies and work done, had 
already been developed prior to 1910 in the bureaus of highways 
and sewers under President Cromwell of the borough of Richmond, 
and later in the bureau of stree~ cleaning, when this bureau be
came separate from the bureau of highways. On March 9, 1910, 
therefore, President Cromwell, who was much in~ted in ~e 
budget movement, wrote ~e following letter to the board of 
estimate and apportionment: 

Bcwm op EBTnuftl AND APPOIIftCllllm>ft", 
277 Broadway. 

New York C;". 
Dua Sma: 

.IIan:l II, 11110. 

I boB Ie ..u Ie the _lioD of the Baud of Estimate aad Apponioa
men~ • _tier of poIiey _......me .ppropria ..... aad budae~ es\imatea 

lA"-", Amen .... A...temy of Political aad Soeial sa... ... 1911i, _ 250. 
1,,-", Amen .... Aeademy of PoIitical ... d Socia.I sa... ... 1915, _ 2S5. 

U3 



which I believe to be of fwulamental importance 0. tbe adminiotratioD 
of City bUBin_. As a .....wt of my oboervationo it ... l11li that tbe 
~dency; of .tbe segregated budget lB altogether too negative in effect, 
~UDply limIting expenditureo, not l'romot.utg efficiency. It eertainJy 
18 rather abeurd to expect economy 10 expenditureo wben economy and 
effictellcy me&DlI practically the oame thing. The real queetinn ill: 
"Wnat reBUltedo we produce?" not. "What do weexpend7" 

I therefore would BUggeR that appropriationo hereafter be conaidered 
and authoriJed upon the following baoea: 

A. Lump own or departmental appropriationo ahalI be allowed when 
founded upon unit coet data and work requirement.. 

B. In any department or office where 8Uch coet data .. available oeveraI 
aalary grad ... for the same cluo of work ahalI he establiobed by the Board 
of Ee?mate and Apportionment 10 that the bead of a department or office 
IDAT mcrease or decrease wagee within ouch specified limit.o, boeing oueh 
actlnn upon predetermined standards of work and efficiency reeonIo. 

C. Each head of a department or office in wbich fundamental coet 
data are availahle .baIl have direct reoponaibility in the expenditure of 
appropriation .. the .....wt. attained, ... hown by coet reeonIo, bowever, 
being checked by lOme independent authority, ouch .. the Commit
aionent "f Acoounts or the Department of Finance. 

Should appropriationo he granted upon the f~ princip .... the 
modem metboda of advanced planning, atandardizatlDD of duties, prompt 
rewards and puniBbment of emplorce for reau/ta acoomplli!bed, coet 
moording, coet c~ and ....wting economy 0. the expenditure of 
appropriations will obtain. The bead of " department or office, inotead 
of requcetiDg Wger appropriati ..... will deoiJe to __ tor efficiency 
with limited expenditure&. Emp~ will be directly interceted 0. 
oecuring eeonomy, as there wagce will depend uJl<!D the efficiency of the 
depari.ziteot or bureau in which they work. I!aIary qucetiona will he 
automatically adjuated wben standardo of work are fixed and iI.J'I'OIDpt 
decreases as weIlaa 0._ 0. aalary depend entiJely UJlOD the eIbciency 
of the individual, beads of department. or ofIiceo will have power to 
aeeure JeSUIts and employea will haft lOme o.eentive to better their :-ntiun.when The~ .::, ... :t',,~ =: :.~.=:.~ a; 
.C'br an inde!>eDden1 authority. Wagce will he paid far .. ork per
formed instead of hours of labor, and every iDcIucemcm will he offered 
to economioe in the purcbaae of auppliea, payment. for repairo to plaIR and all other ~ whieh tend to 10 ___ of "ork. 

Inotead of the S,repreIIIi"" metboda brougb\ about OIl --of the eegrepted afIirIDAti .... ~ ~ure "ould ..ulf; 
when work acoomp . inotead of boors of labor. formed the mAiD 
basis 0. the appropriatioD of fonda 0. the pa)'IDl!llt ;;t __ and in the reouItint! __ of "ork peri""*-

As _ of the bureauo in my office ~ "ork coet --. esteDdintI 
_ a period of years, I "ould ask the BoenI of Estimate and AJ'P""tioDmom to authorize a _ of thio .,- for proYiding __ in 
the 1Ioroagb of Riehmoad. For the _ of aoeuring " t.ir trial of 
thio ....-lure. I beg to request the ..,..",.,..uoa of the Commiotttionmo 
of Ac:oount. and the Depanment of Ymance, to the ...a that ~ 

=U::~:::r r:..... arr:::: ~ 1911 haled upon prn;o.. 
Few the _ of ennsidoring the paEibIo eff"", of ouch " method and 

cIet.emIiniDi!t the feaoibility thond for the "bole C'tty, it ....... to me 
deItirabIe to _ at """" on the ~. and to initiate thia 
.,- in the __ of ~ cetima&eo for the -.me 
year, it iII-",. to establioh the .. and desailo of the '-for 
aubmiaoioa to the _ in time fur ample cIioeuIBiaa.. I tI>oftlooe -' 

the~:~ be ~ to ___ wid! ~ 
Pnooidom of the lIcJraaP of BmmaoDd ia ........miDg .. to ad ~ 
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em the..m.hility ODd Ceuibility of beaiDgall mainteaan",,_priaDoaa 
upon work .... cia\&. 

~ ,......" GIDo_ Caoonrau., 
PnraidaoI oJ 1M &ruoo,L 

The plan briefly WIllI to have the appropriatioDB for each 
depanmen\ made in lump Bums. Theee Sl1DI8, however, were to 
be based upon a definite program of work to be done by the 
depanmen\ during the ensuing year. The program WIllI to be 
mt.ed in \erma of quantity of work of defined kinds, and the 
COB\ estimat.ed from uni\ coe\s for the same kind of work done in 
previo\18 yeare.' To insure the ful.611ment of the program, periodic 
reporis were to be required from the department heads, mting 
the progrees of the work. The central controlling agency WIllI 

also to employ a st.sff or llDminers ror field inspection. To m~ 
unexpected emergencies, departmen\ heads were to have the 
power to modify their program to an amoun\ not exceeding 10 
per cen\ ror a given quarter for a specific item of work. 

To prove the practicability of the new form, the estimates 
ror the three burea\18 were submitt.ed for the year 1911 in the rorm 
propoeed (See page 418 of Supplemen\, City Record, Thursday, 
October 6, 1910). The principle underlying this propoeed form 
of budget, in the words of one of i\s advocates 

a __ pIateo pro~. 11m ... DOt primuiI;y Cor the paytDOllt of ooIariee 
_ the JMII" ..... of .. p· ..... clt, but n.u- Cor the "_p1ish_\ of _; that &his work, __ • in1lOh. _eli_ Cor --' 

..-.; ...... pptiea, etc.. out of the fwtdo .. pro-.ided, ... d tbM, tIiorefore, 
the budf:oet mua\ be made to show the '1l111Dtitioo of work to be poriormocl 
....alated with the money to be _t m i", per(oom..,ce; \bat the quaDtitioo of _ .. ..-;lied mua\ _, the ... tieipated __ of the 
_unity ODd \bat the relatioa bot __ ODd upmditu...mWl& be 
baRd _ .tabIiobod otaDdardo of pori_ .... 

"n.. pr<l!II-.:I form may be ~ cIeocribed .. a ~ ill whidl 
there io aut.llon-l Cor each ~t lump .... appropriaboDa to _ 
all -,-.Ii- iDourftd in the poriarmuce of doIiDi....,. ~bed 
_~tioa of work. TIle bucI&-M proper would be _peniod ODd 
.. pported by oebeduloe. n- oebeduJeo would be in the Datu... of aD 
eaplanatioa of the bucifIOt. ODd &0 ... cIt would pro1'ido a ...... pIete, com-
prebeDai .... ODd ~caI ~ ... tbceio 01. .... aIlo ............. ~ four quuIaIy 

:::-~~ ofY~od&:::t;a~':i"&J. ~ ~~ 
ODd ~ :.r:ti oily's utilitioL In additioa they would _ .. a 

_ -.IanI beaio Cor -.puiooD with ..t.oq ..... , poriormu .... N 

• Mr. AdamooD's ""'_, (A ..... Americ:aa Aeadem.,. of Political &lid SoeiaI !leieacle, No_. 1915, _ 253) \bat "the......bod __ 
bud«et .. DOt attaI.. .... """' da .. but .-,... ODd appIioa the _ of &his ,.. .. &mac the __ Cor the ..... thiDp _ ,..r.n is DOt aD ... tireIy 
...... pIe'" __ a of the..... UDaDaI.Ywd """' da1a was DO ~ of the 
Ricluaobd oehema. 0wiII«'" ~ lad< of oufIicioa' data, ODd perhap. 
&0 mio&aba ill de.tiDitioa, ecc., it is true that the..,- as it is worked _ was 
inadequate, but it io unfair ... 8OddIo the platt itaeIf with the obe&acIoo &lid 
ebar&ooaaiItp of i", appIica&ioa. 

11& 
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The nature of the control to be gercised under this scheme 
would be corrective rather than anticipatory. Instead of pre
scribing definitely the expenditures of the departmenta, each 
department head was to be given freedom to exercise independent 
control over his department, but subject to check by the central 
controlling agency. In short, each bureau chief would become a 
contractor. He would undertake a specific piece of work at an 
estimated cost and would be held responsible for ita accomplish
ment. 

The advantages claimed by advocates of the scheme are 
several: 

I-It is only by direct comparison of service rendered with 
the cost of rendering it that it is poesible to determine 
upon a policy. Under the proposed scheme the work 
program would enable such comparison. 

2-The requirement of a work program as a basis for re
quests or funds, forces the department heads to prepare 
careful plans. One prime requisite of success is plan
ning in anticipation of work. The work program under 
this scheme is an 9pre88 requirement to plan work in 
advance of undertaking it and thns tends directly to 
compel efficiency. 

3-The centering of responsibility npon the department head 
for the management of his department would be still 
another great incentive toward efficiency. Incom
petence would be more quickly revealed and competence 
would receive ita reward. Hitherto the policy of 
department administratives has been to spend to the 
limit of appropriations without any attempt to return 
an equivalent of service. By making the department 
head wholly responsible, and by relating 9penditUJal 
to service rendered, the tendency would be to reduce 
9peDditures 80 far as consistent with adequate service. 

4-The opportunity given to department heads to reward 
their employes for good service and to punish or dis
charge incompetent employes, would also establish a 
strong esprit de corps in the working force. 

5--In 80 fu as governmental structure is related to func
tions, classification on the basis of functions would 
quickly show any encroachment of one department 
on the field of another. The highway department 
might be cleaning gutters, for instance, and a depart-
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ment of street cleaning doing the same work. This 
would immediately be exposed in the work program. 
Thus the proper division of duties between depart
ments, bureaus, etc., would be brought out clearly as 
never before. Similarly, for some kinde of work, 
highest effioiency may be attained by keeping each 
borough distinct. In others, this would mean simply 
the duplication of organization. With the help of 
BUPPOrting data given in work programs it would be 
possible to find out which system was beet for each 
particular line of work. 

&-Finally, illegal practices would be easily detected. Such 
an attempt as that of President Ahearn could not p&88 
undiscovered. Mr. Ahearn had been able to request and 
receive between two hundred and five hundred thousand 
dollars for asphalt pavement, but had spent Ieee than 
120,000 for that purpose, the balance being diverted 
to labor RangB on stone blook pavements. So also 
the practioe of hiring employes for political purposes, 
and graft in contraot and purchasing relations would 
be prevented. 

I'll. Adoptiota of Ihe "Cos, Data BudgeC" for Three Bureau Under 
Ihe ~ of Ihe BOf'Ot.IIJII of Richmond 

On Ootober 30, 1912, Mr. Cromwell again wrote to the board of 
estimate and apportionment. The secretary of the board of 
estimate and apportionment presented a communication to the 
board from the president of the borough of Richmond, submitting 
a pamphlet with suggestions on efficiency and economy in relation 
to budget methode, and also two resolutions:' 

.. (a) Tha' \be budp' oommittee be requOllted IiO report (or autborU.
tion by \be Bo.nI, lump sum approprialioaa IiO ofIicen and dep&no 
....... ta which a ....... puy their deparlmeotal ootimata (or 1913, wi\h 
adequata atatiasti .. abo,"", unit quantiu. or work doae and _ 

"(b)~orJ...anL.w aball eatablioh a b-. aom~ or oompeten,' 
and upori..,oed, adequately paid uperta, who. _t duty aball 
be IiO etudy, \brougbout tboi year, \be at\ual work or oaeb offi .. 
and de __ t: IiO ...... _111 wi\h ofIi_ and de __ ta in 
oocuring __ eflicieDoy and _: at Iou$ quarterly IiO aodi' 
\be aooounta or work dooe, and IiO report aucb ....Jta IiO \be Board 
(or ita inrormalioo and suidan .... 

This was referred to the budget committee consisting of the 
comptroller, the president of the borough of Manhattan, and the 

'Mila .... board or IBIimaIll and~" 0aI;0Ia a, 1912, _ '«I2S. 
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president of the Board of Aldermen. The committee suggested 
that the president of the borough of Richmond should 8ubmit 
estimates covering the three bureaus of his office for the year 
1913, set up in actual form on a cost data basis. This suggestion 
the borough president complied with on October 28, addressing 
a1etter to the board of estimate and apportionment:' 

"Gent1emen: 
.. Following the suggestion of the Bud~ Committee, I heg to p.--n' 

herewith for your information and attentIon appropriations oovering time 
bureaus of my office for 1913, which appropriatJolUII have cauaed to he "'" 
up in actual form on a ooat data basis . 

.. Attached thereto will be found 8\Ipporting achedulee or work pro
gr&nImes, Iiat of positiOlUl and gradee to he establiahed and I'eIIOlutlOlUl 
governing Ute adDtinistration of tbe appropriatiolUl and acheduleo 10 "'" 
up. 

"The totals of theM apPrOpriatiolUl ara identical with the amOUDtl .. 
ncommended by the Budget Committee in the Tentative Budget. 

"Without attempting to discuaI herein the advantagM of a ooat data 
budget which were briefly outlined in my oommunication to tbe Board 
under date 01 O~ 3, 1912 (Calendar, October 10, 1912), 1 would re
spectfully request yourearnest oonaideration of the advisability of grantinJ 
theM appropriatiolUl in the above form in order that a eonclwrive expen
mental _ of the merit of lOeb. plan may be conducted in tbe Borougb 01 
Ricbmoad during 1913. 

Y OU!II respectfully, 
GEOIUD ClIo ........... 

PraiJmt of I1w BfIf'_h of Ridrmqnd," 

The propoea.l naturally met with very great opposition. 
However, the board of estimate and apportionmen' eventually 
decided to try the experiment. On October 31, 1912: 

The Deputy and AeIin& ComptzoIJer pMIOII1ed tbe following: 
W ...... AlI A req.- bao t-made by Ute Pn!aident 01 Ute Boroash 01 

Ricbmood t\,;;t funda for Ute division of highwayo, __ cleaning and 
BOWen of that Borough he appropriated in lump 811m on ... hat is ~ 
... a ooat data buie; and 

Wm""'..... It is claimed that great.... efficiency of noolt .... he 0b
tained in theM divisions if DO restrietiona in tbe form of oaIary eebeduIeo 
are im~ upon appropriatioDo granted fur theM ptII'JJ0808; and 

WBIUIE.&S, A de6Wte- program 01 ... ork bao t- aubmitted by tbe 
Borough President for tbe divisions in ~n, ... hicb it is propoooOd to 
ad ...... tbrood> monthly IUId quarl«Jy repono. and by inopecUOD by 
_ta of Ute Boud 01 Eetimate and ApportioDmeIIt; and 

W BIlBE..... It is ~ to establiob a division of efficiency in Ute 
Board of Estimate-ana Apportionment in the year 1913 ... hich wiD be 
equipped to make ouch inopecUOD; t.berdore, he it 

lleoohJed. That this Board, for the purpoE 01 ~ """* 
funda to the Borough President, .. ~ without the ~ 
emplo1"'! in """"'"' of aD other appropriationo 01 the Bud&et. and .. 111& 
fortb m the Budget for 1913; and be it fvtber 

&ooltJetl, That this .",...,.;ment doea DOt bind the Board to • -
tinuation of the oo-ealled ooat data oyatem of ~ and that 
this Board hereby emphaticaDy noafIirma i.ta helief ill the efIicacy ~ the 
form of aegepted ~ ....... emoloYed m preventms ... ute or -
of fonda, and in the eontinulUlee 01 the ..-t form until the pro.,.-l 

_ cboa&e abaD have amply demcmsInted that it doea actually...,...., greater 

• Mimttoa, board of fIttimate and _Iioammt, 19l2, _ 1i029. 
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o'aonomy in administration, and in no reapeet opens the way to extrava
gance or to the uee of funda for purpoeee not specifically eteted in the 
eetimate and not .pecifioa~ afc~roved hy this Board. 

r:=a~~Tt~J! or~ tbeo~:u~o~~d Acting Com troller the 
President of the Board or Aldermen and ~e Pl'8IIidente of the ~oroUg'h.,; of 
Manhattan, Brooklyn, The Bronx, Queens, and Richmond -16.' 

On December nineteenth, the board, on the motion of the 
president of the board of aldermen, empowered the budget com
mittee to proceed with the organization of the proposed bureau 
of efficiency and to report to the board a general plan for organiza
tion at the meeting of January 9, 1913. The report was BUb

eequently made and came before the board on January twenty
third,' but was laid over to the neKt meeting and to the next, for 
IIiK successive times. 0n March 13, 1913, the board finaJIy 
established the efficiency and budget advisory staff: I 

The following resolution was olfered: 
RoaoIved, That the Board of estimate and apportionment hereby 

approveo and adc:r,to the report of the Budget Committee of this Board. 
presented under ate of March 5) 1913....!!> respect of the functions ana 
organ;.ation of the propoeed Division of """ciency in the Board of eatimate 
and apportionment· and he it further 

Ruolt>ed, That the Budget Committee of this Board be and hereby 
Ie directeQ to prepare a list of penIOnI to be employed in the division 
under the juriadiction of this Board, and, in eo far .. possible, that it 
obtain a transfer of men now in the city employ to the eaid division; 
and he it further 

RoaoIwd, That the Budget Committee be and hereby is authorised 
to tab ouch ltepe .. in ita judgment may be n""""""'Y to obtain com
petentemployel for the work of the division and that it be and hereby is 
authorised to arrange the emp~ent of ouch perea .... provided ouch 
:::'J'~~J:ll no' become .. tift until approm by this Board; 

BoaoIoed, That the Bud(l8t Committeo be and hereby is authorised to 
make suitable arrangementa for ouch office quartan, equipment, eta., 
.. may be nquired for the uao of the eaid division. 

The following July, Mr. Welton was appointed as chief of the 
efficiency bureau and by the middle of August the entire staff 
was organiaed and the work began. The efficiency and budgetary 
advieory staff had two functions, inspectionai and advisory. 
It was required to observe the operations conducted by the three, 
Richmond bureaus to _ tha~ they complied with the established 
program and i~ was to assist the three bureaUB in instaJling 
accounts, time card systems, the compilation of records, the 
working out of definitions, and specifications, etc., which would 
be necessary for the success of the propoeed budget scheme. 
In the words of the plan laid out by the budget committee: 

-as;;Minu~boardofestimateandap~t,0eL31,19l2,_S791. 
lSee Appendiz •• D I', 

'Ninules, boardof __ "'and~t,M""'111,191l1,oaI.NQ. 11. 
..... 197 •• 
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m'~n~bmit two major divisions of work for the proposed Efficiency 

"l--{)bservation of work performed under the ........ Ued coot data 
budget, B8 provided for certain departmenw in the Borough of RichmoDd 
for the!,ear 1913 . 
. "Un er this plan it is propooed that the Board of Estimate and Appor

t,onment.hall exercise oontrol over the expenditure of these approprialJoD8 
~ the extent of requiring that the work performed UDder tbem conforms WIth the piau submitted by the Borough l'resident, and authorized in the 
Budget. To this end it i. proposed that the Efficiency Division report 
to the Board at regular intervals of not I ... than once every three moot .... 
the quantiti .. of work performed in the several divisions for which coot 
date appropriations have been made, the unit coots thereof, and the 
d~gree to . which the reaulw accomplished conform with the program 
laid down m the Budget for 1913. 

"In addition to the foregoing, we suggest that for the year 11113 the 
eflicien~ division devote its attentiOD: 

"2-To studying and suggestin!! met~ for improving the efficiency 
of work performed in the several borougb8 of the city in: (a) Care and 
maintenance of highway systems; (b) care and maintenance of .... ers; 
(c) care and maintenance of public buildings and ofIi .... ; to studying 
and makinl! recommendations respecting efficiency of work performed in 
the (a) Mamteoaoce of parks throughout the city, eopeciaJIr in respect 
of the employment of labor (!llDI!B; (b) oonstructioo and mamtenance of 
docks and other waterfront llDprovemeoW; (c) maintenance of OlIisting 
water supply systems; (d) cJeaning of _, oollection and removaJ of 
garbage and other _BBte materiaL 

"It is proposed that the foregoing studiee relate particularly to the 
actual field work performed in respect of the variowo fUDctions enumerated, 
and cover snch matte... 88 the supervision and orgaoizatioo of labor =r... ,::.th'::':~'::l. labor gangs, and equipment and materiaI8 

.. In aD of these studies we recommend that the Eflicien Divisioa . ve 
iw attention primarily to the efficiency of methods of ... :t employ~ by 
labor foroes in contradistinction to the administratiw orgaoioatioa of the 

~:.. "= that the division make ouch other studiee and 
reporte as may he directed by the Board of EeUmate and Apportjoameot." 

In a letter to President Cromwell, dated August 19, 1913, Mr. 
Welton states that he is ready to start the preliminary investiga.
tion and asks for credentials for the esaminenl. 

The I n8I4llatUm of the N etD Sylllem 

The detailed description of the task of the efficiency IItalf 
'during the beginning of ita operations would be a treatise in iteelf 
and would belong to the field of aeeonnting and engineering rather 
than to pnblie finance. 

U was fonnd that whereas the bnreaus had been keeping II coet 
data" for a number of yeat'8, these data were far from aeeurate. 
The organization and management of the bureaus aI&o wonld 
need to be modified for the 8UCCe811ful application of the new 
bndget system. The preliminary work of the 1Italf, therefore, 
consisted in the improvement of the aeeonnting system and of the 
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organization and procedure within the offices, rather than the 
mere application of the new principle of budget control to offices 
already prepared to receive it. 

Some idea of the magnitUde of this preliminary work can be 
obtained from a brief outline based on Mr. Welton's report of 
November 17, 1914. 

Definitiona.~In the first place, II to permit of proper adminis
trative control, the work performance was subdivided into certain 
elementary and narrowly dilJerentiated classes which at once 
defined the character and extent of this work, and furnished 
an easy means of identification for purposes of record and ready 
reference." 

This analysis required accurate definition of not only the 
elemental operations, but also of the objects to be treated. 
II Cleaning gutters," for instance, involved not only the dilJeren
tiation of sweeping, loading and hauling, but also a elear-out 
definition of what a gutter ~ where, in the case of a street 
macadami.ed from curb to curb, the street paving ends and the 
gutter begins. 

Field Surwy.~A survey was made of all streets under the 
jurisdiction of the bureaus showing: 

I-Dimensions of areas 
2-Character of abutting property 
3-Existence or non-existence of certain specia1 features as 

a-water mains 
b--i!treet lights 
Il-iISwers 
d-tltreet railways 
_the grade of street 

4-Amount of traffic-ligh\, medium, heavy or very heavy 
&-Condition of pavement 
6-Legai status 

Cod Doto:-From such records as uisted in the bureaus, from 
general engineering practice and the experience of other boroughs, 
preliminary east data were developed. The determination of 
the prime unit cost involved .. a study of the most effective 
organiaation of a gang, for the particular class of work, and its 
aost per day; the equipment required by that gang, the cost per 
day, and its mechancial capahilities; the eorts of material used, 
the purchase price, burden charges which can be direcUy allocated 
to each (such as charged for transportatioa' and handling) and 
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the total quantity of each required per unit of work; and the out
put per gang day for that particular kind of work." 

In addition to ascertaining the" prime unit cost," or the coat 
of operations as such, the "expense burden"-the cost of the 
overhead organization, the permanent plant and equipment
was estimated and distributed over the individual classes of 
operation. 

The Work Program and the SlItdem of &pori and /W;ord.~ 
From the information collected and the definitions and specifica
tions established, a program of work to be done was prepared and 
the cost determined to serve as a basis for the budget requesi. 
To keep check of the actual accomplishment of the work and ita 
conformity to the program and in order to distribute the work 
properly from day to day, an elaborate system of recorda 11'&8 

planned. Colored cards with code numbers to be used in the 
Hollerith machine were used, blue cards for one type of record, 
green for another, yellow, and white. There were special forms 
for weekly reporte, special forms for daily reports, and 80 on. 

Field Audit.~And finally the work actually being carried on 
was inspected by staff examiners. 

Failure of the Scheme 

The experiment met with obstacles and reverses from the 
outset. On January 1, 1914, President McCormack was elected 
in place of President Cromwell. The new borough president was 
little interested in the budget reform movement. Although at 
fust not directly oppoeed to it, he did not back up the experiment 
with the weight of his authority. 

Five months later the undertaking received a second blow 
when the efficiency and budget advisory staff was transferred 
from the board of estimate and apportionment to the COIDJDiII
sioner of acconnts. By this move the staff lost the weight of 
authority of the board of estimate and apportionment. The 

• plan had originally contemplated making the reports of the 
efficiency staff serve as a check upon the quarterly reports of the 
borough president. By having the staff report to the COIDJDiII
sioner of accounts, however, this part of the scheme was c0m

pletely nullified. However, members of the staff, enthuaiaatie 
and confident of the urgency and value of their work, decided to 
continue the undertaking. 

They were immediately met by new hindrances. " An obetru4)o 
t.ioniat attitude," writes an esaminer in a report dated November 
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19, 1914, "baa been plainly lIB8umed all along by certain of the 
subordinates against the efforts of the efficiency staff to introduce 
a eystem of work control and method of cost keeping." EVeD 

before this there was little co-operation between bureau officia1s 
and examiners. 

The bureau chiefs complained that they were caught between 
two firee. Both systems of budget control were being applied 
at the same time. The comptroller compelled the submission 
of the estimates in accordance with his forms, which controlled 
appropriations by objects of expenditure and specified the number 
of men to be employed. The efficiency staff attempted to control 
by function or work done. Whatever elasticity properly be
longed to one eystem of control was eliminated by the other. 

Moreover, the field inspection, especially by an outside agency, 
was thoroughly disliked. This is clearly indicated in a letter 
from President McCormack himself to City Chamberlain Henry 
Brum-e, January 27th, 1915: 

"Dear Mr. Bru6n!l-
Aolmowlodgiq your letter of 19th iDot. ~ the coDtinuanee 

of Mr. Welton' •• taII on tho phyaiool audit work in thio borough, would 
.. y thot 1 dooiro to conduot tho aot.iviti .. of the throo buroouo <_t 
cIeaninc. .. won and highwoyo) of thio ofliee operat.ing under the coot 
dota budget dirootJy through my own emplo,... Howevor, I will ba 
pleal!ocl to how ODO,or~bIy two,of Mr. Welton'oot.all NDdor"hot.evor 
uoietan .. may ba IIOOOIIIOrl' to thooo emplo,.. _tJy ap{'Ointed by me 
for the purpooo of I"tt.ing thooo moo otarted and flUlliliarioiq them with 
thio oIa.Io of work. 1 am .tWied thot batter -nlAl .... ba obtained in 
thio way than we hod 1aot yoor, through tho dupliootioD of ouponioion of 
tho work in tho IieId by tho ofIioienoy and odvioory ot.aIl .. 

YOIIft oin"""i'Sia-ll C. I. McColllUCL'" 

Tha\ \his interference should have been resented may be easily 
undemood from the irregularities disclosed in the examiner's 
repone. A few instances will suffice. 

Wallo ", U-. Wort:--JOD...,. 11, 1915: Work Order No.. 
5290-" RepIaoina bridge wubod from Meadow Brook into Cnek. 
Thio bridP is at tho end of Wa ..... SVwt, which is ..... _ lID tho map 
.. otoPI'inl! at tho bnook. Thio bridp Ieodo to a oalt meado" aDd, acoorcI
inti to tho rooidonto of thio -uon, is uood only by a wrJ ro" podoolrianll. 
in 1I\1IDIDOr. Euv _ to thio ..-low ia pro'fided at a point about 300 
foot baek hom tho bridge, ~ tho bridp lI..-ry. Thio work 
thoroforo is of doubtful ~ty.' 

February e, 1915: "Gaol!; ~ __ aDd ice hom diBII 1"-" 
101_ Rood at aDd -. 0-.. T...- Thio is a IIIIIburb.D IocaIioD
"'" mueh tnfIi...........t tho work is 01 wrJ doubtful ~ty." 
I~ JI'-',....." ... ...,. 11, 1915: "F_ GraDt, _ 

fwndhom tho __ ""-" to tho t.u.... 01 high_yo, _ euriod 
:::: l::;.~ ~ to any work aDd _, - 01 doe time oittinc 

"o..._eloaDiqopon drain lID pri""IAIproperty at C"'- A __ 
.... Caroline SUftt, tho material .... f....- bard. Thio wort, if ~ 
to ba doIIe a\ all, obouId ba doIIe ....... tho mat.eriaI is _ &-. .. 

123 



laDuary 18, 1915: "GaDg erecting new guard raiho on Mariling A ..... u •• 
"",Wring the digging of poet ho1ee through 2 and 21 feet of frosen I!J'OWld 
mould he done when th.!root ia out of the ground. Work ia not urgent.'1 

February 2
0

1915: "Tbe pll8t week there have been fifteen (15) f~ 
on the peyro ; previously only nine (9). Then! ia not enough im-""'$ 
work at preeent to jll8tify the .... of 80 many foremen. 

"Much of $be work iaalao UDD~. Forinlltan ... eleaning guUen 
o,! Caatleton Boulevard. This ia a wid. dirt __ practieally level. 
WIth raved guttera; very littl. traffic. Filling rota in macadam road 
WIth slone. This work ia unwiae at thia time .. the mat.erial will not 
hond m with tbe reot of $be road." 

February 6.1915: "Two oewer gaDP working for __ eleaning bmeau 

=~~':.:!t~~r.:~=.'~ough teamo to keep the men buay. 
February 20. 1915: "Approach to CheIMa Avenue bri~ being built 

up with 1 aDd t inch sIon. to maximum depth of 8 to 10 mchea; rolled 
dry with ligbt hono roller with $be ....wt that $be pevement ia unbonded, 
~ucing B rough and .... aurf .... .:,:_ already forming ruta in it. 

Sprin~:3:~~t:J!~ller.':n-wadded; ehould have been 
"The tendency ia increasing to split gaDP into two or more ....t.iona 

,,!orking at widely eeperated locatio"", ....wting in lack of proper IU""";
Slon of men. For inlItan ... part of Blauth·. gaDg .. orking at Freeh Kin. 
and AnnaDdaIe Roads with reot of _ ..- three miIeo .... y OIl NeIaon 
Avenue." 

April 10. 1915: "Richmond Turnpike. from BoIl'. Head to Unioa 
A venue. This ia bituminous _ted road full of • pot ho .... of van.... 
oiaea. Tbeee ho1ee .... ere filled up five or !liz ...... ks ago with t inch .
and aen!eIlinp$amped dry. This material baa DOW been entiJely ~ 
up by $be traffic, exposing the ho1ee in the ........ condition .. prniously. 
The work done ....... therefore, entiJely....ted. This repair obouid haft 
been made with tar binder." 
J~:-January 18, 1915: "Work under this S- (8- of 

Sewefto) baa eonoiated ~ cI deaning open drains on priYate property; 
legality doubtful." 

March 6, 1915: "Belair Road from Tompkins Avenue to Dead End 
West, regndin!! with eindero, ehaping up oidewaIk _ and forming 
gutten. This 18 • priYate dirt road, baa __ been -""<I by the oity 
and work thereon is therefore iIlegaI." 

March 20. 1915: "Gofi A_lie rmmiog to Dead End, ...-faciDg with 
oyster ehello bauJed from beach _ one mile .... y ... 

"Quinlan Avenue, work cI ourfaein« witb eiDden..........t from poiD$ 
.. hem __ work ...... IIIIBpeDded in Febn!"IY; eiDden being obIAined 
from __ niIroad ...... pany, deInerecI at QuinIaD A_ iD flat .... .' • 
..,;~~ Avenue, eoutb ..... cI Tompkins A_ .maeinI with 

"All cI the obcmo nuued are dirt _; obcmo work ~ the type 
cI pa_t and is therefore iIlegaI. .. 

April 3, 1915: "Surfaeing the following prioaU __ with eiDden: 
Short dead and -' _ rmmiog eoutb from CliDtoa A_ .... 

block ..... cI CeoIB Street 
Beach Stnoet, Man-'. Harber 
CoIumIRm Avenue, rmmiog "'" cI Beoeb Street 
CIi!ton A_ .... Rooebank, ..... cI Tompkins A-." 
April 10, 1915: U CIeaaing guUl!n OD FiedIs- Avenue IeadiDg ""'. at 

RiehmoncI Turnpike .* TompkinniJle. This is • ,.m.a., _ .nil 
pndicUIy DO traffie. Work is ..-y even if it is JegaI." 

April 19. 1915: "~wingo OIl the following dirt _ (DoDpa 
HilIs)-

Davia A_ 
Vihit&ker PIaee 

!~= haft _1opIIy t- .-pt.ed by the City, aIthGa&fo 
the Bure.u cI High ... ,.. baa dcae work OD ~ in prniouo yan." 
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April 26, 1915: "AUaDIio Awn .... Doupn Billa, Tumpikius. Thia 
_ bell __ boom IoplQ- _tod by $ha my." 

The difficulties resulting from this hostility on the JII'R of 
bureau officials appear in the eu.miner's reports from time W 
time. In a report writWD July IS, 1914, complaint was made 
that owing w the reluctance and Jack of interest on the JII'R 
of the bureau most of the work of taking inventories fell upon the 
efficiency staff. 

"Inspector Dennys (11/19/14) forbade the foremen whose 
work he was supervising w furnish the efficiency staff eu.miners 
any informatiou whatever." Tbe superintendent reetified this 
the nest day, w be sure, but on January 18, 1915, we read 
another report "Bureau of sewers and bureau of highways, on 
the orders of the borough president, have ceased w make out 
efficiency staff copies of work orders, and also ordered the em
ployee of th_ depanments not w give the efficiency staff any 
information either writWD or verbal and w deny the staff access 
w the reports." 

It was impossible w obtain any assistance from the borough 
president who was ill at that time. Not until the following July 
or August was his permission finally given w use the data needed. 

Memo, J ... .....,. 25: "Mr. Bailey, $ha ... periDteDdeIl" baa reqUMted 
thM I iii"" up my deot, oIaimiD& thM i\ ia 11-*1 by $ha employeo 01 \be 
bweau 01 bigln.aya." 

Letter to Mr. MoCormaeIt, February 18: "N-ty........uJf 01 \be Iin& 
quarter .... eIapeocI and DO ocbeduIe .... boom fonruded by $ha bweau 

~m:.,'1:~~oom~':=::~~of.um.te, 
Shortly after this, President McCormack died, and President 

Van Name aucoeeded him. Immediatel;y, the suggestion was 
made by Aleu.nder Brough, the deputy enaet.ing compUoller, 
and H. H. Curran, acting president of the board of aldermen, 
that the Richmond uperiment be discontinued on the grounds 
that .. possibilities of salary in~ in the cost data budget, 
constitute a very unfair diserimiDation against employee in other 
deparUnents whers there are DO such possibilities." It had 
indeed been found in practice that salary inc:reasea could easily' 
be granted, but that it was an ent.ire1y dilferent matter w reduce 
them. This was especially objectionable since no control could 
be ezerciaed until the end of the year. 

Mr. Adamson wrote that "for four years an experimental cost 
data budget has been made for the Borough of Richmond. This 
budget has proved a failure and ill w be abandoned ned year at 
the request of the borough president." As it stands, this is a rather 
misIt>ading statement of the case. Mr. Adamson's sugmioo ia 
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that the experiment failed through inherent shortcomings of the 
proposed form of budget itself. However, other reaaons may be 
found for ite failure. 

(1) In the first place, the board of estimate and apportion
ment had never taken any degree of interest in the experiment or 
felt ite responsibility towards the enforcement of the rules. It 
entirely disregarded the quarterly reporte on the progress of the 
work, in spite of obvious diserepancies between these and the 
original programs. 

(2) The departmente themselves were hostile and naturally 
disliked the interferences of the efficiency staiJ. 

(3) The task of introducing the new system was necessarily 
slow and arduous. Immediate resulte were consequently far 
below eJqJectations. The system of records was difficult and 
complex. The reporte were consequently badly delayed and 
inadequaf.e--1lO belated as to fail of their purpose of aiJording 
control over expenditures. Moreover, the work of the efficiency 
men was adversely criticized in regard to bases of measurement, 
the unite for unit coets, ete. 

(4) And by the time the efficiency sta1J had gotten fairly 
under way, a process which in all pioneering work is necessarily 
slow, it was stripped of all power to enforce its recommendations. 
The authority which it had poeseseed at first, as subordinate to 
the board of estimate and apportionment, was destroyed when 
the sta1J was transferred to the commissioner of accounts' office, 
which itself is subordinate to the mayor only. 

Where the sta1J did receive adequate support the eJqJeriment 
appeared to be successful. Mr. Fetherston, head of the bureau 
of street cleaning, was a warm advocate of the new budget system. 
It is noteworthy that by 1915 the weekly reporte of the examiners 
almost invariably returned for the bureau of street cleaning" no 
irregularities noted." Also, in his quarterly report (June. 10, 
1914) President McCormack states that &8 a result of the work 
"of the efficiency sta1J the following reduction was made in force 
of bureau of sewers: 
LaboIenaud _ ....... 
Fo_ 
Drmn 
IDopectora 
CJerb aud oIeDcJt!raphon 

ToW 

from 47 toO 
from 7 to2 
from 8 to4 
from 3 to2 
from 2to I 
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It was found that appropriations had been made hitherto for 
work not aotually carried out. The alleged experience of several 
preceding years, shown by official record in the bureau of sewers, 
called for an expenditure of $14,225. Actual experience under the 
cost data system reduced the amount to $7,628-cut the custom
ary appropriation almost in half. 

In short, the scheme was initiated with reluctance and forced . 
upon hostile departmente j the staff concerned with its introduo
tion was peorly supported by the central controlling authorities j 
and before the preliminary pioneer work was fairly completed, 
the entire experiment was quietly snuffed out. It is not poBBible, 
therefore, to judge the true succees or failure of the Richmond 
cost data experiment. The leeson to be derived from the failure 
of the Riohmond scheme is not necessarily that the cost data 
budget plan is in itself impraoticable, but that it requirse a 
difterent and more highly developed system of accounting and 
better departmental organilation than at present exists. 



PART IV 

COMMENTS AND CRITICISMS 

CHAPTER I 

CRITICISM BY DEPARTMENT HEADS 

No eystem of budget control can be without its critics. Some 
of these are idealists, perfectionists, to whom any plan is objec
tionable that has to be warped to fit the imperfections and con
tradictions of actual conditions. Others are men with pet theo
ries, which they desire to see put into practice. Still others are 
men with vested interests, who see their own welfare bound up 
with one system or another. 

Although the New York City budget is no exception to the 
general rule, we shall confine ourselves to the criticisms of the 
persons who are most immediately interested: the department 
heads, the central authorities, the board of aldermen, and the 
general publio. 

COfIlplaima of D8pM/meftt Heads 
The chief interest of the department head naturallyrests in free

dom.in the administration of his department. He is impatient 
of any limitations on this freedom. If it is necessary that he 
should be restrained in the amount of money he spends for the 
work of his department, he believes that at least he should be left 
free to ues that money as he eees fit, not as some outsider pre
eeribes. The outsider cannot have the grasp of the particular 
problema of the department or eympatby with its undertakings. 
To be controlled in the administration of his department, is to 
reduce the department head to the position of a chief clerk. 

In order to obtain sufficient freedom of action under the present • 
eystem of budget control, many department heads are forced to 
adopt loose practices, "When I am hampered by any petty teeh
nicality, I just hurdle over it," said one official very frankly. But 
restrictions that encoUl'8ge open violation cannot be wise.. 

Too rigid central supervision frequently makes for utrava
galice, in 80 far as it drives the departmental authority to ask for 
the muimum appropriation possible in order to have "room to 
tum around in," and enCOUl'8ge8 him to spend all he can, even 
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where he knows such expenditure is not necessary, in order to 
have a precedent for tjle next year. If he fails to spend the totaI 
appropriation granted him and neve~less manages to get along 
without serious difficulty, tae next year'. appropriation will 
surely be pruned down by just 80 much and his "elbow room" be 
restricted to that extent. The department head who wants to 
manage his own department under the existing ayftem sees it as 
his·in~rest to ask for even more than he can hope to get, to spend 
all he does get, and where limitations do press upon him to·" hur
dle" .them if he can. 

Removal of responsibility and spreading it over a number of 
agencies, destroys the stimulus to efficiency and laxity and extrav
agance are often the results. To obtain true economy and effi
ciency of management, it is urged, the official must be given 
responsibility. Locate the entire responsibility upon him and 
he will rise to meet it, or, if inefficient, he will be promptly ousted 
by public pressure. 

Evidence oj I nelaaticitll under 1M Pruent 81181em 
Evidence of rigid restraints under the present system is Dot 

lacking. As we have seen in Part III, Chapter III, money cannot 
be spent by department heads for purposes other than those for 
which it was appropriated without the consent of the board of 
estimate and apportionment. This consent is requested for
mally, the transfer voted upon by the board according to due 
process and the comptroller duly notified of the action taken. 
Each action is recorded in the minutes of the board of estimate 
and apportionment. Quarterly reports are also made by the 
oomptroller to the board of estimate and apportionment IIIIID

mariBng the transfers. During 1916, $780,717 was transferred
$351,772 from 1915 appropriation accounts to 1916 accounts, 
and $428,945 from one 1916 appropriation account to another.' 

In one department alone 97 modificatiODll were requested in
yolving a total of $6,155, an average of S63 eaeh. With amaIl 
surplU1lell, in say, thirty separate accounts, amounting in total to 
several thousand dollan! perhaps, it would require thirty transfers 
and the conaequent delay entailed in the investigation of the pr0-

priety of the transfers to apply this money to any considerable 
underlaking. 

'Minute!, board of eotimat.e ODd ~C 28, 1916, Cal. No. n. 
p.2203; July 7:1,1916, Cal. No. 188, p. 4612; 8, 1916, Cal. No.U8, 
p. 81G; FeiJruwy U, 1917, Cal. lio. 62. 
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Emergencies and deficiencies in appropriations' are met not 
only by transfers of surplus fundS from oJ;her accounts, but also 
by the issuance of "speciljl revenue bonds," that is, temporary 
loans to be met by the next year'&taxes. During 1916 a total of 
110,047,153 worth of sPecial revenue bonds were issued to the 
departments.' . 

• 
Recommendationa That HaVe Been Offered 

Various suggestions have been offered with a view to giving 
departments greater freedom in administrative action: • 

(1) Greater "leeway" can be obtained without changing the 
preeent terms and conditions simply by cutting out the detailed 
segregation. The finer the segregation, the more likelihood that ' 
slight variations in one direction or another will necessitate trans
fers from one schedule to another. Under the 1untJHl1Ull form of 
appropriation, increased demands on one side may be met by 
economy in other directions without involving formal proceed
ings by the board of estimate and apportionment. 

A movement has been actually made in this direction in the 
1917 budget. As we have seen, most appropriations for supplies, 
materials and equipment are granted under subdivisions carried 
oniyto the first instead of to the second or third place as previously. 

(2) Another suggestion offered is to appropriate in detail &8 

hitherto, but to allow freedom to transfer from one appropriation 
to another to an extent of perhaps 10 per cent of the appropri
ation from which the transfer is to be made. Changes in excess 
of 10 per cent would have to be passed upon by the boaJ:d of esti
mate and apportionment. This scheme would afford sufficient 
elasticity for legitimate administrative purposes, but would leave 
the reins of control still in the hands of the central authorities. 
Such a plan formed part of the Richmond cost data scheme aI
ready described in Part III, Chapter VIII. 

(3) A third plan that has been advanced from time to time, is to 
establish a surplus fund for emergencies, that is, a fund in excess 
of the actual appropriation, which could be tapped to meet ~ 
foreseen exigencies. But this scheme has hardly been considered 
seriously, since the difficulty of ascertaining exactly what would 
constitute an "emergency" is obviously insurmountable. The 
aurplus fund would be exhausted too quickly and shortly would 
eome to be regarded as part of the regular appropriatiOD. 
"""'iMin-. bcJudolootimale aDd apporti_" April 28, 1918,c.lNo. 72, 
p.2:!03; July 71,1918, Cal. No. 188, P. "W; DecemborS.191a,c.l No. us. 
P. 8143; ~ 15, 1917. c.l No. U. 

10 131 



CHAPTER II 

ARGUMENT OF THE CENTRAL AUTHORITIES 

Diametrically opposed to the attitude of the department heada, 
is that of the central authorities. Their argument consists, on 
the one hand, in a denial of the objections cited above, and on the 
other, in the advocacy of an entirely different theory of govern
mental organization. 

The contention that any appreciable inelasticity exists under 
the present system is flatly denied. "It takes only a few days, 
less than a week," they say, "to get an application for a transfer 
'through,' and if the ease requires immediate action, the depart
ment head can take the responsibility and get the transfer ap
proved afterward. Statistics on the number or amount of traM
fera, and so on, do not prove anything regarding the real eIa.sticity 
of the system. They are merely indicative of limitations of 
human foresight; nothing more. Few department heads com
plain, and these object chiefly because of the check put upon the 
highly idealistic schemes which they are anxiO\l8 to try out." 
The danger of such idealistic schemes, the central authoritre. be
lieve, is an argument in favor of a system of centralized super
vision. Department heads are too apt to be ideaIiste, they flAY, 
unfettered by considerations of actual conditions. . 
. Moreover, advocates of this departmental f~m-deceD

tralizatio&-neglect one very important factor. They 1IIlJIPIe
ment their pIan by prompt removal for inefficiency or mismanage
ment. In actual practice this would be weD-nigh impoesible. n 
has been found use1ess to expect removal of departmeni officials 
except on the most extreme charges, such 88 fraud, bribery, etc. 
Appointments are determined by politics. Political coIlllidera
tions are too powerful a factor to be overridden by eonsiderationll 
of mere inefficiency in management. 

As for the objection that clOl!e 8Ilpervision stimulatee padding 
of estimates and extravagance in expenditure, the core for theae 
evils lies in the direction of improved accounting practice, the de
velopment of accurate ecst aecounts, field audit, etc. n
evils, too, are o1faet by the aceumulatiOD of "aceruaIa." AD 
money appropriated but not expended is returned to the "general 
fund for the reductiOD of tuation." In. report dated June 6, 
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1916. concerning transfers of llDencumgere<i balances of appro
priations to and from the general fund. it appears that in 1908. 
before the adoption of the .. schedule plan" (See page 107). only 
$314.760.77 of encumbered balanllell in appropriation accounill 
for aalaries and wagee were available for transfer to the general 
fIlDd. while since then an annual average amoUDting to over one 
and one-quarter million has been available: 

1908.. .........................•.. • 314,760.77 
1909.............................. 1.081.784.34 
1910.............................. 1.958.730.67 
1911. . . . . . . . . . • . . . . . . . . . . . . • . . . . . . 1.282.361.34 
1912.............................. 1._.082.44 
1913.............................. 1920.798.41 
1914. . ............................ 1.402.517 .39 
1915.............................. 192O.188.9i 

In articles published in the Ruord aftd GuUk and republished 
in Mt7NJClPAL RBsLulCB. Dr. Frederick A. Cleveland shows the 
reaulill of economy in municipal expenditures since the intr0-
duction of effective centralised control. Without following 
through the analysis. it will be sufficient merely to reproduce the 
following tables (Mt7NJClPAL RBsLulCB No. 81. page 30): 

~ ... caNT 01' Dfcaa.a IN 8UDGBT APPIIOPIII.&.'I"IQ1i18 lOB DSPAJI'I'IIBlft'.I.L 
~ U ~'I'IONt ~ftOK .&MD lIADft"IDI.&Kca 

1903-1908 (inclw!iw) •• __ ..... ual in..-..................... 6.114 
·1909-1914 (incl ... w) •• __ ..... ualin_ ..................... 4.74 
1914-1917 (incl"'ft) •• __ ..... ual in_. . . . . . . . . . . . . . . . . . . . . 1.23 

&JnnJAL un ... CSM'I' a. IlifCIl&.IoU or Bt7DOft ~'ft0lfa ..,. o.PAB-
lImIT... ~ OF ADMlNJII'I'II,OOX, 0PaaAft0ll dB IlADl"l'DUKCS 

1908 
1904 •...................•. 5.74 1911..... ..... ............ .1i1 
1905...................... 4.66 1912...................... 8.38 
1_...................... 6.01 1913...................... 4.34 
1907. ..................... 8.46 1914...................... 4.13 
1908 •...........•......... 8.27 1915 ....•............•... -.15 
1909...................... 1i.90 1916 ...................... -1.24 
1910 .........•..•.•.•.•... 6.35 11117 ..•.......•........... 8.62 

The central authorities advocate centraliation 118 opposed to 
decentraliation. Centralisation. they contend. makes for effi
ciency on the one hand. and for reaponsivems and _ponsibility 
on the other. It enables uniformity of policy and co-ordination 
of action withou' which there can be no efficiency. The placing 
of responsibility upon departmen' heads ditf_ responsibility 
for action. It has been urged tha, by decentraliation depan.men' heads ani made all the more _ponsible for the administm
tion of their particular d~.nill but in answer i' may be said 
tha, the departmen' head is .00\ in the public eye.. Few people 
bow the names of deparbnen' ~ Everyoae bows of 
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the mayor, and, as a body, the board of estimate and apportion
ment and without the influence of public opinion, responsibility 
and responsiveness are inoperative. 

The aim of the central authorities is to develop a distinct line 
and staff organization. The board of estimate and apportion
ment should perform the functions of a staff, it should outline and 
control policies. The department heads would belong to the 
"line." They would be managers, wh~ duty it would be to 
carry out the policies. The budget would be of the nature, there
fore, of a policy-determining instrument. 
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CHAPTER III 

CRlTICISM BY BOARD OF ALDERMEN 

The board of aldermen views with increasing jealously and con
oern the steady growth in the control exercised by the board of 
estimate and apportionment. It contends that the true func
tions of the board of estimate and apportionment and thoee of 
the board of aldermen are co-ordinate, that the board of estimate 
and apportionment is acquiring an eJrtra-Iegal authority, which 
was never intended by the framers of the charter. Their inten
tion, it is urged, was to have the board of estimate and apportion
ment prepare the budget, and the board of aldermen grant the 
funds. The executive side of government, the spending officials, 
&bould request funds, while the aldermen &bould hold the purse 
atrings. Such a system would be in imitation of that which was 
historically developed in England during the struggle for power 
between the monarch and the people. 

This idea seems to have been in the mind of the finance com
mittee of the board of aldermen in 1906, when it stated in ita re
port, "The board of aldermen is the direct representative of the 
people of the city, with the duty to carefully inquire on the behalf 
of the people into the propriety and reasonableness of the allow
ances of the amounts of the people's money proposed to be made. .. 
The implication being that the board of estimate and apportion
ment is not the direct representative of the people with the duty 
of looking after their interests. 

The problem of what the charter framers intended, however, is 
a difficult one. The limitation of the power of the aldermen to 
the reduction of appropriations only and the shortness of the 
period allowed for investigation, do not suggest equal importance 
of functions. Were not th_limitations, it may be asked, rather 
intended to prevent a mere duplication of work on the part of the 
board of aldermen! 

In 1915, indeed, the finance committee of the board of alder-
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men itself,' recognizing the duplication of work I of the two boards, 
Buggeeted a new theory. "The committee believee it to be the 
design of the city's charter that the board of eetimate and appor
tionment should make the budget, and that the opportunity for 
Bubtraction that is offered to the board of aldermen is not in
tended for exhaustive consideration of each budget item, but 
primarily to give the latter board a chance to correct obvious mis
takee and to disagree with matters of municipal pclicY as reflected 
in the budget appropriation ... 

Mayor Mitchel warmly approved this view of the matter. "It 
seems to me," he said' "that this is a very fair statement of the 
proper function of the board of aldermen in connection with the 
annual budget," and forthwith vetoed all the recommendatiollll 
of the board. For it is very doubtful whether there is the Blight
eat pcssibility of any "obvious miBtakee.. ereeping into the 
budget as passed by the board of eetimate and appcrtionment,and 
especially doubtful whether the finance committee in the ahort 
time at its dispceaJ and inadequate facilitiee for inveetigation 
could discover errors committed by the board of estimate and 
appcrtionment with its four monthe' investigation by sport 
euminers, subcommittee and main committee. And on the 
other hand, it is probable that as regards "matters of municipal 
policY" the board of estimate and appcrtionment is as anxious to 
please the public as the board of aldermen.' 



CBlTICIBIi BY ALDBBIIBN 

"In our vi .... howe_. IOmething more ehould be done. Our thought 
is that the only way that we willevar get an eftective hudget procedure in 
the City of N'ew York is to fl'"OIJide" __ ",lIorobg /he aIi_ """". 
"'"""" promptilllo 11Ill boon! of aldmraon ......... GlIIIlltI are aubmiUod, which 
uoder the law 80 it .tude would be Septamber 10th. Clearly diatinguiah
ing the 'd.partm.ntaleatimataB' from th. 'budget' (reoogniaing th. budget 
80 a pl8ll of financing which takea into aocount on tho one sid. tho needa of 
the d.partm.nta, and on the other sid. the meana of raising funde). th. 
board of eatimata whoae dut~ it is to prepare a budget oculd then nave 
forty daya, even under th. bill ae amended by you, within which to get 
ready luch a plan. Such a procedure would of ocuroe make it n • .........,. 
for the electad _tivea carefully to review th. departmental eatimatae 
and be ready for preoenting them, with all of th. evidenoe Da........,.,. to 
make good th.ir requeata, before Septamber 10th. 

"Thuo while the board of aldermen 80 an ind.pendent revi.wing body is 
intarrogating the heade of d.partmenta and diacuaaing the variOUB detaila 
of tho oervioe 8Ild ita needa, th. board of eatimate and apportionment oculd 
be thinking about next year'1 financing. It oould evolve a definite plan 
which could be formally oubmittad ae a budget with lupporting finanoo 
billo ... indi ... tad under the proviaiODl of th. act ae it ltude or ae amended 
by tho FoI.y bill. 

"Such a chango in prooodure ... is hero indi ... tad would involve DO atrua
ture.I readjuatment whatever. Th. membero of the board of eatimate and 
apportionment DOW have a right to sit with th. board of aldermen and to 
participate in their diacuoaion. Tru .. thio is a thing that they have n.ver 
aone and never will do under the preeentprooodure. Nor would the 
amendment ... now propoeed in Benata Bill No. 367 bring about ouch a 
..... 11. 

"Tbe 10-'""<1 further am.ndment which we are indi ... ting: in the .... 
draft, copy of which is attached, would put the electad """""Uvea of the 
~~y in ouch .. position thet th.y would of n""";ly and in eelf defenoe ....... 
fUlly review the eatimateo of their oubordinateo and would be ready to 
preoent them for criticiem by the board of aldermen ... an independenl rep
reoentative body before September 10th. In other worde, tbe e1eetad 
executivea would utili .. th ... variouo .talf faciliti .. for going into the _ 
timateo prepared by opending 08ioore before they would be required to otand 
up before the board of aldermen and publicly defend their propooala in tbe 
faoo of any oppoaition that mighl develop there. What now _ on be
_ September 10th and November 1st, therefore, would ha ... tabu. 
plaoo before tha eatimateo were oubmiltad. 10 far ... the exeeuti_ them
oelvea were oonoaroed; and between September 10th and November lot 
there eould be a ,.( bearing in a regular~ eonolitutad public forum of the 
... ...rnment-that ia, a bearing in which the adminiotnlion would be put 
OIl trial before the board of aldermen ... a eourt of in'luiry. 

"PIooviaion thuo haYing '- made for taking mdenoo, the board of 
... limate and apportionment would be free to consider a plan of financing 
for the nen yaar, which plan eouId fall in under the rule indioated by s....;; 
tor Foley'. propoeed &meDdmen...-.tbat ie to eay: 

" 'On or before the _th dIt.y of October ouch board ahaIl _ f~ 
publio diaoUlllliOD a printed _tali ... budge&. On or before the _~ 
dI\Y of October ouch board ohall pre_ and file with illl ~. th8 
buC!get propoeod for ~ which may _ thereof_ be increaoed m ~ 
item or contain any ""w._ bul any item may be d--t or eliminated 
~ ao:.:..of ouch board ~ 0ct0ber_1ioth and the ... of ito final 

!!ifben No_ber lot eouId be the du for oubmitting the budAM to the 
board of aIdennen, .... t _'" The board of aidermeD eouId u- tab 
liP thioapproprialion bill togetbtrwith thefinanooplan bilIo. forcliocuooKa 
and appron.i or diappnrnl. AD the eatima .... would then haft '- die
~ of ahor full e>pporWDity had '-l!i- ror aD oppnai_ to _ 
.toeif publie\y in cIieouooion of e~ i_ before No_ber 18\. The board 
of a1denoen ... an~" _1aIi ... ~ ~ eouId 
tben .... te illl thougIi' and energieo to a orUioe.l 00DIicI0IUi0D of the 
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fiDan .... of the """""'t .... d BUcceeding ye&r8t it could tbWl roeu.o its atten-
tion on the whole fiDan ... J>IOIIlll'I'! .. ilion, lim having oonoidered the 
questions of general policy mvolved in the hudaet ot.atement or ~ 
that W88 /aid before it. 88 • meaoa of opening t.lie cliacuBon, foDowed by 
the finance bills. "I 

1 The auhatan ... of the amendment to the Foley bill W88 """""ted by 8eaator 
Foley .... d introduced later in the....,;oo as an amendment to hill origiDal_ 
ore thet became a Ia.... The second Foley biD, howev .... W88 not reported by 
the committee. 
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CHAPTER IV 

CRITICISM BY THE 'PUBLIC 

The public, in proportion to its active interest in municipal 
finances, has been loud in its complaints of the New York city 
budget system. In the first place, the taKpayers' hearings are a 
faroe. They accomplish nothing in respect to public control 
over government expenditure. The government throws the onus 
of this condition of affai!'!! upon the public asserting that the tu
payers at large appear to take no interest in the making of the 
budget. 

In answer, representatives of taxpayers' interests report that 
there is too little publicity attached to budget procedure. It is 
impossible to attend all the various hearings of the subcommittee, 
even though those are open to the public. Indeed, it is difficult 
for an outsider to form judgments even when he does attend. 

The decisions of the subcommittee, moreover, are only recom
mendations. One member of the main committee may overturn 
the decision of the subcommittee; and the decisions of the main 
committee, the vital decisions, are behind closed doors. The 
pUblication of the tentative budget is made too late to enable one 
to study it carefully. It is generally published on the very day 
of the taxpayers' hearing. In 1916, in fact, it had to be brought 
out in throe parts, and even then it presented without discrimina
tion the subcommittee recommendations together with the final 
decisions of the main committee (where it had had time to act).' 

And even if the budget were published earlier 80 \hat there 
would be time for careful perusal, very little would be gained. 
The budget itac1f is ofI'ered, not as an instrument for public con
trol, but as an instrument for accounting control. The form is 
such as to be wholly unsuited for public control. The subsidiary' 

• An _<!ment to the Foley Bill .....,...,..."ded in a ....wtion 01 the boo.nI 
01 oo\imale and apportlomnent (Mardt ~ 1917, Cal No. 127) atlempta &0_ 
\Ilia obj .. tion by the loIlowin& mandatory regulatiODB: 

(1l ' That the boo.nI 01 .. limale and apporUODJDeIlt shall prepare a printed 
IiODtative bu.t by the tenth day 01 Ootobor lor public m...US!IiOlL 

r~) "That the board oI_ale and apportiODJDeDt abalI _ a ........" 
IiODtative budpt by the _\itoth day 01 o.lobor, whicb may DO& tbereafur be 
in .......... iD any item but may be d«' ........ by .. _ 01 the boo.nI 01 OIItiDale 
and apportio....-t ""t_ Ootobor 30th and the dale 01 ita IiDaI adoptioa. .. 

Few full bill, .... _diz E. 
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reports, the budget news bulletins published in an effort to meet 
the demand for greater publicity, are informing in themselves, 
but IIIlSist very little in facilitating public control of budgetary 
appropriations. Moreover, they are published separately and 
sporadically, while for practical purposes, they should be brought 
into jUKtaposition with the proposed appropriations. 

Recommendatiom fur Publie Control 

The essence of democracy is that the people shall control the 
policies of government. The function of the machinery of the 
government is to carry out the policies. Policies relate to .. serv
ices" rendered. For purposes of public control, it is evident that 
budget appropriations should be grouped according to kind of 
"service. " A statement that so much money is to be spent for 
supplies, so much for materials, ete., gives no idea of what is to be 
done with those supplies or materia1s-what the public is to gain 
or lose by such expenditures. Nor again, does a functional cIas
sification subordinate to the object claseification (the so-called 
"functiona1ization" to be found in the New York city budget) 
afford the information desired. The citizens must have the 
budget recast on the bases of the struetural and functional clas
sification to enable them to judge the cost of services rendered by 
their government so that they can voice their opinions regarding 
policies. 

Evidenoe of the foroe of this contention, aside from the \ogie of 
it, may be found throughout the entire course of the budget-mak
ing process. The examiners, in order to ascertain the need for 
the employment of such and such additional stenographers or 
engineers, ete., must invariably ask what work is to be done, what 
service is to be rendered by these additional employes. The one 
question that is repeatedly asked in subcommittee hearings is 
"what do you need the money for?" or "what results will you 
get?"-that is, what servioe will be rendered, what work will be 

• done. The one argument offered in defense of the request for au 
increased appropriation is almost invariably, "I need the money 
to get such and such results," or "to recompense employe. fOY 
such and such services. " The evidenoe bears out the logic of the 
case; control over appropriations must prooeed along 1ines of 
function or produet, not along 1ines of "objects of expendiiuJe." 

The question of detail is auother O1Mter. Detai1 of eluaifiea.
tWn or subdivision depends upon the degree of detail of control 
desired. The general public is not interested at all in cIetaiIed 
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control, but investigators, employed by various institutions con
cerned with publio affairs, are likely to be interested. It appears, 
therefore, that for ordinary purposes of publication, a budget set
ting forth the appropriations for general funotions only would be 
sufficientr-e. budget carried to the extent of segregation of the 
1917 budget under persons.! servioe, but not, as in this budget, 
with the funotiona.l subordinated to the object classification. 
Further, the genera.l publio confines its attention mainly to in
oreases and decreases of appropriation only. Provision might be 
made to bring these ohanges into relief, by bold-faced type, for 
instance. But for the expert investigator, newspaper editor, 
etc., the details should be brought together in one place and 
made ave.ile.ble for inspection. 

Further dete.i\s regarding cost data, we shall not attempt to 
consider here. The subjeot is a highly teohnioa.l science in itself. 

The first and most important recommendation in the interests 
of the publio, therefore, is the establishment of an appropriation 
statement classified on the structura.l and funotions.! bases of 
olassification. This would necessarily involve the reorganization 
of the entire accounting system. Already, however, the thin 
edge of the wedge has been introduced. The eumining bureaus 
are faced in the direction of cost. data ana.lysis. The eaminers 
and engineers all agree that the cost. data scheme of accounting is 
bound to come. 

The iminediate effort should be simply to hasten the movement 
for the introduotion of cost. accounting. The danger of trying to 
estah\ish the new form of budget. without. a well-founded system 
of cost data, would be to build on sand. The echeme must. col
lapee of its own weight.. The sperience of Richmond with the 
ao-called cost data budget., should be a warning to all who would 
attempt. this. 

CoNmI of cAe BvdgeC 

The budget. should contain, in immediate jUIte.position to tIui 
appropriation estimates, compariaons with ezpenditures of other 
;)'1l&1'lI-" opera\i.on accounts II and "consumption acoounb, "-.w 
enable the \u:payer to judge the amount of service he 111&7 hope 
to get for a given Bum. Wherever JIOBIIible, also, some tangible. 
indez of the amount of service might be given, perhaps in the 
nature of an B1tplanatory ten. 

To afford an idea of the I'B8OW'C88 available, Bundry additional 
&.nancial a\atoments are needed-. II balance abaet," in the 1i:rst 
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place, a statement of what the city owns on one side, and of what 
the city owes or its liabilities, on the other; supporting statements 
regarding the current surplus or deficit, information regarding 
the public debt, and so on. 

Some of these figures are published now in the comptroller's 
reports. To include them in the budget, would involve com
paratively little additional labor or expense. 

lU 



CHAPTER V 

CONCLUSIONS 

APPENDICES 

APPENDIX "A" 
Clrarlllr8oc1itm.I6' 

APPROPRIATIONS AND THE BOARD 01' ESTIMATE AND 
APPORTIONMENT 

Bow CoNmTll'l'lIIl; Dll'l'IID8; Tmo AmroAL B'ODQIIlT 
Sao. 226. The mayor, comptroller, president of the hoard of ald.rm .... 

and tho presidenta of the borougha of Manhatten, Brooklyn, the Bronx, 
Queena and Richmond aha.ll oonatituto the hoard of estimato and appor
tionment. Exoopt aa othorwiae opecifioaJly provided, every aet of the 
hoard of eotimato and apportionment aha.ll he by reaolution adopted by • II 
majority of the whole number of votea authorioed by thio aeotion to be _ 
by Mid hoard. The mayor, oomptroller and tho president of tho hoard 
of aldermen aha.ll aoeh be entitled to _ three voteaj the presidento of 
the borougho of Manhattan and Brooklyn aha.ll aoeh be entitled to _ 
two voteaj and tho presidenta of the borougho of the Bronx, Queena and 10 
RiOOmona ahaJI oaOO be entitled to _ one voto. A QUorum of Mid 
hoard aha.ll oonoiat of • sufficient number of tho members thereof to _ 
nino votoo, of whom at 1_ two of the members hereby authorioed to out 
three votea oaoh ahaJI be _t. No meoIution or amendment of any 
meoIution ahaJI be paaoed at tho oame mooting at whiOO it ia originally 1& 
prooonted uDl_ twelve votea aha.ll be out for ita adoption. The lint 
mooting of Mid hoard in overy year aha.ll be oaIled by notioo from tho 
mayor, peroonally oorved upon tho members of said hoard. Subeoquent 
meotingo ahaJI be oaJIed aa tho said hoard aha.ll direct, and at ouch meotingo 
tho mayor ahaJI ~d.. The said hoard aha.ll annnally between tho 20 
lint claY of October and tho lint day of November moot, an;l .... a bvdgC oJ lAo _ oaIimaIed to "" requifood to _ lAo _ oJ ~ 1M 
l'UbIiG '""'- oJ Tile Cu, oJ N ... Yon\, aa oonotituted by thio aet and of 
tho oountieo of Now York, Kinp, Queena and Richmond for tho then nan 
enouing year. Such budget aha.ll be prepared in ... ch detail aa to tho titloo 2& 
of appropriatiooo, tho tormo and oonditi_ not inOOlllliatent with Ia .. , 
under .. liich tho oame may be expendod, the _to sum and tho itoma 
thereof a.llowod to oaoh deparm.en,> bulMu, ofIioo, board ar-. aa 
thosaidhoardof .. t.imatoandapportionmentahaJldoomadviaable. lnorder 
to enable said hoard to make ouch budget, tho ~deDlII of tho 00-.1 80 
borouabe. tho boado of departmenlll, burea .... ofIi-. boudo and oommie
eiona 8ha.ll, not Ialer thaD. [September tenthl. A ....... jinl'lII!Ild to tho 
hoard of eotimato and apportionment an ootimato in writing, henin oa.lIed 
• departmental oot.imalll, of tho amount of expendilule, apecifying in delail 
thoobi_thoroof."",uiredintbeir"""",""vodepu1mODlII,buroaua,oIIi-. 36 board8 and OOIIlDWIIioae, including. __ t of each of tho oa.larieo of 
tbeir oIIi-. ahrka, employee and oubordinalao. Duplicatea of tbooe 
~tal .. timatea and atatemente ahaJI be _t at tho """'" time to 
tho hoard of aldermen. Before &naJly determining UpoD tho bucIAoo& tho 
hoard of ootimate and apportiOllDlODt iba.ll6J: .. ch sulIiciODt time or ~ CO 

, AI in eh!t u t.imo tho otud;r ,... made. Aa.ldod, April 25, 11117, b7 
l'oIey bill. 

• AI &IMDdecI, 11117. 
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.. may be ............,. to allow tbe tuPayerw of oaid city to be b .... d in 
regan! thereto. and tbe aaid boanl .haJI attend at the time or tim .. 10 
appointed for ouch bearing. Mter ouch budget ia made by tbe boanl 01 
eatimate and apportionment. it ahaJl be oubmitted by aaid boanl within 
live days to the boanl 01 aldermen, whereupon a epeciaI meeting of the 46 
boanl 01 aldermen ahaJl be caJled by the mayor to oonaider BIlch budget, 
and the aam •• haJl aimuitaneoU8ly be published in the City Record. The 
oonaiderwtion of ouch hudget by the bOard 01 aldermen ahaJl continue from 
day to day until 6nal action is taken thereon, but ouch oonaiderwtion .haJl 
not continue beyond twenty days. and in the event 01 aaid boanl of alder- IiO 
men taking DO action thereon within BUch period of time, the aaid budget 
ahaJl be deemed to be 6naUy adopted &8 aubmitted by tbe boanl 01 eoti
mate and apportionment. The 60ard 01 aldermen may reduce tbe aaid 
aeveral amounta fixed by the boanl 01 eatimate and apportionment. esoept 
BUch amounta aa are now or may hereafter be fixed by la .... and esoept ouch 66 
amounta aa may be iDaerted by the aaid boanl 01 estimate and apportioa
ment for the payment of atate tasea and payment of in_ and principal 
of the city debt, but the hoard of aldermen may not in_ ouch amount.o 
nor vary the terms and oonditiona thereof. nor iDaert any """ items. 
Such action 01 the boanl 01 aldermen on reducio«. any item or amount 60 
fixed by the hoard 01 eatimate and apportiooment ahaJl be subject to the 
veto pow ... 01 tbe mayor aa elaewhere provided in this act, and unIeaa BUch 
veto IB over-ridden by a three-fourtha vote 01 the boanl 01 aJdermen, the 
item or amonnt aa fixed by the boanl 01 eotimate and apportiOlUlleDt ahaJl 
atand aa pori 01 the budget. Prior to December twenty.6fth in each y.... 66 
the budget, aa 6naUy adopted purauaDt to the proviaiona 01 thia aecIioD, ::n..::=m.: .:.. ~6..or~~~ tb.-:::;:; 
_ therein named. On or before t . y-lirlt in each y_ 
the aaid budget ahaJl be 6Jed in the office 01 the comptroIIor ....t puhliObed 70 
in the City a-d. 
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APPENDIX "B" 

RULES FOR THE GUIDANCE OF THE SUBCOMMITl'EE 

(CaL No. 24) 
May 17, 1916. RuoI""", That the board of eotimata and apportionment hereby approv .. 

the followmg rules or prinoiplea for the information and f!!1idance of the sub
committee of the committee on tu budget and the p ..... dentl of the oeveral 
borougbo and heado of departmento, bureaus, officeo, boardo and oommisaiona 
in the City of New York and tbe oountieo tberein, in the preparation of the 
departmental eatimatee and the tentative budget for the year 1917; 

1. Total appropriationo for pereonal oervice (except &I regardo regular 
periodioal inoreaoeo for large group. to whiob the oity is committed) are to be 
kept within the total pereonal oervice appropriationo, including revenue bonda 
for 1916. 

11. Vacant poaitiono are to be provided for only when there is affirmative 
proof of the need for them. • . 

Ill. Poaitiono deemed unneceeaary by the subcommittee but neceeaary by 
the department heado are to be lilted and the need for them determined by the 
tax budget oommittea. 

1 ........... " C ... potIOGIVm 
IV. Poaitiono where the existing oompenootion is 1_ than the minimum of 

the grade in which they are appraiead under the propceed etandard epecifi .... 
tiona, are to be provided for at the minimum of the proper ~e, wben _ 
queoted by the department head, but no inoreaoea to the mmimum will be 
recommended to the- ma.in OOmmIttee exoept when the IlUbcommittee believes 
ouch in.- to be juetified. In ......... of this character wben 00 requeated 
by the departu;>ent bead are to toke precedence over all otber increaoeo and to 
be made m order of the Ii .. of eaIari .. be~ with theloweat. 

V. In ........... may be made within arade m aoooIdanoe with the "1"!cifi. ... tiono 
where euch in .......... are requeeted "by the departmentl and jueti1ied by tbe 
facti &I preoented to the aommittea. 

o.er- ... C ... ,.......,..". 
VI. The euboommittee on tu budget will reaommend no d_ in oom

~tion unI_ ouch d_ is requeated by the beod of .. department and is 
juot.ilied in the opinion of the euboommittee. 

GtMraI 
VII. Dilferenceo of opinion regarding appraioala or the interpretation of theae 

ru\eo, between the euboommittea and the department beod obaIl, on requeat of 
the department beod, be fonDulated and .. bmitted to the tall budPt oem
mittee. 
-..d be it further 

ReooIwd. That the oeoretary of this board be and is hereby din!oted to Bend 
oopi .. of the forea<>inl ...... ution to the beod of &II departmeote, buret.ua and 
016_ of the city and oounty ... _Ia. 

To the HMdo of Departmeo.: 
At .... _ti .... -.me of the board of ......... and _~" Wd 

.... SoJ*mbor lI7th, the qUOllti .... of ......... periodio ma- in ........ _ 
Ita 
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recommended in the standard apecificatioJUI wsa eonaidered. The boar< 
&«reed to grant a substantial number of increaseo among the low.". paid em 
pfoyee in order to:.rut the recommendatiOJUl of the propoeed standard apecifi 
cations into parti effect in the 1917 budget. 

As B basi. for determining the final appropriation (or thia p~ the budge 
eommittee has decided to uk tbe hcada of departments to prepare lists 0 
employes who would be eligible for in~ under _riet.ive eonditiona .. 
indicated below. The budget eommittee wished to emphasise to the bcada 0 
departments that the conditions are to be regarded sa minimum requiremen~ 
and that they are not under any obligation to recommend all employ .. whA 
would be eligible. 

Co-operiJIw.. 11/ DeparlmenJ H eod8 
The plan (or the coming budget must be regarded as somewhat experimenta 

in eluu8cter. Its succeaa this y ..... and ita future development will depend iI 
large measure on the intelligent eo-operation of admmistrative offioero iI 
preparing and reviewing the departmental aerviee ratinge. 

Prtp6riJIw.. 11/ DeparlmmlDl E/igibk LYI 
The lists should be prepared by eodeo foOowing the order of the original 

budget requests. Opposite eaeh name on the list it .hould be indicated "beth .. 
or Dot the person h&8 already been recommended (or increase in the depart
mental estimate. It is 8U~ that the ca~tal Jetten II R" and II N .R.'J :..u::.r:.!thi:' t.~ ~~~ t persona have been "alreadJ 

It is &lao requested that a aupplementalliat be submitted earrying tbe D&IDI!I 
of employes who have been recommended (or in~ in the Mtimate, but 
would not be eligible onder the propoeed eonditiona. 
Mini"""" COIIIlilioM RqardiJ14 1 __ for Bmplova ... 1M Z- (had. 

Clerical 8ervioe 
Employes in the (ollowing grades: 

Clerk group, Grade 1 ($300 to S54O) 
Grade 2a ($600 to $720) 

B~her group, Grade 1 ($720 to $9(0) 
TelepEioo.. operator group, Grade 1 ($600 to $9(0) 
Twist, group, Grade 1 ($600 to $780) 

_ho' have served one yeu or more at their ~ _lary _ and haT. 
received a departmental rating of "average" in effieieney and pullCtUatity lor 
the lour quartAn of the you ending J ..... 30, 1916. 

Custodial 8erviee 
Employee in the lollowing grades: 

ADimaI keeper group, Grade 1 ($900 to '1,(80) 
Bridge tender grouP. Grade 1 (1860 to S960) 
Caretaker grouP. Grade 1 ($780 to S960) 
Elevator operator group, Grade 1 ($780 to S960) 
Watehman group. Grade 1 (S720 to S840) 
Ticket ehopper group, Grade 1 ($744 to $864) 

-00 have eerved one y_ or _ at their preeent ..w,. _ and have 
reteived a depenmentaI rating 01 "average" in effiQeaey ..... paDCtuality lor 

~o;:r q~oI~,,=: ~ ~~ moaiiooed oboYe, whooe 
eaIary :r.:. than $1,200, who have eerved two y ...... or more at their preeent 
aalary ....... and have _ed ,. ~ rating oI"ahoYe average" in 
effieieney and IJQDduaIity for a& Ieut two quanerw 01 the y_ endint! June 30 
1916; or .. ho have """"" one yeu or more at their -' IIIIigy ra&ea ;.;;;;! 
have reteived ,. ~tal ratiDe 01 "f., aboYe av_" in dlicieoq and 
puuetuaJity r.. at Ieut two quanerw 01 the 1"M endint! June 30, 1916. 

Prof_anal, Sab-proI...oo..aI, lInSigaliou.lllDd EdueatioaaI 8ervi_ 
Emp\oyl!lo em fuU moe whooe eaIary io ... than 11,200, who have served tlIne 

yean ... more at their preeent eaIary rate and ha .... _ed ,. depanmeatal 
mIiD& 01 "average" in effi<ieuq ..... ptIDdUalliy r.. the ,_ quanerw 01 the 
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yO&\' ending June 30. 1916, or who have ..... ed two years or more at their 
present ealary rates and nave received a. departmental rating of U above 
average" in efficiency and punotuality for at le .. t tw.o quartero of the year 
ending Jun. 30 1916. or who have served one year or more at their preoent 
eal:or, rate. an~ have received a dee:,tmental rating of .. far ahove average" 
IlO 19~~~OY and punotuality for at t two quartero of the year ending June 

in the .... or employeB in the non-oompetitive or exempt 01 .... such ae 
DUl'8U in hospitala, for whom DO departmental aervioe records are prepared a 
special certificate of exoellent oervice must he submitted by the department 
head to juotify an incre ... for employ .. who have ..... ed I ... than three years 
at their preeent ealary ratee. 

lnopeotionaI Service 
First grade inspeotors wh ... ealary is I ... than 11.1iOO. who have oarved for 

three years or more .. t their preeont ealary ratee and have received .. d.part,. 
m.ntal rating of "average" in efficiency and punctuality for the four quartero 
of the year .nding June 30. 1916. or who have eorved for two years or more .. t 
their present Balary ratee and have received .. d.partmental rating of .... hov. 
average" in efficienoy and punotuality for .. t least two quartero of the year 
ending June 3D, 1916. or who have ..... ed .. t least one r,ear .. t their p .... nt 
ealary r .. tee ana have received a departmental rating of 'far ahove .. verage" 
in effici.noy and punotuality for at 1_ two quarters of the y.ar ending June 
80. 1916. 

lnatitutionaI Service 
Employea in this earvioe whOBO ealary is I ... than 1660 with maintenance or 

$000 without maintenanoe and who have oerved at 1_ one year or six months, 
aooording to the provioione of the standard specifioatiollll, and whOBO reoordo 
are oonoidered aatiafaotory by tho head of the d.partment. 

Street Cleaning and Unakilled Servioe 
Employeo in this eervioe in the Iahor oIeao (i.e .• employeo below the oompeti

tive oIeao in the civil eervioe oJaaailioation) who have ..... ed .. t 1_ on. year a' 
their preoent ealary ratee and whOBO oervieeo are oonoidered aatiafaotory by the 
head of the departmen'-

Employea in theee eervi .... in the oompetitive oIaaa whOBO oaIarieo are Ioea 
than '1.~ who have eorved three years or more at tJieir preoent aa\ary ratee 
and have received a d.partmental rating of .. average" in efficiency and pun ... 
'uality for the four quarters ending June 30, 19UI, or who have oervad two years 
or more at their present eaIary ratee and have received a departmental rating 
of .. above average" in efficiency and punctuality for at least two quartero of 
the year ondina June So. 1916, or who have eorved one l- at their _, 
"ary ratee ana have received a departmen\al ratilll of ·f ... above a_" 
in efficiency and punctuality for at laaR two quartenI of the year ending June 
So. 1916. 

The increaee of $13 in the oaIariea of aeaiatan' foremen in the - eleaDinc 
department in the 1916 budget, which .... made in order to _ theee em
ployeo to the minimum of the atandard grade aball DOt be eoooidered .. aD 
111_ in makina advanoamenta in the 1917 budge'-

N ..... _Tne above ....... abaIl DOt be 00I>II&nIed eo .. to pennit of an me.
to a rate high .. than the maximum approiaed nlue of the work to be cioDe, .... 
eo .. '" pre ..... , AD in_ to the minunum of the ..... ill wblah the pooiw. 
ia approiaod. 
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APPENDIX "C" 

TERMS AND CONDITIONS-BUDGET 1917 

(Regarding changes in appropriatiolll. etc.) 
Ruol!led. That this. the Budget of the City of New York, 88 herehy made in 
~oe of oeetion 226 of the Greater New York Charter. oball be admiD
~der the following terms and eonditiolll: 

(a) That no tr8.ll8fers .balI he made from appropriations or schedul .. 0( 
"Salari .. Regular Empl<>yes" to any appropriation or schedule other 
than "Salaries Regular Employ .... 

(b) That no tr8.ll8fers .balI he rDade from appropriations or schedules of 
"Salari .. Temporary Employes" to any ~ion or IChedule 
other than "Salaries Temporary Employ .. ' 

(e) That no transfe .... balI he made from appropriations or schedules of 
"Wagee Regular Employes .. to any appropriation or IChedule other 
than "Wagee Regular Employ .... 

(d) That no transfers sbalI he made from appropriations or aehedules of 
"Wages Temporary Employ .... to any ~propriation or ICbeduIe 
other than "Wagee Temporary Employes 

~ded. howeWI'. that in the .... of the appropriation schedu"'- of the 
uniformed force of the Department of Street Cleamng the prohibitiolll OOD
tained in (a). (b!. Cc) and (d) may he wa.ived .. ben authorized by twelve_ 
of the Board of J!A!timate and Apportionment. 

(e) That no transfers .balI he made from or to aJ?F.:opriations clBMi1ied 
88 "Hire of Horses and Vehie"'- with Driv .... • "Hile of Horses and 
Vehicles without Driven" or 14 Hire of AutomobiJea," except to or 

=·~'!!'mr,;::~=~V:"~!.~1t!W:i=.Y~~~~ 
Automobil ..... except .. here the .. ork to be done and paid for from 
the aceount to which the tr8.ll8fer ill made ill a subetitute for work or 
oervioe intended to have been done and paid for from the _ 
from which the tr8.ll8fer is made 

(I) That no transfers sbalI he made from a~ ar schedules 0( 

::~:: = ~'~ to any appropriation or echeduIe other t.baa 

(g) That no transfers sbalI he made from any of the appropriations made 
herein under any clasaifu:ation other than "PersonalllervWe .. to aoy 
appropriation classified as "Personal Service." exoept in cases ... here 
the title of appropriation speci1ieaIIy provides for transfers herein 
foroidden, or in C88O& ... here a~o ... were made under the 
classification of "GeoeraI Repairs," if. upon the written statement 0( 
the Department bead, the 80ard of Estimate and. AppartioDlDeDt 
finds that the repair work .... he done more economieaIJy by depart
mental labor 

(h) That no U'ansfera sbalI he made from any of the appropriaIi.- mads 
herein under any classification ... here the appropriation io made 
under conditiona which prohibit such transfer or ... ben the "PJII:O" 
pria&ion io made for the purchase of some stated article or ..u .... 
or ro. the payment of tu.es, although otherwise the transf ... 1IIisM be 
proper _ the budp resolutions in the budp for 1917. 

~ Seeond-That no change ohaII he made by any boon! or bead of ... offi ... 
bureau or depanmeot in the city or eouDty governments in the schedules of 
"Salaries Regular Employ .... ; "Salaries Tempor1ll'l Employm"; "W_ 
Regular Employes"; "Wagee Temporary Employes"; "F_ and Commio
aiona," herein contained, _pt when aut.horiooii thereto by tweift (12) .. _ 
of the Board of Estimate and Apponi ............ and that no req_ for chaaaIM 
abaIl he COIl!Iidered ~ as follows: 

(a> In the ease of schedules or appropria&iooa of "SaIariN Regular Em
ployee," where the ~ chanp will not inen!aoe the _ 
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expendable in any month to more tban one-twelfth of the total amount 
herein approprialAld for" Salari .. Regular Employes .. 

(b) In the C1U!8 of achedulee or appropriatione of "Wagee Regular Em
ployes II where the proposed change will not increase the amounta 
expendable in any week to more than the pro rata of the number of 
working deye in 8uch week to the total number of working deys 
provided for such schedule line for the wbole year 

(c) That vacancies exiating on January 1, 1917, or occurring thereafter in 
achedul .. supporting appropriatione in tIrla budget for "Salaries 
Regular Employes," or (or IISalaries Temporary Employes," except
ing uniformed foroea of the Departments of Police, Fire, and Street 
Cleanin~, pooitione in the labor claoo and, where emergency condi
tions exuJt in either of the following cases, i.e.: 

Cuotodial foroea in penal and correctionel inotitutione 

r:Uti~=~!~, and 
Pooitione involving the actnel operation of machinery er mechanical 

plants 
ohall be IiUed only after eertifulate by the Committee on Salaries and Grades 
nf the Board of Eotimate and Apporticnment: 

(1) That the poeition is required; 
(2) That the titIe and compeneation fer ouch vacant pooition conform to 

the etandard titI"!: work opeeificatione and compensation grnd .. bed 
by the Board of .... timate and Apportionment where there hae been 
wah fixatioDj or 

(3) In the event of there having been no 8ucb fixation by the Board nf 
Eetimate and Apportionment, thet the titIe and compensation fer 
ouch vacant poeitlon are apparently proper. 

Provided that in the C&808 where an appointment is made pursuant to the 
exceptione hereinbefore oet forth permitting an appointment where emergency 
oonditione 0Bist, in the cU8todial foroee in penal and oorrectionel institution .. 
nureea in hcepita\o, inotitutional helpere, and pooitione involving the actnel 
operation nf machinery er mechanical planta, it ehall cnly be made where it 
ohall be impractioable to obtain a certificate ae herein provided wita wch 
ezpedition ae not to interfere wita the public intereot. 

(el) That appointments to vacant poeitiono, for which otanderd titI .. and 
compensationa have been IixeCI by tIrla board, ohall be made at the 
lowoot rate within the etanderd grnde fer ouch position unI_ tbis 
requirement is speeilically waived by reaclution of the board 

Tbe PJ'I)<edura under tbis _tion is oubject to revision by a majority vote 
af the Board nf Eotimate and Apportionment. 

(e) That no modification nf acy acbedule supporting an appropriation 
fer "Salarioo Regular Emplo_" or" Salarioo Temporary Employoo" 
ill the budttet nf the City nf}\ew Yerk for thevear 1917 "hidi all'ecte 
tbe com_tion nf any poeition in.luded in the budget as pa-t by 
the Board of &tim.te and AppcrtiODlDel1t, ahaU be made except wben 
autboriaed by .-.!ution nf u.. Board nf Eotimate and ApportioD
ment in oonformity with standerd t.itleo. work speci6 .. tiono and com
_tion .,... which may be or have been approved byaaid board. 

The pro<edura under tbis _tion is subject to revision by a majority vote .J. 
"- Board of Eotimate acd Apportionment. 

(I) There ohall be....tiled to the "Fundo for Salary and Wage A ........ 
from &bedul .... upponed Appropriatioao to be Expended ae Plo
.. ~ in the Budll"t Roooluti01l8 a ...... with" ostabliobed in this budpt 
for the Cily of New Y 0I'k and for each nf the live oountiea thoftin, .. 
000Il ao pre.ti<able afteJ: the expiration nf each saluy or __ -m 
tba a...,ruato durint! ouch period of "Salarioo ~ Employeo" 
acd "W_ ~ Employee," bul tbeee....tito ohaU be made 0DIy 
upon the oubmieoioo of reporta ~ by "- CamptroUer to the 
~ .... ~~.l ~I p ........ 1 toaection 237 ol"-
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Transfers from the eredite 00 Bet up ohaIl be made only to the dimio ... of 
government (the city and the respective countiee) from which the ere<iitAI w_ 
originally tr&ll8ferred, and only by the UnanimOU8 vote of all the members of 
the Boaro of Estimate and Apportionment. Subject to theoe condition&, ouc:h 
_em may be made far any tax-budget purpooe. 

Fourt_ 
(a) That the heads of the oeveraI boarda, officea. bureaUl and departmenta 

of the city and oounty governmentAl ohaIl prepare their .... eral pay
roHa for audit by the Department of Finan .. m _dance with the 
items of the aforoeaid schedules, entitled .. Salari .. Regular Employeo"; 
''Sal&riesTemporaryEmployee'';'~agesRegularEmployf'.8'';''W ... 
Temporary Employes"; "Feesand COlllllli!ll!io~" ori~C88e tbeeeiteme 
have been changed by twelve (12) votea of the Boaro of Estimate and 
Apportionment, in aocordanoe with the items of the ""hedules .. 
changed, and IMJ no poyroU ,hall be paA<d by the Department of Pillimu 
unIu& the incumhonU and the rate of indiDid1l4l com~ 6haU...,..,.. 
ceed but ma~ be I<u tJum oudt 6Cheduk Ii,... .. originally adopted or .. 
hereafter modified by the Boaro of Estimate and Apportionment, 
provided the Ieaoer aaIary or wage grade hu been approved purBUaIIt 
to section 66 of the Charter. Upon the iaouaoce of the oertificate 
authorioing the fiUing of vacant pooition&, .. provided in the oeoond 
aection, subdivision (c) of this ....,Iution, the Committee on Salarieo 
and Gradeo of the Board of Estimate and Apportionment .haD sub
mit to the oaid board • modi1ication of the oaIary ""bedule to conform 
to the payroll condition as modified '" the fiUing of ouch vacanciee. 

(b) That each payroll of any department, m addition to an., otber depart
mental nurnt-, ohaIl he numbered durint! the year oeriBIIy, bednning 
with number one for each opeci1ic account, and ouch payroll .haD 
hear a certificate IIigned by & pereon cognizant of the fact, stating that 
the recapitulation attached thereto ;. the correct recapilulabon for 
the payroll bearing oaid number. 

Cc) That on all payroHa apinot .. beduleo enlitled "Salarieo Regular 
Employ .. " and "Wages Regular Employee" there .haD be set 
forth the monthly or weekly pro rata expendituree againot ouch .. bed
uIeo, or in caoe the itemo on ouch ""beduleo have been changed by 
twelve (12) votea of the Boaro of Estimate and Apportionment the 
~b::r or weekly pro rata expeDdituree apinoI. .... h .. beduIeo .. 

Cd) That there shall he IIffiDd to all payrollo • ..nifieate made by the 
pereon ~ .... h payroll to the eIfeet that there ;. • time reoord 
on file m said board, Office, bureau or department, oertified by the 
penon or pereono having _ledge of the facto, .howintI the .har
acta- of oeniee and the euet time of employment of .... b _ 
or .......... , eeept heads of depu1mento, 8nd ~ bure&u and 
~ heads relieved by the head of their deJ>artmen' from the 
dnt of Ireeping ouch reoord on said payrou.. and that the dioIributioD ... z:.:: of the time of ...... penon or _ .. obowa oa...,b 
payrol)o ;. in aceordanoe with ouch time .........t. 

Ce) More adverti8ing for JII'OPC.aIo for ... ork to be performed UDdor 00_ and ebargeabIe to the 1917 bndget, ... here the eoot thooeof io 
estimated to he one thouaDd doIlant ($1,000) or more, the ~ oon_ and opecifieoQono ohaIl be oubmitted Wr --'" to the 
Boaro of Estimate and Apportionmea&. 

o.AIIed ill the 1911 IJvdgd "" ~ of EliIllialJlim& '" & .... ,Ii ........ ill aa- /JJdiI:iakd 
Be it further 
~ That wherewr AD appropriatioD UDdor the eI&ooifi<aIioD of "8u~ 

pIiee," "Purchaoe of Equipment," "Mak!riaIo," "Contnet or Open On!« 
Bernce," "Continp!Dciee" or" Fixed Charpaand Conlributiono" ioou~ 
b,- • ocbednle, all expenditmeo agairB ouch appropri&&ioa ohaIl he made in 
aoeordanoe with ...... ""beduIe....J 110 ...."..,. JiOIl be ,...... by tile ~ 
of '_far" _ .......... tile __ ...... ill...., ..... vIe, neep\ ... boa 
...... oebedule ohaIl have '-~ by _ (12) _ of the s-d of 
:Es&iaa&te aDd AppIII'tiomneal. . 
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~d directly under the supervision 01 the Budget Committee, .. repreoent
mg the Boatd. We are of the opinion it is deairable that the work be UDder 
the immediate supervision 01 the Bud(l,l!t Committee irurtead 01 under the 
Board as a whole, heca_ the resulfB 01 the work 01 this division will naturally 
he reBeoted in the appropriationa recommended by the Bud(l,l!t Committee. 

or the $56,600 provided in the 1913 budget lor the purpooe 01 this division 
$400 is for Office Supplies, and 11,000 for Office Equipment, 1100 for Telephone 
Service, $2,000 lor contin(l,l!ncies, and the balance 01 153,100 for .alary pur
poeeo. The oalary schedul .. established in the Bud(l,l!t are .. follow.: 
2120 Salaries, Regular Employes, Efficieney and Budget Advisory Force: 

Efficieney Engineer, 2 at 16,000.. .................. 112,000.00 

~:~::~ ~==::::::::::::::::::::::::::::::: tl::::l 
Eflicieney Accountant. . . . . . . . ..... . ....... .. ..... 3,000.00 
Aooociate Efficieney Engineer, 2 at 12,700.. . ........ 6,400.00 
Aooociate Eflicieney Examiner, 2 at 11,800. . . . . . . ... 3,600.00 
AlIBOCiate Eflicieney Examiner, 2 at 11,500. . . . . . . . . . 3,000.00 
Clerk. . . ........................................ 1,200.00 
Clerk........................................... 900.00 
Stenographer and Typewriter, 2 at 11,500. . ......... 3,000.00 

2123 Salaries, Temporary Employes: 
Aooociate Eflicieney Engmeer, at 1226 per month. (12 

monthe) .................................... .. 
Aooociate Eflicieney Engineer, at 1126 per month (24 

monthe) ..................................... . 
Computer at 1125 per month (24 monthe) .......... . 
DraftBman at 1125 per month (12 months) ..•....... 
Typewriting Copyist at 175 per month (24 monthe) .. 

$41,100.00 

12,700.00 

3,000.00 
3,000.00 
1,500.00 
1,800.00 

112,000.00 

We recommend that the Budget Committee be autborised to request oucb 
transfers 01 employeo from other poeitiooo, and to make oucb additioDal apt><>im
menfB, as may he """"""'" to organise the EfIicieney Division in compliaDce 
with the above ocbedul ... 

It is ~ 88 far 88 _ole to obtain men of praetical experieore in the 
work contemplated for the division. Should the Budget Committee be author
ized to make appointments it will endea?Or to report to this Board at or before 
its first meeting in April the organization 01 a competent oWl. . .. 

Your committee recommends the adoption 01 the attached ~utiOD _ 
the approval of this Board to the """""mend.tjono ..... taiDed in thio report. 

RespOCtiuJJy, M "'--'.->. W II. A. 1'1n<NmmaAsT, Comptroller; 10mr PuBBOT I'I'CIIEL, ... .......,..., 
Board 01 Aldermen; GSOBGB McAImJry, 1'Ieoident, Borough of ManbattaD, 
Budget Committee. 
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APPIINDl% lI-PllOPOSIID AMIINDMIINTS 

APPENDIX "E" 

PROPOSED AMENDMENT TO CHARTER, SECTION 226 

("The Foley Bill") 
A bill to amend Section 226 of the charter was introduced in the Senate by 

Senator Jam .. A. Foley, on February 6, 1916. (Introduction No. 362, Print 
No. 867.) The amendment consisted of the insertion between the oentenoe 
ending" to the board of aldermen" and the .. ntence beginniog "before Iinally 
determining" (See Appendix" A'\' page 143, line 38) of the following: 

"The bud"",t as propceed for adoption ohall be filed with the oe ..... 
tary of the board of .. timate and apportionment at least ten dayo 
before ita tinal adoption, and a oopythereof delivered to each member 
of oaid board at the aame time. No chanll"O ohall be made in ouch 
bud"",t as proposed, either in the appropriationo oontained therein, or 5 
in the terms and oonditiono thereof, during the oaid ten dayo, except 
that oaid board of oatimate and apportionment may, on the day of.te 
tinaladoption, make reduQtiono in amounta appropriated, or eliminate 
tc=~ationo oontained th"",in, or chan"", the terms and oonditiono 10 

On February 27th, the above was amended by changing" ten dayo" (linea 2 
and 6 above) to "6 dayo." 

Meanwhile, the bill was brought to the attention of the board of eatimate and 
apportionment (New York City) to be approved or diaapproved by them. 
At the au_tion of the mayor, a dilJ"",nt amendment .... propceed by "'0-
lution of the board of .. tim ate and al'portionment (Maroh 2d!., which W&8 
au~uent1y (March 19th) introduced m the Senate by Senator ~oley. This 
amendment changed Soplombor 101/0 (See Appendix" A ", line 31) to Auguat 
1at,1 and aubotituted for the original amendment propooed in the Foley bill 
(in lubatanoe): 

"That the Board of Eetimate and Apportionment ahall prepare a 
printed tentative budl!"t by the tenth day of October for publio diacuseion. 

"That the Board of Eetimate and Apportionment ohall prepare • 
oeoond tentative bud"",t by the twantieth day of October, "hich may not 
tharoafter be inoreaoed in any item but may be decreaoed by action of the 
Board of Eetimate and Al'portionmant, between October 20th and the 
date of ita tinal adoption.' 

The amendment U1'1l<!d by Dr. Cleveland of the Bureau 01 Municipal lie
_h, would elIeot Oban~ and additions to the charter eocQon (226) from 
line 20 (See Appendix .. A ), to line 63: 

"The oaid board oha1l annually between the first day of October and 
the lirat day of November meet, and maka a budl!"t of the amounla 
estimated to be required to Jl&y the coal (expenoea) of oonduct.ing the 
public buoineaa of the City of New York, as oonotituted by thio aet and of 
tho coun\ioa 01 Ne .. York, KiD(!!!, Bronz,. Queena and Richmond for the 
then nextenauing year; """ ... _", /lIe~ _tMiel...:u 
.. a.ailaI>Io Jar -... 1M coal qf -.., pub!ie kA ..... Jor /lie _ 
_ .., _ ... "-'riIHd a/looo: ......... ,.., .."..,...,.., ..... J_ ........ 
_ II .. .... -..ttRU .. ..-abIofr- ........ _ ...... wIoaI_ 
...:u ......... a.ailaI>Io IArotIg/I """""""', AI 1M _ Ii_ ... Moll .. 1M 
cMr '" 1M \Had qf _ ...... a~ .. """'"' /0 /Iw \Had '" 
aIc/enooM ~ '" J- bOlI4 /0 """"" ", .. propoood .. ~ ..... 
- .. ,....,.... ....., ~ aM. propoood _ ................ 
Such .. """","",,,,", __ (budl!"') ohaIl be p~ in such det.ail as 
to the tit1ea of appropriationo, the terms and conditione, _ iDooDsisteDt 
with law, under whioh the __ maY be upended, the ___ aum and 
the itomo thereof a110wed to .... d.~t, bureau, oOi .... board ... 
CODllIli&oion, ao the oaid board of eot.imaIe and 'onmont ohaIl deeao 
ad ..... bIe. 1n order to ena1>Ie oaid board to -= ouch budpl -' 

lThia .... _-tad into Ia .. , Chapter 2S8, La ... 1917, 
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m..w.. thereof (the preaidenta 'of the oeveraI boroughs) lur Ik heade of 
dep&rtmento, bweaus, offi .... boanIa and (COIIIIDisoionero) comm_ 
- /ria jurildittioro .halI, not later than September tentb oend te the 
board of estimate and apportionment an estimate iB writing, herein eaIled 
a departmental estimate. of the .amount of e:xpenditw-e, opecifying in 
detail the obieota. thereof ""Iuired in. their reapectm. departmenta. 
bUJe8l11. offi .... boardo and commiaaiona including a atatement of eacb 
of the aa1ariee 01 their office"" clerks, emPloyee and aubordinatea. Dup(j.. 

• c&tea of tbeee departmental estimatea and atatementa abaU be Bent at the 
aame time to the board of aldermen; _ m ..... 1k deporlmtJfI/aJ utinuJla 
... noI 8Ulmritud on ar bel",. oaid date. Ik _ tldlMlllr appr~ 
1",.1k ........., ..... eMU be ..".....wJ aa Ihe _Iar Ik """;fIg _. 
TI>a _ of aIdcnneIs ,hall u.-u_ ~ to.."..;,w Ihe ~ 
utimoteo and _ m --.of~hole aI V!Iridt lima _lor 
- J1I"'!"'N it ,hall ... Ihe duIJI of Ik ek<I«J _ .. ojfiur .. Mae au-
- ..... I>ftng~. ar of ovda peratma aa _ ... ~ bI/ '!imJ to ... ",..- to ........,. quutiona. np/Gift _ diacuaa Ihe _:-<Jl .. _, 
lima -Iur whiM __ Ik utimoteo of tmlr """ depanmenl Inwmu, 
oJli«, _ ar """""""" eMU ... "'"""" .. p aI a I .... ; and after d_ of aacA ovda~, __ eMU ... comp/ded Ihe tl1IoI_ of Ihe 
__ Iar ovda ~ ""- offiu. board ar """""""" eMU ... 
ImnAghlto " ..,. of Ihe ............ of Ihe board of aldermm _fig m _ 
of~hDk, .. hiM ..,. .hall ... made" _ of publie _. 0.. ur ,,",_ 
Ik IeRIh dq of 0d0b0r.1k board of __ and apport;oro.....t ohall"..",." 
lar publie di«waioII" prinIetJ -.. InM/gd. -0.. or beI-1he _idlt 
dq of Odobor ovda board ohall pnpare and jik tDilIt ilIltD'dor1/. Ik IIvdgoI 
J1'01lOIOIlItn' ad.opIitm whiM _ noI thereafter ... i~ ift "'" ilam ." 
- .... " ..... ilam"., ""r ilam _ ... d<creaI<d '" elimi1IaI<d.., __ 
of ava\ board """- Odobor _idA and Ihe date of ill }iNJl adop/iorI. 
Bef"", finally detennining npon the bu~ the board of eatimate .... 
apportionment .heIl lis .... h aufficient time or _ II may he --.y 
to allow the taxpayera of said city to be heard in reprd thereto. and the 
aaid board aheIl attend at the aame time or _ .., appointed for _b 
bearin,- After ancb ~ is made by the board of eatimate and a_ 
tionment, it aheIl he aubmitted by aaid board within five doya to the board 
of aI<iennm, .. hereupon a opeciaI meeting of the board of ~ aheIl 
be called by the mayor to ........;der .... h bodet. and the aame aheIl oimaJ
taueoU!Ily be pub1iabed in the C· Remnl 'The......adel'atio of ancb 
~ by the board of aIdenaeo ~ eootinne from day to dsy._ u.. 
oieded -... tJr /Jteir lOr doli ... ",-, UDtil finalaeboD. taIooa 
~ but ancb eoaaideratioD aheIl "'" eoDtinne beyond tweaty dayo, 
and in the event of said board of aldenneo lakin@: no _ ~ .. thin 
ancb J8iod of time, the said ~ aheIl he deemed to he 6nalJy adopt.ed 
II ouhmitted by the board of ..unaae and ___ n 
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INTRODUCTION 

The following pages are & conuibutiOli W & history of citiJJ8ll 
bureaus of municipal and govermnent&l research. The prep&1"&
tion of the material for this number was begun in the spring of 
1916, when a letter was sent W the director of each of the follow
ing citizen agencies for research in govermnent throughout the 
United States and Canada, requesting a chapter reviewing the 
history and achievements of his organiAtion: 

The Finance Commission of the City of Boston, established 

1907 
The Bureau of Municipal Researeh of Phlladelphia,1909 
The Bureau of Municipal Researeh of Cinciuuati, 1909 
The Bureau of Public Efficieney, Chicago, 1910 
The Westchester County (N. Y.) Researeh Bureau, 1910 
The Publio Welfare Committee of Esaex County, N. J., 1911 
The Dayton Bureau of Researeh, 1912 
The Bureau of Sta&e and Municipal Researeh of Baltimore, 

1912 
The CiWens' Bureau of Municipal Efficiency, Milwaukee, 

1913 
The B_ of Municipal Research of the Minneapolis Civic 

4: Commerce Association, 1913 
The Ohio ID.stitute for Public Effic:ieDey, 1913 
The Springfield (Mass.) Bureau of Municipal Research, 191. 
The Bureau of Municipal ~ of TOl'OIlto, Canada, 

191. 
The Akron Bureau of Municipal Research, 191. 
The Rochester (N. Y.) Bunau of MUDicipal Research, 1915 
The Bureu& of S\aIle a-dl of the New JenJeY S\aIle 

Chamber of eom-. 1915 
The Dew, Bureu& of GoYermnemal ~ 1916 
The YODken B_ of Muui.cipal~, 1916 

iii 



CITIZEN AGENCIES 'GB BBSEABCH IN GOYEBNMIINT 

The directors of nine organizations, whose work is described 
and reviewed in this volume, replied, giving the information 
requested. The others stated that they were unable, owing to 
pressure of work, to prepare the material in time for this issue. 
Three bureaus organized in 1916, of course, could have reported 
only on their beginnings, although the Detroit Bureau haa 
already conducted a survey of the public works activities of the 
city government, and the Yonkers Bureau baa made a distinet 
impression by gathering facts relating to the government of that 
city. The San Francisco Bureau baa just been established, fol
lowing a survey of the government of the city and county by the 
New York Bureau, and will not be fully organized for independent 
work until 1917. 

In addition to these state and municipal bureaus, a national 
organization known as The Institute for Government Research 
has been incorporated in Washington, D. C., and is now organ
izing a staff for work in the federal government. 

A brief historical statement with respeet to the organisation 
of the Bureau of Municipal Research of New York was pre
sented as a part of a general description of ita present work in 
MUNICIPAL RESEARCH, No. 71, for March, 1916. 

No one who takes the trouble to read this interesting document 
can fail to diseover ita significance. It constitutes an important 
chapter in the struggle for wisely ordered and efficient govern
ment in the United States. It covers the transition period in 
the development of municipal government from the epoch of 
negligent citizenship and uninformed administration, described 
in the first edition of Bryce's "American CommODWealth," 
toward an ideal order in which all of the scientific and intellectual 
resourees of our civilization will be at the disposal of publie 
service. 

But it is not primarily as a piece of history that this volume is 
issued, although it is important that there should he preserved 
for the future some record of the movement for economy and 
effieieney in government. Nor is it _tended that this volume 
presenta an exhaustive account of eurrent municipal mreareh. 



INTRODUCTION 

We are Dot permitted to overlook the immense amount of re
search, investigation and comparative studies which have been 
carried on at universities, reference libraries, offices of private 
business concerns and institutions, and in the rooms of special 
legislative and executive commissions. Whoever would tell the 
complete story has before him a far greater task than is contem
plated in this and a subsequent issue of MUNICIPAL RESIl:ABCR 

which will carry the stories of other research bureaus. 
The prime purpose of this review, even within the limits set 

above, is not historical but comparative. It is designed rather 
to be an opportunity for the head of each bureau to tell the story 
of his own work and to give to others the benefit of his interpre
tation of future opportunity. This is a record which will have 
for workers in this field and the public quite as much significance 
as an account and appraisal of results by outside chroniclers. 
From these accounts, the workers in bureaus and institutes of 
government researcIi in various parts of the country may gain 
much inspiration through the stories of actual experiences and 
diffioulties surmounted, 88 well as information about the policies 
of other institutions. 

Quite naturally, at the outset of a cursory review of these 
reports we are led to inquire into the circumstances under which 
each bureau originated. The answer is clear. Bureaus of 
Municipal Research have sprung up in connection with older 
civio organisations or have been undertaken as new citiaen enter
prises. At MiI_ukse, it was the City Club that arranged the 
first meeting at which the research idea was expounded. It is 
true that the City Club did not assume responsibility for the 
new bureau, but to the civic interest of that association may be. 
traced the initial steps in the new movement in Milwaukee. In 
Minneapolis, it was the Civic and Commerce Association that 
took the lead in municipal research. The Association financed 
the work from its own budget and the bureau has been from the 
beginning simply a division or the general organiaation. The 
success of this experiment is one more bit of evidence to show that 
the interest or commercial aocietiea is no longer confined to mere 
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" boosting," but baa widened to take into account that great 
agency of public welfare, the government itself. In Chicago, 
the trustees of the Bureau are appointed by the directors of the 
City Club, and close relations are maintained between the two 
organizations. In Akron, Ohio, "the bureau of municipal re
search, although an independent body, both in ita organization 
and work, is afIiliated with the chamber of oommerce and 11'88 

organized through the effort of a former president of the chamber 
and one of the committees. It baa frequently been the means 
of providing chamber committees with data for their work." 
In New Jersey, the bureau was started by the state Chamber of 
Commerce and ita work baa been carried OD with the support and 
direction of that organization. 

As for the work of the several bureaus, the following chaptenl 
speak for thelll8elve8, but there are certain important conclusions 
to be drawn from a review of all of them. The lim of theBe .. 
that the most telling reeulta haft been eecured by eo-operation 

with public officers in • quiet and unobtrusift manner. Ap
parently there baa been Yery little ftI80It to apectacuIar methods. 
Each of the bureaus baa sought to convince the officers, who are 
reeponsible to the public for their decisiODB, by the weight of 
solid argumenta and incontrovertible facta. To take a singIe 
example, the bureau of municipal research in MinDeapolis eeta 

forth &8 ita lim purpoee, the desire .. through eo-operation with 
public officers, to secure the adDpticm of scientific methods of 
accounting and administration and to collect, elaseify, correlate 
and inteTpret data wiih reference to the conduct of public all'aira.'' 

The bureau of Akron .. believea in and baa COJIIIistently attempted 
to give co-operatWn to officials in the study of all city problems." 
The Minneapolis bureau announces tha& ii baa "fonowed the 
policy of sening the city departmImta and of letting the pub
lieity concerning its work eDUIIUIle from the departmenta bel»

fited by its efforts." 
It is a matter for congratuIatioo tha& direeton of bureau8 In 

abJe to report cordial reIatiomI with city ofIieiaIIo and wicIeapnsd 
appreciation of buren _rk in oBiaa1 cirdeL 1'_ imIIuee, the 
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directOlJ of· the Akron bureau reports that "in practically all 
-. officials have recognized the possibilitice of help and prog
rae in the ~ of such methods, with the result that there has been 
little or no friction and much of pleasant co-operation. The 
bureau expeota to continue the same methods in the year to come 
-.Dd hopes for even greater results than the year just closed has 
shown." 

The striking fact about this co-operation with public officers 
has been the willingness of bureau trustees and directors to forego 
seeking credit for achievements and to subordinate their insti
tutions to the exigencies of the great work in hand. The Dayton 
Bureau deelarce that it has not been its custom "to make public 
reports of its work as it felt that the credit for the constructive 
work done in city government rightfully belonged to the public 

ofIi.cials who put it into ellect." Under these circumstances, the 
_tinuecl support of the bureaus ia conclusive proof that this 
IIOIIJ1try ill not wanting in public-spirited citiaens who are willing 
fiG BUBt&in an expensive civic work that produces rceults for the 
oommuaity but little or no advertisement for its promoters. 

In turning to the concrete programs of the eevera1 institutions, 
we find that every one has laid great emphasis upon finances, 
_ting, reporting, and budget making. U reBIIOIl had not 
poiMecl the way, experience would have mown that efficiency 
ill administration cannot be carried very far unl_ a ByI!tem of 
.st._unting and scientific budget making ia installed. This 
would _ to mow that during the next few years, at leas&, 

municipal efficiency cannot go very far without experts in ao
toWIWia and finance. Even in the 6e1d of public worka admia
~, the i.ns\alIation of cost accounting is _tial to ef&... 
~ u. eqineering projects. • 

Importuat as the accounting program of each bureau ap~ • 
til be, it would be a mistake to imagine that a IIOUIld financial 
.,.tem is an end rather than a me&nII or that it exhausU the ~ 
Iibiliw. of COII8t.nletive work. On the _trary. it is but the 
bePminc of bureau enterprise ~ its ~ is to lay the 
f_ddion for making facta available abou.' the ~ of 
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public business. Wise policy forbids launching out on larger 
schemes of public improvement before fiscal and accounting 
foundations are seCUIely laid or at least before adequate provision 
is made for underwriting and controlling the coste of new funo
tions of government. Nevertheless a survcy of the reports here 
presented shows that the whole range of public administration 
is regarded 88 the proper field for bureau enterprise. Education, 
recreation, public works, file, police, health, and hospital ad
ministration, and social service in a broad sense are included in 
bureau programs of constructive reforms. 

This fact alone is a standing refutation of the theory, some
times entertained, that bureaus of municipal research are mere 
cheese-paring institutions. The bureaus reporting their work 
here have never lost sight of the human purposes to be served 
by government and have never recommended immediate economy 
at the cost of larger buman efficiency. The spirit of the whole 
movement is voiced in the Philadelphia charter which de
e1ares the purpose of the institution to be-in addition to the 
advancement of efficiency in administration-"the development 
of a constructive program for the city that shall be based upoo 
adequate knowledge and consideration of community needs." 

To attempt such a Jarge program and at the same time not he 
drawn into mere partisan channels is a remarkable achievement, 
but it would seem that the bureaus have, in the main, accom
plished that difficult feat. AB the Akron bureau reports, its 
work continues whether the administration be RepublicaD, 
Demoerst, Socialist, or Fusion. Dealing with facts and genuine 
information about government, bureaus have no enemies except 
1hose who do not wish daylight on the business of government. 
The fact that the Socialists as well as members of other parties, 

• in Milwaukee, give such a cordial reception to the idea of munici
pal research is proof of the catholicity of the movement. Bure&UII 
exist to serve the government and the citizens by the study, c0l
lection, and analysis of the data of government. They develop 
a type of publie servant who is, by training and interest, removed 
from the ordinary schemes of partisan politics. At Ieast IIUch 
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is the ideal set before bureau workers, although they may not 
always realize it to the full. 

Perhaps not the least striking among the newer phases of the 
bureau movement is the extension of the research idea into state 
government in Ohio and New Jersey. The Ohio Institute is 
unique in that it combines services to state administrative agencies 
as well as to municipalities. Obviously, smaller cities and towns 
cannot afford to maintain theiT own bureau staffs and yet tbeiT 
needs, relatively speaking, are as imperative as those of the great 
cities. In the Ohio Institute idea there is a promise of a new 
development in governmental research. The New Jersey bureau 
has done such remarkable work in the line of state constabulary 
studies, full crew law investigations and similar matters, that it 
is pointing the way to new enterprise in every state in the Union. 
Why should not every commonwealth have a staff of expert ad
viaere prepared to serve the central government, and cities, coun
ties, villages, and towns, as well? 

It would appear from the records before us that the subject of 
publicity has not been neglected. The Philadelphia bureau re
pone that it has published regularly ite weekly bulletin known as 
CitUma' Bu.ftftMII, in addition to special repone and articles, 
and has acted as a bureau of information to residents in the city 
and outside. The Akron bureau likewise issues a weekly bulletin 
called Public IriforrrtiJlUm. The Chicago bureau seems to have . 
restricted its publicity to more extensive repone on specific 
problen18 of local government. Perhaps the most unique cam
paign of publicity has been that conducted by the Dayton bureau. 
In accordance with the custom of several organiaations it has 
_ued leaflets and repone of special studies, but in the summer 
of 1916 it made a start.\ing departure by ieeuing full page adver
tisements in the Dayton papers, telling stories of "the efficient 
work and p\ans of the city's public senants." The Ohio In
stitute emphUued the need of developing "constructive pub
licity in social service." The Minneapo\ia survey of school ad
ministration is declared by the E~ lUNw to be a "model 
01 its kind." It is to be regretted thai all 01 the publicatiooa 01 

iz 
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the several bureaus, by no me&llll omitting the most. fugitiYfl 
leaflets, are not collected at one place where they may be _ 
&mined by those interested in the important matter of civic 
publicity. 

Especially significant are the Bide lights thrown by the. 
reports on training for public service. It is enCOUJ'aging to note 

how much of the leadership in the bureau movement h811 beea 
lIIIBumed by students in the New York Training School for Puhlie 
Service. When the history of the struggle for efficiency in 
democracy is written, the achievements of Training School mea 

will call for special chapters. It is also gratifying to learn that 
hureaus, which do not have funda for distinct work in trainin« 
for the public service, have been able to give insight, discipline, 
and experience to a large number of students of r;overnment and 
to find plaees for them in official aod unofficial public service. 
Philadelphia, for example, reports that eight staff members have 
been called directly into the service of the city and that only half 
of them were appointed by the "reformers." The report of the 
Dayton bureau adda a eontributioa to the solution of that im
portant question: "Is there a eareer in the public service for 
tboee who have the proper training!" 

Finally, a word should be said aoout the spirit of the bwaa 
work. There appearll nowhere in these reeords a sign of "80" 
rior aim." The bureaus have found in many cases that depart. 
ment heads and subordinates were fully aware of defects in their 
organisations and were eapabIe of remedyinf: them if the preamre 

of routine work permitted. The Akroo bureau lIatly dedare8 
that it does not "pcae lIB an organisation of expeI18." The 
attitude of bureau direetonI and staffa ill not that of the man .he 
.. knows it all" and will ~ my offiQel'll .. how to do their work." 
The true spirit of the bureau mat'ement is that of patient, scien
tific inquiry and genuine belpfuln_ The acienee of hum&1l 
management ill the IDOII& difficult. of all IICieDera, aod bureauI 

have developed no ready-made proeesees to be im.-ed OD publie 
~ MadriDe governmeai is poBBible, perhapa, in an umy, 

bul nowhere else. 

II 



CHAPTER I 

THE ORGANIZATION AND WORK OF THE FINANCE 
COMMISSION OF THE CITY OF BOSTON' 

TAc Citiuna' Call fur an InquirJ/ into City Adminidration 

During the year 1906, public opinion WIllI anayed against 
the administration of tl)e city. The financial condition of the city 
WBB not such BB to inspire confidence, and the methods employed 
in the carrying on of the city'B business were of such a nature BB 

to demand radical reform. This public opposition reached a 
bead when the Good Government Association demanded that the 
finances of the city be investigated, and that a comprehensive 
program of administrative reform be laid down. To this end 
the legislature WBB petitioned to appoint a commission which 
should conduct. such an investigation and make such recom
mendatiOllB. 

The mayor of the city felt that the investigation had better 
be in charge of a commission appointed by the city executive 
rather than by the governor. The Good Government. ~ 
tlon agreed that it WBB better to have the city carry on ita 0_ 

investigation, and it consequently consented to the plan propoaed 
by the mayor. With the support of the Association the mayor 
petitioned the city council to allow the appointment. of a c0m

mission. Ria meeaage to the council WB8 transmitted while 
\egialation as to a state commission was Btill peadinc. The biD 
providing for the formation of a commission appointed by the 
.we was Id withdrawn until the city council approved the 
mayor'lI request, and the Finance Commission .... an aecepted 
facL. 

U ia in the light. of these facts that the following account 
mUlllt. be eonaidered. The firS demand for the appointment. of an 
~ bodyeamefrom the public; acqui __ the ~ 

of the city's administrative oftieera WB8-.:y. 

'~r..rM_AL~b7B .......... R. .. ~.~ 
vi 1M .-m.- o""mieojae 
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The E.tabluhment of the Fiflll7IU CommiuWn NominaWl 6v 
Citizen Organizations 

In January, 1907, the mayor of the city of BOIIton traDlllDitted 
a message to the city council recommending the appointment of 
a Finance Commission which should conduct an investigation 
into the finances of the city. That it might be a representative 
body, it was recommended by tbe mayor that one member 
therefor be nominated by each of the folJawing organizations: 

The Associated Board of Trade 
The Chamber of Commerce 
The BOIIton Merchants' Association 
The Clearing House Committee 
The Real Estate Exchange 
The Central Labor Union, and 
A committee composed of the presidents of the aeveraJ 

citizens' or local improvement &88Ociations in the variooa 
sections of the city. 

The city council complied with the recommendations of the 
mayor by passing an order in the early spring of 1907 providing 
for the appointment by the mayor of a Finance Commission to be 
composed of one representative from each of the Organizatiollll 
suggested in his message. It .... as ordered that the commialion 
serve until December 31, 1908, unless diMolved by its own vote 
before that date, and that vacancies oceurring therein be filled 
by an appointment made upon the recommendation of the 
organization upon whose recommendation the original appoint
ment was made. 

Fundions aM P0UJet'8 of the Commiuio'R 

It was further ordered: 
Such finance commission shall examine into all matter. 

pertaining to the finances of the city, ineiuding debt, taxa
tion and expenditures, shall give public hearings, and shall 
in particular inqnire: 

I-Whether under the present practice of the city ita 
objects of expenditure are rightly divided betWeeD those 
which may properly be provided for by loan and those .... hich 
ahould be met by taxation, and .... hether ita Joana are DOW' 
issued for proper periods. 

2-Whether the present distinctions bet .... eeD 10&D8 inside 
and outside the debt limit are baaed upon 8OW1d fiDaneiaI 
principles. 

2 
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3-Whether any change should be made in the present 
system of accumulating sinking funds and issuing new loans 
annually. 

4--Whether debt, taxation or assessments upon property 
are now exceBBive, and, if so, in what manner the same can 
be reduced. 

5-Whether present systems of bookkeeping, auditing 
and administration afford sufficient protection to the city 
treasury. 

6-Whether the cost of any municipal works or services 
now paid for from the city treasury should be raised by 
special asseBBment, or whether any changes should be made 
in existing provisions for the laying and collecting of special 
assessments. . 

7-Whether the financial burden imposed upon the city 
in connection with the expenditures for the construction 
and maintenance of metropolitan works is excessive or 
unfair, and, if so, how the same can be reduced or made 
equitable. 

8-Whether any changes should be made in the present 
distribution of powers relative to appropriations, loans and 
expenditures. 

9-Whether the general taxation laws of the state, and 
particularly those relating to the taxation of the property of 
corporations, operate fairly in respect to the interests of 
Boston, and, if not, what changes should be made in them. 

IG-Whether appropriations and loans for the several 
departments of the city are larger than necessary. 

ll-Whether the limit of municipal indebtedness should 
be bed by constitutional amendment, or the present statute, 
fiJ:ing the limit, should be repealed or amended. 

It was further ordered that the Finance Commission inquire 
I-Whether it is advisable to create new sources of 

revenue, and, if 80, to suggest the sources and for what 
purpose the proceeds should be applied. 

i-To inquire into the present general plan of sewer 
construction and report whether or not it is the one be.n 
adapted to the city, and, if not, to investigate and report a 
comprehensive echeme for future development of the sewer 
~, with special reference as to the amount of money the 
Clty can annually afford to spend for the completion of work 
already begun. 

The city council appropriated the sum of $50,000 to meet the 
upensea which the Finance Commission would have to incur 
in the pursnit of its investigations. 

:s 
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P_. oj the Commiuion 
To facilitate the work of the Commission, the legislature waa 

petitioned to grant it the power to compel the attendance of 
witnesses and the production of books and papers. By Chapter 
481 of the laws of 1907, the Commission waa given the fo11Dwinlii 
powers: 

To summon witnesses and enforce their attendance. 
To order the production of books, papers, agreements, 

and documents. 
To administer oaths in accordance with the pnmmonl 

of Chapter 175 of the Revised LaWi. 

These powers were to be exercised by the CommissioD only 
until the thirty-first day of December, 1908. 

The ReporlB arul Recomm.eruUUions oj /he Commiuion 
The Commission organized itself for active work on July 30, 

1907, and from that date until January 29,1909, when the fina1 
report waa iesued, interim reports were made on the investigatiODl 
which were being conducted. Technical experts were employed 
aa needed, and their findings were published by the Commission. 
The final report stated the conclusions reached and contained an 
account of the changes recommended by the Commission .. to 
administration and aa to the fundamental structure of the city 
government. 

The legislative measures which the Commission regarded aa 
essential to enable the people of Boston to redeem their govern
ment were summarized aa follows: 

I-A simplified ballot, with .. few names thereon aa poMDle. 
2-The abolition of party nominations. 
3-A city council consisting of a sing1e amall body elected at 

large. 
4--The concentration of executive power and responsibility in 

ihe mayor. 
S-The administration of the departments by t.mined aperta, 

• or persons with special qualifieations for the ofIiee. 
6--FuIl publicity secnred through a permanent Ymance C0m

mission. 

The Commission closed its report with theBe words: 
.. These measures will enable • good mayor aDd aty 

council to give the citizens • really good administ.raUon, will 

" 
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encourage indifferent men to keep a fairly straight course 
by freeing them from the partisan fetters of the present 
system, and will deter bad men, if elected, from demoralizing 
the public service and using the public money for their own 
advantage . 

.. The task set before the commission was to devise a prac
tical working form of government for the city of Boston; 
not a charter for some other city; much less a charter good 
for all cities. It is under no illusion that the changes recom
mended will of and by themselves secure good government. 
No municipal charter can be a self-4lXecuting instrument of 
righteousness. If the people want the kind of government 
they have had during the past few years, no charter revision 
will prevent it. If, as the commission believes, they desire 
good government, the plan suggested ehould enable th~ 
to obtain and keep it." 

Appended thereto was a draft for a new city charter; one of 
the provisions of this proposed charter was the establiehment of a 
permanent Finance Commission, which, in order that it might be 
indepeodent of city politics, ehould be appointed by the governor. 

I'M B0810ft CIuJrWr 0/ 19091md 1M NtIVI "_nee COIftIIIiaAon 
In 1909, a bill was paeeed by the senate and house of repreeent.

ativea relating .. to the administration of the City of Boston 
and to amend the charter of the said city" and became Chapter 
486 of the Acts of 1909. This bill was substantially the new 
charter propoeed by the Finance Commission, although a num
ber of minor changes were made. The sections reIating to the 
appointment of the Finance Commission were &8 follows: 

.. Within sixty days after the passage of this act, the 
governor with the advice and consent of the council ehall 
appoint a finance commission to consist of five persons, 
inhabitants of and qualified voters in the city of Boeton, 
who shall have been such for at least three years prior to 
the date of their appointment, one for the term of five 
years, one for four years, one for three years, one for two 
years, and one for one year, and thereafter &8 the terms of 
office expire in each year one member for a term of five 
years. Vacanciea in the commission shall be filled for the 
unexpired term by the governor with the advice and consent 
of the council. The members of said commission may be 
removed by the governor with the advice and consent of the 
council for such cause lIS he sbaIl deem suflicien\. The chair-

S 
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man shall be designated by the governor. Hill 'annual 
salary shall be five thousand dollars, which shalr be paid 
in monthly instalments by the city of Boston.. The other 
members shall serve without pay. 

"It shall be the duty of the Finance Commission from 
time to time to investigate any and all matters relating to 
appropriatioQS, loans, expenditures, accounts, and methoda 
of administration affecting the city of Boston or the County 
of Suffolk, or any department thereof, that may appear to the 
commission to require investigation, and to report thereon 
from time to time to the mayor, the city council, the governor, 
or the general court. The commission shall make an annual 
report in J angary of each year to the general court. 

"Whenever any pay roll, bill, or other claim against the 
city is presented to the mayor, city auditor, or the city 
treasurer, he shall. if the same seems to him to be of doubtful 
validity, excessive in amount, or otherwise contrary to the 
city's interest, refer it to the finance commission, which shall 
immediately investigate the facts and report thereon; and 
pending said report payment shall be withheld. 

"The said commission is authorized to employ such ex
perts, counsel and other assistants, and to incur such other 
expenses as it may deem necessary, and the same shall be 
paid by said city upon requisition by the commission, not 
exceeding in the aggregate in any year the sum of twenty
five thousand dollars, or such additional sums as may be 
appropriated for the purpose by the city council and ap
proved by the mayor. A sum sufficient to rover the salary 
of the chairman of the commission and the further sum of at 
least twenty-6ve thousand dollars to meet the expenses 
as aforesaid shall be appropriated each year by said city. 
The commission shall have the same right to incur expenee8 
in anticipation of its appropriation as if it were a reguJu 
department of said city. 

"For the purpose of enabling the said commission to 
perform the duties and carry out the objects herein eon
templated, and to enable the mayor, the city council, the 
governor, or the general court to receive the reports and 
findings of said commission as a basis for such laWB, ordi
nances or administrative orders &8 may be deemed meet, the 
commission shall have all the powers and duties ennmerated 
in Chapter 562 of the acts of the year 1908 and therein 
conferred upon the commission designated in said act; 
but eoUD8ei for any witness at any public hearing may ask 
him any pertinent question and may offer pertinent evidence 
through other witnesses subject to Cl'088-eX&mination by 
the commission and its counsel" 

I 
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.. ~ .. 
The o-Iganizalion and Work oj Ihe New Finance CommiBrion 

The" new. commission authorized by the above' act, organized 
itself on lhlne 24, 1909 and prepared to continue the work of its 
predecessor. It was realized, however, that the new commission 
would not be obliged to investigate past methods and practices; 
its duties would consist chiefly of keeping current watch over the 
aPministration of the city's business. 

Since 1909 the work of the Commission has divided itself into 
three classes: 

1. Reports to the governor, to the general court and to the 
committees thereof on legislative bills affecting the financial 
interests of Boston. 

2. Constructive reports to the mayor, city council, and the 
8chool committee recommending economical improvements 
in the departments of the city so as to reduce the adminis
trative cost thereof. 

3. Critical reports to the city government on particular 
acts of mal-administration in various municipal departments. 

RewIU Obtained b" Commission 
The scope of the work ·of the Commission is so broad and the 

lines of studies so varied that to give an exact description of them 
would involve a list of the reports which have appeared in its 
annual volumes from 1910. It is sufficient commentary on tbe 
work of the Commission to state that the net debt of the city has 
actually decreased in the last eight years and the borrowing of 
money outside of the debt limit has practically ceased. Further
more, the old and ancient custom of an annual or .. pork barrel" 
loan bill haa passed away and not once haa an attempt been made 
to revive it. 

Among BODie of the large achievements of the Commission are its 
report on the survey made on the Boston school system in 1911 and 
the report recommending the adoption by the city of Boston of the 
eegregated budget system. The latter system was adopted th\a 
year and has thus far demonstrated ita l18efulness for the city. 

The school department has co-operated cordially in the Com
mission's investigation of ita departmenta and recently a new 
survey has been made of the school system, the resulta of which 
will shortly be published by the Commission. 

The annual appropriation of the Commission amounta &0 
approximately $30,000 and the Commission has on ita staff 
a permanent force of eight employes. 
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CHAPTER II 

THE BUREAU IN PHILADELPHIA' 

THE FmST MUNICIPAL RESEARCH VENTURE OUTSIDE NEW YORI[ 

Initial Steps 
The organization of the Philadelphia Bureau of Municipal 

Research by a group of public-spirited citizens was due to a 
recognition of the value of the service rendered to New York by 
the bureau in that city. The older bureau, begun in 1906, bad 
been working for two years with such success that it seemed 
to several men of affairs in Philadelphia that the methods em
ployed in New York could be applied with like success in their 
city. 

Thus came about the organization of the first of the chain of 
bureaus of municipal research to follow the lead of the parent 
organization. The plan was thought of not as the result of IIOme 
civic scandal nor was it an emergency measure (like the com
mission plan in Galveston) but was a calm, orderly program, 
deliberate and dispassionate. 

Mter a preliminary visit by Dr. William H. Allen, one of the 
three directors of the New York bureau, a number of the Philadel
phians interested in the proposed new bureau visited New York 
and were entertained at a dinner by Mr. R. Fulton Cutting, the 
chairman of the board of the parent organization. Plans were 
discussed and after a few more meetings and conferences a sum 
of $12,500 was pledged for an experinlentaI period of six montbJI. 
Offices were engaged at 634 Real Estate Trust Bwlding and th_ 
rooInB were formally opened on Monday, November 9, 11108, by 
,a staff detailed from the New York Bureau, under Mr. Henry 
Bruere, another one of the triumvirate then direeting affairs in 
the New York organization. 

Getting ifllo City Hall 
One of the first things to be done, naturally, was to get &eCftll 

to the offices in City Hall, and a letter to Mayor Reyburn, signed 

I Prepared (or M""""" .... R.zauaca, .... Mr. Fredericl< P. Grueaber& 
Direckir 01 &be PhiIadeIpIaia Bureau 01 M...;;'eipal a.-reh. 
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by twelve prominent citizens of various political beliefs, was 
submitted. At the same time the newspapers were apprised of 
the plans. 

The letter to the mayor told brie8y of the methods and results 
in the New York bureau, and pointed out that the proposed work 
in Philadelphia was also to be impersonal, scientific and co
operative, that confidential working relations with off.cials, with 
a view to improving conditions, would be the modus operandi 
rather than the traditional muck-raking which had theretofore 
characterized all brands of "reformers" and "uplifters." 

The M allor Sceptical 
His Honor was not entirely convinced, however, and although 

the newspapers were for the most part interested and sympa
thetic, Mr. Brut\re had hard sledding and soon decided that for 
him, at any rate, the Philadelphia situation was impossible. 
Nevertheless, the organizers of the new movement felt convinced 
of its potential usefulness and they wers determined to keep on. 

Earlll Hu/ory 
Dr. W. R. Patterson served as the local representative of 

Mr. Brut\re until January, 1909, when Dr. Frederick A. Cleveland, 
another director of the New York Bureau, took charge. Rufus 
E. Miles W88 then the local representative of Dr. Cleveland who 
traveled to Philadelphia from New York frequently to direct the 
staff. Mr. Miles left after a short time to assume the position of 
director of the Cincinnati Bureau, which was then being organized 
and Mr. F. W. Powell of the staff was placed in charge of the 
stalT in June, 1909. Later in the year Dr. Jesse D. Burks joined 
the stalT, and, in January, 1910, Mr. Powell and Dr. Burks were 
both designated as directors with Dr. Cleveland as advisory 
director. Dr. Burks resigned in June, 1911, to become associated 
with the New York School Inquiry, and Mr. Powell's title was 
changed to Secretary. In September, 1911, Dr. Burks returned 
and Mr. Powell, who is now on the stalT of the New York Bureau 
of Municipal Reeearch, resigned. 

TAe Ezperitlleftlol Stage 0-
After the preliminary period of six months, during which \he 

Bureau had worked on a number of studies, it was perfectly 
dl'&r to the group behind the movement that it was most dis
tinctly worth while, and it was decided to infOJlKll1lte II .local 
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. body separate from the New York hureau. This W88 done in 
the autumn of 1909. 

Access /() Departrrumts 
Access to the city departments (i.e., those under the mayor) 

W88 for some time formally withheld, but Dr. Martin G. Brum
baugh, now governor of Pennsylvania and then superintendent 
of schools of Philadelphia, permitted the Bureau to work in the 
department of education, with highly satisfactory results. Some 
of the studies in the education department will be briefly diSClllll!ed 
on the following pages. 

The way in which contact was finally established with the 
departments under the mayor is interesting and illustrates very 
well the general attitude of many officials. When the Bureau 
had been denied access to the mayor's departments it went to 
work, nevertheless, as best it could, and started studies on tbe 
outside. It made a report on the medical inspectors in the 
bureau of health and submitted it to Dr. Joseph 8. Neff, director 
of the department of public health and charities. Director Nell' 
took the report to Mayor Reyburn and asked permission to 
invite the Bureau of Municipal Research into his department 
for co-operation. Naturally the mayor wished to know why 
this request was made and Director Neff stated tbat the Bureau 
had submitted to him a statement of existing conditions that tbe 
administration could not all'ord to have publisbed before steps 
were taken to correct them. Dr. Neff pointed out that tbe 
Bureau had put itself in tbe attitude not of hostile attack, but of 
helpful co-operation and that be felt that DO public officer should 
refuse tbe co-operation of a citizen body wben oll'ered in such a 
spirit. This request was granted and one by one tbe otber 
directors in tbe mayor's eabinet changed tbeir attitude from 
one of hostile suspicion to one of requests for help. 

The closing days of the Reyburn administration found tbe 
Bureau in friendly and helpful relations witb tbe city depart
ments. During the hotly contested campaign of 1911 botb 
candidates stressed "efficiency" and "a business administration " 
in all of their campaign utterances. The Bureau took no aides 
during that -campaign but submitted a letter to eacb candidate 
demanding a definition 'Of his attitude towards the program for 
whicb the Bureau stood. Each candidate hastened to expre81 
most unequivocally his approval of that program and of his 
intention, if elected, to follow it out to the limit. When tbe 
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successful "reform" candidate, Rudolph Blankenburg, aa,sumed 
office, the Bureau continued its activities in the departments 
under the mayor, and enjoyed most harmonious relations in 
nearly all cases with the department heads, and their sub-' 
ordinates. 

Valuable contact was also established in the early years of the 
Bureau with Captain John M. Walton, the city controller. 
Controller Walton had been in office many years and had earned 
a reputation for honesty and for the able administration of his 
department. The work in co-operation with the controller was 
destined to be among the most important accomplishments of the 
Bureau, and some of the details will be gone into in a later 
section.1 . 

WORI!. DONE IN THE BOARD OF EDUCATION 

Reference was made above to the early contact of the Bureau 
with the school officials and for that reason we shall advert to 
the work done on problems connected with the Board of EduC&
tion first. For the reason that the topics will be grouped more 
or less by the organisation units concerned it may not be quite 
possible to refer to the various studies of the Bureau in strictly 
chronological order. 

Stud" o/lAe Bureau of Corn~ Edurotiorl 

The most significant piece of work, perhaps, in the field of 
educational administration was the study of the bureau of 
compulsory education (often referred to lIS the "truancy depart
ment ") resulting in a revolutionary reorganisation of that bureau. 
The work of gathering the data was done during 1909 and the 
report was submitted to Dr. Brumbaugh, superintendent of 
sehools, early in January, 1910. He in turn referred the report 
to the board of education who promptly pigeonholed it. The 
superintendent was sympathl"tie with the report's recommenda
tions and favored action along the linea it sngp;ested, but he was 
naturally po"'eriess to O\'el'OOme the apathy of the school board 
or of the committee to which the document had been referred. 
After patiently waiting for se~-eral months for some sign of 

• In Ibis """"..,Don il may .... of 0._ to ......t.n OUtsKr of PhiJadtoIphia 
\0 ...... that tho "Cil, Coalloller" 0. Pbilacl.-lpbia is DOl II "city" oIIiciaI. 
but a "ooun'Y" oIIicial, •• is abo tho Cily~. ,"",cily aDd """""of 
Ph.1ad<oIpbia _ ............... aDd _ .. elf ... .-aDd ,to. __ 1"'-- but \be 
6.titiouo ~ is bpt liP. --
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response to its recommendations, the Bureau of Municipal 
Research forced the issue by inquiring of the educational authori
ties whether they would care to publish the Bureau's findings 
or whether the Bureau should itself give publicity to its report. 
This blunt maneuver had the desired effect, for the authorities 
thereupon took up the report with the chief of the bureau of 
compulsory education and he promptly resigned without further 
urging. That action opened the way for a drastic overhauling 
of the whole bureau. A school principal, who possessed in a 
marked degree the qualifications set up in the constructive 
recommendations, was made chief and this step was followed 
energetically by others recommended by the Bureau of Municipal 
Research with the result that instead of being an inefficient, 
almost useless refuge for numerous incompetent placeholders, 
the bureau of compulsory education became almost a model 
of its kind. The social and educational significance of such a com
plete reorganization can be appreciated when it is remembered 
that the bureau of compulsory education is charged not only with 
the duty of enforcing the compulsory school-attendance Jaws, 
but also includes among its duties the issuance and control over 
working-permits to minors and the taking of the school census. 
Moreover, the enforcement of the famous new Pennsylvania 
child Jabor Jaw is lodged with the bureau of compulsory 
education. 

N tgrG Education 
The study made by the Bureau of Municipal Research of negro 

education in Philadelphia is another important piece of work 
in the field of education. This exhaustive research 11'88 mainly 
pedagogical and psychological in character and was, therefore, 
somewhat outside the usua1 field of the Bureau's activities, which 
ia usually confined to problems of administration, aceounting, 
engineering and finance. There were experts on the Bureau's 
staff at the time, however, who were peculiarly well qualified 
~ undertake such a highly specialized study, and the work 
proved to be of great value. The report prepared was sub
sequently printed by the United States Bureau of Education, 
and the recommendations contained in it were in8uential in 
shaping the policies of the Philadelphia school authorities in the 
matter of negro education. These policies are still in force and 
are believed to make for the best interests of white and colored 
pupils alike. 

12 
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Other EduootionaZ Studies 

Ten other educational assignments were made in the Philadel
phia Bureau resulting in pieces of work of varying lengths and of 
widely different degrees of importance. Principal among these 
were the studies of specia,l schools and of the department of 
supplies of the board of education. The former inquiry resulted 
in a complete reorganization under a competent supervisor, and 
the latter furnished the basis for a radical change in the organiza
t.ion and methods of the whole department. 

A complete digest (the first of its kind) of all the laws, ordi
nances and regulations pertaining to the schools was another 
of the highly useful results of the Bureau's work. 

THIl WIlIGHTS AND MIlASURIlS SURVIlY 

Most of the Bureau's work is, from its very nature, done in 
certain departments or bureaus already established as a part 
of government. The study of the weights and measures situation 
in Philadelphia was an exception, because of the fact that there 
was no bureau or department then in control of weights and 
measures. Hence the survey was of a set of social and economic 
conditions in the life of the community and not of a govern
mental organization unit. Careful investigations were made of 
the conditions surrounding the sale of a wide variety of com
modities and a carefully drawn up report was submitted to 
Mayor Reyburn on March 3, 1911. Because of the special con
ditions just stated, it was entirely consistent with the Bureau's 
announced policy to give immediate publicity to this report, and 
eopies of it were accordingly sent to a\l the newspapers. The 
mayor acknowledged the report, and in his letter he made it 
clear that the gravity of the situation had been brought home 
to him by the Bureau's findings. The editorial response to the 
Bureau's report was immediate and effective. A great deal of 
neW8-COlumn space was also given, and as a result of the public 
eentiment created by this publicity, le.gislation was introduced 
at the next session of the general assembly making provision 
for more adequate eontro1 of weights and measures in cities of 
the first c1ass.' The new legislation went into effect on January 
1, 1914, and provided for the creation of a bureau of weights and 
measures under the eouuty eommissioners' departmen" While 
~ unfortunate, no doubt, that the legislature saw fit to put 

ll'ltiladelpbia ill \he 0DIy C1ity 01 \he &m ..... in ~ 
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the new bureau in a department already much too diversified 
functionally, and exempt from civil service, yet its creation waa 
a step forward and the weights and measures situation haa been 
vastly improved. 

REFORMS IN ACCOUNTING ANn "NANCS 

The accounting side of the Bureau's work is very often the 
only one that suggests itself to the average person easuaIly 
interested in its activities. In many respects the accounting 
and financial work are the most useful parts of the Bureau's 
program, and certainly they are fundamental, and indispensable 
to any scheme of effective governmental improvement. It is 
quite natural therefore that a large part of the money and energy 
of the Philadelphia Bureau should go to studies in the accounting 
and financial field. 

1718tallation 0/ Modern Accounts 
Prior to 1909, the accounts of every city department (including 

the controller's office) were in effect merely memoranda of cash 
transactions, and assets other than cash belonging to the city 
were not taken care of by any systemstic record or control. The 
Bureau co-operated with the controller for several years in 
installipg modern fund and expense accounts in his office and 
work was done in a number of other bureaus and departments in 
introducing expense and stores accounts along greatly improved 
lines. Most of this constructive accounting work was done in 
such important bureaus as charities, water, and electrical. 

The Controller's Manual of Accounting 
The new accounting procedure was greatly facilitated by the 

compilation by the controller's office of a manual of aceount
ing, which was printed and distributed to the various depart
ments, bureaus, and other units. In the preparation of this 
lIl&Ilual the Bureau of Municipal Research C(H)perated, as it did 
in the introduction of the methods and procedure set forth in 
-the book. 

Bvdgel Work 
The most costly sing\e study ever gone into by the Philadel

phia Bureau is the work on budget-making, but the Bureau's 
trustees, the staff, and the more enlightened public officials feel 
that the money was well spent. In spite of the fact thai aD 

immense amount of work still remsins to be done, in spite of the 
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frequently t.aken view that our budget procedure in Philadelphia 
is still floundering about in the experimental stage, it needs but a 
glance at what was done in the years before the Bureau of Munic
ipal Research began its work on the budget to convince the 
most sceptical of the value of the progress that has been made. 
In those days, but a few years back, the word "budget" was 
not even used in connection with municipal finances, and there 
was general confusion between capital outlays and expense; be
tween loan funds and revenues. 

The estimates of the various departments and bureaus in the 
city government were submitted independently of each other, 
without any control or review by any centralized responsible 
authority. Obviously, kllch methods precluded the use of the 
budget as an instrument for setting forth any definite financial 
program for the city, and thwarted any attempt at citizen criti
cism or control. Hence the Bureau set to work and in co-opera
tion with the oontroller's department prepared a uniform c1assi
fication and a systematic budget program. This was accepted 
by the Dlayor, but up to the present writing councils have Dot 
&greed to the program except in parte. Even though the budget 
success is admittsdly but partial, tremendous gains have been 
made in the new interest in the budget on the part of the public 
which has been aroused, and in the clearing away of the old chaos, 
leaving a clt'IU opportunity for building up better methods. 

011111f' Fill4nci"1 Studies 
Numerous other financial and accounting studies were under

taken by the Bureau-indeed, there is never a time when at least 
one ml'mlx-r of the staff (and genera.1ly more than one) is not 
engaged in inquiring into some problem pertaining to financial 
administration. These other financial studies cannot be di&
oussed at any length ~ause of the limitations of space. These 
pieces of work include a calculation of the expected borrowing 
capacity of the city for the next ten years, C()o()peration for 
periods of varying ll'ngth with a number of city bureaus in solv
ing thcir accounting problems, a survey of the board of revision 
of taxes, work with the mayor's committre on new souroes of 
revenue, and a number of othl'fS. 

won IN TNS BSALTB BUIlEAU 

OD a previous pag1!, refl'l'ellce was made to the earliest eontacts 
with the stri~tly cit,l departments (i.e., th098 under the mayor) 

IS 



CITIZBN AGBNCIBS 'OR RB8BARC8' IN GOVERNMBNT 

and the report on the medical inspection service was cited. Alter 
the Bureau secured satisfactory relations with public officials, it 
was in the health bureau that many of its most interesting and 
productive studies were made. 

Digest of Health LaW8 

One of the pieces of work done in the bureau of health that 
resulted in incalculable benefits to the public officials there, was 
the compilation of a digest of all the laws and ordinances per
taining to public health. These were formerly scattered through 
numerous volumes and the health authorities and their employees 
were in frequent difficulty because of the lack of a comprehensive 
legal guide. Because of the fact that the health officials' time 
was already fully taken up with their usual duties, they found it 
impossible to give the amount of time, as well as energy, needed 
for such a job as making a digest, and the proffer of help from the 
Bureau of Municipal Research was heartily welcomed. The 
work proved 80 satisfactory that the department of public health 
and charities printed the digest--a 250-page octavo volume, and 
it is in constant use. 

M edU:al1 nspedion of School Children 

A complete survey of the division of school medical inspection, 
followed by a critical and constructive report, resulted in a com
plete reorganization and standardization. An almost immediate 
effect of this work was an increase of 50 per cent of treatment 
obtained for children with physical defects. 

Milk ImpectWn SeTI1ice 

The Bureau made an exhaustive study of the milk inspection, 
service and followed its leport by an effective pUblicity campaign . 

• The mayor appointed a commission of six experts and this com
mission backed up the Bureau's proposals. A complete revision 
of the milk regulations and a reorganization of the inspection 
procedure followed. 

The Bureau was one of the four eo-operating agencies in the 
"Milk Show" of 1911, Mr. Arthur E. Post of the staff acting as 
executive secretary of the show. This show gave a tremendous 
impetus to the varions educational and ehilcHaving movement. 
organized in the period immediately following it. 
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Hospiiala 
In the contagious disease hospital the Bureau made a rather 

extensive survey, at the time the new plant was about ready for 
occupancy in 1909, introduced a system of accounts and records, 
and made numerous suggestions 88 to administration. 

At the Philadelphia General Hospital (" Blockley ") careful 
study was made of the resident and visiting staffs and a number 
of recommendations were the basis of a valuable self-examination 
by the latter. Modernization of business procedure-introduc
tion of stores control, standardization of specifications for sup
plies, and similar improvements-were brought about through 
the Bureau's co-opera,t.ion. 

Food SUMle1l 
In 1914, the Henry Phipps Institute invited the Bureau to join 

it and the University of Pennsylvania in a joint survey of the 
conditions under which foodstuffs were sold in Philadelphia. The 
Bureau's part of the survey was to include the city's inspection 
service and general control over the handling of foods, and a 
careful report was submitted to the director of public health and 
charities as well as to the chairman of the health committee of 
councils. Many of the defects criticised were due to inadequate 
appropriations, and data from other cities were furnished to 
emphasile this inadequacy. The city administration has changed 
since the pUblication of the report and there has been no evidence 
either on the part of the old administration or the new of any 
serious effort to put through the needed changes. Hence the 
Phipps Institute contemplates the early publication of the re
ports prepared, in the hope that adequate pUblicity may be the 
means of securing both the needed appropriations and the ad
ministrative improvements ca.IIed for. 

Oilier HeolIA Work 
Other assignments in the department of health and charities 

includl'd work in the divisions of vital statistics, of housing and ' 
IlIInitation, tellement house inspection and child hygiene. 

TBIi WOU; IN PQLICIi AND irlU 

TAe P~'. MOII1I4l 
For seventeen yeua there had been no revision in the pockei 

manual carried by each police officer for his guidance. A new 
n 
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manual, up-to-date in every respect, and containing in compact 
form the vast amount of information needed by every policeman, 
was drawn up and a copy given to every member 01 the force. 
Some of the work on this manual, as well as most of the installa
tion of the other plans for improving methods in the department 
of public safety, was done by. Capt. Martin H. Ray (formerly 
U. S. Army) who was detailed to serve as special aide to Director 
George D. Porter, but who remained on the Bureau staff and 
payroll. 

School 0/ Inslrudion and Other Police &/ONTUJ 
In the course of his work in the bureau of police, Capt. Ray 

organized the school of instruction in order to increase the stand
ards of efficiency of the force. The school proved to be very 
valuable, as a number of other cities which took up the same 
idea, also found. Other matters of procedure in the police bureau 
were gone into by members of the Bureau of Municipal Research 
staff, some of the most concrete results being printed general 
orders in place of oral instructions, the introduction of efficiency 
records as a basis for promotion and discipline, and the establish
ment of more effective control over police property. 

Work in the Fire Bureau 
As was done in the police bureau, a school of instruction was 

established in the bureau of fire, in order that the experience of the 
best informed officers might become available to the newest 
recruits. Steps were taken to have men already in the service 
also get the benefit of the school's training. 

The mayor appointed a commission on fire prevention of which 
Mr. Powell Evans, a trustee of the Bureau, was chairman, and 
Dr. Burks, the director, was secretary. This commission led 
the movement for systematic fire-prevention. Inspection dis
tricts were organized, a number of firemen were detailed and 
ti'ained as inspectors, and through the co-operation of Director 
Porter, Chief Engineer William H. Murphy and Fire Marshall 
Mallory of the fire bureau, a systematic and effective program of 
fire-prevention work was made possible. 

Elet:trirol Bureau 
The electrical bureau has functions outside of its work for the 

bureaus of police and fire although its activities are indispensable 
to them, and it is in tbe same department. In that important 

18 



THB PHILADBLPHIA BURBAU 

bureau (expense over $1,800,000 for 1915) the Bureau of Munic
ipal Research did a considerable amount of co-operative work 
with its. chief, Clayton W. Pike, resulting in a thorough reorgan
ization of administration and personnel, as well as other improve
ments, in addition to the accounting changes mentioned elsewhere. 

CO-OPERATION WITH THE PUBLIC WORKS DI!lPARWENT 

Work in the HighwaY8 Bureau 
By co-operating with former Director Morris L. Cooke, the 

head of the public works department, the Bureau was able to 
perform a great deal of effective work. The most extensive 
service in any of the public works' bureaus was in highways 
where Chief William H. Connell strove successfully to introduce 
better methods. In his bureau, the Bureau of Municipal Re
search assisted in the complete rearrangement of the offices and 
physical equipment (including the removal of forty-five tons of 
rubbish), in the establishment of modern systelnB for handling 
the filing and correspondence, and in reorganizing the inspection 
service so as to eliminate the duplication formerly resulting from 
the employment of separate inspectors for highways and street 
cleaning. The reorganization of the highways bureau put it on 
an engineering 1Jasis-,.-one hundred trained engineers being 
employed whereas formerly there had been but one. 

I" the Bureau of City Property 
One of the most satisfying and readily appreciable results of 

the Bureau's activities in the public works department was a 
study of the janitorial service in city hall, under the jurisdiction 
of Mr. William H. Ball, then chief of the bureau of city property. 
The study showed a cost of $115,000 per annum for cleaning city 
ball, the unit cost averaging two and one-half times that of 
nearby office buildings, which, it was patent, were better cleaned. 
The unit cost in city ball varied in different offices from five cents 
to fifty-five cents per square foot. Immediate reorganisation 
resulted in an annual saving of 130,000 with better service. 

Some 0lIl. Public Worb AcIifttW 
Other work in connection with public works matters included 

CCHlperation in solving administrative and office management 
problems in the director's office, work on cost accounting in the 
water bureau (aIlud~ to in another connection), a study of the 
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lease of the city's gas works to the United Gas Improvement 
Company, and the preparation of a digest of laws governing the 
department. 

CIVIL SERVICE 

The Bureau had done comparatively little work in the field of 
civil service, until the time when Mr. Ralph Bowman was made 
its director, on November 1, 1914. Then a vigorous program of 
salary standardization was begun and excellent progress was 
made, with the civil service commission enthusiastically co-oper
ating. The former commission, of which Mr. Frank M. Riter 
was president, was succeeded early in 1915 by a new commission, 
presided over by Mr. Robert M. Griffith, and the same interest 
in and co-operation with the salary standardization program was 
shown. 

A vast amount of preliminary work has been done and a com
pilation of comparative salary data has been printed. This docu
ment will serve as a basis for contemplated future work in con
nection with salary standardization. A few words as to the 
Bureau's plans in this connection, will follow on a later page. 

STANDARD SUPPLIES SPECIFICATIONS 

Philadelphia has a central purchasing agency for the strictly 
city departments, bureaus and other units. It is known 118 the 
department of supplies and it was contemplated in the act creat
ing the department that virtually all city purchasing would be 
centralized there. As a matter of fact, it continued to be the 
practice for many of the offices and institutions to do the greater 
part of their· purchasing themselves, thus preventing the attain
ment of the expected advantage through specialized and scientific 
purchasing methods. Mr. Herman Loeb, then the director of 
the department of supplies, was able with the Bureau's assist
ance to bring about a much greater centralization of purchasing. 
Moreover, the Bureau formulated standard specifications for a 
urge part of the supplies bought by the city, which specifications 
were adopted by the department. 

PIJI8'I' WORK IN THE COUBT8 

The Philadelphia Bureau had an opportunity for rendering a 
service in a type of governmental unit in which most bureaus of 
municipal research and like civic bOdies have as a rule done little 
work. In February 1915, the Municipal Court, which had beguD 
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operations only about a year previously, found that its domestic 
relations division was having difficulty in taking care of its records 
and social statistics. President Judge Charles L. Brown realized 
the difficulty of the problem and invited the Bureau of Municipal 
Research to survey the division with a view eventually to intro
ducing the Hollerith system of compiling information. The 
Bureau accepted the invitation with the proviso that it need not 
confine itself merely to the problem of tabulation, and it pro
ceeded to make a report on the organization, methods and pro
cedure of the division. It devised a new system for keeping case 
records and installed a complete system of mechanical tabulation 
of th.e social and procedural data of the domestic relations cases. 

A IIULTIPLICITY OF OTHER JOBS 

Nor are the above desoribed activities all that the Philadelphia 
Bureau has carried on, by any means. If all of the others were 
given even the scant attention accorded the above pieces of work, 
this paper would be unduly lengthened. To illustrate in some 
measure the variety of the Bureau's dorts, however, a mere 
enumeration of some of the hitherto unmentioned assignments 
may be in order. They include an inquiry into the use of manda
muses in Philadelphia, an investigation of city control of bill
boards, a study of the fire insurance on city property, a study 
of licenses and new sources of revenue in co-operation with the 
Mayor's Advisory Committee on Finance, a survey of the 
heating and ventilation of school buildings, a brief survey of 
the sheriff's office, an examination of the committee system of 
councils, and several others. 

SOlll8 VALVABLII BY-PBOnvCTe 

The stated corporate purposes of the Bureau do not, strictly 
speaking, include certain of its activities which are, nevertheless, 
of great value and which the writer has frequently referred to as 
analogous to the valuable by-products of an industria1 plant. 

7'rm'",,,, /(11' Pvblic &nitJe 
The Philadelphia Bureau has no facilities for extensive training 

for public service. Moreover, it feels that formal schools for 
that purpoee were better concentrated in declive units in one 
or two great centere than for each bureau of municipal research 
to attempt to build up a training ~hool for itself, but the work 
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on the Bureau's assignments is in itself a most useful training for 
expert public service. The Philadelphia Bureau takes great 
pride in the fact that since its inception it has furnished to various 
public departments especially well qualified staff members, all of 
whom have furnished a high grade of service to the city. Those 
who have left the Bureau for service to the city, and the positions 
they have filled are: 

Mr. Will B. Hadley, Chief Accountant, City Controller's 
office 

Mr. Lorin C. Powers, Chief Clerk, Board of Education 
Mr. Raymond M. Siotter, Secretary to the Director, Depart

ment of Public Safety 
Mr. Arthur E. Post, Special Inspector, Department of 

Public Works 
Dr. Neva R. Deardorff, Chief of Division, Division of Vital 

Statistics 
Mr. Philip F. Hamberg, Accountant, Bureau of Highways 
Mr. Harry C. Agnew, Accountant, City Controller's office 
Miss Maude E. Stearns, Statistician, Municipal Court 

It is interesting to note that of the foregoing, half were ap
pointed by .. organization" department heads, while the other 
half were appointed by .. reformers." Of the eight, five are still 
in the city's employ, one has gone to another field of public 
service, one was recalled to beeome assistant director of the 
Bureau, and one has gone into business. 

C tHYpe1'alion with OIlIer Agenciu 
Another community service of the Bureau consists of co-ope ...... 

tion with other civic and sociaJ agencies. For these services the 
Bureau has sometimes been reimbursed at direct cost, but not in 
all cases. To illustrate the types of agencies to which the Burean 
has extended such service, the mention of a few will suffice. 
They include the Home and Sehool League, the Vice Commission, 
the Housing Association, the Chamber of Commerce IIIld the 
Oetavia Hill Association (housing). 

Publicil,l 
Another kind of work that is important, although it is, to be 

sure, incidental to the Bureau's main program, is the publicity 
and propaganda activity. It may be supposed that this covers 
the fund-raising-the promotion work-bnt that is quite. sob-
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ordinate feature, 8B the funds have been raised for the most part 
very quietly and by personal contact, rather than by large scale 
advertising. . 

The Bureau's pUblicity work h8B consisted mfWlly in the 
publication of a weekly bulletin, known 8B Citizens' BU8ine88, in 
which, 8B a rule, but one topic in municipal government is dis
cussed. The bulletin is designed to be of use to the busy citizen 
whose time does not permit an extended study of the various 
civio problems, but whose interest and knowledge are profitably 
stimulated and extended by a brief and pithy discussion of the 
.. high spots" on any given. topic. These bulletins have fre
quently been reprinted in various newspapers, have often formed 
the basis of news articl.es and editorials, and they have been 
favorably oommented upon by a great many readers, not only in 
Philadelphia, but in other cities 8B well. 

Frequent addresses to civio clubs and other gatherings are made 
by the director and his colleagues, and special articles for mag&

aines and other periodioals are written from time to time. 

I rifOl'fflGliOfi S~ 
The use of the Bureau of Municipal Research as a general 

information bureau on the part of Philadelphians is rapidly 
extending, and in addition to local inquiries by telephone, letters, 
and callers in person, the Bureau is in daily receipt of inquiries 
from other cities for information not only about its work but also 
as to facts concerning the city and its government. To many 
of theee inquiries the Bureau's staff is naturally able to make 
immediate reply. In connection with a considerable number of 
others. however, the preparation of a reply frequently involves 
some investigation. or at least the asaembliDg of data already 
gathered, so that the service proves rather coetly. In the opinion 
of the Bureau's management, however, this service is distinctly 
worth while, and is a justifiable use of a fractional part of the 
funds contributed for the Bureau's work. 

W1UT DO THB OFFlClALS 8.6.Y? 

Many of the friends of the Bureau. prospective contributors, 
interested citiaens, and civic agencies in other cities ask from 
time to time what is the attitude of Philadelphia officialdom 
towards the Bureau. That can best be judged from what the 
officials themselves have had to say about the Bureau and its 
work. 
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Governor Brumbaugh just before leaving the 8uperintendenc: 
of .schools wrote: 

"When the Bureau of Municipal Research was established in Phi" 
delphia, 1 think 1 was the first to av&il myeeH of il8 .. rvices. Dr. Burk 
at my requeet took up an inveetigation and study of the Bureau of ColI 
puIsory Education and made such a very thorough and aatiofact.ory repoI 
u)"'n the statl18 07 that department, and such eonstruetive reeommendo 
bone for il8 reorganization as to enable us opeedily to p1aee it upon .. 
entirely new Md modern basis. It has been greatly increased in efficienc 
by reason of the work of your Bureau. ' 

"This service alone was one of the most memorial that any Org&ll 
ization could render to the school syotem of the city. 

"Subsequently, the Department of Supplies w .. studied in the eam 
thorough manner, Md important reorganizations oceurred in that Oeparl 
ment as a result. 1 believe that today' we are saving lar!!" sums of mone: 
ud pI..cing the suppliee more epeedily in the schools, by reeson of tb 
report of the Bure..u. 

"Theee are but types of roMy oervices rendered from time to time, .1 
of which were of M important ..ad helpful character; Md 1 wioh to recon 
my eonfidence in the efficiency of the Bureau and my gratitude t1iat i 
has always ..cted in ..a imperecnall<Dd UIIIIeIfuoh way in trying to do I!OO' 
for the public oervice of the city." 

Rudolph Blankenburg, Mayor 1912-15, had this to say: 
"The administration baa deeply . ted the oeeiotance rendere< 

by the Bure..u in the preJ?8ration of~ two annual budgel8. TIM 
radiea1 improvemenl8 m their form, both in comprehensiveness of sta"" 
ment ud in cIearneao of preoentatwn, would have been impoeeib1e bul 
for the expert oervi ... of the Bure..u. 

"This has been only ODe of roM.y 1inee ~ which the Bureau boo 
been of oervice to the present mumcipal administration. Their_ 
tione for improvemenl8 in the organization of Vllrioue departmenl8 IlD<i 
bureaus, ..ad for the introduction of better office method&, I<Dd theiJ 
CXHJperation in the solution of the larger financial prob1eme of the City, 
have been of very sreat value to myeeH I<Dd my Direetore. 

"1 I<m moot glad to acknowledge tbeee oblil9'tione I<Dd to _ the 
hope that the work of the Bure..u may be eontmued and expaDded to the 
beDefit both of the Adminiotration and of the City." 

Capt. John M. Walton--City Controller since 1895--in • 
letter to Dr. Cleveland wrote: 

"In reeponee to your request for some expreIIIion from me .. to the 
va1ue of the work of the Bure..u of Municipal Reaeareb, 1 would...., 
tb..t during the six y .... the Philadelphia Bureau of Municipal ~ 
baa been in contact with the department of City Controller UDder your 
If'IIeraI direction, 1 have found ita CCH>peration very helpful Durint!: tho 
period mentioned this department baa been engaged m impn>viDf; tho 
city'. methode of aooomJtmg, ~ _d ~ making. ODd in pre
pariug the ten of t.he muual of ""::t repoTtinK and b...u- pro
-'ore, in all of which work is baa . va1uah1e .-...... from t.he 
Bareau." 

Dr. Joseph S. Neff, for six years director of Health and Char
ities, wrote as fonows: 

"I desire • • • to ~ my _Ill appr1!<iatioa to your Bureau 
for t.he very valuable ~ which you haft rmdered, in _II tho 
effieieDcy of t.he I>epartmem. Since the orpaisa&ion of your _ I 

U 



believe our effioiency hoa been in"""""",, many times, much of which woa 
due to your work: and therefore, one of my laSt official acts is to acknowl
edge 8Bl'Vioe rendered." 

In the annual report of the Municipal Court of Philadelphia 
for 1915, President Judge Brown eays: 

"The eatablishment of a ayatem of mechanical tabulation boa been well 
done. Through the .... istanoe of the BlInl&u of Municipal Researoh, 
we are able to preaent in this volume valuable tabulation of social data, 
to which referenoe boa already been made. • • • 

"The oo-operation of the Bureau has heen of the highest value. It boa 
been available for consultation in referenoe to contemplated changea and 
improvements, .and from time to time haa voluntarily offered practical 
lug...,tions wnich were promptly adopted. The ayatem of mechanical 
ts bulation of social data in the Domestio Relations Court

il 
and thoee 

088 .. in the Criminal Court involving unmarried mothers, wi eventually 
be extended to every branch of the Court in which this ayatem may be 
applicable. The Court is ~leaaed to acknowledge the oontinued oo-opera
bon of the BlInl&u of Municipal Research." 

Besides the foregoing excerpts the Bureau has in its files a 
number of other expreesions of opinion from prominent officials, 
showing that the Bureau has most decidedly made good in the 
judgment of the publio administrative officer. These views are 
from officials of varying shades of political opinion-from .. re
formers," and from supporters of both branches of the .. organ
isation. ,. 

RUCTION 01' THIl PBIlSB 

Editorial comment on the Bureau's work has been almost uni
formly commendatory, the writer being able to recall but two 
instances of deprecatory treatment. In a front page news 
article during the Mayoralty campaign of 1915, an effort was 
made by one newspaper to interpret a bit of news relative to the 
use of graduate students in Bureau investigations as a partiean 
political move on the Bureau's part. The eame paper ex
pressed itself as follows in an edi~rial on eo report issued a couple 
of years ago: 

"The Bw.u at Muniaipel Researoh baa iseued a pamphlet, enriehed, 
if one may fairly _ tbe word, witb pictures and diagrams. . . • The 
idt!a underlying the whole proj~ ia a good one, tbougb fanciful, aDd if 
0UTied au' with _tiooaI wiadom migh' be of aerrioe: though th"", will 
alW1\Yll be ......,. i' the inatind of .. u\ion which all normal people have 
in _peo' of a body undeliakina ",-tal work witbou' ....... , of 
law. In this _ the instind of .. u\ion justlli .. itaelf fully liDoe i' 
appoare ilia, the B_a, like other bureauo, ia made up of jobbold .... ; 
~ ...... ; diff~ in no roapoct in th.ia pain, from wba& are called by __ e1emeDta 'political bureaus. , N 

The report referred &0 received enthusiastic approval from 
all the other papers, which have always shown an intelligent and 
sympathetic appreciation of the Bureau'. methods and resu1t&. 
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A number of kindly things have been said editorially and other
wise, but of this number a very few excerpts will show the place 
made for itself by the. Bureau in the opinions of the leading 
newspapers. An old and influential morning paper said in a 
leader a few weeks ago: 

.. There already exists in Philadelphia an Bf!"DCY ... eD equipped for IUch 
a blsk, whose oo-operation might weD be BOUght by Mayor Smith if he 
be m earneet. The Bureau 01 Municipal Reaearch. with its Ita" 01 trained 
accountants and inveetigato .... ought already to be in poeeeeeion 01 the 
facto upon which to base a complete program for the reorganization 01 the 
city'. accounting and financialsr.stem. That, and nothing.hart 01 thal, 
is what Philadelphia must have if it is to put .ts money affainl on a ecieo
tific basis and lilt them out of the reach of the incompetent and uoacrup .... 
1008 jugglers who have bandied them in the J>8IIt. to the confwrion and 
embarrasament 01 the municipality. The bureau has performed an 
invaluable service in the paet. fuDr justifying the outlay (or its mainte
nance mode by the pubuc-epirited CItizens who are directing its endeavors. 
It has been able to perform this service by maintaining an attitude 01 
strict neutrality witli respeet to local politics . . . Its own record 
wiD be a sullicient safeguard against the sliodlteet suopicion oIfactionaliom 
or partisanship. and if it wiD teD what it knows and outline what oughl 
to be done to remove the stain 01 blundering inefficiency that has been 

=~ir:~d!~jJ~vea=te~h=!":ts &D'!J ':dk
: poli-

of the intelligent taxpayers 01 Philadelphia. The ~ would ~ 
'good politics' to call for the immediate eo-operation 01 tbe Bureau 01 
MuniCIpal Reaeareh, and the bureau ehouJd, and wiD no doubt, be read,. 
to respond to such a can. " 

An evening paper with a wholly different viewpoint and a 
constituency quite unlike the venerable publication just quoted, 
made the following comments in reference to a Bureau publi
cation: 

"CoDBtructive criticism 01 financial metbodo wuIer "hieb the cit,. io 
eonducted, and a oomparioon 01 6_ for several y ..... put, io eontained 
in the pampblet issued today by the Boreau 01 Municipal Reaeucb. 
. . • Pertinent facts are ~ted ill the pampblet with the idea 01 pr0-
viding the basis for oompariBOn in the diffieult problemo "hieb the city 
must face the next few yean." 

These quotations are characteristic, with the exceptions above 
noted, of all the publicity given the Bureau'8 activities. 

LOOIWIIG IJOBWABD 

The Bureau's past record of accomplishments having estab
lished beyond the shadow of a doubt the need aDd nsefu1ne81 of 
such aD agency in PhiJadelphia, it now regards itself as a per
manent agency-not an experiment, not a sporadic expreaoiOD 

of discontent, but a calm, orderly medium for approaching mD
nicipa! problems on a basis of facts, aDd eqnipped to 80Ive those 
problems by research methods. 
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The Bureau will continue io follow out the purpose stated in 
its charter: 

.. To oerve Philadelphia as a non-pa.rtisan and 8cientific agency of citi
sen inquiry, which shall collect, cla8sify, and interpret the facts regarding 
the powers, dutiea, limitations, and administrative problems of each de
partment of the city government; to make Buch inform .. tion available to 
pubUc offici .... and to citioens, in order that inefficient methods of admin
IStration may be eliminated, and efficient methods encouraged· and to 
promote the development of .. eonstructive program for the city th .. t shall 
be based upon adequate knowledge and eoDSideration of oommunity 
Deeds." 

The immediate program of the Bureau is full of promise and 
very interesting. For obvious reasons, some of the work planned 
cannot be touched upon in any publication. Other plans again 
are contingent upon the 1>lans of the new city administration. 

Specificially, the plans for the near future provide for the con
tinuance of constructive work on a financial program for the city. 
That broad term includes budget improvement, accounting 
reforms, and the development of a consistent and harmonious 
borrowing-policy. 

The salary standardisation work will go on. Mayor Smith, the 
civil service commission, and Chairman Ga.fJney of councils' 
finance committee are deeply interested and the mayor has 
announced his intention to appoint a special commission to direct 
a program of standardiaation of salaries. The Bureau is ready 
to furnish such a commission with a large number of data already 
collected which will be of incalculable value to the commissioners 
to be appointed, and also any further service which may be 
required. 

A most momentous plan was announced by Chairman Ga.fJney 
in his addresa at the annual dinner of the Philadelphia Bureau, 
early in April. It was to draft what will be in effect a new charter 
for the city, with home rule powers, especially in respect of 
finance. Councilman Ga.fJney welcomed the Bureau's co-opera
tion in this most promising project and it is hoped that, before 
very long, he and the Bureau may both find the time to get to-. 
gether on the work. 

Other work will be taken up 118 the opportunities arise. If the 
present is any index of the future the problem for the Bureau's 
directorate will not be to find work but to use proper judgment 
as to what to eliminste in the tempting opportunities ever before 
it. The difficulty ia, and probably will be for some years, to 
decide, in view of restricted funds and a limited stafJ, wbat to 
choose from among all the things that need to be done. 
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CHAPTER III 

THE CHICAGO BUREAU OF PUBLIC EFFICIENCY' 

Relation of the Bureau to the Merriam CommiaBion 
The Chicago Bureau of Public Efficiency came into existence 

in August, 1910. It was an indirect outgrowth of the Chicago 
commission on city expenditU1"l!8, commonly known 88 the 
"Merriam Commission." This W88 an official body created by 
resolution of the city council, and appointed by the mayor. It. 
membership comprised aldermen and citizens. Mr. Charles E. 
Merriam, professor of political 8cience in the University of 
Chicago and a member of the city council, W88 it. chairman. 
Another important meinber, who also acted 88 counsel for the 
commission, W88 Mr. Walter L. Fisher, afterwards Secretary 
of the Interior in President Taft's cabinet. 

The Merriam commission, being a creature of the city counCIl, 
of course confined it. investigations to the expenditures of the 
city government, strictly speaking. Thus a number of local 
jurisdictions escaped the scrutiny of that commission. 

EBlabliahmem of the Bureau lIB CI Citizen Afle1IC1/ 
When the Merriam commission after about one and one-balf 

years of brilliant and suocessful activity W88 about to terminate 
its labors, it W88 thought by a number of public-spirited citizenl 
that it would be highly beneficial to have an unofficial body which 
would continue the same generaIlines of work and which would 
carry on continuously analytical and eonstructive stndies of the 
organization, activities, and expenditU1"l!8 not only of the city 
government but also of the several other local government. above 
mentioned, at the same time suggesting plans for the bett.ermeIU 
of the public service. The eonmmmation of this idea resulted 
in the organization of the Chicago Bureau of Public Efficiency. 

The trustees of the Bureau an! appointed by the directonI 
of the City Club of Chicago, the president of whicb is esoClfficio 
a trustee of the Bureau. There is DO other connect.ion, however, 

'l"n!pand for M"",CIP.&L Ra!&AacB from iaf...-ioD furniobed by 
Mr. Barrio 8. Keeler, Director 01 tile Chap __ 01 PubIie FJIieimq. 
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between the Bureau and the City Club. Mr. Julius Rosenwald, 
president of E"ears, Roebuck & Company and prominent in many 
lines of buainess and civic activity, has been the chairman of the 
board of trustees of the Bureau since its organization. The other 
members of the board are Alfred L. Baker, treasurer; Onward 
Bates; Charles R. Crane; Victor Elting; Walter L. Fisher; Allen 
B. Pond; George G. Tunell; and F. I. Moulton .. In the beginning 
.Alderman Merriam was a trustee; later he resigned because of the 
pressure of work upon him as a member of the city council. 

The first director of the Bureau was Mr. Herbert R. Sands, 
at preeent an assistant director of the N ew York Bureau of 
Municipal Research, who had been brought to Chicago from 
New York to assist iII·the work of the Merriam commission. 
Mr. E"ands remained with the Bureau as director until January 1, 
1912, when he resigned. Following the retirement of Mr. Sands, 
Mr. Harris S. Keeler, who had been acting as legal counee1 for 
the Bureau, was placed in charge of the work as director, a 
position which he still holds. Mr. George C. Sikes was secretary 
until October 1, 1915, when he resigned. 

The Bureau began operations with pledges for financial 
support aggregating nearly $120,000. This amount proved 
sufficient for carrying on the work for a period of approximately 
three and one-half years. In 1914-15 new subscriptions were 
eeoured aggregating approximately 130,000 a year for a five-. 
year period. 

S,,",," in Local Govem....".,. 
At the outset it was planned to carry on inquiries into the 

all'airs of practically all the different Chicago governments 
simultaneously. The territory compriaing Chicago is cursed 
with a multiplicity of governing bodies, most of which escape the 
light of publicity that is directed upon the city governmenL 
There are the county government, the sanitary district, and 
eeveral independent park boards. The board of education, the 
library board, and the tuberculosis sanitarium also have eeparate 
taxing powers, though their trustees are named by the mayor. 
Their jurisdiction and principal functions, as .. ell as their p\ane 
of organi .. tion, are described in the report on the .. Nine&een 
Local Governments in Chicago," described subsequently. 

The difficulties in maintaining rigid ecrutiny over 80 many 
diveree and complicated schemes of local government __ 
found to be slmost insurmountable and it 11'&8 6na\ly decided to 
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restrict the rang~ of the Bureau's activities. It was thought 
that better results would be obtained by concentrating from time 
to time upon a more limited number of specific problems. In 
pursuance of this latter policy considerable work has been done 
in coDDection with the affairs of the county government. This 
accounts in part for the fact that so many of the reports of the 
Bureau relate to that subject. It accounts in part, also, for the 
fact that more reports have not been put out recently, since 
during the past two yea1'8 considerable work has been' done in 
the county fee offices, the results of which were presented orally 
to the judges of the circuit court but were not embodied in 
published reports. 

Constructi.e Measures Recmnmended by fhe Bureau 
The legislature in 1915 passed a comprehensive act concerning 

the maDDer in which the county treasurer shall hereafter handle 
the public funds entrusted to his custody and the interest thereon, 
as well as the matter of publicity for his accounts. The provi
sions of this bill follow closely the recommendations of the Bureau. 
The initiative in securing the passage of this bill was taken by the 
Citizens' ABsociation. The Bureau co-operated, however, in 
draftirJg the measure and in urging its passage before the IegisJa.. 
ture. 

The legislature at its last session also passed an act for the 
consolidation of the several park governments of Chicago with 
the city government. This bill also follows closely the recom
mendations made in the Bureau report on the park governments. 
It will not become effective until approved upon a referendum 
vote; 

The principal inquiries upon which the Bureau is at presen~ 
engaged are a study of the water works system of Chicago on 
which it is expected a report will be forthcoming during the 
present year, and a study of the economies that might be effected 
~y the consolidation of all of the Iocal governing bodies nOW' 
having jurisdiction within the territory comprising Chicago. . . 
Summary of Chief AcannplUhmenh 

In 1915, the Bureau issued a booklet explaining its aims and 
mentioning a few of its accomplishments, which were listed sa 
follows: 

1. TlDIely action on the pan of the Bureau has 80 r... 
prevented the payment by the City of Chicago of three 
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quarters of a million dollars in the disgraceful voting machine 
"deal." Litigation is now under way which, there is reason 
to believe, will .be successful in saving this entire amount 
for the taxpayers. 

2. The Bureau exposed the practices in the County 
Treasurer's office which have resulted in the loss of large 
amounts of interest to the County. During the four-year 
term of the last County Treasurer this loss amounted to 
considerably more than 1500,000. As a result of the dis
closures made by the Bureau, the newly elected County 
Treasurer pledged himself before election to account for 
every dollar of interest earned on funds handled by him; 
also to keep books and records which shall be open to public 
inspection and which shall show his deposits of public 
moneys with the banks and the interest earnings thereon. 
Heretofore, the publio has been denied information on these 
mattsrs. 

3. For three successive years the Bureau has submitted 
to the Jud~ of the Circuit Court data which have enabled 
them to effect a large saving in expense to the County by 
materially reducing the number of employes in the. County 
fee offices over which the Judges have juriediction. The 
amount of this saving has been estimated at not less than 
$1001000 a year. Acting upon such data, the Judges have 
&Iso Deen able to induce several of the officials whose offices 
were affected to adopt changes in organization and methods 
which have resulted m increasing tbe efficiency of the offices. 
These changes in organization and methods are important 
&Iso because they insure permanently the annual saving 
in salary expenditures above referred to. 

4. The inquirr of the Bureau into the organization and 
methods of admmistration of the several park governments 
of Chicago emphasilSd the need for consolidating the park 
governments with the City of Chicago, and the large saving 
to the taxpaye~timated at 1500,000 a year---which 
could be effected by such consolidation. 

5. The way in which the Bureau serves a very useful 
purpose as a center of exact information on matters affecting 
local ~''SI'ning bodies is well illustrated by the part it has 
played in explaining the effect of tax rates in connection with 
bills for proposed park consolidation. There are very few 
persons in the community who understand the process of 
tax levying in such a way that they can explain the effect 
of proposed changes in rates. The Blln'au was responsible 
for calling the attention of civic organisations and of legisla
tive and council committees to the fad that, as first pro
posed, park consolidation hin-tneant to be measures of 
economy-in reality carried tau: levy provisions that would 
operate to bring about heavy tau: ~ 
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6. When occasion requires, the Bureau offers infonnation 
and recommendations to the voters upon propositions 
relating to expenditures coming before them. The Bureau 
first directed public attention to the provisioos for II&lary 
"grabs" contained in the proposed amendments to the 
Municipal Court act which were submitted to the voters 
and defeated at the election of November, 1911. Th_ 
amendments proposed uncalled-for increases in the salaries 
of officials of the Municipal Court amounting in the 
aggregate to about 5165,000 a year. Through their defeat, 
the City has already saved this amount for three years, a 
total of 1495,000. This illustrates how, in many eases, 
when a useless expenditure is once prevented, the _viog 
effected accumulates from year to year thereafter, e8pecially 
when there is an organization like the Bureau in the field 
looking out for a recurrence of the objectionable measure or 
expenditure. 

7. Prior to the election of April 7, 1914, at whicb proposed 
bond issues of the City of Chicago and of the County of Cook 
totaling $8,700,000 were submitted to a referendum, the 
Bureau issued a statement to the voters advising the approval 
of two of the propositions, amounting togetber to $820,000, 
and the rejection of the others, amounting to 57,880,000. 
The vote at the election accorded precisely with the recom
mendations of the Bureau. The two propositions recom
mended were carried; the other four were singled out for 
defeat. 

s. In 1911 the Bureau eriticised certain restrictions con
tained in the coal specifications of the Board of Education 
for 1910. As a result of this eriticism, the restrictive clauae 
was taken out, and in 1911 twenty-nine bids were received 
as against six bids in 1910. The price of coal at the minea 
and freight rates were both higher in 1911 than they were in 
1910. Notwithstanding these facts, the bids were about 
75 cents a ton less in 1911 than they had been in 1910 and 
the aggregate saving to the Board of Education on the one 
year's purchase of coaI.as about 590,000. 

9. The publication entitled "The Nineteen Lora! Govern
ments in Chicago" is perhaps the most broadly educational 
in SCOPQ of any of the reports of the Bureau. It shOWll the 
complexity of our local government due to the "multiplicity 
of overlapping taxing bodies with many elective off.ciala." 
Unification of local governments aDd a short ballot are 
pointed out as the greatest needs of Chicago. So great 11'88 
the demand for this report that an edition of 10,000 copiea 
was exhausted within a year from the date of publication. 
The report has been extensively used 88 a text book in the 
public schools of Chicago. 
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The foregoing are only a few of the many important matters 
upon which the Bureau has been engaged. Not all of the 
results obtained can be measured in dollars and cents. The 
moral influence which an organization of this sort exercises in 
deterring the useless expenditure and waste of public funds is 
very great and should not be overlooked. Moreover, the 
publicitr which the Bureau investigations have given to many 
defects m governmental organization and administration should 
ultimately bring about fundamental changes in conditions which 
will result in enormous savings and much better service to the 
publio. 

Relationa oJ lhe B_u with Public Officer' 
For the most part the relations of the Bureau with public 

officials have been entirely friendly and it has had little difficulty 
in obtaining free access to their books and records. Occasionally 
it has met with opposition. The most conspicuous instance of 
this sort was the refusal of the last county treasurer to permit an 
examination of his reoords relating to bank deposits and the 
interest earnings thereon. Many of the Bureau's recommenda
tions, of course, have not been sympathetically received and 
acted upon by officials. On the other hand, the judges of the 
circuit court in determining the amount of help to be employed 
in the county fee offices, especially for the years 1913 and 1914, 
accepted freely the assistance and co-operation of the Bureau. 
Mr. Alexander A. McCormick, who was preeident of the board of 
Cook county commissioners during the two years beginning 
December, 1912, and his supporters on that board were especiaIly 
solicitous for the aid of the Bureau and always welcomed ita 
suggestions. 

S- Op\nioM oJ 1M WorA: oJ 1M Burell" 
Among the opinions that have been expressed byoflicials, or

ganiaations and newspaper editors in a poeition to know of the 
elfectiYelleB8 of the Bureau's work. the following are typical: 

"The ~ S-.. 01 Public EIIieieney is, in my ~" the _ 
.... '!ft '"II'""'Y 01 ita kind &ha, I kno .. 01. h 18 ~ efticieD&, in&elliaeD~ 
and IbJou&b the work which R has done the Coun'Y .... '- able "' • .,. abou\ 
~ooo a yar and Ulio -'fine is ,,"bnr; __ ""'Y yar. I ..... ay --r 
frankly &ha' if Mr. Keels> bad 00& I>-. ....... Iaa yar '" !lift .. inlorma_ 
and ...1 ..... Ulio ..... 01 money would baWl I>-. loG ... the ei~ 01 Coat 
County," 

A. A. MGCouua, Preoidoo' 01 the Baud 01 Coat Coun'7 Onmm;.w...... 
(Jua.191t.) 

.. • • • II> -""- OW" ...,art lor the J~ __ &IIIioIed by 
,.,.... Bunau. To.--. and __ the data ... bmiued to .. by the 8uJaa 
mUl& haft ...... uired IDOIIdoo 01 ardUCMlO and ladful work in the ftrioao oIIica, 
obeoItiD« up the _, 01 work cIcme.b:r the ........ ........".,..~ 
- d~ and iDeIIicioDq 01 IleIp, and, ..... aaciquated -.bodo 
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of busin.... . . . W. think tbis work reeulted in much _ter effici"""" 
in the offices affected and, also, in a large saving of expenee to the County," 

JE88B A. BALDWIN, FREDERICK A. SWTH, CHABLE8 M. W ALJ<EB, Judgeo of 
the Circuit Court. (Jan. 1914.) 

If From information obtained almost wholly from your Bureau, it W'IUI poMible 
lor tbe Finance Committee to make a budget that w .. fair to every depan.. 
~ent and to every employee, at a saving of more than '200,000, notwithstand
mg w~ ~creaaed tbe aa1ari .. 01 a large number 01 employ ... receiving ... 
&han liVIng wagee. 

"Should tbe County 01 Cook, the City of Chicago, the Sanitary District 
and the Park Systems give you lree opportunity lor inveetigetion, and the 
~0U8 bodi .. making up tbe budgete for th ... departmente make use of the 
information you could give them, I would feel confident a 8&vinll: of 13,000,000 
10 15,000,000 per annum could be made without reducing the efficiency of any 
department; in fac!. I believe it would improve tbem, and without reducing 
tbe &&Iary of any etbcient and fully employed man now in the service." 

E. M. BoARD, former Chairman of tbe Finance Committee of the County 
Board. (Jan. 1916.) 

"During my term of eervice &8 County Commiseioner your BurMU .... 
OIl many occasions been the only eouree of information upon which tb_ of 
us who wish to be governed by tbelacto could baae our action. I want ...... 10 
commend tbe uniform faim.... which characterizal your ot&temente. You 
are rendering invaluable service." 

AVEIlY CooNLEY, former Commiesioner of Cook County. (June, 1914.) 

N etDspaper EdituMalB 

Only a few excerpts from favorable editoriaJa in Chicago 
newspapers will be given here. The support that the new .. 
papers have afforded the Bureau bas been generoU8 and very 
helpful. The following are examples: 

Chicago Tribune, Nov. 13, 1913: 
"The report of tbe Bureau 01 Public Efficiency on tbe adminiotralioD 

of tbe office of county treasurer is tbe _ important tbe S ......... baa 
made up to this time. . . . The report demands a _down ..... 
tbe public will back that demand." 

Chicago Ruord-HeraUl, Jan. 3, 1913: 
"In ite proteet against recognition by the city council of the YOtin« 

machine contr&ct,_ """"da1ously improvident one lrom ... y point 
of view,-the Bun!&U of Public Efficiency made out an atraordinariIy 
eomplete case. ADd the council in unanimouoly striking out the appr0-
priation lor voting machines, admirably ouited action '" argument. No 
intelligent per8OI1 oouId rea4 the able documeut ........ y that the .... 
.. as one of politim or penooal opinion." 

Chicago Examiner, Jan. 7, 1914: 
"The ChiC8lOO Bureau of Public EIIicieDey baa taken up the demand 

for a obort ballot 10 simplify the _ prob1emo of the cit,.. Tbio 
advieory ..... vohmteer body is IuIfiIIins • (unetioD the worth of whieh 
ill beyoud dispute; it may be depouded UJlOll to uncover whateY ... &here 
ill of dry lOt, iIUlompeteoce, _vagance or otb..- m-- 10 which • 
bureaucracy .. IOlbject." 

Chicago Dail/l NeUJ8, Dee. 29, 1913: 
"In a report entitled 'The Nineteen Local GoTemmcotoo ill Cb.ieafP,' 

the Chieap Bmaa of Publie EfIicimey ""'" forth eDotiDc aulio-. 
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which lead it to _ that the greateat needs of Chicago are tbe unifica
tion of the oommunity's many governing bodi.. and a short ballot. 
This graphio report ought to do much to stimulate the movement for 
llimplification of our ludiorously oomplex local system of tranaaoting 
publio business." . 

Chicago Evening P081, Dec. 29, 1913: 
"Of vital interest and importance to the people of Chicago is the 

lateet report issued by the Bureau of Public Efficiency. . . • We 
urge the study of this report by aU citizens who wish to be informed 
on one of the biggest problema facing the voters." 

Chicago Tribune, Dec. 29,1913: 
"Nothing oould be more timely than the report of the Bureau of Public 

Efficienoy on local government in Chi_, • a multiplicity of overlapping 
taxinll bodi .. , with many elective officials'. The report declares: 

an~ ':;;~=s~~. Reeds are unification of its looal govemmanll 

"E~ citizen should read the Bureau of Efficiency's reports and study 
ita striking charts. Then he sbould make himself the militant champ
ion of llimplification and the short baDat." 

Publicali0ft4 a/lla. Bureau 

Since ita organilation, the Bureau haa issued 26 publications. 
Two of these were reports prepared by the Merriam commission 
and were published by the Bureau, after the city had failed to 
print them, 80 that the material in them might be available 
for general use. 

The publications, and their date of issuance are given below: 
1. Method of Preparing and Administering the Budget of Coot County, 

lllinois. January, 1911. 
i. Propoeed Purchaoe of Voting Machin.. by the Board of Eleotion 

COm.misllioners of the City of Chim' May, 1911. (Out of Prin\.) 

8. ~~M:~h'=!d~:t!. of J!:roit~ (~~~~S .. ving 
.. Electrolyaia of Water Pipes in the City of Chicago. July, 1911. 

S. A~~~')of \be Office of Recorder of Cook County. Illinoio. 
s.ptemher, 1911. 

a. A Plea for Publicity in the Office of County~. Oetober. 1911. 
(Out of Prin\.) 

7. R~ Asphalt Pa_t: Wort Done for \be City of ~ 
Uod .. Contract of 1911. Oetober, 1911. (Out of Print.) _ . I 

&. The Municipal Co,," Acts: Two Related Propollitione Upon "niea 
the Voters of ChiCl/l.O Will Be Asked to Pus Judgement at \be 
Eleotion of No_her 7-Vote No. Oetober 81. 1911. (Out.".. 
Prin\.) 

.. The Water Worts System of \be City of au-. By Ilahne7 B. 
Maury. n..c-her 1911. 

10. Bureau of Stneta; civil Servitle Commiooioo; &ad Speoial "-' 
A_\ina System 01 \be City of au-. n..c-ber, 1911. 

11. Administ.ation of \be Offios of CoroDef of Cook Coun&». lIIinoio. 
n..c-ber, 1911. 

12. Administration of \be Office of ~ of Cook County. lIIinoio. 
December. 1911. 
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13. Administration of the Office of Clerk of the Circuit Court. aDd of the 
OfficeofCJerkoftheSuperiorCounofCookCouoty,lllioow. Decem
ber,1911. 

14. The Judgeo and the County Fee Officee. December 19, 1911. 
16. General Summary, and Conclusions of Report on the Park Govern

moots of Chicago. December. 1911. 
16. The Park Governmenta of Chicago: An Inquiry Into Their Organja

tion and Metbods of Administration. December, 1911. 
17. Offi .... of the Clerks of the Circuit and Superior Courts: A Suppl&

mental Ioquiry Ioto Their Organization and Methods of Adminio
tration. November, 1912. 

18. Administration of tbe Office of tbe Clerk of the County Court of 
Cook County. Illinois. November, 1912. • 

19. Office of Sheriff of Cook County, Illinois: A Supplemeotal Inquiry 
Into Ita Organization and Methods of AdmioiotratioD. November, 
1912. 

20. Growing Cost of EIectiooB in Chicago and Cook County. Deeemb« 
30,1912. 

21. The Voting Machine Cootraet. A Protest Against Ita ReeogoitioD 
10 Any Form by the City Couocil of the City of Chieago. January 

22. -h~9~ce of County Treasurer of Cook County, lllioois. An 
Ioquiry into the Admioi<rt.ration of Its FinaDcee with Special Refer
ence to the Question of 10_ on Public Fuoda. Novemb«, 1913. 

23. The Nineteen Loca.I Goveromeota in Chicago. Deeemb«, 1913. 
(First Edition.) 

24. The Bood IB8U ... to Be Voted Upon April 7, 1914. March 30, 1914-
25. A SeooDd Plea for Publicity in the Office of County T~. 

July 9, 1914-
26. The Nineteen Loca.I Governmenta in Chicago. March, 1916-

(Beeood EditiOD, revised.) 



CHAPTER IV 

THE DAYTON BUREAU OF RESEARCH' 

The Dayton Bureau of Municipal Research we.e. organized in 
Ootober, 1912, with the following declare.tion: 

II The Bureau of Municipal Research is a non-political 
civic organization, supported by voluntary contributiollB 
of citizens. Its purpose is to give the public accurate, 
complets date. relative to the condition of the city govern
ment; and to oo-operate with city officials in the installation 
of the most modern systems of conducting public business. 

D. FRANE GARLAND, President, 
MISS A. IRENE DILES, Seoretary, 
L. D. UPSON, Director." 

The Bureau we.e. really one of the first results of an awakening 
of Dayton citizens to the unsatisfactory conditions existing 
within the city government, and its organization preceded the 
adoption of the che.rte.r seeking to remedy those conditions. 

Dal/Ion', NtJIII Claar_ and lla Origin 

It cannot be fairly assumed that the Dayton che.rte.r we.e. a 
distinct produot of the dise.e.trous flood of March, 1913. Activity 
for a new government we.e. inaugurated fully Biz months prior to 
this diaaster, and by January I, 1913, the project bad acquired 
considerable momentum. The aftermath of the flood only 
accentuated an e.lree.dy apparent need for honest, efficient and 
responsible city management. II Government by deficit" em
bodies the actual reasons for the change in administration, and 
typifies conditions prevailing in the municipality. The city 
had had for many years a government sterile of all but the most 
commonplaos benefits-due in BOme measure to official incom.
tence, but in \arger degree an accrual of citizea neglecL 

A constitutional. amendment we.e. adopted in Ohio on !;eptem
her S, 191~, extending to municipalities a large measure of home 
~ and allowing such cities as desired "to exercise all po_ 

~...=!:~ a--:. b7 Mr. CoB.. Ri&h-, DinJe&wGl .. 
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of local self-government, and to adopt and enforce within their 
limits such local police, sanitary and other similar regulations 
as are not in conflict with general laws. .. The act provided that 
municipalities might, by initiation of the city council or upon 
petition, hold a special election to decide whether a charter 
should be drafted, and select the members of the drafting body 
at the same time, and it further provided that it might accept 
one of three "model" charters or continue under the municipal 
code of the state. 

In the Autumn of 1912 the Chamber of Commerce appointed 
a committee of five to consider initiating a charter for the city 01 
Dayton. The chairman was John H. Patterson, president 01 
the National Cash IU!gister Company, and an unusually public
spirited man. Extended thought and study were given by this 
committee to the three fundamental types of city government, 
the outlines of which were presented in the charters prepared by 
the State. These were the Federal, the Commission Plan and 
the City-Manager PIan. It was the opinion of the committee 01 
five and of the Dayton Chamber of Commerce that the type 01 
administration simi\ar to that existing in their own private busi
nesses was best fitted to secure the most desirable results in the 
conduct of public business. Subsequently, the committee sev
ered its connection with the Chamber of Commerce and formed 
itself into a distinct body to secure the charter, believing IlUch • 
movement should not be forwarded entirely by a commercial 
organization. 

Bureau of Munieipal RueMcIa Orllaniud. 
Mr. Patterson gave the matter of city government his clo8est 

personal attention, and to aid him in arriving at the facts which 
would afford a basis for a charter resulting in a government 01 
efficiency, he organised the Bureau of Municipal Research. MiaI 
A. Irene Dilks, of this city, who had returned from New York 
City during the summer of 1912 after working several weeks iD 
the New York Bureau, had reported to Mr. Patterson the nature 
of the New York Bureau and the _ 01 its work. Thisled 
to Mr. Patterson's decision to inaugurate • simi\ar movement in 
Dayton, and Dr. D. F. Garland, a prominent minister actively 
iDterested in 10eaI welfare probIems, was made president and 
1U1thorized to proceed to New York to find a director. 

After iDterviews with several men in the Training School, 
Dr. Garland determined to recommend for the position in Dayton 
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Dr. Lent Dayton Upson, who had been in the New York Training 
School for Public Service, and who had been associated with the 
bureau8 of municipal research in New York, Philadelphia and 
Cincinnati. Dr. Upson assumed management of the Dayton 
Bureau November 1, 1912, and remained in the position of: 
director until March 23, 1915, when he became executive secre
tary of the National Cash Register Company of Dayton. He 
was eucceeded by C. E. Rightor, also of the New York Training 
School for Public Service. After one year in private businese, 
Dr. Upson determined to return to his first chosen field, that 
of municipal administration. He was associated with the Dayton 
Bureau during the two months following, assisting in effecting a 
reorganilation of the Bureau by securing a board of trustees and 
obtaining financial support from a wider field of business men. 
This reorganisation had just materialized when he was called to 
Detroit to assume the directorship of the Detroit Bureau of 
Governmental Research. 

FinoMal Supporl Gillml 10 Ike Bureau 
Since ita inception, the Dayton Bureau had been 8Upported 

financially almost solely by ita founder, Mr. Patterson. It was 
felt that the more democratic and representative position prop
erly belonging to a citilen agency might be rea1ized through 
widening its managing board and extending the number of con
tributors. In May, 1916, this plan was carried out by the election 
of a board of fifteen trustees, and permitting a greater number of 
citilen8 to participate, by giving both moral and financialeupport 
to the movement. 

StoD oJ 1M Bureau 
During the existence of the Bureau the following persons have 

!Moen at varioUl times members of the staff: Miss A. Irene Dilks, 
who act~ as secretary-treasurer of the Bureau until February, 
1916; Arch M. Mandel, who resigned May 1, 1916, to become 
aasU!tant director of the Detroit Bureau of Governmental He
~h; C. O. Dustin, now manager of the Bureau of Municipal 
Reeearch at Springfield, Mass.; Winton L Miller, now city 
manager of St. Augustine, Florida; C. A. Herbig, now city treaa
urer or Daytoo; C. N. Lockwood, formerly of the New York 
Training School; and Mre.. Jeanne M. Illman, a aociaI invert.i
gator. There have been associated with the Bureau in variOWl 
investigations Dr. H. L Brittain, A. N. Farmer, W. B. Heffeman 
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and Gaylord C. Cummin, now city manager of Jackson, Michigan. 
Almost all of the above have attended the New York Training 
School for Public Service. Dr. W. H. Allen, director of the New 
York Institute for Public Service, always has kept in close touch 
with the work of the Bureau. The New York Bureau of Munici
pal Research has made two departmental surveys and reports. 

General Work of /he Bureau and 118 Method& 

While the Bureau is concerned with the results being obtained 
in all governmental units, including schools, county, state and 
federal government, as well as the municipal field, the work of 
the Dayton Bureau has been confined chiefly to the city govern
ment. Some assignments, however, have had to do with phases 
of state government and educational problems. 

Co-operation has been universally the method pursued in all 
work with the city or other political subdivisions. City Man
ager H. M. Waite and the department heads under him always 
have given the closest attention and coll8ideration, and almost 
invariably adopted such constructive suggestions as were made 
by the Bureau. It has been the custom of the Dayton Bureau not 
to make public reports of its work as it felt that the credit for 
the constructive work done in the city government rightfully 
belonged to the public officials who put it into effect. 

Work is done by the Bureau staff upon assignment from the 
Director and is usually based upon a definite program covering 
a year or more. Of course, there are exceptions to this rule 
when unexpected problems of public interest arise which demand 
or merit attention. 

The principal oonatructive work done and investigations made 
by the Dayton Bureau are to be credited chiefly to Dr. Up8OD, 
who, even after his temporary departure from the field of munic
ipal administration, kept in constant touch with the program 
of the Bureau. The same principles of Bureau methods, how
ever, have been. followed by Mr. Rightor, who is continuing 118 

director under the reeent reorganizatiOn. 

TIle ReorgtmizatUm of /he Bunau 

Under the reorganization the name 11'118 ehanged to the DaytoD 
Bureau of Researeh. It is finaneed by 150 contributor!!, repre
senting individuals and business organizations.. The Board of 
Trustees eonsists 01: 
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Acting Chairman, J. F. Ohmer, President, Ohmer Fare Regia
ter Co.; Eecretary, C. H. Bosler, Attorney; Treasurer, G. B. 
MoCann, Treasurer, Dayton Engineering Laboratories Co. 
(Delco); F. J. Ach, President, Canby, Ach & Canby Co.; H. G. 
Carnell, Treasurer, Nationa.1 Cash Register Co.; S. H. Carr, 
Attorney; E. A. Deeds, President, Dayton Engineering Labora.
tories Co. (Delco); F. T. Hullman, President, Davis Sewing 
Machine Co.; C. F. Kettering, Vice President, Dayton Engineer
ing Laboratories Co. (Delco); I. G. Kumler, Vice President, The 
llike-Kumler Co.; J. A. Oswald, President, Kidder-Oswald Co.; 
J. H. Patterson, President, The National Cash Register Co.; 
F. H. Me, President, The Me-Kumler Co.; Adam Schantz, 
President, The Dayton Breweries Co.; H. E. Talbott, President, 
Dayton Metal Producte Co. 

Summai'll oJ Work Done by 1M Bureau 
The following pages contain a summary of the chief matters 

undertaken from October, 1912, to May, 1916. In this state
ment of aotivities no attempt is made to give a complete record 
of the Bureau work nor is there any effort made to measure the 
time spent in labor by the sta.lf. 

APPROPRIATION OBDINANCI: 

Practica.lly the first activity of the Bureau was to urge upon 
the council the value of an itemi.ed budget in place of the 
partial lump aum plan then employed. Efforte were made to 
have the appropriations for the year 1913 restricted to actual 
anticipated income. For six years previous there bad been an 
average annual operating deficit of $60,000, although such was 
prohibited by law. The finance committee finaUy reorga.ni.aed 
the department of aa.fety in which a deficit was threatened and 
recommended that only actual income be appropriated in this 
division of government. This meant a aa.ving of $tO.OOO to 
$60,000. For the fim time, and at the request of the Bureau. 
publio hearings were held on the appropriations ordinance. at 
which membera. of the Chamber of Commerce, Federated Im
provement Associations and BODle of the heaviest taxpayers of 
the city were ~t.. 

B~ oJ 1915 • Diatitld A __ 
Fina.\ly, with the CCHlperatiOO of the mayor and board of 

eontrol, aU of the city departmente within his jurisdictioo BIlb-

'I 



CITIZBN AQIrNCIIr8 ,OS SIrBIrABCB IN GOVIrSN IIIrNT 

mitted their requests for funds in coDBiderable detail. In the 
case of other divisions the Bureau detailed these requests. Ii 
was impOl!8ible to secure a uniform cl888ification, but the budget 
of 1913 presented a distinct gain over any previous appropriation 
ordinance of tbe city. In February, the finance committee and 
the clerk of council pledged themselves to the plan of an itemized 
budget and to the preparation of uniform budget sheets for an 
appropriation ordinance for the second half year. 

While the appropriation ordinance for the second half was 
made up from detailed estimates, the council endeavored to 
consume a surplus of approximately $30,000 in salary raises. 
Despite extensive publicity and persoual solicitation of council
men, the Bureau was unable to defeat the ordinance, which was 
passed by a margin of one vote. 

In December, 1913, a uniform expeDSe c1assification suggested 
by the Bureau was used in all departments in making out esti
mates for 1914. In this connection several conferences were held 
with officers of the state bureau of accounting, on the making of 
more scientific budgets. The director of the Bureau was made 
a member of the local budget com.miasiou, and the Bureau prac
tically prepared the appropriation ordinance for the city. This 
budget was a complete departure from the former scheme of 
appropriating, and it is believed to be equal to that prepared by 
any city. 

ClaBaijU:aliora of Accounta Unique 

In September, 1914, the Bureau began the revision of the 
budget c1assification and the preparation of new forms for the 
budget of 1915. This revised procedure 11'88 adopted and has 
since been followed, and each year the Bureau 888ists in its com
pilation. The c1assification of accounts in Dayton was devised 
by the Bureau and is unique in American cities, being based 
upon the nature of the goods and services, rather than the object 
of expenditure. The detailed work and compilation of the 1915 
budget, as with previous budgets, were done by the Bureau. 
Owing to reductions BUffered d~ the year from the original 
estimate of revenue, it became ueeeIII&IY in September to Ie8IIen 
the several appropriations by 190,000. In making these cuts 
the city manager was assisted by the Bureau. Increaaed revenue 
to the amount of nearly 15,000 d~ the year 11'88 sugested by 
the Bureau. 



Revised forms for use by the various departments and offices 
in requesting funde for their neede for the year 1916 were devised 
by the Bureau, and tabulations of departmental requests were 
made. Since these requests were largely in excess of the esti
mated revenues, the Bureau followed the work of the city manager 
in reducing departmental demande by more than 1200,000. A 
suggestion from the Bureau that the people at the November 
(1915) election be asked to vote an extra mill tax for operating 
purposes was not availed of, although the additional revenue 
from this source would have overcome a reduction in returns 
from general taxes of 1165,000 below the previous year. In
creased revenues amounting to 134,500 were found by the Bureau 
by making retroactive the provisions of an ordinance relating to 
interest on moneys in the city depositaries, which was passed in 
1914, but which had never been made effective. This ordinance 
provided that interest should go into the operating fund of the 
city, rather than the sinking fund. 

TBB CITY CBAlITBB 

E&rly in November, 1912, the Bureau financed the visit of 
Dr. Paul Tyner, a newspaper writer, to a number of commission
governed cities in the west and northwest. Dr. Tyner prepared 
a aeries of &rticles on the advantages of commission government, 
which appeared from time to time in the local press. Also in 
that aame month the Bureau urged upon the Chamber of Com
merce the necessity of immediate action re1&tive to the new 
charter, if resulta were to be aecured prior to the next general 
election. The Bureau suggested calling a meeting of pel80ns 
representing all walks of life, which would serve as a nucleus of 
the citilens' committee to take charge of the charter campaign. 

In Deeember, 1912, the Chamber of Commerce eecured the 
services of Mr. Luciua Wilson, who invited the Bureau to c0-

operate with him in naming a citiaens' committee. In JanU&rY, 
1913, the Bureau took exeeption to the plan of go~ment p_ 
poeed by the Chamber of Commerce eommittee, on the ground 
that several aeotions were unconstitutional or contr&ry to the 
general laws of the state. The plans were changed, in aocord
anee with the suggestions offered by the Bureau. 

TAl C_paip!ar a NfltII CUrler 
III JuU&rY, 1913, the Bureau Vlldertook to furuish to the cam

paign committee a fact buia for the chanp in charter. Ma&eriaI 
tI 
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was furnished for local advertising and an immenee amount of 
literature relative to commissIon government distributed, in
cluding reprints of numerous articles appearing in magazine 
form, dealing with municipal subjects. A clerk was constantly 
kept at work, and the following were distributed from tbe Bureau 
office: 

8,000 Copiee-uEtory of Short Ballot Cities" 
3,000 Copiee-u Commission Form of Government," H. B. 

Rice 
3,000 Copiee-u City Manager Plan," Sumter 
5,000 Copiee-u Shall we Change our Form of Government" 

45,000 Copies-u Government by Deficit" 

Practically half of the Bureau's time during this period was 
spent on publicity, speaking, preparing data, reporting speeches, 
writing circular lette"' and assisting the citizens' committee in 
general. It is estimated that 100 speeches were made by penlOnB 
attached to the Bureau staff. 

After the election of the charter commission, the Bureau, at 
the request of this commission, suggested an outline for a com
plete charter and recommended the appointment of five com
mittees to consider as many divisions of the document. The 
director of the Bureau worked on the drafting of the propoeed 
sections. With the exception of the civil service eection, the 
drafts were accepted with minor changes. After the adoption 
of the charter the Bureau distributed approximately 5,000 copies 
of the same to interested penlOnB. Hundred of copies have been 
sent to other cities upon their request. 

REORGANIZATION or GOVlIIIJQIEIfT 

With the inception of the commission-manage form of ~em
ment, on January I, 1914, the 13ureao assisted the officials to 

• BSBume their duties.. After the charter election, data .... ere 
secured covering the organization of each department and sub-

• department within the city government. Charts .... ere drawn 
showing each of the positions, with salary, and an -accompaaying 
digest of the duties of each employe. TheBe .... ere prepared in 
book form and .... ere submitted to the newly eleeted commisBioners. 
Also a tentative outline W'88 prepared for the new government 
under the charter. Comparisons were drawn, as between old 
aaIaries and tw- propoeed to he paid. The Bureao actively 
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IlllBisted in the preparation of plans for the utilization of city hall 
space by the new departments. 

A hand-book was prepared and distributed in this connection, 
covering the civil list, a statement of bond issues outstanding, 
digest of the city budget, and a summary of the charter and rules 
of the commiBBion. 

NEW SOURCES OF REVENUE 

In November, 1912, at the request of the codifying commission 
of eouncll, the Bureau collected and correlated data relative to 
fees for permits. With the co-operation of the city engineer, 
the Bureau reported on increases which have amounted to 
approximately $lO,ooO lIollIlually by the creation or increase of 
amounts of the fees required. The increases in the building per
mit fee also augmented the return by approximately $4,000 each 
year. In the summer of 1914 the Bureau, acting for the city 
commiBBion, undertook a study of new sources of revenue. 

REVENUE ESTIMATES 

Beginning with the fiscal year 1913, on three occasions the 
Bureau prepared an analysis of the city income, which was sent to 
responsible officers and department heads, as well as being 
published in the press. In every case the city used the Bureau's 
figures to check the estimate of receipts. In 1914, the Bureau 
mtimate WIIB used as a basis for the appropriation ordinance. 
The estimate of receipts from municipal court, on this last 
occasion, was increased, against the beet judgment of the Bureau. 
There was also an over-estimate of taxes, amounting to between 
$25,000 and $30,000. This was due to unforeseen financial con
ditions, which came to exist in 1914, and not to error. With the 
assistance of the detailed budget, cuts were made in appropria
t.ions sufficient to cover the deficit, and at the same time no 
material injury to the city government resulted. 

MUNICIPAL COURT 

During the period immediately following the 800d of March. 
1913, the Bureau called public attention to the fact that legisla
tion afFecting the dty, and believed to be objectionable, was 
proposed in the State legislature. This act created the municipal 
court. In October, 1913, the Bureau defended a mandamua 
proceeding in the supreme court with a view to annulling the 
municipal court act. The maUer was unfavorably decided, 
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from the point of view of the Bureau. The question W88 then 
referred to the city conunissioners, but the legal department Willi 

prevented from carrying the case beyond the court of appea18, 
80 the municipal court act hu been alJowed to stand. 

POLICE COURT 

Prior to the organization of the Bureau, Ralph A. Argabright, 
police court clerk, was alleged to have misappropriated public 
funds. Soon after its organization, the Bureau lIIlggested that 
this case be investigated by the grand jury, but the county 
prosecutor refused. After considerable pressure was brought to 
bear, the city solicitor agreed to bring joint suit against Mr. Ar
gabright and his bondsmen, looking to the recovery of the alleged 
embezzled funds. Following the 8I!8umption of office by a new 
prosecutor, a member of the Bureau staff laid before the grand 
jury facts which resulted in an indictment against Argabright. 
The accused was later convicted and given a reformatory sen
tence, but the penalty was 8U8peDded upon request of the Bu
reau, which was moved to ask clemency because of inIormation 
given that the trial judge and county prosecutor would appre
ciate such a request. The Bureau refrained from bringing ouster 
proceedings, at the request of Mrs. Argabright, wife of the lie

cused~ This case attracted notable attention, and it is helieved 
the publicity given the matter materially assisted in the BUCCe8II 

of the charter fight and that the ends of exact justice were '-t 
served by the request for clemency for Mr. Argabright. 

CITY SQUARE PBOPBBT1' 

The city is the owner of considerable property, leased in 
perpetuity, but open to periodic re-appraisaL Not only are these 
leases inimical to the best interests of the city, but the re-appraisal 
in SOIne instances was neglected for many years, and overdue 
rents were not collected. ·The Bureau secured data showing 
the loss accruing from DOn-appra.i.sal, and in co-operation with 
a Inember of the council presented the information to the city 

.council in December, 1912, ... king that the court of common 
pleas proceed with the re-appraisemeni. Requests for this 
action were served on the common pleas judges by the c1erk of 
council One judge asked to he excused from service. while 
another requested that the matter he left to his 1IUCCe88OI'. 

With the incoming of the new administration it W88 suggested 
by the Bureau that it might be advisable to refU88 to recei'l'8 
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further rents upon some of this property, and particularly upon 
sections on which payments were in arrears, with the idea of 
condemning the private interest on these leases and including 
the territory in the comprehensive park program. In this 
connection, and through the casual inquiry made by the Bureau, 
the legal department of the city collected delinquent rents 
on Huffman Basin amounting to $750. Subsequently, a re
appraisal of the city square property was made. 

I'LOOD BELIEF WORK 

Immediately following the Rood of March, 1913, all members 
of the Bureau stalJ actively engaged in relief work. Miss Irene 
Dilks became associated with the American Red Cross, acting as 
their local historian and doing regular visiting work. Charles 
Herbig was stationed at the National Cash Register Company, 
acting in a clerical capacity. Winton L. Miller had charge of the 
Memorial Hall relief station until a few days prior to its being 
closecl. L. D. Upeon acted as assistant director of the fourth 
sanitary district, under Dr. A. L. Light. This district employed 
1,000 men and 50 teams. He also had charge of the Broadway 
relief station, which fed more than 2,000 people daily. Following 
this work Mr. Upson was appointed secretary of the Citizens' 
Relief Committee, acting in that capacity until the middle of 
July, when he resigned to again resume the directorship of the 
Bureau. In connection with the work of the Flood Relief 
Committee, Mr. Miller took charge of the publicity for the 
$2,000,000 Rood prevention fund, which was raised within six 
weeks by the voluntary subscriptions of the citizens of Dayton. 
While Mr. Upson was secretary of this committee the priaes 
oIJered by Mr. Patterson for the beat suggestions as to how to 
bring about a betterment of Dayton were awarded. 

DIIPAIITIIBNT OF BEBVICB 

DiuUiota oJ Waur 
Early in 1912 an ex&Ipination was made of the financial c0n

dition of the municipal water plant, i~ being hoped ~t through 
a re-adjustment of meter ratee and an economical administration 
the plant might be placed upon a eelf-supporting basis. While 
the city officials opposed any increase in rates, yet progreasiw 
~ps were taken toward inCl'Bllllin« the efficiency of this utility. 
Tbe Bureau compieWy reorganiRd the ac:eounting methods in 
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the bureau of revenue collection. Steps in this direction, together 
with more efficient and economical management, as well as added 
service, have placed the system on a self-sustaining basis. 

Bureau of Garbtlfle Removal 

In November, 1912, a comprehensive study was made of the 
methods of garbage disposal, in order that recommendations 
might be made to the city council bearing on a solution of the 
problem. An investigation was made of the municipal plant 
at Columbus, with a result that certain corrective measures were 
suggested. In May, 1913, the Bureau secured the promise of the 
mayor and safety director that they would reject any bids 
submitted under the ordinance passed by council, providing for a 
continuance of the then unsatisfactory service. A counter
proposition was submitted, however, and the specifications were 
approved by the board of control and officials of the department. 
The bids under this ordinance represented a saving of '22,000 
in a period of ten years, 80 a contract was made and increased 
service assured. This contract was later thrown out by the 
courts. Inefficient collection prompted a member of the Bureau 
staff to follow garbage wagoDS for over a week. It was learned 
garbage teams were working 5.6 hours daily, yct charging 10 
hours, and were hauling only two loada per day. Wide publicity 
was given this feature, and after introducing motor-driven 
vehicles in collection, re-districting the city, and forcing em
ployes to give a fun day's serviee, better results were obtained. 

With the beginning of 1914, City Manager Waite secured the 
services of Hering &; Gregory, an engineering firm in the East, 
who made a complete study of the garbage and refuse situation. 
Thill resulted in the construction of a municipally-owned garbage 
reduction plant south of the city. Already, this is operated OD a 
basis that pays entirely for the cost of disposal, and in addition, 
gives a revenue nearly,-if not qnite,--sufficient to pay for 

.collection. 
Cost records for garbage collection and disposal .. ere intra

• duced. 

DiDi8ion of Engi-"Rf1 
Numerous conferences .. ere held with the city engineer lookin« 

to the installation of • unit cost system over the service of this 
division, but the matter is pending at present. Mueh time .... 
spent with the engineering division working OD the redistribution 
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of street lights throughout the city. Many lights were re-located 
and additional ones installed. 

Dillision 01 Public Lands and Buildings 

At the request of the Greater Dayton Association, the Bureau 
made a study of the public markets, outlining existing conditions, 
the character of vendors and the revenues received. ~venues 
from this source were increased, and additional public markets 
"ere established, including a children's market. 

Bureau 01 Molar Vehicle8 

Cost records for motor vehicles were drawn up and installed by 
the Bureau. 

DiIIision 01 SIrffia 

In December, 1912, at the request of the county prosecutor, 
the Bureau secured information relative to the illegal repair of 
streets. This was presented to the prosecutor. The Bureau 
made several ineffectual efforts to install a cost system over 
street repair. The superintendent was absent from the city for 
five weeks, on private business but at full city pay. A survey 
of the methods employed in the division of streets, however, led 
to the recommending of the reduction of the force to keep within 
anticipatBd appropriations, and the putting into operation of 
idle 8ushiDg and sweeping machines. This apparatus, however, 
was not used until the new administration took office. 

In July, 1913, one member of the staff spent nearly his entire 
time checking up with one of the contractors on street paving. 
Notable delinquencies were found in the use of old brick, in
sufficient cement and excessive cuts in sheet asphalt. It is 
estimatBd the city saved $25 per day on this last item alone. In 
addition, tie" pavement was laid according to specifications for 
the filllt time in years. 

In eonnection with the work of the street department, the 
Bureau kept operation data on the new portable asphalt piant,
and the same was published locally and in engineering magaaines. 
The Bureau also investigatBd and reportBd to the Greater Dayton 
Association the failure of the cresotBd wood block 'paftlllBllt OD 

Grand Avenue. 
With the introduction of the ne" administration, ClOSt recorda 

were introduced for street maintenanee and repairs. 
tl 



CktJM Cromngs 

At the request of a private citizen a report W88 made on the 
Jaws of other states pertaining to the elimination of grade crOllflings, 
and the apportionment of the costs 88 between the railroad 
companies and municipalities. 

DEPABTIIENT or 8ArETY 

Dit>i8ion oj Fire 

In July, 1913, the city issued 1119,000 in bonds for the complete 
motorization of the fire department. PrevioIl8 purchaaee of 
such equipment had been under 8U8picion, 80 the Bureau requested 
the privilege of drafting specifications to cover the different typs 
of machines to be bought. This W88 done, although the safety 
director declined to have these 8~cations p88I!ed on by 
recognized experts. The Bureau widely advertised the letting, 
and as a result 'l:l bids were submitted. The lowest responsible 
bidder W88 124,000 below the departmental estimate. 

There were grave rumors of graft, 80 publicity w .. resorted too 
too prevent the contract going to the highest bidder. Later the 
Bureau requested the privilege of allowing a stafr member too 
aecompany the board of control on a junketing trip Eut. This 
request was granted, but the trip W88 immediately ~ 
with. Finally two members of the board of control resolved 
to take no action on fire apparatll8, allowing the new commission 
too eettIe the problem. Later the Bureau, through a BUlTey of 
the fire department, made recommendations for the purchaee 
and distribution of approximately $69,000 worth of fire appa
ratus, in place of the amount originally intended. Fifty thousand 
dolJars of the original bond issue W88 turned baek intoo the sinking 
fund. 

Much eonstructive work W88 aecomplished in the division of 
'fire, in putting into effect the recommendations made in the 

..survey of this division by Mr. C. J. Driscoll, of the Sew York 
Bureau of Municipal Research. A complete Bet of recorda .... 
drawn np, including a consolidated daily report too go too the 
desk of the director of the department each morning. The 1JIIe 

of these forms W88 explained, upon instaIJation, to the memben 
of the fone. Cost recorda for maintenance of fire ~ were 
introdoeed. 
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Dillision 0/ Police 
Nearly the entire time of one member of the Bureau staff for 

more than a year was spent in the safety department. In carry
ing out the recommendations made in the survey of Mr. C. J. 
Driscoll, a reorganization of the division of police was effected, 
and a oomplete set of the forms of record mentioned in the 
survey was drawn up, and their actual use supervised. A 
consolidated daily report, to go to the director of safety, was 
installed. An ordinance was outlined, authorizing the employ
ment of a sergeant'of traffic, and a training school for members 
of the force was suggested. 

A member of the Bureau staff acoompanied 17 members of the 
safety department on an educational trip to New York City, and 
other points East, and' arranged with the departments of police 
and fire in New York for the placing of these men, that they 
might receive valuable, practica.l experience, 

Dillision 0/ W"'gllls and M ea8Ures 
In oo-operation with the director of safety, many of the recom

mendations contained in the safety department survey wers 
put into effect in the division of weights and measures. Record 
forms were devised and installed, and the inspector given a 
clearer idea of his duties. 

DiIIision of Building Jnspedion-Building Code 
The Bureau fiDanced the entire cost of preparing for the eity 

a complete, modem eity building code. Mr. Fred W. Elliott, aa 
&rehitect, of Columbus, Ohio, was engaged to prepare the code, 
which is based upon the latest steps taken by the state code, and 
by national e1ectrica.l and other societies in preparing regulatiOD8. 
The code, conaisting of eleven parte, has been submitted to the 
eity commission, and is being read at the present Ume.' Hearings 
were afforded builders, plumbers, electricians and others on the 
various sections, with a view of obtaining for Dayton the bas\ 
possible building code. 

Tbe reaords oonsequent upon the establishmen\ 11( a diviaioa· 
of building inspection were outlined by the Bureau. 

PeMoRFVfIll4 
At the reques\ of the trus\ees of the police and fire pensioa 

funds, the Bureau made a 8\udy of the pension funds, and gained 

''l'bi8.....,n _ ~ ia May, 19ltl. 
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from the New York Bureau information tending to decide what 
means should be taken to best protect the present uniformed 
force. 

DEPARTMENT 01' PUBLIC WELPARE 

Divi..wn of Health 

Early in 1913 the Bureau co-operated with the board of health 
and the following improvements were inaugurated: A new 
system of filing and recording sanitary reports; the establishment 
of a pin-chart on contagious diseases; a revival of milk analysis 
after a lapse of two years; preparation of a score card system 
and more adequate inspection of dairies. 

In May, 1913, the Bureau undertook a complete study of the 
administration of the board of health, through Dr. Carl E. 
McCombs, of the New York Bureau. An outline of constructive 
suggestions for extending the service and increasing the efficiency 
of the department was presented. A supplementary program of 
health activity for the summer months was outlined with the 
health officials. Dr. McCombs assisted in installing the records 
recommended and in reorganizing the division. Eight bulletins, 
consisting of the survcy report and follow-ups were issued on this 
SUbject. 

In the autumn of 1913, during a diphtheria epidemic, the 
Bureau wrote daily newspaper articles, based on facts emanating 
from the division of health, and secured wide publieity on the 
subject. 

Early in 1914, at the request of Chief Health Officer Dr. A. L. 
Light, the Bureau assisted in the instaI1ation and revision of a 
complete system of record keeping. The Bureau has since heeD 
in continuous touch with this work. The Bureau prepared, 
published and distributed 20,000 cards each on the subjecte of 
flY-ilwatting and the prevention of diphtheria. 

Citll LabortJlDry 

• In February, 1914, a statement setting forth the needs of a city 
laboratory was prepared. This suggestion was quickly followed 

<by the establishment of the bureau of bacteriology and chemistry. 
It is hoped to expand this laboratory into a general testing 
laboratory for aD supplies needed by the city. 

Hoqilala 
Repone were prepared on the financial condition of the 

Miami Valley and St. Elizabeth hospitals, and the number of 
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patients in each. On these findings it was recommended that 
no additional funds be appropriated by the city toward the 
support of public patients until an adequate system of accounting 
was installed, with a unit cost system. In September, 1914, the 
Bureau renewed these recommendations to a committee from 
the Greater Dayton Association, adding that it believed the 
hospitals should be compensated on a unit cost basis for patients 
who are really charity patients. 

Division 0/ C orrsction 

In February, 1913, examination was made of purchasing activi
ties at the city workhouse, and the result was a showing of serious 
abuses. In March, 1914, there was installed a system of cost 
and accounting records, covering the maintenance of prisoners. 
Consequent upon the recent acquisition of a municipal correction 
farm, the Bureau has undertaken a further study of the division's 
books of account and individual case records. Revision of these 
records is regarded as necessary because of additional activities 
on the farm, and to enable the director of public welfare to com
pile sufficient social records and statistics to make a study of 
causes of delinquency and crime. 

Bureau of Legal Aid 

In June, 1913, the Bureau tried to interest a local committee 
in the establishment of a free legal aid bureau in the city. The 
Amcrican Red Cross, of Cincinnati, appropriated funds for such 
purpose, but it was impossible to secure the co-operation of a 
committee of lawYef8 in the matter. In January, 1914, the 
city budget carried the sum of 1625 for the establishment of such 
a bureau, under the auspices of the welfare department. This 
legal aid bureau has proved very successful and popular in 
afl'ording free legal assistance to thoee unable otherwise to obtain 
it. Its activities have included the driving of loan~ka out oi 
the city. 

iAuiBioll of Reereotior& 

The Bureau, co-operating with the supervisor of recreation, en
larged the plans of the division, and recommended the estab1ish
ment of additional social centers. The work in Uris division has 
been unified and enlarged more than one hundred per Cl8Dt. 
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DEPARTIoIENT OF FINANCE 

Di vision oj Accounting 

Anticipating the installation of the new form of government, a 
complete study was made of the forms and procedure in the 
offices of the city auditor and treasurer. With the installation 
of the new government, and at the request of the department of 
finance, the Bureau undertook a complete revision of the account
ing eystem, and the installation of new methode of procedure. 
This work was begun with the aid of the Cincinnati Bureau of 
M!lDicipal Research, employed for that particular purpose. 
The procedure outlined was gradually introduced with the assist
ance of the Bureau. The eyetem installed is the moo modern 
in any city government and contemplates aboolute control of 
public funde, as well as providing the means of determining the 
actual financial condition of the city at any time. 

It has been necessary from time to time to devote &ome atten
tion to the accounting procedure, and at the preeent time a com
plete investigation is being made with a view to determining the 
success of the system of accounting as originally devised upon 
the recommendation of the Bureau. 

Many details of the procedure in this department were revilled 
by the Bureau and put upon a stable basis. Theee activities 
relate to the method of handling discounts, signing warrants, 
retained percentage funde accounting, handling of trust funde, 
school teachers' pension funde, etc. Upon the recommendation 
of the Bureau two additional clerks were appointed in this depart
ment, one to handle the general books of account and to work on 
epecia.I 888e88ments. 

DiDision of Purcluuing 

Beginning in November, 1912, the Bureau undertook to colleet 
information in support of a proposal for the establishment of a 
,eentralized city purchasing department. Stimulated by this 
activity, the city auditor installed a requisition eystem for the 

.purebasiDg of supplies. This eliminated unauthorized expendi-
tures, but was not a cheek on over-drafts. Beginning in Sep
tember, 1913, blanks and procedure for the office of tbe purchas
ing agent were prepared ready for installation when tbe new 
government was placed in operation. This was among the firBl 
of tbe new functions of government to be completed. 

Beginning in February, 1914, a study waS made of tbe requisi
lit 
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tions of 1913, looking to the cl88Sification of a.Il supplies and 
materials consumed by the city. This classification W&8 used 
&8 a bBBis for the 1915 budget. A purchlLBing register is kept, 
showing the amount of each article used, and this aids in the 
making of price agreements and contracts. Standard specifica
tiona have been prepared on about thirty standard commodities 
commonly used by the eeveral departments, and the work of 
standardizing specifications on a.Il supplies is being gradua.Ily 
done. The specifications for coal are uneurp&eeed by any gov
ernment, and for fire, hose, paints, printed matter, etc., the 
requirements are eet forth with every detail. 

Upon the establishment of a central storehouse, to be operated 
under the city purcha.sipg agent, the Bureau prepared the forms 

. of record necessary to this activity, including a perpetual inven
tory, bid records, requisition forms, etc. 

SlNltlNG FUND 

Early in 1913 a study W&8 undertaken of the requirements of 
the ainking fund with a view to preeenting a more equitable 
scheme of liquidating the funded liabilities of the city. It W&8 

found that the fund W&8 absorbing 47 per cent of the city's revenue 
from taxes, and that it W&8 impossible to put the fund on a scien
tific basis. In January, 1914, a complete statement of the city's 
bonded debt, classified by actual maturity, interest, etc., W&8 

8ubmitted to the ainking fund trustees. 
In connection with the 1915 budget it W&8 decided to e.nend 

bond issues of 175,000 in order not to &eriously hamper the opera
tion of the city. While this W&8 practica.Ily borrowing for operat
ing purposes, it W&8 believed to be an expedient course at t.ha\ 
time. The &t'tion W&8 open to criticiam, but rould hardly be 
avoided in face of a demand for a lower tax rate . 

• 'ollowing the ftood of 1913, the city began the issuance of 
ainkinr; fund bonds instead of eeriaI bonds, which had been' 
issued heretofore. This policy was rontinued by the adminis
tration over the protest of the Bureau. The city attorney W&8' 

prevailed upon to secure an opinion from the attorney general 
",lsti"" to the legality of ainking fund and eeriaI issues. The 
decision was favorable to both kinds, so the Bureau urged the 
desirability of &erial issues over the ainking fund plan. TIle 
manager, ho_ver, favors the ainking fund principle for bond 
iesuE8. 



The annual interest and sinking fund requirements on all 
outstanding bond issues of the city were calculated by the Bureau 
and submitted to the finance department. 

SPECIAL ASSB88I1ENTB DEFICIT 

Owing to the existence of a deficit of approximately 150,000 
in the special assessment fund, the Bureau secured in 1915 the 
appointment of a clerk to check up this account and endeavor 
to recover to the city such portion of this deficit as may 8till be 
collected from the owners of property which was originally 
assessed. 

GENERAL ACTIVITIES 01' TBZ BURZAU 

Charitiu SUrveyB 

A series of charts was prepared showing the interlocking of 
social agencies within the city and the activities of the Depart
ment of Public Welfare. There was outlined a program sug
gesting a social survey of the city. This was presented through 
the women's committee of the Greater Dayton Association. 
The director of the Bureau was made a member of the committee 
to secure publicity, incidental to the raising of funds, and also 
acted as a member to decide the character and scope of the survey. 

This survey was made by this Bureau, and reports were pre
pared upon the investigation of the nine private charities which 
are a1fiIiated with the Greater Dayton Association as the Federa
tion for Charity and Philanthropy. These agencies include the 
Humane Society, Day Nursery, Playgrounds and Gardens Al!8O
ciation, Association for the Blind, Visiting Nurses' Association, 
Associated Charities, Relief Department of the 8a1vation Army, 
Tuberculosis Society and Milk Commission. As a result of these 
reports many constructive and instruetive recommendations 
were put into effect by these agencies, and the confidential ex
change was enlarged and its working made more effective. 

An investigation was made of the Door of Hope, a charitable 
institution for delinquent girls, which is subsidized by the city 

• government, and a detailed report was made to the city officials. 
As a result of this study certain improvements were made, the 
city government was given a voice in the management of the 
institution, and periodieally ree;!ives reports from it. 

I>UtribuWm of the Ttu: Rt* 
The finding/! of the county budget commission in August, 1915, 

in its work of determining the distribution of the tu: rate for 
se 
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1916, 88 between the city, county and schools, 11'88 closely fol
lowed by the Bureau, and prompted the pUblication in September 
of a widely-circulated pamphlet eDtitled, "Some Facts about the 
Tax Rate. .. This pamphlet, of sixteen pages, contained a general 
discussion of Ohio's complicated and unsatisfactory tax law, and 
an explanation of the methods of apportioning the tax rate, and 
by whom, and specifically pointed out the handicap suffered by 
Dayton through the abseDce of a law on the BtatUte books giving 
home rule in matters of taxation. 

ExtenBive tables giving the history of taxation in Dayton are 
now being prepared, in anticipation of the tax rate apportion
ment to be made in August, 1916, for the following year, and 
with a view to securing for each subdivision of the governmeDt 
its equitable proportion' of tax reVeDues. 

TuberculoN SafliWrlum SiR 
In oo-operation with the Tuberculosis Society, a study 11'88 

made of the need of a bi-eounty tuberculosis sanitorium, and of 
an available Bite for the hospital. A rating sheet for all the 
farms under consideration 11'88 devised and submitted to the 
bi-eounty board, with the result that within two months a ques
tion of eeveral years' standing was eettled, and a Bite was pur
chased. 

Budg. and A_tWifl// Prot;ed_Jur Yarioua OrgaflUatioM 

Reporte were made to the Dayton branch of the Boy Scouts 
and to the Dayton Y. W. C. A. upon forms of budgets, classifica
tions of accounting and books of account, which might be kept by 
th_ organiaations. 

CWil Serm. 
At the request of the civil service board, the Bureau ~ 

in the examination of twenty-one candidates for the position of 
chief examiner of the board. The Bureau also corrected and 
graded the papers of the applicants. There was prepared a 
complete list of city employes, with titles and grades of pay, and 
th_ were catalogued accordiDg to the grades and classes estab
lished by civil service rules. ConBiderahle work 11'&8 done with 
the civil service board, both in outlining the general plan of 
activity of the board and upon the standardUation of posit.i.ona 
and salaries of the civil I.isL Tbe standardiaation adopted in 
1916 by the board is in accordance with the classification pre
pared by the Bureau. 

SI 
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Municipal Exhibit 

Under the auspices of the Bureau and under the direct charge 
of Mr. Mandel of the Bureau staff, the city, county and IIChools 
put on a municipal exhibit for ten days, October 9 to 18, 1915. 
The exhibit occupied the entire available space in Memorial 
Hall, a spacious, tW<H!toried convention hall. There was por
trayed by means of charts, physical displays, diagrams and 
actual demonstrations just how each of these political subdivi
sions is spending taxpayers' money. The entire cost of the exhibit 
was only '1,500. It was attended by approximately 50,000 
people, including more than 9,000 school children. 

This exhibit was an effective presentation of social work and 
social needs, and had more than local significance. It offered 
to students of government from all over the country an excellent 
opportunity to judge critically the results of two years of a unique 
type of city administration. It gave to unfriendly critice of the 
new government the worst blow they had ever received, and let 
fair-minded persons know that Dayton is marching far ahead of 
mom cities in the country. 

One result of the exhibit was to assist in the p8888ge, by a 
necessary two-thirds majority vote of the people, of a '1,050,000 
bond issue for public improvements. 

CMnp/ainl Bureau 

Immediately preceding the installation of the new city govern
ment, many complaints were made in the public pre88 relative 
to the operation of city departments. Investigation of a Dumber 
of these criticisms led the Bureau to create a Complaint-Sug
gestion Division, where citizens might refer questions or sug
gestions about the city government. Many complaint. were 
received, investigated and answered. In a large Dumber of in
stances the cause of complaint was removed. In January, 1914, 
the city commission extended the funetioDB of the garbage com
plaint statiOD to include the registration of all city complaint&.. 
The Bureau has continued to maintain this function of it. work, 
however, and many inquiries are addressed here. 

Traini"41 &Iwol fat' Public &rr!ia 

During the summer vacation period of 1915, four university 
students spent their entire time with the Bureau, doing detailed 
work in the various departments, attendins lectures, round-table 
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conferences, etc. Two of these men are now in Bureau work, 
and one ia an l18Biatant city manager. 

Publicitll 

Since the institution of the Bureau in Dayton, much publicity 
baa been obtained. This pUblicity includes thousands of copies 
of booklets and folders issued by the Bureau alone, and other 
matter appearing in magazines, journals and the daily press. 
Alithia baa dealt with subjects of municipal adminiatration
health, public safety, public welfare, finance, taxation, account
ing, schools, and other public problems. 

Among the various documents issued by the Bureau are: 
~tion or the BU1'88u of Municipal Research (Folder) 
Shall we Cbanae our Form of Government? (16 pp.) 
Appropriation Ordinance; Firat BaH of V ..... 1913 (30 1'1'.) 
Plan to PI .... the Waterworlca on a SeH-SustaiDing Basis (28 pp.) 
Government by Deficit (3 Foldera) 
Organisation and Administration of the Department of Healtb (97 pp.) 
Reprint of the Deyton Charter (64 pp.) 
Health Bulletina (8 Foldera) 
tf.propriation Ordinanoo; Seoond BaH of V ..... 1913 (30 pp.) 

A ~~~~~J'~~~idMr~er) 
Tho City Bud!!"t or 1914 (42 pp.) 
Tho City Manall"f Plan or Government for Deyton (8 pp.) 
A Charter Primer (24 pp.) 
SU .... y or 0veN\gtI and Pro_ in tho Deyton Schools (46 pp.) 
Somo Acid Teato or City M~ Government (Folder) 
Swat tho Fly (Folder) 
Semi-Anhua1ltoport (16 pp.) 
Diphtheria Epidomioo _ Diphtbnria I'roYention (Folder) 
Budl!"t CJa.ifioation (16 1'1'.) 
Tho City Budtlet or 1915 (52 pp.) 
Water Improvement Plano (8 pp.) 
Shade"""" in Dayton (Fold .. ) 
Infant Deatb Rate (Folder) 
Seoond Owr-A!!" and Propeae Report 

~;~~t::o:::::!.~ (~(12 pp.) 
Commont on tbo Dayton Charter (10 pp.) 
Some Fa.to about the Tu: Rate (16 pp.) 
The Muni.ipal Exhibit (Folder) 
Wby the B,,_u Should be Continued (Folder) 
Reprint of tho AMInal Report of tho City Commiaoioa for 1915 (311 pp.) 
Reprint Budl!"t Makinw for Small Citi .. (14 pp.) 
Reprint Budl!"l.ary I'rooedure under tho M_ Form of City Go_ 

ment (14 pp.) 
Reprint Tho Law and Public Welfare (8 pp.) 
R.print Tho City M_ and tho Baby (Fold ... ) 
Reprint The City Mu_ and SoeiaI Justioe (8 pp.) 
Reprint Tho City Man_ at Work (8 pp.) 
The City BucIpot of 1916 (64 pp.) 

In aciclitiOil special articles were contributed w nearly a d_ 
maguines. The Bureau placed in Dayton papers several full-
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page advertisements relating to the efficient work and plans of 
the city's public servants. Abundant publicity has been gained 
locally concerning the activities and accomplishments of city 
officials. It is doubtful if any city, approximating the size of 
Dayton, in the whole country has received nearly 88 much favor
able notice through newspapers and journals. 

Education 

In accordance with the desires of the trustees of the Bureau, 
much money and time have been spent in stimulating the interest 
of city officials and others in civic matters, particularly through 
attendance upon conferences and addresses given in other cities. 
This also includes addresses given by members of the Bureau in 
other places. 

In this connection, the Director of the Bureau, Dr. D. F. 
Garland, Miss Dilks, Dr. Paul Tyner, City Engineer Gaylord 
Cummin, City Clerk W. G. Lee, Dr. L. D. Upson, A. M. Mandel, 
Miss Electra Doren, city librarian, C. O. Dustin, Winton L. 
Miller, Dr. Harold E. Egan, chief food inspector of the division 
of health, newspapermen and others have made trips away from 
Dayton. They have attended the Cincinnati Municipal Exhibit, 
meetings of the American Politieal Science Association, a con
ference on Standardization of Municipal Specifications, meetings 
of the Ohio Municipal League, American Library Association 
meeting, the New York Training School for Public Service, 
National Pure Milk Show, the National Conference of Charity 
and Correction, and many other gatherings. 

Leetures were given by members of the staff in Columbus, 
Niagara FaIls, East Dorset. Vt., Amsterdam and Cohoes, N. Y., 
Norfolk, Va., Indianapolis and Richmond, Ind., Portland, Me., 
Cincinnati, Springfield, 0., Racine, WIS., Toledo, Ironton, San
dusky, and elsewhere, 88 well 88 addresses before several~aDnua1 
conferences of various politieal and educational societies. 

The Bureau has entertained deputations of busin_ men and 
officia1s from a large number of cities, and representatives from 
universities, libraries, etc. 

Extensive correspondence has been carried OD with city officia1s, 
civic 888OCiations and residents of other cities who were interested 
in Bureaus, the commission-manager form of government, and 
various phases of municipal administration. 
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School8 

In order to stimulate interest in progressive school methods, a 
number of publications relating to school matters were distrib
uted during 1913 and 1914. The Bureau, in co-operation with 
the then Superintendent Mr. E. J. Brown, made a study on over
age, non-promotion, retardation and elimination. These data 
were collected on special blanks furnished to each school teacher. 
The tabulations occupied considerable time, during which it was 
also possible to make an investigation of school buildings, business 
methods, relative costs and hand-writing. The report was sub
mitted to, and approved by, Dr. H. L. Brittain, director of the 
Ohio School Survey Commission. It was also submitted to 
Superintendent Brown and several members of the board of 
education. Deep interest was expressed in the results, and it is 
believed the formation of over-age classes, as well as the appoint
ment of a visiting nurse, was in no small measure due to this 
study. 

A seoond study on over-age and progress was made and a report 
submitted to Superintendent Brown. In May, 1914, a con
ference was held with the superintendent, medical inspector, 
health officer and Bureau representatives, with a view to increas
ing co-operation between the health division of the city and school 
system, partioularly with a view to further preventing the spread 
of oontagioUB diseases. 

The Bureau is now oontemplating an inquiry into the organisa
tion and administration of the board of education, and to this 
end two sets of questions have been formally presented to that 
body. This inquiry will assume definite form with the addition 
to the Bureau staff, at an early date, of a school investigator. 

OUTBIDB CITY SURVBY8 

00Av00d V~ 
An investigation was made of the condition of paving ana 

8ewera in Oakwood Village, adjoining Dayton. In oonnectioll 
with a general study of conditions in the village, the recommenda
tion was made that the manager form of government be adopted. 

Calculations for two bond issues for improving and enlarging 
the school activities of the village were made, and arguments pre
pared to be used in the campaign for the passage of theee bond 
issues at election time. 
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Survey of Jackson, Michigan, Safely Departmem 

Early in 1916, Mr. Mandel made for the Bureau a survey of 
the police and fire departments of Jackson, Michigan. This 
report waa submitted, with constructive recommendations, to 
City Manager Gaylord C. Cummin, who is gradually introducing 
the suggestions into his departments. 

Survey of Denver, Colorado, Social Agenciu 

Early in 1916, a detailed investigation waa made by a member 
of the Bureau staff, under the supervision of Dr. W. H. Allen, 
of the Institute for Public Service in New York City, of the 
twenty-one social agencies affiliated aa the Denver Federation 
for Charity and Philantbrophy. The Federation recognized the 
helpful possibilities to be derived from the adoption of the recom
mendations contained in the report upon the survey, and the 
various institutions pledged themselves to carry out the plans 
and recommendations aa rapidly aa poesible. 

STATJ: 1lATTJ:B8 

Slate Budget 
For several months in 1913, at the request of Governor lames 

M. Cox, the director of the Bureau waa loaned to the state to 
work in co-operation with Director S. Gale Lowrie, of the legia
lative reference library, the state auditor and other officiala, 
upon a program for the state budget. After several weeks' 
study, a report W&8 submitted in the form of four billa, covering 
the budgetary procedure. All of these, save the Mooney "Fee 
Bill," were paased, and a budget colllIlliBBioner waa appointed 
by the governor. A special BesBion of the 1egialature paased the 
budget aa prepared by the commissioner, making Ohio the first 
of the states adopting financial control through a budget program. 

Slate Sc1aool& 
• In December, 1912, the director of the Bureau and Dr. D. F. 

Qarland, the president, called the attention of the governor to the 
desirability of a complete examination of rural schools of the 
state. The governor, impressed with the school survey of Wis
consin, requested the Bureau to secure Mr. A. N. Farmer of the 
New York Training School for Publie Service, for further dis
cussion. After a conference participated in by Governor Cox, 
Mr. Farmer, Dr. S. Gale Lowrie, Speaker Swain and the director 
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of the Dayton Bureau, a bill providing for a rural school survey 
was drawn. The director of the Bureau spent a number of weeks 
in Columbus working for the passage of this act. Dr. W. H. 
Allen telegraphed that this was the" greatest educational chance," 
and expressed the interest which was manifested by President 
Pritchett, of the Carnegie Foundation. Dr. H. L. Brittain, then 
of the Training School for Public Service, directed this survey. 
As a result of the survey there was enacted a complete revision 
of the rural school laws, and today the state of Ohio stands first 
in her system of rural education, instead of forty-fifth. 

Stat. Social Work 
In December, 1912, the director of the Bureau attended a 

meeting of social workenrat Columbus, to urge upon the governor 
the earnest consideration of the codification of penal, charity and 
health laws of the state. Provision was made to maintain a 
lobby which would direct publio attention to the needs of the 
legislation recommended by the codifying commission. 

In October, 1913, at a meeting in Columbus of state social 
workers there was organised the Ohio Child Welfare League, for 
the promotion of legislation relating to juveniles. The Director 
of the Bureau was made treasurer of the organisation. 

In July, 1914, the director of the Bureau attended a meeting 
of persons interested in civil service, at Columbus, and was made 
a member of the executive committee of the State Civil Service 
League, established at that time. 

CW Service and Tozotioft 
The director of the Bureau, being a member of the Ohio Muni

cipal League and the Ohio State Civil Service League, has at
tended the several meetings of these organisations, and partici
pated in diecussions upon the Ohio tu: situation, the need for 
increased revenues by cities and the improvement of the civil 
service. A health survey for the state was outlined and sub
mitted to the State Board of Health at Columbus, late in 1915. 
No further action has resulted since that date, however. 
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CHAPTER V 

THE OHIO INSTITUTE FOR PUBLIC EFFICIENCY 

How It Began 

Four months before Mr. R. Fulton Cutting's statement 
published in the New York Timu in September, 1913, to the 
effect that every state needs a bureau of municipal research, no 
matter who is governor, the Ohio Institute for Public Efficiency 
was incorporated, although it did not begin actual operation 
until some months later. The Institute grew out of certain 
concrete experiences of the Cincinnati Bureau of Municipal 
Research, of which one or two examples may be given. 

Confronted early with the necessity of dealing with highly 
technical questions relating to paving specifications, the Cin
cinnati Bureau was compelled for that purpose to add an engineer 
to its permanent staff. When these questions had been settled, 
however, the center of attention was shifted to certain social 
welfare questions, with which the engineer was quite unfamiliar. 
It was a mere accident that approximately at that juncture the 
engineer's services were urgently demanded in another position 
and the Bureau was enabled to add the needed social welfare man 
to its staff. Otherwise the Bureau, heWg limited in resources, 
might have felt itself obliged to release the engineer in order to 
meet the changed conditions. 

It can readily be seen that if a local Bureau is foreed to turn 
efficient staff members adrift as soon as the most pressing need for 
their services is past, it will hardly be in a position to secure high 
grade technical service at all. 

Theory of OrganiaJtian 

The Ohio Institu.-. was established with the following con
siderations prominently in the minds at its organizers: 

1. Publie affairs present a wide range at technical questions 
which cannot be BUecel!llfully handled without eorresponding 
technical knowledge and experience; ie., accounting, engineering. 

'Prepared (.". MmnCIPAL a.,;.",...,.. by Mr. R. E. MiIeo, Direct« 01 &be 
Ohio lns&itute (.". Public ElIieieDey. 
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social welfare, education, health, etc. Such questions are often 
so interwoven in a single situation that several kinds of technical 
service are required in combination. 

For example, it is the frequent experience of those proposing 
constructive plans in public health or social welfare to encounter 
the objection that .. there is no money." It often requires a 
thorough accounting analysis to determine how far the objection 
is really valid. Or again, the accountant inquiring into the 
justification for street repairs, for example, may need the help 
of the engineer. 

Now, no matter what may be true of New York and other 
oities of the first rank, it is evident that few cities of a half 
million or less population will find it feasible to maintain a bureau 
of municipal research;' or similar organization, equipped with a 
permanent and complete technical stall. Yet without such 
technical service readily available, a local bureau may at any 
time find itself practically helpless before a serious public problem 
which it is directly the bureau's function to deal with. 

If, then, in most cases, a eingle city cannot support the neces
sary technical stall, what is the unit that can~ 

2. The state is the most logical unit for a well-rounded publio 
efficiency organization because-

a. It includes a number of cities (Ohio has twenty-three of 
over 20,000) which jointly will be much better able than one 
alone to support the necessary technical stall. 

b. From a centrally located technical stall, local civic organUa
tions can obtain at any time such technical service as they need, 
without being obliged to carry it continuously, while on the other 
hand the state is not so large a geographical unit as to prevent a 
central stall from keeping in reasonably close touch with local 
conditions and proWems. 

o. Many local problems cannot be solved by local ellort 
alone, being contin~llt upon state legislation or administration. 
Even for so trivial a matter as fixing the salary of some minqr 
employe, cities are not infrequelltly compelled to resort to the 
legislatlll'8. On questions of large importanee, like the adequatlll 
care of the feeble-minded, which is clearly a responsibility of 
the state government, the more progressive local communities 
must continue without the needed provisions until they can 
COIlvince a controlling majority of the state. A state organia
tion can greatly facilitate this process. 

d. State policies, on the other hand, may vitally afleet loeaI 
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conditions. Laws on taxation, elections, regulation of liquor 
traffic, regulation of public utilities, etc., 88 well 88 the mode of 
their administration, are of direct and intimate concern to local 
communities, but can hardly be dealt with successfully by the 
individual locality . 

e. Underlying constitutional and statutory conditioll8 are 
uniform throughout the state, thus crcating a legal unity in its 
public affairs. The study of these conditions 88 a whole makes 
for economy and for similarity and consequent comparability of 
practice and standards. 

f. The state government 88 well 88 local communities can 
benefit from constructive efforts to improve ita efficiency. Being· 
in less direct contact with ita constituency, it is perhaps even 
more in need of such efforts. 

3. Inasmuch 88 public service is sometimes performed by 
governmental agencies, sometimes by privately supported 
agencies, sometimes by both, in co-operation or duplication, 
attention should not be limited to governmental agencies in 
the effort to secure constructive improvement. 

4. The increasing complexity of public affairs requires a 
correspondingly greater specialization in the methods of develop
ing an intelligent public opinion, without which popular govern
ment cannot succeed. An institution whose purpose is the 
unbiased and SYStematic education of public opinion on public 
affairs is exercising 88 important and necessary a function as a 
university. To obtain and spread accurate and uncolored in
formation on a disputed public question is of no less consequence 
Ulan the instruction outlined in a college curriculum. 

S. If, as President Lowell says, the first necessity of popu1ar 
government is to Jearn to use experts, experts mnst be prepared 
to be used. 

PurpoIU of the 1118litule 
The Ohio Institute for Public Efficiency was therefore organized 

iii! a corporation not for profit, with the folloWing stated purposes: 
H Advancing the public welfare, especially (1) by pr0-

moting the efficiency and adequacy of government, through 
the ascertainment and application of scientific standanls 
and principles, and otherwise; (2) by continually and aye
tematically informing public opinion upon public affairs; 
(3) by promoting the IlO-Operation, co-ordination, and effi
ciency of civic, BOciaI, and charitable organizations; (4) by 
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educating persons in the theory and practice of public 
efficiency and preparing them for efficient public service; 
and by any other means that may be deemed necessary and 
proper." 

The &&me ideas have been restated in the more popular terms 
following: 

Obj'" 
To make Ohio a leader in OOII8tN.tive aocial work and civic progrelll.· 

Method 
By making all pUbli. departmentAl and instituti0D8 as nearly as poarible 

100 per OIlDt effiCloot. 

M ...... Emplnyed 
1. Expert knowledge 01 beIIt methoda and practice in this oountry and 

abroad. • 
2. Thorough examination by experts of each department and institu

tion. 
S. CODlf.ru.ti.... plans lor improvement ...... mmended to proper 

om.iaJj. 
4. Securing actual adoption and installation 01 ...... mmendatiODll. 
i. Training and lumiBhing experts lor public aernoe. 
6. COntinuoua and II)'Btemati. education of public opinion to undenRand 

and demand inoreasingly higber .tandards 01 public aernoe. 
Su""."., 

Work done lor state administration and l~tion 8Upported by __ 
\ributiona of public-epirited aitiaene and _tiona. 

Work done lor ..,untiM, muniaipalitiee, and ochoal diaUictAI paid for bJ' 
10cal autboritiee, organi .. tiona, or indi'riduala. 

A.....,.".. 
An independent non-politieal orgenisation-
1. Endeavoring to promote the welfare of the wbole oommunity. 

and not rep.-nting any apeoial in_. 
a. I .. ..,..,..,..... "...-I,........ matter bow officielo and adJninioIu.. 

tiOD8 may rome and 10. 
S. AI __ ,,,.......,,........t "out of town" or tied up in buainaB 

allaino when important public queeti0D8 are being decided. 
4. s.c..n... ad10al ....u..-..ot IIIopping with propoains MtraoU ... 

plans, but lollov,;.., .. " recommendations till .....alo'!'9 ....... 
6. BrinIms about oonditi0D8 in public service which put a premium 

on ..mai .... y. th .. enabIinc and i"",",,,,,""'" _ to enter and retaia 
public offi ... 

8. Disoonrina and applying n_ etandarda 01 efficieDcJ'. 7. Rend....,. service and information at ___ &IuGugb __ 

tralioation. 
8. l'-..,Ir -."."..., """ --.... ,...w;c .,.......... 

U,.denokinga oJ 1M l~ 
Since the Institute offieially be«an work in JanUIUT. 191" ita 

services have been employed by: 

The Civic League of Cleveland. 
The Cleveland Federation for Charity and Pbilanthropy. 
The Cleveland Associated Charities. 
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The Toledo Commerce Club. 
The Columbus Chamber of Commerce. 
The Columbus Bureau of Municipal Research. 
The Cincinnati Bureau of Municipal Research. 
The Marion Township Manufacturers' Aseociation. 
The Akron Bureau of Municipal Research. 

Among the more important items of work done by the Institute, 
either under engagement for local civic and social org&nimtiOD8 
or otherwise, may be mentioned: 

A study of county accounting methods W88 made for the 
Civic League of Cleveland and with the co-operation of the 
County Auditor and Treaaurer. Recommendati0D8 for an 
improved system were formulated and preeented and now .w!-it 
official action. 

An analysis of financial conditions and • review of general 
organization and methods of the Cleveland Aseociated Charitiea 
were made for the Cleveland Federation for Charity and Philan
thropy and for the Aseociated Charitiee itself. Recommend&
tiODS relating to accounting and reporting methods were .pproved 
and adopted. 

An improved general municipal accounting system W88 out.
lined for Akron, Columbus, and Toledo. Baaed on this outline, 
a procedure using recent labor-ilaving devicee W88 installed by 
the Institute in Akron at the desire of the city auditor and on 
behalf of the Akron Bureau of Municipal Research. A longhand 
procedure worked out by the state bureau of accounting W88 

installed by it in Columbus and Toledo. Thus were added three 
more citiee to the previous four in Ohio which could claim to 
possess adequate genersl accounting systems. 

New budget eetimate methods were prepared for Columbus 
and Toledo, which were BUbstantially adopted. 

Extensive co-operation W88 aft"orded to the state bureau of 
accounting in the preparation of • new standardized rl ..... jljeaUoo 
Or expenditures, adapted for use by state departments, eitiee, 
8OUDtiee, school districts, and townships. This elaasification 
marks • definite advance in its clear distineti0D8 between es
penditures for current operation, for maintenance (upkeep), 
and for outlay on additional MBete. Its elasticity enables it to 
be condensed or expanded according to need. The claarifieation 
is now in use in three eiti<ia and one school district and is to be 
promulgated for all Ohio citiee. 
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The principal features of centralized purchasing procedure 
were outlined and submitted to the new central purchasing 
departments oreated by charter in Columbus and Toledo. 

An analysis of the financial condition of the city of Toledo was 
prepared for and published by the Toledo Commerce Club as a 
matter of publio information. 

A similar, but briefer, analysis for Columbus was published 
by the Columbus Bureau of Municipal Research. 

A recommendation for a more definite policy in municipal 
electrio light plant expenditures in Columbus was supported by 
the Chamber of Commerce and acted upon favorably by the 
city council. 

A study of certain phases of public school policy was made 
for the Columbus Chamber of Commerce. 

Extended city charter studies were made for the Cincinnati 
Bureau of Municipal Research. 

An analysis was made for the Marion Township Manufac
turers' Association of the causes for the marked increaee in tax 
rate in that township. 

With the cordial co-operation of the state librarian and his 
stetf, a study of the funotions, organiution, and procedure of 
the ,tate library was made and submitted. Its recommendations 
are now under consideration. 

A clearing house was organised for information in current 
civio and social activities in Ohio. 

A member of the Institute', stetf is assigned to serve con
tinuously as secretary of the committee on public efliciency 
and economy of the Toledo Commerce Club. 

It will be seen that the work has been of a constructive charac
ter, designed to promote progress and increaee efliciency wherever 
opportunity offered. 

Largely, no doubt, because the work has been done in this 
spirit, a gratifying co-operation has been met with on the part of 
most public officials, and a number of our recommendations. 
have been approved and acted upon. 

~ oj SocW &rW:e 
For some time past, social workeJ'll in Ohio have felt that their 

efforts would be much more effective if &y1ItematicaJ1y co-ordi
nated through some central agency. Tbey have encountered 
many probl .. ms which could be dealt with in a thorough and 
success(u1 way only through co-operation with other social 
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workers in the state as a whole. No regular method of organizing 
such co-operation has hitherto existed. 

This feeling led to the request by prominent social workers 
that the Ohio Institute establish a department of social welfare 
contemplating especially: 

1. The promotion of scientific principles of welfare activity. 
2. The advancement of efficient organization and ad

ministration of public and private social welfare agencies. 
3. The discussion of proposed legislation and urging of 

approved measures. 

Active work began in July, 1916. An advisory council of 
representative social workers has been created to facilitate inter
change of opinion and to ensure thoroughgoing consideration of 
all aspects of difficult problems. 

If carried out as planned, the new department will combine 
the efforts which in other states, when established at all, are 
carried on separately, in the form of state charities aid ass0cia.
tions, child welfare leagues, mental hygiene societies, etc. It is 
believed that the new form of organization will exhibit important 
advantages, notably in gctting better team work, and com
manding a greater variety of teehnical service. 

Program of Social Servia Department 

While final determination of the specific entcrprises to be 
undertaken by the new department, as well as their order and 
method, is impracticable at this writing, the following suggestions 
already received will serve to indicate the lines along .. hich the 
work will probably be deVeloped: 

1. Organization in co-operation with public officials of a 
state program for the preventive control of feebIe-minded
ness. 

2. Survey of governmental outdoor relief agenme. as 
suggested by the survey committee of the Cleveland Foun
dation, and reorganization of county social .. elfare aetivitiee-. 

3. Formulation and promotion of such IegisIative measuree 
as may be deemed advisable. 

4. Promotion of efficient social .. elfare organization in 
1oca1 communities throughout the state, including c0m

munity surveys .. hen such can be helpful. 
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6. Development of the community planning idea in the 
social field. -

6. Co-operation with the state board of administration, 
board of state charities, state industrial commission, and 
other welfare departments of the state government. 

7. Especial attention to measures relating to child welfare. 
8. Establishment of working relations with colleges and 

universities. 
9. Maintenance of a clearing house of information on social 

activities, institutional organization and management, etc. 
10. Development of constructive publicity in social 

service. 

State Lacka Adequate AcCounting Methods 

In other lines, the opportunity and need for constructive 
eliort is no less. Upwards of $125,000,000 a year is expended 
for governmental purposes in the state of Ohio. Yet the state 
government itself, as is candidly pointed out by the state auditor, 
is without adequate accounting methods, and all but a few of 
its subdivisions are similarly lacking. In one city which the 
Institute had occasion to study, nobody, either official or un
official, was able to approximate the accumulating deficit within 
eevera1 hundred thousand dollars. Arguments occur between 
successive administrations as to the financial conditions for which 
each is responsible, when such questions would be instantly set,. 
tled by reference to proper balance sheets, if there were any. 

A few years ago, the Ohio state school survey found that of 
the eighty-eight reports received from county auditors relating 
to achool finances, only thirty-three carried forward proper 
balances, the other fifty-five exhibiting discrepancies varying 
from 135,790.91 in one direction to 199,738.88 in the other. 

How c.an financial policies be guided or efficiency known when 
accurate knowledge of facts is lacking? A thoroughgoing 
installation of modern methods in accounting is an indispensable • 
preliminary to a proper understanding and managemen~ of. 
publio finances. Until this has been done, discussions such &8 

that on the financial straits of cities are baeed in considerable 
degree on guesswork. 

Contracts amounting to several millions of dollars a year are 
now being let for highway improvements. To co-operate in the 
m~ economical planning, eflicien~ construction, and systematio 
maintenance of th_ highways would be a valuable eervioe.. 
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EduealioMl Problems in Ohio 

Over S30,OOO,OOO a year is disbursed in Ohio from the public 
treasury in support of public educational activities, the total value 
of school property being stated at approximately $90,000,000. 

There are in Ohio over 900,000 children between the ages of six 
and sixteen years, and over 325,000 more between sixteen and 
twenty-one, making a total of a miUion and a quaoMr"~ of 
school age. 

The vast majority of ehildren do not go beyond the elementary 
aehools, and many fail to complete even the elementary course. 
Recent studies indicate that fully 50 per cent of the children in 
city elementary schools are older than they should be for the 
grades they are in. Legislation governing the rural schools 
of Ohio has recently been much improved, but much remains to 
be done to carry the new legislation into effective operation. 

Antiquated methods of instruction still prevail in many schools, 
in large measure due to ignorance and inertia. Properly applied 
information and stimulus could readily increase their efficieney 
by several hundred per cent. 

It is not too much to say that through the establishment of a 
properly handled school service bureau, continuously co-operating 
with school officials and teachers, the public schools of the state 
would be enabled not only to increase their own efficieney vastly, 
but to do much for the rest of the country. 

"The greatest btuineu problem today," declared Dr. Ernest 
Fox Nichols before the National Chamber of Commerce, "is 
the human problem of labor and the wise handling of men." 
"Industry," says a bulletin of the Immigration Committee of 
the same body, "is now assuming the risks of cilizenship, as weD 
as those of physical and efficieney conditions. . . . The 
most practical Americanization work in the country is being done 
by organiaed indUBtries." 

In other words, the industrial, the social, and the educational 
are aU bound up together, and to aU of them an efficient public 
service, closely co-ordinating with private activities, is vitaDy 
essential. It is toward this end that the Ohio Institute for 
Public Efficieney is directing its effort&. 

As this article began with a reference to Mr. Cutting, it may 
well end with a quotation from him: 

"The kind of information upon which honest executives and 
legislators can depend must come, if it comes at aU, from in
dependent sources. The private citizen ageney is whoDy free 
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to supply the public with knowledge, &nd the courageous, 
intelligible, &nd dispa.ssion&te dissemin&tion of accurate in
form&tion is the best W&y to help the elector&te to substitute 
brains for sentiment in choosing their legisl&tors and &dministre.
tors, 

.. I believe this [the est&blishment of & 'state &dministrative 
research bureau') to be one of the most useful services which 
pUblic-spirited men could do their State &t this p&rticular time," 



CHAPTER VI 

THF: MILWAUKEE CITIZENS' BUREAU OF MUNICIPAL 
EFFICIENCY' 

Circu1ll8lances Leading up 10 Ihe FOT11I(Jlion 0/ Ihe Bureau 
Milwaukee is fortunate in having many civic organizationa 

interested in its progress and welfare. According to a report 
issued by the City Club, in which the history of the research 
movement is given, a number of civic organization8, impelled by 
the 8Uccess of the New York Bureau of Municipal Research, 
took the initiative in forming a joint committee to consider the 
question of organizing 8Uch a bureau in Milwaukee. 

In April, 1910, the Social Democratic Party came into power. 
The leaders of this party adopted the program of municipal 
research in June, 1910, and organized the bureau of economy 
and efficiency 88 an integral part of the city government. The 
work of this organization 11'88 of 8Uch a character that the reten
tion of the bureau, 88 a part of the city government, became a 
political issue. So strongly entrenched, however, 11'88 the idea 
of municipal research that the new administration, which came 
into office in April, 1912, 11'88 pledged either to retain the old 
bureau or organize a new one. As a result an ordinance 11'88 

passed in September, 1912, creating a bureau of municipal re
search. The appointment of a director 11'88 delayed to 8Uch a 
length that the movement seemed about to be lost. 

Orga,.;,nng and Getting under Way 
The City Club, at this point, arranged to have Dr. W. H. 

• Allen, Director of the New York Burean of Municipal Research, 
address the elub and its guests. On November 7, 1912, Dr . 

• ADen addressed the club on .. J>rogres of Efficiency in Publie 
Business. .. This address 80 aroused the enthusiasm of the club 
that the matter of organi.zing a citizens' bureau 11'88 considered, 
but owing to the difficulties attendant upon financing such • 
proposition, the City Club decided not to undertake the plan. 

'I'n!pued for MUI<IClPAL REsEARCH by Mr. John F. Putoam, Dire<toor. 
The Mdwaukee CiWeuo' Bun!eu 01 Munirip&l EIIicimey. 
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A 1litizens' oommittee, consisting of C. Nesbitt Duffy, Albert 
Friedmann and Walter Stem, was then formed for the purpose of 
taking the first steps toward the establishment of a citizens' 
bureau. The New York Bureau of Municipal Research was 
engaged for the purpose of making a preliminary survey of the 
eeveral departments of the city government. 

In April, 1912, Henry Brum-e, Director of the New York 
Bureau of Municipal Research, aesisted by members of the New 
York Bureau's sta.fl', made the survey. At the close of the sur
vey, Mr. Brum-e addressed a dinner of one hundred or more of 
the prominent citizens upon the findings of the survey. The 
oommittee then undertook to raise a sum of 110,000.00 per year 
for a period of three years, which was done by securing twenty 
subscribers for 1500.00 each. 

The Citizens' Bureau of Municipal Efficiency was incorporated 
the 27th of May, 1913. Thomas L. Hinckley, of the Training 
School for Public Service, began his duties as director December 
I, 1913. 

WORJ[ UNDIlRTAJtIlN AND CONSTRUCTlVIl RBSULTS ACCOIlPLISHIlD 

Gmeral Summarv 
The Citizens' Bureau hIlS now been working two and a half 

years on a co-operative bII8is with city departments. The 
Bureau hIlS furnished the aesistance of its sta.fI' to the comptroller, 
the bureau of bridges and buildings, the bureau of sewers and 
city IIIll'Vice and the bureau of purchases and stores; it has made 
surveys of the department of publio works, the purchasing depart
ment, the fire department, the asphalt paving. situation, a pre
liminary survey of school buildings and building sites, the street 
lighting question, and has made a preliminary report on city 
finance; it has advised with various department heads and officiala,. 
relative to the perfecting of budget making methods, the control 
of the common council contingent fund, the control of the transfer· 
of budget appropriations, the perfecting of methods of levying 
and billing taxes and special assessments, and the improvement 
of office procedure and methods; it hIlS publicly advocated meas
ures which, in its opinion, would be beneficial for the city, such 
as the ward reorganisation propoeed by the City bureau of 
municipal research. 
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Imtallati0n8, SUrvey8, Special ABBistance /;) Cit1l OJficer, 
During the year 1913, the deputy comptroller, Albert P. 

Puelicher, had designed and installed the present system of pro
prietary accounts in the comptroller's office. An appropriation 
accounting system was also designed. The Citizens' Bureau 
offered to assist the comptroller in the installation of this system 
and the offer was accepted. Because of control over appropria.
tions furnished by this system, overdrafts of funds have been 
entirely eliminated and daily appropriation balances made avail
able for the information of departments. 

The comptroller's office has perfected its office methods and 
procedure, and improved the personnel of its office during the 
past two years. The office is now the unquestioned leader in all 
matters pertaining to city finance and financial legislation. 

The Citizens' Bureau, with the approval of the comptroller'. 
office, employed H. N. E. Gleason, of the New York Bureau of 
Municipal Research, to design a uniform cost system for the 
department of public works. This system has now been installed 
by the Bureau's staff in the bureau of bridges and buildings and 
the bureau of sewers. These bureaus are now in a position to 
keep close control over their service costs and the use of materiail 
and supplies. Such a system was especially needed by the bureau 
of sewers, where there was practically no system of accounts and 
consequently little control over the large amounts of material 
used by that bureau. 

Members of the Citizens' Bureau's staff have furnished 8IIIIist
ance to the bureau of purchases and stores to assist in speeding 
up that organization. The Citizens' Bureau has under way a 
plan for the reorganization of the city purchasing division. 

The Citizens' Bureau assisted in installing a system of payroll 
control for the city service. It also aided in financing the em
ploYIDllIlt of civil service experts to revise the rules and methods 
of the city service commission. 
• A survey of the department of pnblic works was made by 
W. B. Holton, Jr., of the New York Bureau of Municipal Be
'search, for the Citizens' Bureau. As a result, a uniform system 
of cost accounting is being installed in the entire department, and 
an entire reorganization of the city's purchasing methods is 
taking place. The comptroller's office has taken up the quee
tion of financing speciaI _menta, and has obtained the pas
age of a law permitting the issue of six-year eeriaI street improve
ment bonds, redeemable out of funds coI1ected by special --
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ments for such improvements. This does away with the issuing 
of street improvement certificates, and as a result more favorable 
prices are obtained from contractors. Plans are now under 
way to introduce legislation at the next meeting of the legislature, 
abolishing the sprinkling, flushing and other special asseBSments. 

A survey was made of the fire department's busineBS methods 
and its repair shop. Ae a direct result, the City's bureau of 
municipal J'esearch has been requested to make a study and 
report upon the motorization of the department and the con
solidation of the repair shops of the city departments. 

At the instance of the Citizens' Bureau, a study of Milwaukee's 
asphalt pavements was made, and a pavement map of the city 
prepared by Prof. L. S. Smith of the Univerity of Wisconsin. A 
training school for pavement inspectors was organized and much 
helpful information collected for the bureau of street construction. 

The Citizens' Bureau, on request of the school board, con
ducted a survey of Milwaukee's school buildings. Ae a result a 
building program has been outlined for the school board by 
Hornell Hart, executive secretary of the City Club. 

Milwaukee's street lighting has been in a deplorable condition 
for some years. The city engaged expert engineering service to 
make a report upon the situation. This report caused much 
comment and contention in both citizen and public utility circles. 
In order to present all sides of the controversy, the Citizens' 
Bureau made a resum6 and compilation of all available matter 
relating to the question. 

In addition to the above, the Citizens' Bureau made an inspec
tion and report on the Greenfield Sanitarium, a county institu
tion (this institution has since been taken over by the city) and 
a report on office methods of the Aesociated Charities. The 
Citizens' Bureau also worked with the Citizens' Committee of 
One Hundred to better the condition of the city and county 
hospitals and to improve and extend hospital facilities. 

Bvdgd and Fi_ 
In 1913, the mayor appointed a citizen committee to 8tud¥ 

the problem of framing a financial program for Milwaukee. This 
committee requested the Citizena' Bureau to undertake the 
direction of this work. The Citizena' Bureau engaged Prof. 
Jeremiah Jenks, of the Alexander Hamilton Business Institute, 
to make a preIiminary study and repon. This report was BIl~ 
mitted to the mayor and members of the commission. 
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The comptroller has been active in perfecting the segregated 
budget since its introduction. The expense classification has 
been improved; the control over inventories extended, the budget 
form simplified, the plan of considering departmental requesta 
by a committee of the board of estimates before submitting the 
final budget to the board, introduced. The Citizens' Bureau has 
been called into frequent conferences by the comptroller in 
regard to these questions. 

The board of estimates at the instance of the Citizens' Bureau 
has established regulations regarding the transfer of budget 
appropriations during the year, so that transfers have been 
reduced to a minimum. The board has also provided that & 

tentative budget be published at least two weeks previous to the 
date of the final passage of the budget and provided & public 
hearing for the same. 

The Citizens' Bureau analyzed the expenditures made from 
the common council contingent fund in 1914, and suggested that 
the common council adopt the plan of allowing transfers from 
this fund only in emergencies. As a result, the expenditures of 
149,409.33 from a S50,000.00 fund in 1914 were reduced to 
123,875.11 in 1915. 

The tax commissioner has effeeted a partial consolidation of 
the functions of his department by having the work of making 
the tax roll transferred to his department from the city clerk's 
office. The Citizens' Bureau was in a position to colleet much 
data for him relative to such work. 

The Central Purchasing Problem 
Milwaukee's city government has been wrestling for years 

with the problem of efficient city purchasing. When the Citi
sene' Bureau took up the "efficiency man's" burden, the pur
chasing situation might be summed up as follows: 

1. Fifty per cent of the supplies, materials and equipment 
were bought for eight absolutely independent boards and com
missions by a dozen buyers. 
·2. The general city government, including the remaining 

departments, nominally bought through & bureau of purchases, 
but actually the departmente did most of the buying, while the 
bureau acted as a "rubber stamp." 

At the time, almost no standards existed for buying anything. 
Two coal specifications,-one for fire hose, and & few for road 
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materials were all that were in use. It was hard to see on what 
basis centralized buying could be placed, even if advocated. 

It. was decided to heed the warning of previous studies of the 
purchasing question and begin at. the very bottom to standardize 
the commodities used and the manner of buying them. With 
the co-operation of various city officials and the city testing 
laboratories, t.his program was undertaken, a standard method 
adopted, and during the first eighteen mont.hs considerable 
progress made, including: 

1. The drafting of 1200 standard specifications, 
2. The adoption of a trade classification of city's supplies, 
3. Much valuable data as to service and trade conditions in 

Milwaukee. . 

With this concrete material, the problem was to frame a plan 
of organilation and procedure that would combine the adminis
trative boards and city departments and to convince the mayor 
and his advisers of the feasibility of the plan. It will require 
legWation to carry out the ultimate plan of a central supply 
department, but for the present a central purchasing committee 
has been formed, consisting of the mayor, commissioner of public 
worke, secretary of the school board, public librarian, director 
of the museum, and eecretary of the park board. A member of 
the staff of the Citilens' Bureau has been appointed executive 
eecretary to the central committee. 

The committee has already let contracts for the purchase of 
coal for the following year, and schedulee are ready for the pur
chase of soaps, materials of construction and office supplies. A 
saving of nearly S20,OOO.OO was effected on the purchase of coal 
alone. 

PIIlISII:NT PROORAII AND ovn.oo .. FOR TRII: ruTUIllI: 

The Citilens' Bureau is now engaged in: 

Installing a cost system in the bureau of street sanitation. 
Reorganiling the bureau of purchases and suppliee and eeta". 

lil!hing a central purchasing committee for all departments. This 
will include the furtber working out of et.andard specifications; 
development of contract procedure in purchasing materials and 
supplies; development of a testing and inspection division. 

Completing the study on the plan for financing public improve
mente, the Cili_' Bureau has DOW colleeted and is tabulating 
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material upon rates and kinds of revenue levied and collected by 
the various American cities. 

Investigating the cost of public printing in Milwaukee and the 
feasibility of the city's issuing a municipal bulIetin;-the munic
ipal reference library is collaborating in this work. 

The accounting system designed for the fire department has 
been approved by the comptroller and it is expected will be 
installed by the Bureau in the near future. 

Plans have been laid for the Citizens' Bureau to complete the 
installation of cost accounting in all bureaus of the department 
of public works; to collaborate with the comptroller in developing 
a complete uniform system of accounts for all departments of the 
city government; to study the practicability of consolidating 
the making of pay-rolls; to investigate the W!e of mechanical 
devices for budget accounting and statistical work; and to make 
studies of the present departmental organizations with a view 
to consolidating or simplifying them. 

OFFICIAL BIICOGNITlON ow BUBEAU ACHIBVEMENTB 

The following letters have been received from city ofliciala 
relative to the Bureau's CIHlperative work in the city government: 

May zr, 1916. 

Crnn:N8' BUREAU OJ' MmnCIPAL EJ'J'JCIEJIC1', MILWA.UKEE, WI8. 
Dear SirB:-

Reganling work which you have done in this B ...... u, I beg the privilep 
of making the following bmf report: 

The latter part of the y ..... 1914, your Bureau look 01.' witb me the 
proposition of installing. eomplete coot """"""tioI! oyBt.em m th .. Bureau. 
I, at that time, bad what miPJt be ealIed • partial coot aooounting oyBt.em, 
which was not Mtiafactory either from my view-point as an esecutive aod 
au engineer, DOl' W&8 it a aatisfaetory ayBt.em from the aceountan .. ·• view
point. It was, therefore, agreed with the Commiaoioner of PuLlio Worb, 
that .. system d.,..;-t by your Bureau would be inotaJJed ~g it .... 
~~ the Comptroller'8 OfIiee and by tbe _"ve in cbarp of 

Your Bureau, therefore, put ...... a& .. ork and ~ ....... ulIy analyzed 
8Ucl1 reeorda as I bad, and aIoo analyzed ~ ....... ulIy all the aetivitiea 
of t.bia Bureau. A great deal of time .... apeot a& uu. in .,.,...,wtatiou 
with me, as well as outside of t.bia office, the reauIt being that in the fare 
part of 1915, • eomp1ete coot """"""tiog oyBt.em ..... dra .... up and in .. 
eonf_ in my office with the Deputy Comptroller and with .. rep!"&
.... tative of your Bureau, the ... tire oyBt.em ..... ~ Mer, ..... approYed 
by the Deputy Comptroller from the aecounVng llandpoint and .... 
approved by me .. eDabq me to obtain readily and periodieaIIy, the 
aetwIl coot of &DJ' operation .m.,b tbio Bureau might a& &DJ' time UDder
take. The oyBt.em ...... -ore, approved by the Commiaoioner of 
PubIie Worb and I believe in the month of M.vdI, 1915, .... inIdaIIed ia 
Ibis Bureau. 

ReganIing the opera&ioa of t.bia oyBt.em I 1ri!b to _y that in my opinioa, 
baaed em the ___ of 1915, il will, in ~ Japed, ...- up &0 
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expectations. I t provides me with deta hy means of which I can keep a 
very accurate check on a.lI work being done by this Bureau. The deta are 
in lucb shape that I can differentiate the cost of any operation to 88 fine 
a degree as 1 may Bee fit, and on the other hand it provides me monthly 
with summaries of the costs of various operations in a concise, and by no 
means cumbeJ'80me fonn. 

Looking towards the future, I can oay that 1 believe that this eyotem 
of coat accounting would prove invaluable in the line of furnishing con
cise and accurate information regarding comparative costs from :year to 
year, of like operations; and it is needless to say that any system whlch will 

t~vib;e := ~f~'hichth~ewill,~tW~ ~':nr:~:~::bk:dU~Vde:!~ ':;0: 
which are higher than they should be. It will aloo enable him by being 
able to differentiate these coats and other various parts wherein the cost 
of any operation may possibly be reduced. This, in my opinion, is the 
all import.a.nt function of I\ny cost accountint system, and I 08n say very 

~:'I~tti~a~ b~t;:r~ t~r::~ itth~lf=:n: f::u.hl~~ ~~ ~!..~hiswi~~':: 
by which the executive will be in a ~tion to operate the same much 

mlre..;,fIi~t~g~anp~:.oo ~i::~ :': ~:.r.:::':;;.g Bystem eotabliohed 
in this Bureau an'l would say, in ooncluoion

j 
that my hopes and expecta

tiona for the 88Jlle are very high indeed. n installing the system, this 
office has been guided entirely by the advice and help from your Bureau 
and we have not endeavored to make any changes whatsoever without 
taking the same up with the representatlVfJ8 of your Bureau, who are 
.... ponsibl. for iIB design and installation. 

Yours very truly, 
(Signed) J. C. PINNEY, Ja., 

BVPBRlN'TBNDBNT. BBIDOK • PUBLIC 8LDOB. 

Ma . .E.aJeu C. STSRN, P8EsJ.D&NT, 
May 29th, 1916. 

MILWAU .... CtTlI&NB' BUIlBAu or MUNICIPAL ErnCIBNCT, 

Dear Sir:-
The IIOI'Viceo rendered to the City of Milwauk .. by the Milwauk .. 

Citiaena' Bure&u of Munioipal Efficiency have proved 10 be very valuable. 
1 eannot 00"... the complete ecope of the work done by tho Bureau, but 

!n~ t\:~ ntf:.~~:.= :!,jt=.ceu~::·offi:'tac.!.. !=~ 
with the oantrol of expenditures 10 be made aocording to the first""'" 
~ted budget adopted by the C'<>mmon C'<>un.il of Milwauk... An 
appropriation &<OOunting eyotem had been drafted by the Deputy C'<>mp. 
troller, but it ... impossible 10 install it and at the same time, keep up 
the current work with the limited fo ..... at my command. The trusteea 
of the Milwaukee Citi_B' Bureau of Municipal Efficiency kinllly plaoed 
a portion of their .t.aff a' my disposal for this work. 

Their ot.aff ... headed by a compe_' &<'t'OWI1ant, wbit-h enabled .. 
10 !!ive them complete charge of the insta.llation. The work .... very 
_tiaf ... tory. The insta.llatioo of this &CtlOWlting oyetem has Ii ..... the 
Comptro11er com~te ocntrol of fi"",,_ and no illepl paymonto or 0 __ 
drafto of appro_tiona have since been possible. 

The burau has rJoo been consulted on numerous -son.. and p~ 
advieo on malten relating 10 bu~ fonna and ~ure and to adapliDc 
the buaineoo metbodo of Ute cily 10 appropriation control. 

At my ",""uom and with tho -.t of the Commissioner of Pub1io 
Worb, the ot.aff of the bunau has inst.alled east _nliDc ~ in 
....-l of the buraus of the Depanmenl of Pub1io Worb. Tbooe east 
-1iDc ~ .... pro";~ very valuable far the ---1iDc oIIieiaIo. 
b ia now poatibIe 10 immediately diaoo_ abDonnaliti08iD_ 10 J>I-
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the ~bility therefor and apply .,.,....,mve m"""""". The b_ io 
inst.alling oueb coot syBtem8 in every operating department of the city. 

The bureau has aloo done a great deal of work towanlA th. eeolraJia.. 
tion of city purobasing. Although certain curter cheogea are n-.y 
belo.. a department can be eotablisbed for thm pu~, through the 
~orte of the bureau, an organiaation of the purcbuing ofIicie\o of the 
City wae effected and the oeveraI departm ... te can DOW syndicate their 
pwcluIaeo at least for the \arger thinga. 

Thero is no question in the minda of th_ !":'}uainted with tb. work of 
the Milwaukee CiWeos' Bureau of Municipal Efficiency, thet tho bureau 
has been an important factor in aeaisting the _oral department hade 
to eotablillb improved accounting and buein_ methode, which it would 
:.,~ otherwiee beeo impo.;ble to rea1iae becauee of lack of fundo and 

It is bardIy necesoary to otate thet I appreciate the benefit to the city 
of the oo-opentive work done by the bureau. 

Very _tfuDy, 
(Signed) LoUIe M. Konocu, 

00MPl'IIDLLIIII. 

May 29, 1916. 

MD.WAu... Crn..z:mIs' B17B&f.u or MmoCIPAL EwiamrCl', 
Crrr. 

Gentlemm:-
The aemunting syetem aa in8IaIIed in the Bureau of 8ewen _tIy 

has proVlOl highly satisfactory in all reepecte. Placing the IUbordinatea 
in ~_eb with their immediateeup<rion by _ of required ~ 
of materiaIo, labor, eto., of eecb job to arrive at unit coote for eomparioooM 
has __ in roducing expendituree in the main_ ~t by 
• gratifying amount. 

Youre very truly, 
(Signed) ED. J'. IAu>a. 

CORTlllBlJ'l'OB8 

About fifty busineas hOUlle8 and individuals contribute to the 
Citizens' Bareau.. Their subseriptioD8 are for amounta nnginc 
from $50.00 to $5OO.00,generalJy for a three-year period. Tbe 
Bureau has just rereotly heeo re-financed for another tbre&-year 
period. 



CHAPTER VII 

THE BUREAU OF MUNICIPAL RESEARCH OF THE 
MINNEAPOLIS CIVIC &: COMMERCE 

ASSOCIATION' 

Cin:umalancu Leading /0 1M F/1NfIiJliqn of 1M Min_polis Bureau 
of Municipal Ruearc1& . 

In September, 1913, the City of Minneapolis voted down a 
home-rule charter of the commission type. This destroyed, for 
the time being, all chance of a radical change in the government 
organization. The Minneapolis Civic &: Commerce Association, 
an organization with over 3,000 members, decided that the moet 
ecientifio method of improving the city government WIllI to de
velop the best possible administration under the preeent charter 
and, by the study of Minneapolis conditions, to determine changes 
needed in the form of government. A committee on municipal 
research was appointed to establish and superintend a bureau of 
municipal reeeareh. Funds were provided from the general bud
get of the Association. The bureau WIllI opened in December, 
1913, with Frank S. Staley, as director. 

Tulnitioliotl alld F"lIdotnenlal Policia of 1M B ....... 
A aeries of luncheons wu given by the committee to introduce 

the director of the bureau to the city officials and council mem
bers. These meetings gave an opportunity for diacll88ing the 
problema of the various city departments and for showing the 
city officials how the bureau could be of assistance to them. 

The general policies of the B~au were early eet forth in the 
following statement of principles: 

The purpose of the Bureau of Municipal Reeearch of the 
Minneapolis Civic &: Commerce Association ahall be to 
promote efficient and economical government in the City 
of Minneapolis and in the County of Hennepin. 

To this end the Bureau ahall endeawr, through co-opera
\ion with public officiala, to eecure the adoption of eci_ 

,""-"" for MmnapAL RBBUIICB r ..... daIa rlll1liolJ<d by Mr. FranIr; t ~ ~ .. of MIIIIicipU a-rdJ of &be Mu.-poIio Ci_ 
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tific methods of accounting and administration and to 
collect, classify, analyze, correlate and interpret data 
with reference to the conduct of public affairs. 

In CIHlperation with and in behalf of the public, the Bureau 
shall attempt to secure constructive publicity in matters 
pertaining to municipal problems and 80 to mterpret the 
facts as to secure an increased confidence on the part of 
the public in the activities of its officials and a more in
telligent support for legitimate municipal projects and 
administration. 

To act as a clearing house and point of contact between the 
citizens of Minneapolis and their public servants for the 
purpose of securing a better understanding and CIHlper&
tion between them. 

At the start the bureau was naturally regarded with curi08ity, 
if not with suspicion. This attitude gradually changed as it 
became apparent that the bureau was more interested in II88ist
ing the department heads to improve their administration than 
in appearing before the public as snap-judgment critics of the 
administration. Before the end of the first three months, the 
city council passed a resolution accepting the bureau'8 offer of 
its service and directing the heads of departments to render any 
service the director might request.' 

The Minneapolis bureau of municipal research has followed the 
policy of serving the city departments and of letting the publicity 
concerning its work come from the departments benefited by its 
efforts. In making surveys, the heads of the departments sur
veyed have been kept informed of conditions found and have 
been consulted on the practicability of suggestions under con
sideration. It was found, in many cases, that the department 
heads and their subordinates were quite alive to the defects in 

'The text of \hie interesting ..... Iution fono..: 

To ~ 1I0ll0llABLE Crrr CoUNCIL: 
M .. lUUOWI, Feb. 20, 1V1'-

GBl9T1.E1IBlI : Your Special Committ« OD F"UlA1I<e. 10 whom ..... rei ...... 
at the meeting held February 13th, 1914, a oommunieatioo from the 1tI_ 
f>olis Civic 4: Commeree .~tioo re1ative 10 the organization of a Bureau 
of Researeb UDder the direetioo of Mr. F. S. Staley, reapertfuUy report and 
--",end that the city aeeept Mr. l;taley' • ......-i<eo as offered by the c.-
mitt« 00 ?oJ unicipel Researeb of the Civic 4: Commeree ~tioo and that 
the heads of the various departmmta be and they are bereby direeIed 10 reodew 
Mr. F. S. Staley any serviee that be may req""'" and we further ~ 
that Mr. SIAIey's report be submitted 10 the City CoomciL 

l!espectfuDy BUbmitted, 
Ga>. B. B. HIu., KAm. I>EL..u?nm, L. S. It .... ,."", A. E. VOEI&D, P. B. 

Gtm:BEUo, M. P . .\fcL'<ElL'''', Jon' PE'1'E1I!iO"', EDWA11l> W. HAWLEY, D. C. 
Bow, W ... HooDO" J. D. W ............ PLAn B. WALl<£&, Co .............. 

Adopted. 
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organization and methods but that, under the PI_ure of the 
routine work, they were unable to work out and. install the 
needed administrative.1lhaap&. 11..,.-ur t!ie" suggestions in the 
survey ........ mfginated with the departments. 

TIle demand for the bureau's service in crystaIlizing into 
definite practicable form proposed changes and for its assistance 
in installing the new systems has grown steadily in the two years 
and a half since it was organized. 

Survey. and Inquiriu. 
Shortly after its organization, the Bureau made its first de

partmental survey-an examination into the newly organized 
civil service office. The commission had been unable in the 
four months of its existence to complete its records of all city 
omployes and at the same time to handle the current business. 
The bureau assisted in bringing these records up to date to give 
the commission a fair chance to make good. Practically every 
suggestion made by the bureau was accepted. Many changes in 
the forms and procedure were made which resulted in uniformity 
in returns from departments and in saving time and money. 

In the two years and a half since its organization the bureau of 
municipal research has on request made additional departmental 
surveys of the health department, garbage and ash collection and 
disposal, the city hospitals, the business administration of the 
public schools, the comptroller's office, business procedure of the 
Institute of Arts, the park board and the police department. 
Special assistance has been given to the purchasing agent, the 
W&ter department, the board of tax levy, the city assessor, the 
fire department, the municipal baths, to various committees of 
the city council and to the state legislature. A community SUl'

vey of one ward was made for the benefit of the social agencies 
at work there and the administration of one settlement house in 
the ward was studied. The University of Minnesota reQuested 
a survey of the business administration of the Medical School anll 
on its completion the bureau was asked to detail one member 
of its staff for a four months' study of the general business ad· 
ministration of the University. 

Sipifietml Co~ A~ Ii CAe B_ Ii MvrW:ipal 
Re.wardt 

The more important constructive results of the bureau's 
activities follow: 
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Accounting 

For two years a uniform expelll!e classification by the bureau 
has heen used by the city departments in presenting their budget 
estimates. This gives the board or tax levy the basis for intelli
gent comparison between the expenditures for different years and 
between departments. Several of the departments have W!ed the 
bureau's assistance in analyzing their expenditures and in pre
paring their estimates. The board or tax levy pronounced the 
last summary of budget estimates, the most satisfaetory ever 
submitted. 

The uniform expelll!e classification has heen W!ed in the new 
accounting systems installed in the health department, the park 
board, and the board or education. It is to be used in all depart
ments as soon as the accounts can be reorganized. 

The comptroller, with the help or the hureau, has installed a 
new system of appropriation control which keeps the heads of 
departments informed of disbursements and encumbrances under 
their appropriations. The system enabled the departments 
operating under the current expelll!e fund to decrease the over
expenditures at the close of the year from $35,578~':I5 in 1914 to 
SI4,421.94 in 1915. This decrease was made, notwithstsnding 
the fact that the current expeIll!e fund "'&8 SI20,350.00 less in 
1915 than in 1914. 

The entire accounting system and business procedure or the 
comptroller's office has been modernized in 80 far &8 changes 
could be made without legislative enactment. The process or 
reorganization 80 a ... akened the interest or the employes or the 
department that they organized a claat to study the probleme 
of modem municipal accounting and asked a member or the 
bureau staff to act &8 inetruetor. Although voluntary, the at
tendance at the nineteen meetings held this winter has averaged 
85 per. cent . 

• Purt:luuing 

Until 1915, the city purchasing agent ... as authorized to pur
'chase for the departments under the city council, and the three 
boards, echool, park and charities and correetions, each main
tained separate purchasing divisions. A legislative act in 1915 
made possible complete centralization or the purchasing funetion. 
The director or the bureau of municipal research served on the 
committee or city officials ... hich drafted the ordinance pre-
scribing the procedure under ... hieb the purchasing agent abouJd 
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handle the purchasing for all the city boards and departments. 
The new law also made it possible for the board of education and 
the board of charities and corrections to take advantage of the 
discounts for cash payments. The procedure for preparing 
bills for cash payment was developed with the assistance of the 
bureau. 

During March, 1914, the newspapers charged that the city 
clerk was unlawfully retaining fees taken in by his office. The 
bureau was asked by the special council committee on finance 
to investigate. It was found that no records were kept of fees 
charged for, acknowledgments, drawing papers, satisfactions, 
etc., fees which the city ordinances did not specifically state 
should be turned in to the city treasury. The documents on 
file for 1913 showed that if charges were made for all these services 
at the rates established by the city clerk's office, 1746.45 had been 
retained by the city clerk during 1913. The council immediately 
passed an ordinance requiring that all fees taken in by any city 
employe be turned in to the city treasurer. The city attorney 
later ruled that all such fees which had been retained by city 

. officials belonged to the city. The council accordingly ordered 
that any official who had retained fees under the previous inter
pretation of the law should refund them to the city. 

HeolIII 
When the bureau of municipal research surveyed the health 

department in the spring of 1914, it was found that 68 per cent 
of the eo-called health appropriation was being spent for garbage 
and ash collection and dispoeal. On the recommendation of the 
bureau of municipal research, the city council transferred the 
adminietrative supervision of this function from the commissioner 
of health to the city engineer. The dispoeal of all city wastes 
was thus placed in one department and the health departme31t was 
1('1t free to devote itself to strictly health activities. 

The health department was aIsc operating in 1914 the small-pox 
quarantine hospital, although all other city hospitals, including 
the tuberculosis and contagious disease hospitals, were under the 
board of charities and corrections. The suggestion was made 
that there would be greater economy of operation, if the quaran
tine hospital were run in connection with the other hospitals. 
The transfer was agreed on and became a fact January I, 1916. 

In addition to these changes of function, the health department 
made numerous changes in administrative methods for the pili'-
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pose of obtaining more complete and usable records of its work. 
The contagious disease records were put on cards instead of 
being kept in books, the tuberculosis registration system Willi 

completely revised and every case checked to see that the patient 
was sti11 in the city; new score cards were drawn for restaurants 
and markets; continuous records for licensed food vendors were 
inetaI1ed; the complaint system was reorganized; a system of 
accounts distributing expenditures by function and according to 
the uniform expense classification was installed; the birth records 
were indexed; and numerous changes in office arrangement and 
procedure were made to make the records more promptly avail
able for administrative use. The bureau's help was also re
quested in the drafting of an ordinance licensing food shope. 

City H 08pital 

The city hospital requested the assistance of the bureau in 
preparing a system of daily and monthly reports from the heads 
of divisions to keep the head currently informed of work done 
and the occurrences which required his attention. Because the 
hospital found itself short of funds an investigator was employed, 
on the advice of the bureau, to obtain the necessary infOnIlll
tion concerning the financial status of the patients admitted to 
serve as a basis for charges for hospital service. This service 
also protects the hospital againet admitting those who can afford 
to go to private ho&pitaIs. 

The hospital has just adopted the Bellevue disease nomencla
ture and has inetaIled, with tbe oo-operation of the bureau, a 
disease indes: for the use of the staff doctors in studying the 
clinical records. The new system makes the hospital's disease 
records comparable with those of the University of Minnesota 
hospital and many of the other large hospitals 01 the country. 

The. system of handling 1inen stores now in use at the hospital 
was devised by the bureau and the new method of control over 
linen sent to the laundry was suggested at the time of the survey. 
The superintendent of the city hospitals has requested the 

, bureau to devise and inetaIl a new system of accounts. 

Edvmtioa 
Following the bureau report on the business administration of 

the Minneapolis public scbools, the board of education consoli
dated its two business divisions, placing the auditor under the 
business superintendent. A division of school architeeture WSAI 
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created to design aDd supervise new building and repairs to 
present buildings. The first annual survey of the physical school 
plant was made to enable the board to put the repair and improve
ment of buildings on a budget basis. A system of job coste was 
inataJled to show the complete cost of each piece of work per
formed and to serve as a basis for estimating the cost of needed 
repairs. The system of stores accounting was completely re
vised and the atorehoUBe facilitiea were increased, thua enabling 
the buaineaa superintendent to inspect more carefully goode 
received and to maintain a closer control over goode issued. 
The purchasing system was revised as to the methode of eati
mating suppliea needed and the preparation of schedulea showing 
definitely articlea wanted, arranged eo as to be convenient for 
bidders. (The board'a purchasing has now been tranaferred to 
the purchasing agent.) A new accounting system conforming to 
the uniform accounta in the comptroller's office was inataJJed. 
The bureau'. 88Bistance was uaed both in planning the reorgani
aation and in putting the plana into effect. 

The board of truateea of the Institute of Arts found that the 
accounting ayatem and buaineaa procedure of the Institute did 
not meet ita needs and requeated the bureau of municipal research 
to develop a new system and procedure. On ita acceptance, the 
bureau was asked to make the inataJJation and to assist the newly 
appointed bursar in familiariaing himeelf with the dutiea of his 
office. The buaineaa procedure of the School of Fine Arts was 
&leo revised. 

The survey of the buaineaa administration of the University 
Medical School resulted in the tranafer of the departmental 
.tores to the central University atorehOUBe and in reducing the 
IIiae of the machina shop force to enough mechanics to care for 
the .pecial laboratory apparatWl, leaving the general care of the 
building to the central shop. 

PaTka 
The board of park commissioners aocepted the recommenda

tions as to ita buaineaa procedure contained in the survey report· 
and asked that a member of the bureau stalf take charge of the 
office during the proceB8 of reorganiastiOD. A complete new 
accounting system, a atoree system and a central fiJing system 
have been established. The office has been rearranged to give 
the employee a better ehanee to work and the new accountan\ 
bas been made ofIiee manager. In addition to these changes in 
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the central office, the park board, with increased funds, is largely 
increasing its recreation staff and equipment, is starting on a 
comprehensive boulevard paving plan, has increased its pub
licity and has made it more popular in character, and has length. 
ened the park season by opening the refectories and pavilioDl 
earlier in the spring. The superintendent of parks in preparing 
his 1915 annual report modified his former style of report along 
the lines suggested by the bureau. 

Social Welfare 

The Sixth Ward Survey was the first of a series of sectional 
studies made for the purpose of determining what sort of con· 
ditions socially and governmentally, the City of Minneapolis 
provides for its citizens. The park, school and library facilities, 
the provision of sewer and water, fire and police protection and 
housing conditions were the features of the city administration 
studied. The work of the social agencies and, to a limited extent, 
the social and economic influences existing in the ward were in· 
c1uded in the summary report. From the standpoint or the 
bureau, the study served as a field test for judging the efficiency 
of the city departments. The report with its suggestions for 
needed changes was given to the social agencies in the ward. It 
contributed toward a closer co-operation between the agencies, 
the organization of a .. Boy City" and a vigorous movement to 
obtain a park playground for the district. The settlement bOWIe 
survey was used by the new resident director in his reorganiza
tion of the settlement's activities. 

In the faII of 1915, the police survey was started. No report 
has as yet been issued but tbe process of reorganization is weD 
under way. During the winter, a detective burean has been 
established with a chief of detectives in charge and the detective 
reconI4 have been revised so that the chief can maintain a cloee 
check both on eacb case and on the work done by eacb man . 

• The morning .. stand-up" of prisoners has been started to give 
the detectives a chance to familiarize themaelves with eriminaIe. 

"The linger print records have been clas8ilied and made ava.ilabIe 
for use in identifying criminalll. Regular conferences are bein« 
beld between the captains, lieutenants and sergeants to keep them 
informed of the administration of the force and or the general 
police conditions throughout the city. Automobiles have .,.. 
plaeed motorcycles for use in tbe outlying districts. The patrol
men have been assigned to eight-bour days to enable the men to 
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give the department their most efficient service. Last November 
the department started a training school for patrolmen. The 
entire system of police records is going through a process of re
vision. 

Btalement of Ihe Pr88enf. Program and Outlook for Ihe Future 
The Minneapolis Bureau of Municipal Research is at present 

at work on the following assignmente: 

a. Completing the installation of the business system in the 
office of the board of park commissioners 

b. Finishing the police survey and assisting in the reorgani
aation 

c. Making a comparative study of the cost of building in
spection at the request of the building inspector 

d. Assisting Dr. Geo. B. Young of the United States Public 
Health Service in his survey of the public health situation 
in Minneapolis 

e. Assisting the superintendent of the city hospital in the 
organisation of the city physician service 

The bureau of municipal reeearch has agreed to make surveys 
of the public library. the fire department. the purchasing agent's 
department. and the water works department. A new account
ing system is to be installed in the city hospital as soon as men are 
available for the work. The bureau keeps in close touch with 
departments already surveyed and gives them special service 
when called upon. Several requests for surveys have also been 
received from social and charitable agencies. 

The original purpose of the bureau included the 88me type of 
service for the county that hu been rendered to the city. The 
pressure of municipal work has, l1li yet. prevented work with the 
county officials except &Bsistance in preparing their. budget 
eetimates for the board of tax levy. It is expected that within the 
next year the bureau will be in position to give the county officiala 
BUch &Bsistance l1li it hllll to offer. There is also an increuing 
demand that the state departments shalJ be given the opportunity 
to make use of the bureau's facilities for improving government 
administration. 

Oumde Appr'OUal Qj!he B_ .. •• Serftce.y 10 Scllool Ad",,~ 
"''I'B. 8CROOL at7S1NBSB BuaVET 

«u u.. Cim and c:::o.ume.... Aa!ociatioa -.. to _pIioh not anoIher tho.. UUa 1""". i, wou1d haw complo&el,y juslifiod ito eDMoee Uld __ 
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aU Ibe t.ime, money and effort that have been inveoted in it by ito II11rYq and 
"'port on Ibe bWlin .... administration of the Minneapolia ocboola. 

"Superintendent Spaulding and the School Board, eonocioua oltbo need of a 
~pJete overhauling of the methods in uae, leeling that IheIe ..... wBOte and 
Inefficiency, but not being precisely certain of how heR to refOnD, invited lhe 
BUrYey. 

"It has been lriendly, but thorough. It has ..... Ited in a ocri ... of .......". 
mendallona calculated to make Ibe taxpayer. dollar aceomp1iah Ibe u_ 
01 ilB poI!I!ibiliti ... 

"The School Board, or a majority of ito members, have received Iheoe 
recommendations in a spirit of cordial co-operatiOD, 110 that there ill "«7 
_t that the findingo of the ourvey wiD in due ""une be tranalated in 
aceompliahment."-EdiIoriaI, Minneapolia JOUTYI4J, March 11, 1916. 

HNBW ST8TB1I TO BI: PU'1' IN OPEBATJON BY BOABD'a ODD 

"Unanimoua approval of Ibe Minneapolis boanI 01 education is otampod 
today on Ibe IeOOmmendationa 01 the ........,h bureau of Ibe Civic. Com
meree AsI!ociation lor a new eyBtem of bWlin ... management of the public 
ocboola. True 10 the ....,Iuaive 10_ pnbliahed in The JourruJI Y<8ler'da:l 
the boanI took action quickly and pooitively and the machinery prompt 
..... eel in motion to devise a new oyBtem hued on the prop<M&Ia of the 
hureau."-Newa Item, Minneapolia JOUTYI4J, March 10, 1915. 

"PtrBUC SCBOOL BU6Uf'D8 

.. The plan 01 pnblic ocboo) reorganization in whieh Superintendent Spauld
ing and the Research Bureau of the Civic • Commeree Aoeoeiation are _ 
orating, is wide in extent and varied in upeeI8. 

"But the spirit of the whole is 10 try 10 run the ocbooll .. a~uI private 
b~ is run, with wioe economy that neither _ nor _, eomplele 
oae of aU inotrumente, leacberw or buiIdinga, and their elleetiYe opention for 
the highest aceomp1iahment of uaelul education. 

"This spirit governs the program of teaching and eurrieu1um, indieated by 
Dr. Spaulding 10 the teacberw and 8Upervioon, .. it does the program of ad-
ministration and finance outlined by the B ..... u. . 

"To thin out the ouperftuous in opeciaI......- and deeorative additioar, to 
otrengthen the leaching loree by making merit and eapacity the teR of od
_t; to reconstrueI the eurricuJum lor the h.igbeH plep8Fation lor 
practical life after ocbooli to enIuge the night and IIUDlIDS' .. booI training lor 
the many to whom .................... are _bJe-tbeoe wiD make publie 
education 01 Minneapolia a .. booI of b_ and ind_ry lor manY'" woJ1 
:n.a oehooI of college and the proI ......... ,ar. f_, and. oehooI of .. t ...... hipfor 

"The ~cuJar methods ol WOIking out these hi~ ideaIo haTe been ap
proached by the Superintendent and the Bureau with thoughtful deliberatioD 
aud an open mind."-EditoriaI, Minneapolio 10000000, March 16, U1I5. 

"TIDi IDlOrEA.POLI8 8CBOOUI ~ 8tTJIYE"I' 
.. . . . The finI& otrietIy __ ourvey of • eity aebooI oyotem to be 

, undenaken, ... that completed in February in Minneapolio. Thio ourvey 
" ... conducted by Mr. F. il Staley, Direetor of the Bureau of Muniripal Be
_ ol the Minneapolio erne • eo.m....r..e Aoeoeiation, and Iaated _ 

........... It ... made at the infltatioa of the boanI of ed-uoa aud .... 
conducted throughout in a opirit ol oo-operation .. thor than JM.tiJe eriti<iom, 
"" shouJd be the eaae in aU oehooI........,.... Tbe 1ae18 ...... eo/Ieded aud 

C:=~~~J:~:e~~~ 
"Tbe report of tbe """",,,_which hu been pubJiobed, is far ""'"' thae ... 

mpooition of cooditiono in Minneapolio .. the ourveyon .w them. It will 
be of national interest sa .,..,...ning • dear~ _ of lomdameatal 
".;"..;m." in oehooI admioio&ration, .. related to this ~ ol. aebooI boanI'. 
~1i=Extracl 110m Tbe AmorieaD 8rbooI BoanI 1--. May, IlIU, 
Mi1wankee, Wio. 
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"IIIMNEAPOLIB SCHOOL ADIONJBTBA'1'ION 

"Tho report of the Committee on Municipal Research of the Minneapolis 
Civic It COmm ..... Association, made at the requeet of the Board of EducatiOD 
of that city .... OD the busin ... administration of the public schoola, is a model of 
ito kind. ·.De 'Survey' includee the intelligent and thorough Rud)' of the 
operation maintenance and ooDBtruotion of buildings, of the purohaaing, .to.
ing and distributing of IUppliee, and of the handling of the accounto of the 
board ..•• 

.. The report, whiob has oome to us in manifold form, justiliee th ... ooDclu
liono by a detailed deecriptioD and anaJYII&tiOD of existing oonditioDB. The 
whole ia illuminative and convincing, both 88 the successfulaolutioD of a speci
&0 problem and DO an illustration of the busin ..... nee whiob Mould and can 
prevail even in the conduct of tha affairs of publio education. A report of thi. 
kind and oa1ibre is eerviooable, not alone to the city for whiob it is directly 
intended, but it may weU be made a text for a eermon to the increaoin~ Dumber 
of thoee municipalitiee thet are in eearoh of liltht on the better orgaouation of 
their publio achooloystems. Even better stilI; it is to be otron~ly oommended 
to tho careful consideration of the many that are still aatia&ed with the systems 
whioh they have."-Educal1onal &uietD, June, 1916. 

Ucrrr BOABD8 WILL B. GIVBN JlB.UUN08 ON W1JND8 WAlft'&D 

"The civil eervi .. oommiBaion has included in ito requeet again tbiB year an 
item of $16,000 for the oetobliohment of an efficiency division, but it is reported 
that there is little expectation that it will be aUowed inasmuob ae aimiIar 
eervi .. is heinl rendered tho city without charge by the municipal .-rob 
bureau of the MinneaJlOIis Civio It COmm ..... Association. The bureau 
aided City COmptroUer Dan C. Brown in eompiling the new budget "hich _ 
pronounoOd by the board the moot satisfaotory yet IUbmitted."-EDraet 
from Ne_Item, Minneapolis JOVI'f&GJ, September 26, 1915. 



CHAPTER VIII 

THE BUREAU OF MUNICIPAL RESEARCH OF AKRON' 

Organization and Work 

The Bureau of Municipal Research, although an independent 
body, both in its organization and work, is afliliated with the 
Chamber of Commerce, and 11'88 organized through the efforts 
of a former President of the Chamber and of one of the commit
tees. It has frequently been the means of providing chamber 
committees with data for their work. 

The Bureau 11'88 formally organized Nov. 16, 1914. Itli 
Directors began active work, January I, 1915.-

Auounting 

For a number of years the larger cities of Ohio have felt keenly 
the need of progress in municipal accounting. The present 
inadequate system 11'88 installed in 1902. It 11'88 a big improve
ment over the utterly UDSyBtematic accounting conducted prior 
to that date. The primary purpose of the system 11'88 uni
formity. On the other hand, that system provided only for 
information regarding the receiving and disbursing of cash. 
Accruals were not taken into consideration. Income and ex
pense statements and balance sheets could not be produoed from 
the information provided by that system. 

Among the first studies made by the Bureau 11'88 a lllUVey of 
the accounting system. The result 11'88 the beginning of cor
respondence with the state bureau of uniform accounting relative 
0_- • 

• Prepared for MmnctPAL REsIWICII from data fumiobed bY Mr. F. L. 
0 ...... i>irec:tor of &be Akron Bureau of Momieipel IIeoeardL The faeIa ..... 
tek ... from the lIDDuai n!pC>I't to the _ aod ~ Juw.zy I, U/l6. 

"The ~ of the Bureau is sa folio .. : 
orrrCBB8.-President, F. M. Hazpbam; T_. J. E. Good; Iloemary 

aod Direetor, F. L. Olson. 
BOABD OP .... UomtES--J. H. Andren, B. S. Y_ J. E. Good. F. M. 

Harpham, F. A. 8eiberlin& E. C. Shaw. 
N 
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to the possibility of change, Such change ·was promised, but 
was SO tardy in its appearance that the Bureau engaged the 
services of Mr. L. A. James of the Ohio Institute for Public 
Efficiency located at Columbus, to make available for Akron 
the general scheme as outlined by him for Toledo and Columbus. 
The consent of the state bureau for the use of mechanical devices 
was obtained. 

The general principles of the accounting scheme agree with 
those laid down by the state, and have been installed by the 
City Auditor. It includes the following general features: 

1. Central collection 0/ revenue8 bylhe treaaurer.~Heretofore, 
revenues other than taxes have been collected in 10 
different departments. This will be reduced to 3 where 
location of the'department or nature of the revenue 
makes impracticable collection by the treasurer. 

2. Central control 0/ accounting by !he audilor:--All orders 
will be given by the auditor upon requisition of the 
department through the purchasing agent who will do 
the actual buying. All invoices will come first to the 
auditor's office where they will be scheduled, given a 
aerial number and sent to departments for codifying 
and approval. Warrant will be issued upon the treas
urer only arter the funda of the department show them
selves sufficient to pay for the same. 

S. Gmeral /edger. based upon IUblidiary /edgera curnntly 
00fIIr0Uad arad audiled.~ The appropriations of council 
will be set up individually, one item constituting one 
account. The mechanical devices make possible show
ing the previous balance, distribution of a charge, sub
traction of a credit and automatically producing the 
net balance in the fund. In that way, the unencum
bered balance of an appropriation is available and over 
draft &8 impossible as it is inexcusable. A claimant'a 
ledger will be maintained. It is posted daily directly 
from approved invoices and returned warrants showing 
in the same way &8 the expense ledger does, lIhe con
dition of the city's account with each vendor. f'pecial 
assessment ledgers, contract ledgers, and bond funl! 
ledgers will reHect the condition of each account in 
those funds. A property ledger will give the basia for 
showing the general assets of the city. 

4. MonllIJ!I imoine Gftd upetUe ~ of eacA ~ 
arad 0/ cAe eNU-e city:--Heretofore, aceurate information 
has always been lacking or at least difficult to obtain, 
The general public almost never heard of the finances 
beyond appropriatiOll periods. The new accounting 
system will produce informatiOll currently. 
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5. Monthll/ and annual bola,," .huts of tM cUl/:-It baa 
been impossible to obtain these heretofore aa the ell
sential elements were unknown before the change in ac
eounting. 

To sum it all up in a few words:-Where the city baa had no 
information or baa had misinformation, it will now have informa
tion, accurate, eomplete, and currently produced. The auditor 
will be in full control and can no longer say-"I didn't know." 

Budget 
Lack of information aa a basis for preparing the semi-annual 

appropriation ordinance, waa felt to be of sufficient importance to • 
warrant the inauguration of advance steps in budgetary procedure. 
To that end, the Bureau analyzed the expenditures of each 
division and department for the year 1914. Those expenditures 
were distributed on the basis of the titles tentatively agreed 
upon for the new aceounting system. Fol'ID8 were drawn up 
and submitted to the city auditor and the mayor who adopted 
them aa official and requested department heads to submit their 
1916 budget on those fol'lD8. The changes introduced, made the 
requests definite aa to character of transaction, i.e., whether 
operation, maintenance or outlay, and aa to the objeet of expendi
ture, i.e., whether personal service, supplies and materials, eon
traetuaI services, etc., gave details instead of totals, afforded 
opportunity to eompare future requests with past expenditures, 
and left space to enter eouncil's recommendations. Instead of 
general, indefinite and overlapping titles aa in former budgets, 
there were used these uniform titles for all departments: 

A. Personal Service. 
B. Supplies-subdivided into 16 classes. 
C. ContraetuaI Services subdivided into 18 classes. 
D. Fixed Charges, e.g. Rent, Taxes, Insurance, etc. 
E: Contributions, Awards, etc. 
F. Maintenance of Lands. 
G. Maintenance of Struetures and Improvements, BUb-

divided into 18 eJasses. 
H. Maintenance of Equipment, also subdivided. 
X. Outlay for Lands. 
Y. Outlay for Struetures and Improvements. 
Z. Outlay for Equipment. 

Thus the first step toward a real budget waa taken. Similar 
detailed information was prepared for the appropriation 
ordinance of the first sis montha in 1916. Analyaia bu been 
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made of the expenditures from January to June, 1915. In 
addition, those expenditures are tabulated by months and by 
articles purchased so lIS to give council every bit of available 
information to do the best possible work. 

Civil Senne. 
Among the most important activities of a municipality is the 

-operation of civil service. By it is determined very largely the 
progressiveness of city business. Elected officials come and 
go, but civil servants-the men who do the daily routin_ 
remain year after year. The success of an administration de
pends far more upon the inspectors, the bookkeepers, the sten
ographers, the clerks, etc., than upon the mayor, the council or 
1!ven the higher appointive officials. 

For the above reasons, the Bureau has given much attention 
to the conduct of civil service in Akron. By all possible legiti
mate methods, the Bureau hIlS called the attention of the com
mission, the council, the mayor, and the general public to the 
utter lack of means to properly carry out the simplest features 
of the civil service law of Ohio. Attention has been directed to 
the need for higher standards in examination, higher standards 
of service, more expert help to operate civil service, more and 
better records of examinations, candidates, ete., introduction of 
efficiency ratings of employes, ete. Up to the present time, 
(January, 1916.) much of the work has been of no avail. 

However, from time to time, the Bureau has, by request, 
usisted in making out examination questions, and frequently 
hIlS been able to provide material for the Commission. 

Fi_ 
To fulfill the purpose described in the statement of the reason 

for organiaing the Bureau, via., the inability of chamber com
mittees to obtain facts and figurea to explain the finan~ of the 
city, the Bureau spent much of the first six months of its wodt 
in studying in detail the financial condition of Akron. On 
August 15, 1915, a report was released, the first of its characw 
in the city, attempting to giV1! the public a brief description 01 
the causes leading up to annual deficits. It was clearly demon
strated that the city labors under three severe handicap8~ 
its form of government 80 definitely predetermined in the &tatu_ 
as to eliminate Bexibi1ity; second, the demand, by the ainkins 
fund, through the provisions of the .. Smith One Per Cent IA._, .. 
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for increasing proportions of revenues that normally belong to 
current operation; and third, the lack of efficient administration. 
As an outgrowth of those conditions the following recommenda
tions were suggested 88 affording means of partial relief: 

BJnIBDIBS P088JBU WITHOUT .& CHANOE OJ' LAW 

I. The ci~y mould have an appraisal of property and equipment to live 
pro",,! b88is for budge~ ... timatea, lICCOun~ing oontrol, and fiaarieial 

_planrung. 
2. The city mould ... tablioh a purchase and otoreo departmen~, to give an 

inventory for use in intelligent budget eotimatea. 
3. City merchanta mould OlH>perate with the auditor by refuaing to honor 

requisitiona not signed by the auditor. 
4. The auditor and not departmental officialo .hould _cioe """er of 

determining proper distribution of _. 
5. The new budget system uoed for 1916 requeota should be officially 

adopted and greatly extended 80 that eotimatea .haD in ~he fuw ... be 
made on a scientific basia with economy in view. Preeent practice 
dependo too much upon memory and map judgment, linoe recorda do 
Dot exist to show past expenditures, stock UBed and OD band, in 
comyarison with preoent expendi~ures aud future needl. 

6. The finance committee of council ohould continue ~hio yeor'. praetioe 
of holding departmental hearingo at which departmenta .houfd be re
quired to preoent further evidence of needa, and be prepared to 
anawer qu...tiona regardinj! the requirementa of their departmenta. 
In turn, the fiaance eomouttee .hould .how reason for recommenda
tion of ooth increaoeo over and decreaoeo under put allowan.... A 
final hearing should be held by the committee at which taxpayera 
and aD others intereoted may be heard. . 

7. Council, OCH>perating with departmenta, ahnuld adopt in advanoe OD 
annual public improvement program. Thia program ohould then 
become a part of the budget. Slwh information. baoed upon a atndy 
of the city debt, should aet .. a cbeck upon borrowinll to fiaance 

__ public improvements. . 
8. The preoen~ city debt indicatea that DO more bonde for general public 

improvements of a nature similar to the water .orb, eewage and 
J!&ri>age plant mould be issued. Demando upon city revenue. are 
Ouch that the assumption of further burden moat cripple city ~ 
ment8 even when strict:.e8t economy is pra.ct.iced. 

II. Only such opeeiaI improvement bondo like paving, etc., .houId be 
iesued ao are demanded, by I>roteetion of the health aud II"IIftIII 
welfare of the community, or tm- for which property ownera are 
wiIIiog to pay the entire eost. 

10. A new accounting system io needed that wiD mow, a~ any giyen 
period, the city'. financial condItion. To do thio, there ahould be 
IDtroduoed in the auditor's office, lleDerailedgero, auboidiary Iedgera, 
eonuvt led...,.,., propertv Iedgero in addition to the preoent bond 
ledgers. IJepartmenta obould keep _ Ied,;ero, aud wbore 
applieable. eost acrounw; daily time aud aervice recorda obouId be 
eotabliohed at once to give b88is for proper diotribution of coata. 
MOIIthly _tern ... ta of work abould be .... t by each department with 
a IIWIIID&rized financiaI_tomeot of the city and a _tomeot of the 
appropriation """"unt of the department. Council ahould _ a 
resolution making available each month only 1/12 of the total f ....... 
for permanent oalaried force, in auperYioory, elerical and labor pool
lions. This provides a meano of com~g work performed with 
money expended on the b88is of a UBlt of time. fl a .... .".,..;dd 
initi.alJy for a wrork program for every month fIinee it • definite?' 
known how much money will be available for that month, whether It 
be the ....-.' or some future mouth. 
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BaDDIES NBBDINO CHANG. OB L.\.W 

1. The Smith Law should be revised. If .. definite limitation mual ·be 
plaoed upon taxes available for current operation, an alternative to 
the preeent plan would be to place all sinking fund and interest obergeo 
outside the amounts necflllll&l"Y for ourrent expenaee and then hold 
the various taxing distriots to 8 maximum levy for those purpoSeB. 
For example, it is not 80 important to deoide annually whether the 
oity shall have the total of 1/2 per oent ... it is to deoide once for all 
upon BOrne definite amount whether that amount be .3 per cent, 
.4 per cent or .6 per cent. in addition, the present provision of law 
should be oont.inued permitting the oity to go before the people and 
ask them to vote an additional amount up to a maximum levy to be 
determined by low. 

2. To prevent the need of borrowing in anticipation of collection of taXeB 
the fiscal and tax peying yOlLl'll should be made identical. As the 
arrangement now exists, 1915 taxes, due December, 1914, were col
lected during January, 1915, and were traneferred to the oity _ 
u'1' in March. . 

8. TllXln~ distriots should b. given repreeentation on the budl(et com
miBalon. Proper ~reeentation of the oity's needs is impoasible with 
a commission made up of members unacquainted with the city'. 
buein ... , and repreaent.ing a toxing distriot which muet urga ita 
claim. with the cIty's for its share of the 1 per cent tal< levy. 

As a direct outgrowth of the Bureau's study of the city's 
finances, came its assistance to the auditor in preparing his 
annual report 80 as to more truly reflect the condition of the city 
and provide financial information never before available. To 
accomplish that task, all expenditures for 1914 were analyzed. 
This necessitated scrutinizing practically each and every voucher 
paid in order to determine its proper status in the report. The 
result was the publication for the first time in Akron of these 
facts: 

1. A aurren' Operation aoocun' showing • defioit in ordinary ~ 
expen.... . 

a. Sinking Fund and Tru.t Fund aoocunte. 
8. Summary shoot showing Income and Expense of the oity b,. Funct.ioDa 

and Departments and by character of expenditure. 
.. Detaillnoome and Expen .. M'COunt8 for each departm ... , and diviaiaa 

abowing the net OO8t of operation which in some oases was • gaiu. 
II. Total and detail bondod debt stalolmente by PI1rpoee, Title, Y .... and 

aa",ofln_t. 

The same information is now being prepared for the 1915 report, 
80 that in future years accurate comparative statistics of each" 
dl'partment and of the city as a whole, will be available. 

Public Worn 
Among the first investigations of public works, was a study of 

the new water works system. The demand for an additional 
bond issue to be voted on, seemed to warrant a complete state
ment of the projeet-legis\ation. bond issues, construction, 
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contracts, etc., in order that the public might have proper in
formation as a basis for voting. 

Following that statement a report was issued showing the 
intended distribution of the successful bond issue of 1600,000. 
A study was made of the need for main extensions and reinforce
ments, resulting in an agreement to reduce the former item 
135,000, and the latter 138,000, 80 that instead of spending a 
total of 1191,000. the department agreed to postpone the expen
diture of 173,000. 

At the heginning of the Bureau's work, the city had under con
struction, by order of the state board of health, a sewage disposal 
plant. Due to a stringency in the money market following upon 
the opening of the European war, and as an effect of a eourt 
decision relating to bond issues for such plants, the bond buyer 
refused to take more than 127,000 of the 1446,000 bond issue he 
had purchased. Hard upon that condition came the consulting 
engineer's second increase in the estimate of the east to build the 
plant. Initial approximate estimates had grown from 1350,000 
for a complete plant, to 1446,000 and finally to 1553,000. The 
bond issue of 1446,000 was therefore not enough. The particu1ar 
question studied was that of the means by which the city could 
get a plant able to provide ample sewage facilitiee for Akron for 
lOme years, and at a total east not to exceed the original bond 
issue' of 1446,000. Facts placed before a special committee of 
the chamber led to a series of conferences with city and state 
officials, the contractor and the engineer, resu1ting in a final 
reduction of 1107,000, thereby making unneceeeary any addi
tional bond issue to complete the plant. 

In order to prepare for co1Iection of garbage, the Bureau 
aeeisted council and the eervice department in a study of that 
problem. On the basis of the report submitted, the present 
contract mcthod of collection was adopted and the appropriation 
to covh the east of. co1Iection decided. The Bureau usisted 
~ in preparing the specifications and the contract for bidders. 

fublie Welfare 
Due to the prevailing lJD!I8tisfactory labor conditions during 

the winter of 1914 and 1915, the Bureau, by request, undertook 
a study of the unemployment situation in Akron through • 
earetul analysis of the records of the free employment bureau. 
The study brought out the facts first, that the records themselves 
were incomplete and frequently unreliable due to misstatements 
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by applicants; second, that the persons out of employment were 
largely of two kinds-those whose occupations were seaBOnal, 
e.g., building tradesmen, etc., and those who could do no work 
other than manual labor like excavating, etc., and third, that 
most of the unemployed were foreign-born people unable to 
easily adjust themselves to conditions as severe as those of 1914. 

The large number of arrests together with the utterly inade
quate facilities for taking proper care of prisoners and the in
creasing cost of sending prisoners to other cities, caused the 
chamber of commerce and council to investigate the possibilities 
of establis,hing a workhouse in Akron. The Bureau rendered 
assistance by gathering information from other cities and was 
able to show that the cost of constructing and operating a work
house would be so great as to become prohibitive. This was 
accentuated by the fact that after January 1, 1916, cities were 
no longer to be allowed manufacture goods by prison labor for 
profit. The needs of other departments in Akron for products of 
inmate labor is too small to warrant an outlay that would pay 
the bonds and interest on the investment. The project was 
therefore abandoned. 

Publicitrl 
Among the purposes of the Bureau as stated in its constitution 

is the following: 
.. To promote efficiency and economy in municipal, county 

and state administration by securing proper publicity in matters 
of publio business ... 

Since its organisation, the Bureau has released reports, state
ments and bulletins to the publio press. It has prepared material 
for committees of the chamber which in one form or another has 
been made publio. The Bureau's policy on publicity has been 
first, to get the facts, second, to submit the facts for correction 
to the offioial involved, and third, to give out the factA either 
through the official or, if through the Bureau, at a time when the 
publication will not jeopardise progress. Following the establish-' 
ment of" Public lrt/onrItJIlora" as the Bureau's official bulletin, the, 
newspapers, particularly in two oases, have responded splendidly, 
earrying the matter almost verbatim. Their co-operation is 
now about all that could be desired. 

The reports released during the yeu are: 
1. Report of a Study on Improved Water Supply. 
lL Digest of Departmental City Reports. 
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3. Report on the Financial Condition of Akron. 
4. Report on a study of Street Cleaning. 

The financial report was also published in pamphlet form under 
the title of .. Public Informalion" and 3000 copies distributed. 
Requests from out-of-town organizations have been increasing. 

On November 12, 1915, .. Public Information" was adopted 
as the Bureau's official bulletin and since that date numbers have 
been issued weekly to a circulation that has grown from 1800 to 
2400 copies. The following are the bulletins issued to January 
1, 1916: 

No.2-No Matter Who was Elected. 
No. 3-Can You Afford To Forget These Faets? 
No.4-Twelve Faults with Suggested Remedies. 
No.5-Tables That Tell Tales. 
No. 6-Shall the City Treasurer Collect Special Assessments? 
No.7-Does it Pay to Know? 
No.8-The Way to Reduce is to Reduce. 

SUTfJey of Departmenl8 
During the year just past the Bureau has made 6 surveys in 3 

departments as follow&-Accounting in the auditor's department; 
organization and records in the council clerk's office; bureau of 
street repair; bureau of street cleaning; division of streets in the 
service department, and a general reorganization survey of the 
same department. The survey of accounting has already beeD 
described. 

A report of the survey of the clerk's office was submitted to 
council through the chairman of a committee. The occasion 
for the study was the change in office due to the resignation of 
the incumbent. The Bureau long had had evidence of \amess, 
lack of system, and general inefficiency in the eonduet of the 
office and felt that before a new clerk took office, council should 
know the condition under his predecessor, in order to make neca
flIU"Y provision for corrections. The office was open at aD hours; 
valuable records were either missing altogether or were fre
lIuently taken without receipt to other departments; much of 
tluAime of both employes was given to conversation with idlers 
who found the office a place to while away time; indexes to 
records were poorly kept and were not brought down to date; 
letters were not always filed; carbon eopies were seldom made; 
transcripts of legislation in connection with bond issues were 
frequently sent out incomplete; fi1es were inadequate and laeked 

1112 



THB AKRON BURBAU 

proper indexing. Some of the above defects have been corrected, 
others still exist. 

Much criticism has been offered by the public of the repairing 
of streets. This criticism has been largely deserved. The 
Bureau with the consent of the service director undertook a 
survey of the needs of the bureau of street repair. With the 
assistance of an expert paver, the pavements were inspected and 
every break, depression or hole that needed attention within a 
year, was noted, measured and the cost of repair estimated. It 
was found that with six ganga and two or three teams, the pave
ments of Akron could be reasonably well repaired. The dis
covery was also made that sufficient funda were in the city treas
ury to pay for the entire program of repairs. This program was 
adopted by the department and much progress made between 
July and January. The remainder of the work will be continued 
in the spring. Unit cost recorda were also installed and a begin
ning made toward obtaining the much desired information of 
the cost per square yard of street repairs. 

Following upon the survey of repairs, the Bureau took up the 
use of teams in the division of streets. The discovery was BOOn 
made that the superintendent had been long using his own teams 
in city work under the names of other persons; also that the 
names of individuals who owned no teams and who never did 
work for the city were also being used as a cloak for the real 
owners of teams,-via., the superintendent of streets and his 
brother. Those facts were brought to the attention of a special 
committee of the chamber, who took up the matter with the 
service director and the mayor. The ultimate result was the 
requested resignation of the superintendent of streets, and the 
holding of an examination to fill the vacancy. Following the 
Bureau's work, the state department through its examiners 
conducted a public hearing covering the same ground. , 

Early in the year, a survey of the bureau of street cleaning W8II 

begun in the form of a study of amount and rates of cleaning. 
This was continued into the summer and fall, each street being 
measured to determine the total area cleaned. The necessitr 
for this detailed work was due to the fact that the engineers used 
wrong widths of streets in determining rates, that streets "here 
a_ping was not done were being carried on the assessment roll, 
that inspection was utterly inadequate; that, if contreetors' 
statemt'nts of the number of men employed were true, sweepers 
were obliged to clean daily from fSOO square yards to 31,500 
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square yards, the one amount too' small, the other a physical 
impo8llibility; that disproportionate rates were charged, that 
Bweeping the Bame unit area (10,000 sq. ft.) cost from 10.13 
to $1.39; and that other equally defective conditions existed. 
The above report was released to the public in whole through the 
newspapers and in part through the Bureau's bulletin, "Publu, 
lnformatiun. " 

Growing out of the investigation of the use of teams, came the 
request for a co-operative survey of the organization of the entire 
service department. A careful etudy and analysis was made of 
all records, and conferences were held with each of the division 
and bureau heads in the department. Thereupon statements of 
findings were submitted to each official involved with the request 
for correction, elimination or addition, according to the facts. 
Many valuable Buggestions were received through that method. 
Following the return of those etatements, a complete report was 
drafted and submitted to the director. The chief euggestioDB 
for change were these: 

1. That the director be abeolutely lreed lrom detaiJed eJerieaI work, aod 
giVeD opportunity to devote his time to initiating aod administering 
the poliC1t!8 of the department. 

2. That the position of eompJaint clerk be eot.abliobed in the director'. 
office to handle aU complaint., tnoosmittiDg them to the propel' om
aod keeping a record of .....rule. 

3. That the preoent clerk be relieved of the complaint worlt, of ~ng out 
:;':dt::ii\~=~~honee aod of making out permJta at 

•. That pennit. be granted upon application to the t ........... aod the lee 
depoeited with him. Permit. would th ... be fiIJed out but once OF 
twice a day. 

5. That the diviaioo of parD aod highways be ereated, the ... perintendent 
&0 have supervisory control over aIllItr'ee&. wpair, .... er repair, etree& 
cleaning and park maintenance. 

8. That there be created a bureau of _ repair, a bureau of _or repair 
and a bureau of _ cleaning, eaclJ in eharge of a IUpervioor, the 
aaIary 01 the Iaat being met largely out of opeeiaI _ta, and 
each offi .... directly roopoIISible to the ouperintendent of parD aod 
highways. 

7. That the pooitioo of park ... perin_dent be aboIiobed aod the duti .. 
be performed by a competent I........... UDder the direetion of &be 
aoperinlendeot of parka aod highway&. 

8. That the bureau of inopeetioa be tnmofemd to the eogineering divi
sion and made """IJOIlOible directly to the eity engjDeer. 

II. That the eity eagiJJeer be direetI iD authority ov .. his di ....... aod 
be made ""'IJOI'IIib1e 101' ~ <BtimaIea, plana, opecilieationa aod 
material in pavements aod the ~ of the oome. 

10. That • eIerIt be placed in the engineering divioioD to whom aU daily 
. time aod ...-.ice reports sbouJd come aod _ duty it sbouJd be to 

eompute the unit eoot of work in the clepartmeDL 
11. That thr.e be -.b1iabed • ~ 01 pubJie ~ aod poaado 

with. aoperinUDdent in eharge _ duty it sbouJd .be to ban 
IIlIJl'!"ioioD 0_ the market boo-. aod aD oth.. pubJie baiIdinp. 
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or the above suggestions, all but two were adopted, and one 
was alightly changed. The positions of cost clerk in the engi
Deer's office and of superintendent of buildings and grounds were 
not created. Instead, a rodman with aligbtly different duties 
was made chief checker without increase in aalary and the position 
of market house superintendent was abolished. An additional 
change was effected in combining, for the present, the positions 
of supervisor of street repair and supervisor of sewer repair into 
one position. It may therefore fairly be said that the eaaential 
features of the Bureau's. program of reorganization were adopted. 

Training for Public S~ 
The Bureau believes that the greatest need in municipal admin

istration is a permanent corpa of trained official.. The Bureau 
believes alao that training for public service is beat obtained 
through direct contact, i.e., by doing work that needs to be done. 

A cCHlperative plan of such training was begun shortly after 
the Bureau was organiaed. Students of the Municipal Uni
versity were given assignments dealing with real city problems; 
e.g., preparing a report on a comparison of city budgets for the 
past five years; analysing the bond issues and preparing a state
ment of the city's bonded indebtedness; comparative study of 
charters in commission cities; study of water main extension; 
study of school statistics, etc. Credit toward graduation was 
given by the University faculty for this work. It will be con
tinued during the present winter. 

Mi4ceU4_ Work 
Following a long-eontinued need and agitation for ~t signs, 

the Bureau investigated the Dumber of signs needed, the cost 01 
producing and erecting them and on the basis of its report to the 
service department, council appropriated 11500 to place signs 011' 

the streets of Akron. This work is now under way. 
The question of a bond issue of 125,000 for widening Forge 

SUeet caused councilmen to inquire as to the _ for the city 
paying any part of the cost of restoring that street to ita former 
width. The Bureau undertook to get the facta qether and 
aubmitted a repon to the municipal eommiUee of the chamber. 
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That committee held conferences with members of council, the 
mayor, service director and fire chief, and presented two qUell
tions: (1) Why should the city expend anI/lunda whatever at the 
Old Forge when the street was so little used and in view of the 
great need for grade elimination in other parts of the city; (2) 
upon what legal basis could council issue bonds for an improve
ment of the above kind considering the fact that the railroad 
abutments were in the street (leaving only a 14 foot passageway), 
without any grant in county records and in view of the estab
lished fact that the road at that point has never been changed. 
Despite the question raised, the committee finally took the stand 
that since the city had carried the matter almost to the point 
of signing a contract with the railroads and in view of the fact 
that if the project was to be earried out, the city had driven a 
good bargain as to its share of the cost,-the matter should be 
left in its ststus at that point and action dropped. This W88 

done. 
By request of council, the Bureau made a digest of depart

mental annual reports for 1914 so as to provide each member with 
the important information eontained therein. Copies were dis
tributed to each eouncilman, the mayor, heads of departmenta, 
the chamber of commerce and the newspapers. The Bureau 
expects to offer its services in this respect for the reports of 1915. 

Special assessments have been eollected by the eounty treaa
urer along with the general property tax. A study of the ststutee 
together with an opinion by the solicitor on the same, tends to 
show the legality of eollection by the city treasurer. The desir
ability is based upon the eontrol of revenues and the saving 
effected in fees now charged by the eounty for eollecting that 
tax. The report reeommended that the treasurer'B and auditor's 
offices be eombined or be arranged to provide greater eonvenience 
in traDl!fer of documents and information, that the treasurer be 
given a clerk to aid in eollection of the money and that that clerk 
take over the duty of reeording _ta; work that is now 
performed in the auditor's office. The saving in fees the first 
"year would more than offset the additional cost. To date, the 
suggestions have not been put into operation, although the 
auditor has exp~ himself heartily in favor of the change. 

The recording of special _mente W88 originally performed 
by the city clerk. When the oflice of city auditor was made 
independent of the city clerk, that duty W88 arbitrarily earried 
to the DeW office, perhaps because the city auditor had formerly 
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been city clerk and auditor, and therefore Wllll merely continuing 
a duty that he had been performing for several yeara past. The 
method of recording is to write in a large book the Dame of each 
property owner, a description of his property by lot, block and 
addition, the rate of assessment for a particular year, and the 
totaill8Bell8ment for the entire period covering the improvement. 
This information is first gathered in the office of the city engineer, 

. forwarded to the city auditor's office where it is made a part of 
other lIBBessment records, and from the auditor's office certified 
to the county auditor for collection. The ~ity auditor writes 
up his books on the basis of the improvement, arranging the 
names of property ownera alphabetically. The county auditor 
writes up his books on the basis of wards, with the names in 
alphabetical order. This makes necessary each year two books 
to be written by the city auditor, one for himself on his own basis 
and one for the county auditor for purposes of collection on the 
county basis. The Bureau raised the question whether it would 
not he possible and save much time and unnecessary labor to place 
all information on a single card, making cne card for each piece 
of property and merely changing the location of the card as the 
owner's name changed in alphabetical order, due to transfer of 
the property. On the reveree side of the card is carried a history 
of the improvement in 80 far as any legislation, court order or 
engineer's order allects the assessment for a particular piece of 
property. The auditor accepted the suggestion and the form 
that the Bureau drew up. This form is now installed and is 
being operated with entire success. It means a distinct saving 
of approximately 11,000 a year, 1900 of which was paid for the 
salary of one clerk, the other 1100 being a minimum cost of new 
books each year. 

RocmI WorA: of Ille B","""" 

The Bureau also assisted in the preparation of the annu'" 
report of the city auditor; prepared a report on the ellect that 
annexation would have on city schools, which was well received~ 
made an analysis of the cost of furnishing _ter, resulting in a 
rate that will meet all expenses as well as extensions for the next 
teD years; made a study of the purchasing department; prepared 
detailed information to he used as a basis in determining appr. 
priations for the succeeding six months; assisted in the carrying 
out of a campaign against lIies with the health department.. 
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Pia", lur Ihe Future 

The plane for the future include eome of the following lubjecte: 

I-Preparation of the annual budget. 
2-Al!I!ieting health department to eecure authority for 

enlarged program and a contagious disease h08pital. 
3-A study of the charter. 
4--Analysis of the Gary school plan. 
5-Continuation of analysis of local improvement __ 

mente. 
~Improved System of bond issuee and retirement. 
7-General campaign for improvemente to plan for five 

yeare ahead. 

TM Burll4u Method 

The Bureau of Municipal Research doee not poee .. an 0rgan

ization of experte. It doee believe that a non-partiean organiza,. 
gon on the job every day in the year can gather together facta 
of value and can make lIIlggeetione worthy of eonsideration. 

The eseentia1 featuree of a Bureau of Municipal Research are: 
jirBt---ib permaneney; work of value can not be done by organiza
tione·that spring up today and disappear tomorrow; problema 
to be eolved need eontinuous study. Seeond-iU rwm-parlUa. 
Bhip; the Bureau eontinuee work whether the administration be 
RepUblican, Democrat, Socialist or Fusion,-the Bureau's exist,. 
ence and service beare no relationship to the political faith of any 
particular adIninistration. ThirtJ--...1U method; the Bureau be
Iievee in (1) facta, (2) analysis of reeorde of facta, (3) in the appli
cation of scientific principlee to a study of facte, and (4) in COD

ferencee with officia1a on the facta before judgments or eonclusions 
are drawn from the facta. F ourtJt-.-iU eo-operatWn; the Bureau 
believee in and hae eonsistently attempted to give CIMlperation 
to offici'aIs in the study of all city problema. FiltJa-iU publici",; 
\he Bureau believea..in pub1ishing facta for the enlightenment of 
officia1a and public alike. News ia not always facta; facta do 
Dot always make news, which largely eonstitotee the dilference 
between Bureau and newspaper pUblicity. 

For a yeaz, the Bureau hae applied the above principlell in aD 
its work. In practieally all eases, officia1a have reeognized the 
poesihilitiee of help and Progre&B in the oae of such methods, with 
the -»t that there hae been little or no friction and much of 
pleasant eo-operation. The Bureau expects to continue the 
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same methode in the year to come and hopes for even greater 
reaulta than the year just closed has shown. During that year 
there has heen a distinct change of attitude and an increased 
interest on the part of the general public in the city'B affairs as 
reflected in the newspapers and in comment to be- heard in daily 
conversation. The Bureau hopes it may have heen of BOme vaIUB 
in bringing about the change of attitude and increasing interest 
in public bUBinIlBB. In BO far as it has had a part in the progreaa 
of the city, it has JUBtified ita existence. 
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CHAPTER IX 

THE BUREAU OF STATE RESEARCH OF THE NEW 
JERSEY STATE CHAMBER OF COMMERCE' 

The Organization and Connections of the Burwu 0/ S~ Ruwrt:h 
The Bureau of State Research is a department of the New 

Jersey State Chamber of Commerce which is an organization of 
the leading business men of the state who are interested, among 
other things, in maintaining New Jersey legislation at a high 
standard by seeking to base it upon scientific investigation and 
in supplying a non-partisan citizens' agency to keep tbe state in 
daily touch with the work of the legislature. The membership 
of the chamber, and the supporters of the Bureau of State Re
search, consist of individuals and federated civic bodies of the 
state making a total constituency of about 80,000 people. 

The Bureau of State Research has been active 88 the legislative 
organ of the chamber for the last three years, but it W88 not given 
a definite name and distinct organization until October, 1915. 

The Bureau of State Research, 88 at preaent organized, has a 
director, an advisory committee, a secretary and a stall' of trained 
investigators. Other assiStance is secured from time to time 88 

it is needed. 
The work of the Bureau of State Research consists, in the 

main, in publishing a weekly Legialalif/e Indez during the annual 
BeSBion of the legislature, supplying special legislative service, 
analyzing bills, and in conducting legislative investigationa 
throughout the year. 

The LegialatitJe 1 ndez 
• Each :.reek of the annual legislative BeSBion the Bureau of 
.state Research has for the last three years published a LegWtJlif/e 
IntUz. This publication gives a brief ~ of the contente of 
each bill introduced into the legislature together with the JUUDe 

of its introducer, and the date, and records each step in the prog
ress of the bill from its introduction to its current stat_ Tbeee 

-;-Prepared for MmnCIPAL RzsE.uca by Mr. Paul Willard 0..- 01 abe 
Bureau 01 S-~oIlbe}O;_I_S-CbamJaoolec...-

110 



NIIW JIIB811Y STATII BUBIIAU 

brief digests are arranged in the order of the introduction of the 
bills in the senate and in the house of the assembly respectively. 
The LegislatitlC! I ndez contains an index of all bille introduced, 
which is designed to classify the various subjects of legislation 
and to indicate all of the bills which pertain to each of those 
8ubject heads. 

In addition to the bill digest and the index feature, the index 
bulletin each week contains an analysis of some one or more of 
the important measures before the attention of the legislators. 
These analyses presume to attempt nothing more than to set out 
in tabloid form, and in a thoroughly non-commital manner, the 
essential features of the most important measures, for the con
venience of the busy legislator and the busy citizen. 

The LegialatitlC! Indez is very popular throughout the state, 
where it serves as the medium by which the citizens watch legis
lation, and at the state house, where it is found on the desk of all 
legislators, and is used by them in following the course of the bille. 

Speaal Legialatiue Senrictl 

In addition to the information contained in the weekly Legia
/atitlC! I ndez, a daily service is furnished to a number of civic 
organiaations and individuals throughout the state. In order to 
satisfy this demand the Bureau has had blank forms printed, 
which can be made to show, with very little marking, what action 
is being taken on any measure. The Bureau investigators, who 
are always at Trenton during the eession and in attendance at 
all of the meetings of the legislature, fill out or check theee blanke 
and mail them immediately when any action is taken on any of the 
bills which are on the epecial service list. In BOme instances this 
information is conveyed by telegraph or by telephone. 

/,,-"gohOM 

Throughout the year the investigators of the Bureau are maklbg 
exhaustive legislative investigations of as many of the subjects 
awaiting study as can be handled adequately. Theee investigi... 
tions are not based upon a priori conclusions or designed to build 
arguments for any particular side. They are intended to fBI'I'M 
out all 01 the facts in a cc thorough ,and impartial" manner and 
thWl est.ablish fact bases upon which to make recommendatiOll8 
to the legislature. 

III 



During the last year the subjects of "State Rural Police Pa
trol" and "Corporation Audits" have been investigated 'and 
some study made of the state budget and the Torrens system. 

Stak R,...ol Poliu Patrol 
A bill designed to create a state police in New Jersey 8imilar in 

charaeter.to that which has prevailed in Pennsylvania since 11105 
was introduced at the legislative session in 1914 and again in 
1915. 

The movement both for and against a state police in New Jersey 
has been 80 strong, and the arguments pro and con so irrecon
cilable that the State Chamber directed the Bureau of State 
Research to make a thorough and impartial investigation of the 
need for a rural patrol in this state. 

To this end an attempt was made to raise this problem above 
partisan considerations and place it upon a matter-of-fact basiB. 
Statistical data have been tabulated dhowing the prevalent 
crimes in each county and the number of unapprehended crim
inals; the opinions of the prosecutors of the pleas, the sheriff8 
and the grange organizations have been gathered and compiled; 
and a record has been made of the causes and extent of forest 
fires in the state. This investigation has been very valuable in 
determining whether there is need in New Jersey for a state 
police to act as a rural patrol force. 

Curporalion Audita 
The subjeet of corporation audits embraces the idea of pro

teeting the investors in the securities of New Jersey corporationB 
by a law providing that the companies' books shall be regularly 
audited by certified public accountants to be elected by the 
stockholders of the corporations instead of appointed by the 
direetors. 

A cIoee study of the proposal contained in the 1915 bill, which 
is in line 'with a proeedure found 80 elJective in England, revealed 
the fact t1;lat any legislation of this character would conlliet at 
so" many points with the substantive statutes, that it would be 
a4vissble to first make a complete investigation of the present 
control and regulation of New Jersey corporations, before intro
ducing any new elements of uncertainty. 

StakBudgd 
The Bureau of State Research, by ca\ling attention to lItate'. 

antiquated fiseal proeedure and by contrasting the UDBCieoVfie 
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method of appropriating money in New Jersey with the budget 
procedure in New York City, through ita pUblications and the 
daily press, has been instrumental in creating a state-wide senti
ment for a state budget. 

In this connection it is interesting to note that the 1916 legis
lature of New Jersey did pass a commendable budget act.' 

TOITena SlIslem 

The Torrens system is the name given ,to a comparatively 
recent method devised for registering titles to land. At the 
request of the Real Estate Board and the Building-Loan League, 
the Bureau made an analysis of the Hennessy bill which was 
introduced in the 1916 legislature to give any New Jersey land 
owner the option of registering his title under a Torrens law. 

This analysis was accompanied by a brief history of the Torrens 
acta and a r6ium6 of the holdings of the courts on their consti
tutionality in the several states. 

PROGR.UI or INVESTIGATIONS FOR 1916 
During the year 1916 the Bureau bas determined to confine 

ita attention primarily, to ihe subjecta of "Workmen's Com
pensation," the "Full-Crew" Law, and "Good Roads," which 
have had particular publicity in recent years, and have presented 
no sma1\ problema to the legislators. 

WorkmeR'. Compomaalion 
The matter of workmen's compensation has had the earnest 

attention of the state of New Jersey for the past four or five 
years, and bids fair to prove a more important issue 'than ever at 
the next session of the legislature owing to the amount of dis
clll!Sion aroused by the Colgate bills. The Bureau of State 
Reeearch is now gatheriug facta pertinent to a complete and 
unbiased consideration of the question. 

Til • .. FUU,c...." .. Lo. 
In a spirit of absolute fairness to advocates and opponentt, 

the Bureau of State Research is conducting a thorough investiga
tion of the operation of co full-erew legislation" in this country. 
with particular reference to the law in New Jersey. This im
partial study will be made from the standpoint of public welfare 
and will attempt to reduce the whole question to one of fact and 
definite principles on which issue may be joined. 

Is.. MlINICD' .... a-a ... He-. 70, 78. 
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Good R0ad8for New Jer8e71 
Before the advent of the automobile, New Jersey roada ranked 

among the best in the country. Modem conditions have thrown 
such a financial burden upon the townships, counties and State 
that not only is the construction of new roads curtailed but the 
proper maintenance and repair of existing roads is imp088ihle .• 

The Bureau of State Research is endeavoring by scientifio 
research to find out the exact requirements of a road program 
adapted to New Jersey conditions in order to recommend to the 
legislature an efficient road policy. 

The regular program of investigations of the Bureau is deter
mined each year by the trlistees of the chamber. In addition, 
the Bureau is authorized to supply a general legislative service, 
not only for the various departments of the chamber and its 
affiliated organizations but as far as poBBible for the State at large. 

The Bureau of State Research has its office with the New Jersey 
State Chamber of Commerce at 15 Exchange Place, Jersey City. 
New Jersey. 
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PREFATORY NOTE 

The movement in support of systematio training for publio 
service is now so far advanced that tbe need of tbe hour is exact 
information respecting tbe nature and number of tbe government 
positions opening from time to time. To meet this practical 
demand tbe Training School for Public Service is preparing a 
series of studies in various lines of public service, particularly 
tbose attractive to men and women with college or professional 
training. This number of MUNICIPAL RBsBABCH, prepared by 
Prof_or Frederick E. Breithut of the College of tbe City of 
New York, contains an introductory review of tbe whole field 
of engineering 88 a career and a pioture of tbe engineering service 
of tbe government of tbe United States. A second part to be 
published immediately will cover tbe engineering service of tbe 
State and City of New York, tbe proposed standard specifications 
for engineering employments and will also present conclusions 
drawn by Dr. Breitbut from his exhaustive investigation. 

It is not necessary to point out that this study could have been 
prepared only 88 tbe result of long and painstaking inquiries 
conducted by tbe autbor in Washington. Neitber is it necessary 
to say tbat such a report 88 this is worth a volume of generalities 
on .. public service" or .. engineering careers." If tbe whole 
field of professional service were covered in this way, teachers in 
colleges, professional and technical schools could speak witb some 
88IIurance when tbeir students ask about opportunities in the 
public service. Vocational guidance to be truly helpful must be 
based on accurate knowledge, and tbose interested in this pressing 
educational problem will no doubt feel grateful to Dr. Breitbut 
for having preeented such a clear and informing picture 'Of "one 
corner of the field of public service," 88 he calls it. 

CIwu.II8 A. BIWID. 

TunltNG ScHOOL POB I'11BLIc SUVICB 

November 13, 1916. 

iii 



THE ENGINEER IN PUBLIC SERVICE 

CBAPTER I 

INTRODUCTION 

Every yo~ man in deciding oil a career naturalJ;y inquirea 88 

\0 the qualifications n\lCell8ar1 to BUCIleI!II and the opportllJlitiea 
b!e1'ed in the aeVlli'al llrofessiona. There have been. eeveml 
.ttempta to appraise the qualitiea wblch should characterise the 
IUcceeaful engineer. Dean William G. ~ondl believea that 
only thoee &bould enter the profeaeion "ho poeBe9II honeety, 
ingenuity, energy, initiative, fondness for science and mathe
matics, business ability, and enjoyment of the work for the work's 
sake, rather than for the money. 

Professor C. R. Manni recently conducted an inquiry among 
members of the profeaeion which reaulted ill evaluating the 
desirable qualitiea of an engineer 88 follows: 

P.CeN 
l-C~, integrity, IeBponaibil-

ity, reaourcefuIn_, initiative IM.O 
.....,~ common -. _en-

tifio attitude, perspective 19. Ii 
8-~, thoroughness. aocuracy, Genera1-75% 

industry 16. Ii 
4-U""""8I4tIdi"fl of -. executive 

ability 15.0 

6-K~ of the fundamenta1a of } . . acience 15.0 
8-T~ practice and of busi- Techni8111-25% 

ness 10.0 

100.0 
'lhoIIoIia 01. ~ S- Um-.i&y 01. 1..--tJm-.iV EdoIIIiooa IIuDetia 

No. .... ApriI II, 1I11t, .. ~ ... Prof_ n 

'lhoIIoIia 01. .... Soeio&y 10.. \be ~ 01. ~ ~tima, Val. 
VII, 19UI. AIoo...-cl iD ~ ......... Val. 75, P. laI6. Tho paiR 
lou _ raiood that ~ ftIiaU" ~'" bon 11_ apply 10 \be"";- who 
lou aIroadJr _bIiabod. pndice...u- u..a 10 \be _ -l--" 
... u proI.-.....J _. ... \be .... 01. \be 1a&tIor. \be __ '"'"' 10 
bcrwledp 01. IWldame ... aDd tedmiq_1IboooW probabI;J be ............ 
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And Ernest McCullough' quotes Chief Engineer Sterling'. 
Report to the Mississippi Levee ColllIllissioners III containing 
the following specifications for a good engineer: 

.. A good engineer must be of inHexible integrity, lOber, 
truthful, accurate, resolute, discreet, of cool and lOuna 
judgment, must have command of his temper, must have 
courage to resist and repel attempts at mtunidation, a 
firmness that is proof against solicitation, flattery or 1m
proper bias of any kind, must take an interest in his work, 
must be energetic, quick to decide, prompt to act, must be 
fair and impartial III a judge on the bench, must have experi
ence in his work and dealing with men, which implies lOme 
maturity of years, must have business habits and knowledge 
of accounts. Men who combine these qualities are not to 
be picked up every day. Still, they can be found. But 
they are greatly in demand and when found they are worth 
their price; rather they are beyond price and their value 
cannot be estimated by dollars." 

Practical Questions 10 be A 1IIIIDeI"ed 

Although such sunnnaries of the qualifications requisite for 
success are undoubtedly useful in helping the young man to form 
a judgment about his own fitness for an engineering career, they 
are not III important to him III an actual knowledge of what he 
can probably hope to achieve should he cast his lot in that field. 
Of course, in many instances the young men do not know why 
they choose engineering unless it is because they have read lOme 
glowing articles in newspapers and lIIlIg&Zines or have been 
brought under the spell of enthusiasts and commencement orators. 
But in this day of much heart-eeaz-ching about vocational guid
ance an increasing number of students, in pondering over their 
careers, are asking such precise questions III the following: 

What are the usuaI prospects in the engineering profession? 

How do the compensations and rewards compare with tJu.e 
in other professions? 

What is the usual rate of advancement? 

What can a man normally expect to be earning by the time 
he reaches the age of thirty-five? 

I ~ as a Vocation," Emeot MeCuJIougb, pubIiobed by lobe DaYid 
WiJJiame Com_y, 239 W .. 39th 8t., N. Y. City, 1911. 
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INTRODUCTION 

.-Many AflBWBr. Are Indefinite 

Strange as it may seem, only a few attempts have been made 
to answer these questions, although it has been estimated that 
each year there are ten thousand young men who take up the 
engineering courses in our schools. 1 • And such attempts as have 
been made are, with few exceptions, disappointing in results. 
Engineers, of all men, are supposed to be concrete and specific. 
As soon as they begin to discuss their profession, however, they 
seem to ahandon their usual realistio methods and indulge in 
eloquent praises of their calling, which would make the average 
clergyman or politician turn green with envy. Even the work on 
"Engineering as a Vocation" by the matter-of-fact McCullough, 
is not free from this fault. Thus we read (p. 53) in a chapter 
headed "The Education of the Engineer," the following: 

"The engineer changes the very face of nature. He 
makes millions of hlades of graes grow where none grew 
before. He builds railroads which people the deserts. He 
erects faotories and equips them. Thousands of people are 
employed through him "_d eo on. 

A more recent volume "Engineering as a C~ Series of 
Papers by Eminent Engineers" is supposed to fill a long-felt want, 
-the one of which we are speaking. And yet, in this work, the 
same tendency is found toward rhetorical eiJusion. Thus in the 
first paper there is a passage which reads: "In the past the poets 
have lung of love and war. It has remained for the engineer to 
secure for the arts of peace the dominant position in civilisation. 
The triumphs of transportation, of electrio transmission and of 
power development have revolutioniaed the life of the race and 
caused during the last century, a greater advance toward the 
milleoium than has occurred in any preceding tho~d :tears-" 
Then folloW8 a qUOta\iOD from Kipling. 

The aecond paper in this highly interesting volume is. en\itlect 
"Shall My Boy Become an Engineer?" It begins by telling us 
that: 



FRB BNt1INBBB IN PUBLIC SBBVICB 

.. Forty ye&1'B ago there were no triple or quadruple ex-' 
pansion steam engines, no commercial oil or g88 engines, no 
eteam turbines, no dynamO&-the compound steam engine 
W88 the highest developed form of motive power, and the 
world bad been waiting thousands of ye&1'B for that. Forty 
ye&1'B ago the Atlantic cable W88 not yet prepared for con
tinuoU8 service, and there were no telephones, no phono
graphs, no electric lampe, no trolley cars, no automobiles, 
DO aeroplanes, no Wele88 telegrapby." 

Then follows a brief historical account of the achievementa of the 
1ast four decad~ something about the value of DeW ideae, a few 
paragraphs aD the misunderstandinga which frequently IPd'iIe 
between the technically trained engineer and hie 1e88 enIightened 
brother, some additional paragraphs on the Deed of engineere ill 
manufacturing, in which the IISfIIU'aDce is giVeD that "the land. 
the sea and the air have been conquered, and the world IuuJ prob
ably seen in theee 1ast forty yea.ra more diverse and remarkable 
inventiooa and discoveries than will ever again be seen ill aDY 
future forty-yeu period in the world'. history." 

The final paragraph contaibs the only reference to the title of 
the article. It reads: 

• The mechanical engineering profeBBion is atiIl in the 
very early morning of ita life and it opeDII up to young _. 
who have a liking for mathematies and mecbanioa, and at. 
the same time a cultivated and balanced mind, l1li __ 

of a high and respected position in life." 

This Iast 8881U'IUlce must console the anmous parent -kina: 
advice on .. Shall My Boy Become an Engineer?" 

n would be uselesl to eontinue an analysis of the remainder of 
the book. Much of it is excellent and to the point, but, on the 
whole, it is not definite or concrete eDough to aid either the young 
man about to decide whether he wanta to study engineering or 
Bot, or the young engineering graduate who is wondering about 
his future. 

The glittering prospecte frequently pictured by Ie88 respoDsible 
writers in newspapers and popular magazines can lIBlely be 
dismissed Articles of this type, being UBU&Iiy based on gu
work or imagination do not deserve eerious OOIIIIideration. They 
are unfair alike to the graduate, to hie sebool and to the engineer
ing profelll!ion at large. The young maR who bae been givea 
inftated notions of hie future, on coming face to face with the 
realities of every-day praetice, is apt to grow diseour8f!ll.d. to , 
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question his own ability, to lose faith in the idealistic elements 
of his vocation (and sure1y engineering has enough of these with
out the necessity of exaggerating them), and to look UpoD himself 
88 a failure when) 88 a matter of fact, he may be doing fairlt 'Wl!ll. 

ReauUa oJ Studies of Ac!uai Condi!i0n8 
In tUlning from general works and magasines to special arti

cles in technical publicatioDB we find It. few helpful surveys. 
From the standpoint of financial return (though, of course, this 
is not everything) there have been eeveral studies which are 
baaed on actual, coharete information. 

The dean of one of the state universities in the Middle west 
undertook an inquiry 88 to the incomes eai1Ied by graduates 
from the university's engineering school.' The graduates were 
asked to give their income derived directly or indirectly from 
their work 88 engineers or cohtractors for ee.eh year since grad
uation up to the present tUne, eo far 88 they were able to report 
their income in earlier years from memory or reoord8. 

The blank eent to be filled out was placed in a blank envelope 
whioh was inoloeed in an outer addreeeed envelope eo that those 
oompiling the records could not identify the person re~ or 
even his locality. It is noteworthy that only half a do_ of the 
graduates reporting were members cf the American Society of 
Civil Engineers. . 

Replies were received from 46.S per Cent of all the engineering 
graduates, and from these replies the statisti08 in the table 
on page 6 were compiled. 

A" AJlP'Wimote E~ 10 DewMi ... l'_ 
Dean Benjamin" has made a report on a study of the graduates 

of the Bchoola of ~g, Civil, EIemieal and Meob,.nieaI, of 
Purdue University in which he gives tables and chana IIUl'V1III 

showing results for the c1aeees of 1899, 1904 and 1909. Om
erally apeaking, the incomes at the end cf fifteen years for aD 
enPneMII range from 12.000 to 14.000 with an average of ~ 
13.500. The incomes at the end of ten years lie for the IIIGIt part 
between 11,500 and 13.500 per year with an average of aboU 
.-.......... ~ Vol. 14. ~ Ii05t ~,,1911. Ualil1905, &be 
~ iDauudioD in tho wri ..... lym q.-ioa ... liwa by. cIepuuaoa& 
01 oi"ril ~ 1M ill dIU _. ~ aoUoae 0I~_ 

~I:!..... 01 ""'-'--'- GraduUoo, n C. B. BeajuUD, n-.. ScltaoIo 01 
~PUl.i;u;r";:Iy.in."-""~V1.683,Alri.191o.. 
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INCOME STATISTICS OF GRADUATES IN ENGINEERING FROM 
A WESTERN STATE UNIVERSITY 

1'1WI8 
nil CD'!' 

OU'l' o. """""B SI_ LO ....... AVllBAOII 

""LLIOOII 
IIBPOBTDI'G IX"""" IX"" .... IX"""" AIIOV>I BELOW 

AVllBAOII A"BAO. 

1 166 $4,000 SI50 S884 40 60 
2 152 7,000 400 1,115 28 72 
3 136 4,000 300 1,225 34 66 
4 119 4,500 600 1,379 31 69 
5 94 5,000 420 1,498 32 66 
6 60 4,000 600 1,596 48 52 
7 73 3,400 720 1,697 48 52 
8 63 5,000 650 1,786 47 63 
9 63 7,000 840 1,996 38 62 

10 50 8,300 1,020 2,296 30 70 
11 43 10,300 600 2,530 28 72 
12 34 13,200 800 2,819 26 74 
13 35 20,000 900 3,127 21 79 
14 30 40,000 900 3,927 13 87 
15 31 33,000 1,000 3,884 13 87 
16 28 21,800 800 4,252 11 69 
17 25 27,500 . 3,440 16 84 
18 23 37,000 1,000 4,671 13 87 
19 21 27,000 1,500 4,663 19 81 
20 17 23,000 2,000 5,946 34 76 
21 17 33,000 2,100 7,734 29 71 
22 16 42,500 2,100 8,006 19 81 
23 16 46,000 2,000 7,687 25 75 
24 13 33,500 2,100 8,172 23 77 
25 10 14,800 2,100 4,6.30 30 70 
26 7 13,500 2,100 4,671 14 86 
27 5 19,700 1,500 6,340 20 80 
28 5 22,500 1,500 6,980 20 80 
29 3 4,200 3,000 3,567 33 67 
30 3 4,500 3,000 3,833 67 33 
31 3 4,500 3,000 4,075 75 25 
32 3 4,500 3,700 3,983 33 67 
33 2 5,000 3,700 4,350 50 50 
34 1 5,000 5,000 5,000 0 0 
35 1 5,000 5,000 5,000 0 0 

. . ' .......... __ ... -.... 
1£500. The incomes at the end of five yearll are mainly (u.. 
c1aded between 11,000 and $2,000 per annum, with an average 
of about 11,600. The results indicated a possible equat.ioD, as 
follows: 

.. The saIariee of engineering graduates of this U nivenlity 
are improving from yeaz to yeaz and for the five years, 1909-
14, the line of progreIIII may be approximately represented 
by the equation-
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INTIIODUCTION 

11-600+170 z 
wher_ 

11- salary for any year 
and-

z - number of years since graduation." 

Bepom oj Commitlee of American SOMII oj Civil Engi'nUf" 

Probably the studies of this subject which have aroused most 
interest and discUSBion have been the two reporte of the special 
committee of the American Society of Civil Engineers .. to in
vestigate the oonditions of employment of and compensation of 
civil engineers." The first report was presented at the annual 
meeting of the American Society of Civil Engineers, January 21, 
1914; the second is contained in the Proceedings of the American 
Society of Civil Engineers for December, 1914 (Vol. XL, No. 10). 
The first report was based on 3,638 replies to a circular sent to 
6,850 members. These replies indicated that the average com
pensation of an engineer for the first year of his profeesion&1 life 
is 11,300; at the end of 5 years, $2,000; 11 years, $3,000; 15 years, 
$4,000; 21 years, $5,000; 25 years, over 16,000; and betweeen 
the twenty-seventh and thirty-third years of practice, the aver
age is 17,500. After this period, the rate of compensation grad
ually dec~, remaining, however, about 16,000 up to the 
forty-fifth year. From that point on the data have no v&1ue. 
The general average compensation for the 3,63.$. membere is 
$4,325; the average yearly compensation of the 1,792 who replied 
who belonged in the first fifteen-year period, is 12,827. Twenty-. 
five per oent of the total were non-greduates. 

Following this first report, a .. eecond circular was eent out, to 
which 1,240 replies were received; of theee 1,158 gave information 
which could be availed of, bringing the total num~ C?f usable 
replies to 4,796, which is two-thirds of the entire m~bership 
of the Society at the time the eecond circular was mailed." • 

The accompanying diagrams (Figs. I, 2, 3 and 4) are repro
duced by permission.' They are largely self-explanatory. FigunI 
1 shows the average yearly compensation, the maximum, the 
minimum and that of the middle man, plotted against the years 
of experience. 1\ will be aeen that the results correspond quite 
c10eely with thoee published in the first report. 

'1& io a pIoaouna to &baDl: Dr. Chadoe W_ Bunt Ic>r Ilia tincl aid ill thio 
pan of cbo work. 
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Figure 2 shows the variation of compensation with the char
acter of employment, indicating the average compensation paid 
by the national government, states, municipalities, technical 
schools, railroads, and private corporations and companies, as 
well as the incomes of consulting engineers and engineering 
contractors grouped in five-year periods. 
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Th_ da~ show that \he salaries paid by \he naticmal KO
men\, Bta\ee, cities and \eehnical schools (including in \he .-. 
receipta from private praetioe) while cloaely COITe8pODding with 
those paid by railroad companies during \he first 20 years, ... 
Matfriall!l '- after ~ period; ~ other oorporatioDs and 
private compouaies pay CODSiderably higher salaries, and \hat the 
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largest incomes are those of consulting and contracting engineera. 
The facts presented in this table are interesting also in that they 
enable us to form 80me idea of the relative nwobera of men 
engaged in the various engineering services. Re-arranged and 
expressed as percentages these are as follows: 

NATURE OF SERVICE 

States and Counties 
National Governments 
Municipalities 
Technical Schools 
Railroads 
Private Companies 
Consulting Engineera 
Contractora 

PER CENT 

6.4} 30.9% 
11.3 in public 
13.2 service 
4.6 

15.4 
32.0 
13.9 
3.1 

In this connection it may be of interest to note that Mr. Onward 
Bates, President of the American Society of Civil Engineera in 
1907, in his presidential address of that year, classified the active 
members of the Society as follows: 

United States Government Service 
Stste and Municipal Service 
Railway service (all kinds) 
Manufacturing, contracting, etc. 
Consulting engineera 
Architects, teachers, editors, miscellaneous 
Unclassified 

7.7 per cent 
12.7 ..' 
15.2 
17.6 
20.2 
5.1 

21.5 

Figure 3 shows the general averages arranged according to 
geographical distribution. The results are 80 obvious that they 
call for no comment. 

Figure 4 shows the relative compensation received by engi
noora who are graduates of technical schools and those who are 
not. -'These curves follow each other very closely for the first 15 
years, the non-graduate appearing to have a slight advantage 
·during \his period. "The average yearly compensation of 1,998 
graduates having an experience of from 2 to 15 years is 12,756. 

, The average yearly compensation of 614 non-graduates cI the 
same length of time is 13,154." After this, the graduate has the 
advantage until about the forty-fifth year, when the curves come 
together again. .. The average yearly compensation of 1,394 
graduates having an experience of from 16 to 50 years is 16,328; 
of 719 non-graduates 15,359." The average age of the noD
graduates was slightly less than that of the graduates. 

10 
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DiaCWBion Arouaed by CommilUe ReporI 
As has been stated above, these reports have aroused con

siderable discussion. The majority of those who contributed to 
the discussion expressed the belief that the statistics should 
include all engineers who could be reached and should not be 
confined to the membere of the society. There can be no ques
tion that the membere of tha society are the relatively more 
8uccessful membere of the civil engineering profession.' On this 
point the report says, "in order to meet the evident desire of 
many membere of the Society for statistics which will include 
those outside its membership, the Committee proposee to en
deavor to secure such ioformation and to make a further clasai
fication based on actual age as well as the number of years in 
engineering practice, while it is also proposed to secure ioforma
tion indicating the proportion of time when engineera &12 out of 
employment. " 

One writer" is of the opinion that the compensatioll$ reported 
are too high and he believes that moat other engineers will agree 
with him. He states: • 

"It is known that the minimum wage of a technical grad-
uate of one year's experience is $360 per year; that 1720 per 

--;-n;.. total Dumbor of OIlp..oerlI ",,",Oed in &he four national ~ 
"""iotiee-t!iru. o1octrinol. _haDieal and ~ .bou. 20,000 •• &he 
lin>e of the ",~. (,.,.....,..., Amoriean Soc:iely of em! Ensineen. Fe!>
ruarv. 1914, XL, 397.' 

I ~ ..... , Ameri .... Socie<y of Civil Ensineen. February, 1914, XI." 
397. 

11 
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year is considered a good job, and that '1,200 per year is 
an exceptionally good position. 

"The conditions after 20 years' experience can be analy.zed 
similarly. The lowest wage known to the writer for this 
term of service is '900. A n engineer is tml8idered by his 
colaborers as a success if he receives a salary of 13,00(JI and as 
very successful if he receives a salary of '5,000. The average 
shown by the diagram is $4,941, which is at least 60 per am 
higher' than the salary of the average engineer of 20 years' 
experience. " 

A. I. Stiles, continuing the discussion in the ProceediTIIJ8 for 
April, 1914, states that "The discussions of the Committee both 
in the Proceedings of the Society and the technical press,' seem 
to indicate a practically unanimous opinion that iU fiflures and 
conclusions are far too optimistic.' This view is supported by the 
writer's own experience." 

The further disCUSl!ion is contained in the ProceediTIIJs for May 
and October, 1914. Opinions are expressed that if curves had 
been prepared which excluded the upper and the lower 5 per cent, 
or the upper and the lower 10 per cent, the result would have been 
more nearly representative of the average compensation of civil 
engineers. It is also stated that if those who failed to respond 
had been heard from, the average would have been lower. An
other suggestion is that if all professions I incomes of more than 
'15,000 a year had been excluded, the result would have more 
nearly represented actual conditions. 

Dean Raymond,' in commenting on the results of the com
mittee says: 

"These figui-es shows plainly the different earning abilities 
of different individuals in the same profession and indicate 
also something of the pereentage of engineers who may be 
coudcred as peeuJiarly successful financially. While the 
report is not definite in this particular, there is reason to 
believe from the figures that are given that Ie8s than 2 per 
cent, possibly Ie8s than Ii per cent of all those reporting, 
receive '10,000 or more for purely professional service. They 
also show that /he engineeriTIIJ profeB8ion is one in whidl any 
competent man can earn a good 1U1i1l(/, InIl noC one in which /he 
tuJerage man will ........ more than /his. ". 

I ItaIia! are the writer'o. 
'See: E~ New. Vol 74, _ 325,505 and 613; E ....... ., 
-. Vol 71. _139 aDd 801; E. __ CtmlTadtIr, VoL 44, page 117; 
E~, Vol 73, page. 34. 

• Loe. cit. 
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This view seems to coincide with that of most engineers. It 
is a fact that averages show little of value. The $150,000 men 
are not sufficient in number to justify their inclusion in a table. 
Nor are the $900 men (though more numerous) to be taken &8 

representative. Then again, one must remember the conllicting 
elements which enter into the problem. It can hardly be ques
tioned that the more successful men would be more likely to 
answer. Again men are but human and pride in their profession 
and in their alma mater would not predispose them to place the 
least rosy color on their answers. 

Probably the statement of the writer quoted above that .. an 
engineer is considered by hie colaborers &8 a success if he receives 
a salary of $3,000, and '&8 very successful if he receives a salary 
of $5,000," is a rough statement of the general feeling of most 
members of the profession. At any rate, it would probably be 
the answer of any ordinary every-day practicing engineer of good 
ability, who is regarded by hie colleagues &8 doing fairly well. 
He would also add, in all probability, that the man who clears 
$3,000 year after year is above the average. 

Earn'fIII' 0/ EfII1inur, in Public SeruictJ May be Accurately Aacer
laiRed 

Thie discussion has been gone into at such length because it is 
essential to a correct judgment of the problem before us in this 
publication. In the field of public eervice, however, we have 
one great advantage in judging compensations. The salaries 
of engineers in the public eervice can be easily and reliably. 
ascertained. The figures contained in public documents furnish 
precisely the information we are seeking. The payrolls of 
private corporations are not open to the scrutiny of the private 
investigator. The statements of individual members of the 
profession are capable of various interpretations. ~0n8 other 
things, it is questionable whether such returns refer to gross ~ 
come or net income after rent, assistants' salaries, office costs and 
other e .. "penses have been deducted. Such data are capable of 
being shaded toward the favorable side. The important qUe&
tion is not how much a man makes, but how much he clears. 

Returning to the young engineering graduate with whom we 
began, we ought to be able to tell him exactly the status and 
compensation of the engineers at present in the employ of our 
govenunents, federal. state and municipal. From these data 
he should be able to predicate the probable returns to a man enter-

13 
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ing the public service. In other words, we should be able to 
answer somewhat definitely the following questions: 

Is there a career in engineering in the public service? 
What are the relative advantages and disadvantages of 

public service as compared with private? 
Is public service in engineering a useful stepping-1ltone, giving 

valuable experience, no matter what field the engi
neer eventually enters? 

But before we can answer these vital questions, it i.e essential 
88 a preliminary step, to make a complete survey of the entire 
field of public service as it exi.ete at present.' 

Each vocation and profession must be studied in turn and ita 
relationship to the whole established. The task i.e a big one. 
It involves painstaking application and a reverence for fact to 
the exclusion of fancy. 

Taking the engineering profession asanexample, we must know: 

I-The numbers and ea1aries of each class of engineers in 
the service of our governments-national, state and 
municipal 

~The nature of the work they are called upon to do 
3-The qualifications ueua1Iy called for 
4-The training beet adapted to fit men for public service, 

and the beet manner of giving such trainin&' 
5-The likely number of appointments 
6-The rate of advancement and maximum return of the 

public servant 
7-The proposed schemes, if any, of appraisal and standard

ization of engineering positions 

This ·wo;k endeavolll to furnish an answer to our need for Buch 
QUormation by presenting the facts as they exist. 

• I For a """"Y '" the City of s.,. York, _ MOlDCIP.&!. Rza&.uoca No. 68, 

~t~ for Public s.rn .. E.' . a-d, April 11, 1914, 
Vol 69, _ 417, DeaD Hermaa G~ 
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CHAPTER II 

THE ENGINEER IN THE SERVICE OF THE UNITED 
STATES GOVERNMENT 

In dealing with the problem of the engineer in the service of 
the United States government, it is almost needless to remark 
that only technical engineers (i.e., civil, mecbanical, electrical, 
chemical and other related engineers) are meant. Stationary 
engineers (sCHa.lled), enginemen, locomotive engineers and 
many others doing similar work are not included. 

One of the difficulties of making a survey of the engineering 
service is the great confusion which I'xists with regard to titles. 
Different titles often mean the same thing and the same title may 
mean different things.' Not only that, but sometimes a man is 
classified as a clerk who is actually doing work of an engineering 
nature. On the other hand, men of engineering training are 
engaged in other governmental activities. This publication 
treats only of those who are actually engaged in the officially 
recognised technical engineering work of the government d~ 
partments. 

Many of the engineering positions in the Department of War 
are filled by graduates of WestPoint. Since these positions are 
not open to civilians and, therefore, offer no opportunities to 
civilians, they have been omitted. The same limitation applies 
to many of the engineering positions in the Department of the 
Navy. These are filled exclusively by graduates of Annapolia 
and they have been omitted on that account. 

The only engineering position in the Panama Canal service 
that is filled through competitive civil service exammation, il 
that of draftsman. All other positions, such as rodman, level
man, transitman, instrumentman, junior engineer, etc., are 
exempted from examination. However, promotions from the 
lower grade positions, such as from rodman to leveIman, or 
leveIman to transitman, are made as a result of examinations 

• The t.il1e. "Marine ~." for esampIe, may "-" a deoigDerof mariDe 
~ .... or it may _ a IaUDeb ~_. The Doputmmt of eom.n-
empk>yo "Marine ~" at saIarieo ~ from $tO per ...... th "'$1,800 
»K &IIIIWD. Marine eqineers ba~ '-omitud from our diacwEioD.. 

is 
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held by a local board of examiners at Panama. But, the facts 
regarding the Panama Canal service are not readily obtainable 
and the service is of a rather unusual nature. For these reasons, 
the Panama Canal service has been omitted from this discussion. 

All positions paying less than S900 per annum, or its equivalent 
(S75 per month, or S3 per day, counting 300 working days to the 
year) have also been omitted.' 

Within the limits stated there were, on or about September 1, 
1916, 2,253 engineering positions in the federal service, to which 
the engineering graduate might aspire. 

Tables Giving Data. Regarding 1M Federal Servia 
In order to form a picture of the engineering service of the 

United States government as at present constituted, the follow
ing tables were. prepared: 

TABLE I shows the number of engineering positions under 
each title in each department and the total number for each title 
and for each department. By reading from left to right, the 
total number for each title is obtained and by reading from top 
to bottom, the total number for each department. 

There are 165 distinet titles of engineering positions in the list. 
In compiling this table, the following departments were con-

.sidered: State 
Treasury 
War 
Justice 

Executive Departments ~~Office 
Interior 
Agriculture 
Commerce 
Labor 
Interstate Commerce Commi!lIDon 
Civil Service Commission 

A Federal Reserve Board 
Other uovernment Es- Federal Trade Commission 

tablishments Smithsonian Institution 
Gavernment Printing Office 

(The Public Printer) 

Of these, the Department of State,' the Department of J tJ8-

tice, the Federal Reserve Board, the Federal Trade Conunission 
• Few eooIIIq>Je, the ~ Commenoe Commiooioa employw 58 rodDd1 

-:t == :'f=""::"" anna:,::.!t~ ~.!;..iooaI Bouodary ~ 
__ 1IDde< the juriBdic<ioD at the Depanmeo& at Suue. 
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and the Smithsonian Institution employ no engineers in the sense 
in which the term is here used. 

TABLE II contains a summary giving the titles, numbers and 
individual salaries for the whole service as covered above. 

TABLE III gives the number of engineers employed in each 
department (arranged by bureaus where this information could 
be readily obtained). 

TABLE IV oontains a summary giving the numbers in the 
whole service covered at each rate of pay and the total salaries 
at each rate. 

This table shows that the government is paying 13,921,921 
per annum in salaries for its engineering service within the 
limits stated above. Summarizing the data given in TABLE IV 
and rearranging in terms of salary, number and percentages, we 
obtain the following: 

&ALAR., NUllDItB PER CENT 

• ~I,OOO 185 8.2 
1,001- 1,500 970 43.1 
1,601- 2,000 505 22.4 
2,001- 2,500 347 15.2 
2,601- 8,000 136 6.3 
3,001- 3,500 26 1.2 
3,601- 4,000 59 2.5 
4,001- 7,500 25 1.1 

'l'O'l"AL 2,253 100.0 

It will be seen that about 80 per cent of these salaries lie in 
the region between 11,000 and $2,500. 

If we adopt a salary of $3,000 or over as a fair measUre of the 
co successful" engineer (as indicated in Chapter I, p&&e 13), we 
find the following: . • 

Below 13,000 
13,000 or 0..,. 
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2,058 
IllS 

"" CBlft' 

91.3 
8.7 

100.0 
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In 1905, John F. Hayford,' using 1700 88 a minimum and 
omitting West Point, Annapolis and Panama Canal engineers, 
estimated that there were 2,600' opportunities for engineering 
graduates in the federal service. The salary ranges were: 

1 70(}-ll,400 
1,50(}- 1,900 
2,00(}- 2,900 
3,00(}- 3,900 
4,000 or over 

46 per cent 
32 .. 
18 
3 
1 

Table8 Giuing Number of Appointments and Qualijicaliom Re
quired, 1911-1915 

Having completed the picture of the present constitution of 
the federal engineering service, the next questions before us are 
those of the probable number of vacancies and the qualifications 
usually called for in filling these positions. 

TABLE V shows the number of appointments made to en
gineering positions during the years 1911-1915. 

TABLE VI shows the number of appointments of draftsmen 
for the same period. 

TABLE VII contains a summary of the engineering examina
tions of the last five years, giving the title, qualifications, relative 
weights, content of examinations and weights of subjects, and 
salaries. 
~ TABLE VIII gives similar data for the drafting posi
tions. 

Most of the conclusions to be drawn from these tables are 80 

obvious that they call for little or no comment. What little 
discussion is. necessary and the conclusions to be drawn will be 
found in Chapter VI, Part II. 

A word'should be said regarding the 80urces of the data em
bodied in the tabulations here presented. 
. It might naturally be assumed that lOme central ageney at 

Washington (preferably the ·Civil Service Commission) would 
have all the material here presented, arranged in convenient 

• ~ of the Soe;ety for the PrumotioD of ~ EdueatioD, 
Vol XIII, 1905, u()pponunitieo f ... ~ GnduaIeo in the ~ 
Seniee." 

• This Damber is probably too high. 
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form, for the information of thoee who are interested. Such is 
not the case. 

The biellllial OjJicial Regiater (the so-called "Blue Book") is 
the nearest approach to a document which contains the necessary 
matter for the student of civil service afIairs. Unfortunately 
this work is out of date before it is printed. And it is arranged 
in a manner that defeate the very object for which it is intended. 
There are 785 pages of the issue of 1915. containing the names of 
all government employes, arranged in alphabetical order and 
followed by abbreviations and symbols explained at the beginning 
of the work. A perusa1 of a page of this book will reveal the 
futility of trying to gain from it the information sought.' 

The" Estimate of Appropriations" and the" Digest" contain 
specific information with regard to positions and salaries in some 
departmente. But in others, in thoee notably in which "lump 
sum" or "blanket" appropriations are made, it is quite impossible 
to find material which would be of I18e in this connection. 

Having found that the necessary data were not available in 
convenient form, appeal was made to that ever-ready servitor 
of the citiaen in ~ Member of Congress. The Hon. 
Joseph V. Flynn, Meinber of Congress from the Third District 
of New York, had the great kindness to send out a circular 
letter" to the executive departmente and other government 
establishments, enumerated above, requesting the needed in:
formation. 

TABLES I, II, III, and IV are based on the replies to t.hi!. 
letter. These replies were sigoed either by the eecretary of the 
department or IOmeone in authority directly designated by 
him. It can therefore be stated that the information is up-~ 
date, reliable and authoritative.' It is a pleasure to 8fkn~wledge, 
with thanks, the assistance of Mr. Flynn, and our indebtedness 
to Mr. John T. Doyle, Secretary of the United States Civil 
Service Commission, for valuable aid generously given. 

TABLES V and VI were eompiled from the annual reportS 

, III luotico 10 the UDited StaIAI8 CiYil Sonico Cnmmjaoion Uld the c-. 
B ........ i' obouId be _ted tha& both u- lO_taI __ ba ....... 
poetodly .. bel tha& they be allowod to _ tho maU!riaI _\aiDed .. tho 
"Blue Book" ... ""'"' _ul __ bu\ \heir ftCI- ba,.. ~ ipoftd. 

A liII& cl oIIi<iaI ~ Uld din!doriet puhIisbed by the ('Dited su."", 
IO-t "Ii- .. AppmdiJ: A. 

I 0. ... : July 3S, 1916. 
• Moot cl the npI;. ........ ....t about ~ 1, UI16. 
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of the United States Civil Service Commission for the fiscal years 
1911-1915. 

Tables VII and VIn were complied from the examination 
announcements of the United States Civil ServiCll Commission 
for the last five years. 

Preliminary Comment on Table8I to VIII. 

A few genera.! matters should be cleared up. 
In the first place, little concerning the future can be predicated. 

The probabilities of examinations cannot be foretold. As eJse.. 
where, everything in the federa.! service depends on the appro
priations. The creation, for example, of the Interstate Commerce 
Commission meant the recruiting of a sts1I of over seven hundred 
engineers. The passage of the recent nava.! appropriations act 
will necessitate the employment of a large number of engineers. 

There have been no attempts to appraise or to standardize 
the positions in the federal civil service in the sense in which 
New York State, New York City, Chicago and severa.! other 
cities have recently attempted standardization work.' This is 
merely stated as a fact. To enter into the discussion of the 
content of such standards, or even their desirability, is entirely 
apart from the objects of this publication. It does seem, how
ever, as if some of the difficulties mentioned, arising from non
descript titles, might easily be obviated. As things are, it is 
often difficult to judge the nature of a man's work by his title. 
Congress frequently makes appropriations for employes with 
technical qualifications under the designation of clerk. 

There are DO prescribed qualifications except as occasion arises, 
to hold examinations for filling particular positions. 

There'is no salary plan. 
There ijl no fixed rate of advancement. 
'There is no promotion plan. Each department has its own 

system. .. Some departments conduct competitive promotion 
examinations for certain positions, the standing of the successful 
competitors being coDSidered in making promotions. In most 
departments the promotion is based on efficiency ratings, these 

I In 1913, a standudimtioo otudy or the employeo in the Cuotomo 8erYico 

=~~"'~~:e~~I~'i:,t~~.:: 
the CoIJeetar ODd the Seeretuy or the T........,.. 
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ratings being given by officers having knowledge of the employe's 
work.'" 

Finally, attention is agrun called to the fact stated above that 
the general discussion of the data presented in this chapter and 
the conclusions reaohed are oontained in Chapter VI, in Part II. 

1 Quoted from a letter of Mr. John T. Doyle, Secretary, U. S. Civil Service 
Commiaaion, dated September 20, 1916. 



TABLE I 

NUMBIIIR 01' ENOINIIIIIIRlNG POSITIONS UNDIIIR EACH 'l,lTLII IN EACH DIlIPARTMIlINT 01' THill 
UNITIiiD BTATIiiS OOVIIIRNMIIINT 

Antlnll Chi.' Oooll"npher ....•..•..•..•... 
AoronBut.ioal Moo}umillru Enllneer . ...... . 

t! AI'pl'tlntl •• ll:Iootrlo,,1 EnKlnOOl' .•.••...... 

~::: ~\~::I~'i'!::~i:.;,r::::::: ::::::::::: 
A .. t. l>rnlolJRO j,;nKlnoor ..........•...••. 
Aut. Eleotrlt',,1 j,;nKinoor ....•............ 
A.-t, F:uRtnMr . .................... , ... . 
A.t. 1';IIKlo .. r, In Foreet Produot.a .......• 
A.t. i';nKinoor ~l'n.l) ................... . 
A .. t. l~nKin_ HydrauUo) •.............. 
A.t. 1';.,,10111... 'ollln ..................... . 
Aut. 1l:nKinoor and Superintendent or Con.' 

ItruC't-lnn ........ , ................... . 
A.t. Hydraullo Elllln_ •............... 
A.t. to IllApooLnr . ... , ................. . 
Aut. Irrlllntlon EOFlnoer .•....•.......... 
A.t. Mot1hanicall!.uttinflN' . .........•.... 
A.t. M~~lIu~I.,!, 1l:lIllnoer ...•.....•... 
A.-t. MlnlUM EnglneN' ........ ' ......... . 
AMI. Petrol.IUD ild'linuer ...... , •• , .. , ••. 

I ~ 
. i 

'7 
11 

! 
fi 

iii 

~ 

. i 

I I ~ ; 
. i 
1 

:i 
91 

'6 

: ~ I :: I .. 
:I .. 

10 .. 8 

20 
1 

, 
'0 

'i 3 

II 
3 

rl 
h gB 

6 

i I " ~ ~ i ~ 
iil .. 

i = i 1 
1 

S1 1 
:I .. 6 <I 1 

~ 9 
122 " 10 r: 6 .. 
20 ~ 1 ~ 

1 , 
1 
9 
3 
1 
II 
:I 



"-t. TMtiq EIlI!in-•.•••.•.•.•..••... 46 
1 

"-t.T""'~ ................... 45 
.AooooiAU Mee . Eucm-........... '2 1 1 
Axeman .............................. · 2 

~fj~~::::::::::::::::::~~ '2 1 1 2 

6' 
2 

S1 
'4 

6 
4 .. 

Chemical Enld_ ...................... 1 1 2 .. 
(''hiefol Corullruction ................... 1 1 2 II 

Chief of Drai"- InveoligatiODl •......... . i . i 1 1 

= 
Chief Electri.,a/ Eucm-................ . i '2 

2 
Chief F~nld_ ......................... 2 1 6 =l 
Chief I~drauli. E'f,i_ ................ 1 1 ~ Chief 0 IrriKaUOD DveoligatiODl ..•...... 1 1 
Chief 01 Mainlen&Dce ................... 1 1 ~ Chiof M""hani.,a/ EnKio- .....••...•.... 1 1 

tJ g~:~ !:1;j~,!:r~'aDd p;m;.ji ~:: 1 . i 1 

= . i 1 
Chief Subinopector ...................... 1 
Civil Enldneer .......................... . i '4 '6 6 46 1 62 !'l Civil Engineer (Superintendent of Con-

Ci~r."'~:t;.~i~~I; . Ei.;.;tri~i Ud . ii';':ti~ . 26 26 !" 

Enldn_ (Ilupenntendent of CODItrucUOD 1 8 
Conotructing and Elootrical Encm-•..••. . i 1 Ol 
Conatn.ctor lor Enldncering ....•..•..•••. '2 

1 

~ Conoult;ng Chem; ..... EDldn ................ 2 
ColloulUnK F;I ... ,tricai EDtPo- .. _ ........ . i 2 2 
Co .. ultln, Engineer ....... , •............ 21 22 
Colloulting Petroleum En[neer ..•........ 2 2 .. 
CoMulting Meta1JurJica1 'ntPo- ........ 1 1 
Dairy Enginoor ......................... . i 1 1 
Di.trlct Draft.maD ...................... '5 1 

g~~1!!D,~~::::.~::::::::::::::::: : 6 2 12 
16 16 



TABLE I-Continued 

~ I ~ 
tl 

I I I 
.. ~ 

i I · 0 

5= fll ~ g ~ I 0 

~ i .. 
~ ~ ~ ~ iil 0 

~8 =8 "" 
Il .. ~ 8 3 ~ E" OJ .. 

DminltJCO I.~nKin06J' ...................... 
24 

19 19 .. 
r:1:t~l~I~=~ni·.·.',·:::::::: :::::::::: '7 24 ~ 

's '4 io 
7 

~ l+;l11ct.ril'all!;nKuieer . ..................... 13 , i 35 l':ioot,ricru Enllilloor nnd Draft .. mnn . ....... 1 
[il::~~~:l !:~i~t::h~~i~I:;n~~~~ : 's 1 1 

3 ;;; ~ 1':loot"io'" Blld Mool1l1Oio'" Expart Aida , , , , 3 3 Ell'otrionl Expllrt Aid, , , , , , , , , , , , , .... , , , 9 9 .. 
mootri .... Export Aid (Ship), , , , , , , , , , , , , , 11 11 

~ Eltl~t.ril'lu lnapeotor . .................... 1 1 Y.:lootriolWUl, , , , , , , .. , , , , .. , , , , .... , , , , , , i 13 , i 13 I·:nRin(llCU' .......... , ...... , ............ . 1 49 'i 1 2 66 

= 
EIlMin_ In Chi'" , , , , , , , .............. , 1 1 1':nlrilletU' and EltK'It.ri('lifm . ..........•.... , 1 2 

~ l';nllill~ in FOl'Nlt Prodn('te . ............ , 13 13 
EnMin .. r, in 9hl\l'tlO of Grain Duat Expl00ive 

Inveehp:l\tlon •. ....................... 
'7 

I, t 
~nJl~noor ~~\lt,l) .......................... , 
t:!~~~= I\~a'iit!\!~li~::::::::::: :':::::: ' i 4 4 

1 Jo:u';clllet'r (M""hl\.1\1(\1\1) . .. ~ .......•. " ... 1 1 .:IIMin_ 01 Min. Safoty Invoot.i",tlOIUI, , , 1 1 l~nK~I\Mr (Mininll) .. ...... , ............. 2 'i 2 Enamoor of T .. t., , , , , ........ , , ...... , , 1 



EngiD_ (Timber Teotinsl •.•...•.••• , , , , '2 
1 

Enginooring Aid. ....................... 2 
Enl9n""';nl Espert Aida ................. 1 '6 

1 
Eortunator .............................. '3 

5 
Espert Aid. ........................... · 3 
Espert E1eetri",,1 Aida ................... 3 3 :;: 
Expert Radio Aid. ...................... 1. 14 
Jo;spert in Wire. Telegraphy ...•....•.•. 1 . i 1 

~ Explnoive Engineer ...................... . i 1 

~::: t:'~Df~~;,m· ...... ::::::::: 
1 .. 

28 
146 

28 ., 
Foreman ........................ ·.··· .. 146 l: 
Gu Enfdneer . .......................... 1 1 2 :::! 
G-;:r.aPb ............................... 7 7 ~ 
Hi way I!ridp EDsin_ ................ 1 1 
Hidn .. a~ f:nlQneer ...................... 13 13 ~ 
Hydrau ic Entneel' . .................... 12 12 

~ Hydrauli" an. !lan}t~ Ensineer ......... 
. i 1 

~ Hydro hl .. tnr",1 EnlQneer ............... . i 4 4 
HydrolUaphic Engineer .......•.......... 1 .. 
H ydrolUapbie Surveyor .................. 6 6 ~ 
In.pector 01 AoroplaDCI and Aoroplane 

Moton ............................. 14 '4 
14 " lruttrumcntman . ........................ 26 30 

S IMlrumentmaD and lnapoctor ............ 1 i7 
1 

Irri""tioD Enginoor ..................... 17 e JunIOr DrainaKe EnginOOf . .... , ......... 2 ." 2 
Junior f:I •• lrir",1 Eosinecr ............•.. 3 10 
Junior En~rer .................•...... '6 92 1 348 447 

= Junjor Engineer (Fuel) . ........ ~ ........ 6 5 
Junior E~pl .. iv. Enl9noor ..•.......•..... 6 6 .. 
Jun!or IhKhwBf EnEn ........... , ..•..... i7 

20 
17 

JUnJor Mechanwal ngmoor .... .......... 20 

1:~~ ::,~:!u~:rE=~~·.~',:::::::::::: 
9 9 

47 47 
JUlIior Telegrapb and, Telepbone Eosin .. r t. 9 9 



TABLE l-Concluded 

I I ~ ~ :1 

I I 
.. ~ ~ ~:'I 0 5~ 1ll • ii1 I .. 

~~ ~ ; ~ ~ ~ ~ 
0 

~8 .. .. 3 E '" ~ .. 
Junior Topographer ..................... 25 25 .. 
LeVtllman ...........................•.. 4 '6 4 ~ Lo~King ~;ngino ......................... 5 

~ Mnohoulion!, !J:!ootriool and Hoatin, Eng;-
1 M~:Ic:rru!r~fw~~i~:'~~ ~ .~~~~.o.~~~). " : : 5 4 1 

. j 
12 III lIIaohanic .. ! Suporintondent ....•......... 1 ~ Mool"'nicru !'!uporintondent (Meohaniool and 
1 .. l~lf'otri~al 11:nftinoor~ .................•. 

'5 
~ 

M,'mlmn of l~np;in~rml Board . .......... 
'j " 6 

M~t,n.n\lrp;i('aI I~n,inoer .................. 5 
Mf!t.nUoltn\phiftt . ........................ 1 1 
M~I1f1 8l\ft~ty II~n~in~ ... , .....•......... 1 1 '" Mm~ Su_mtary llilguu.'6l' . ................ 1 1 =: 
~::~rc'fl~\r~~~~~·.'::::::::::::::::::: : 6 6 ;:; 

1 1 ~ »t'trolt1um l~np;illPM' ..•..••....•.•••.•.•• 1 1 
Pilot and Gn. .~Dllineer ....•.....•..... . i 

1 
l)u~ and Pal)(\l' Enlio6er . ............... 1 1 
Rn ioKn~Ilt'el' ......................... 1 1 
1~:~tK.~Ki:~=l~ ...... ' ... ::::::::::::::::: 24 'j 1 25 

1 
}{odnllUl . ........ , .............•.• , .. ,. 9 

100 
9 

RodmllW and Chainman . .............. , . 
'9 . i 100 

Sanitary !l:ugiu_ ...•.....•..•...•..•.•. 10 



llAnitary and Healin!! E~D"" ........... :i7 
1 

I!eoond !~Wuu;nanl Engi~ .............. ZT 
MenlOI' C,vil Enlllnoor .................... 96 96 
Henior DraiIl8ll" EnlQnoor ................ 9 9 

t.:::: t~::=. ~~IIi~::::::: ::::::::: II 5 

23 
1 1 s: 

:t;::t~ ~i~~~lr!int~:::::::::::::: 
23 

i2 12 
OJ Henior lIil!lll'l E:rln ....................... 9 9' 

~null' HtrudUT }o;nfnMr' ..... .......... 16 16 .. 
Henior Tehr,::ph In T.lPphooe EoIIio .... ·• · i 9 9 Cl 
IllruolUral ·ngi ..... and Dra/IImaD ....... 15 16 .. 
Hul,jnllpector . .. , ....................... 35 35 :: 
Hut,in.pect.or (Conlll.rudioo Work) ........ 13 13 ~ 
Buhin"rw.ctor and Draftaman . ............ 2 2 
S"hinopoot.or ([)mdlQnn) ..... · .. ········ 2 2 !il 
Sutrin'rJeClm' (J-:leotrioa ) ................. 22 22 

IS I!uhin.pector and 8uperiolendeDt at CoD-
1 

= .l.nlctiOD, ..... , .................... . 
iii f!u".,nnlend .. t at ConIIl.rudino ........... 19 

S"".,nnlendenl at Road CoDlll.nJetioD ..... 76 
4 4 ~ 

Hurveyman ............................ . · i 76 
Surv"Y!".an a~d ~ubinaperlor ............. 1 " 
~f~ir;h:~'k~1n~::: :::::: :::::::: ::: 

. i 'is '3 
6 S 

iii 
3 

Third Lieutenant of En~nOOl"l ............ 19 

~ TOflOlUAphir,a1 EngiDoor ................. 45 45 
T"fIOlUaph.". ........................... 16 16 
Townllite Jo;nginoor and Manager . ......... · i 1 1 
TranJitman . ................ ,., ......... 1 2 

'" Grand 
Tot&! 

115 I 110 I 11 I 145 1909 1187 I 66 I 15 1702 I 2 I 1 I 2,253 
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TABLE II 

ENGINEERS AT PRESENT IN TIlE EMpLOY or THE UNITED 8TATII8 
GOVERNMENT 

............ -I ...... .. 
f'r:':=u D~i:: Hea1lb s.ru...,.E_ il '=:::P,::, - 333.33 

All Other Bureau CaptaiD or EaaiDeen il 3.'" 
Civil EDlPneer 2.260 
C:OUUU""' .. E_ 3.000 _E_ 

II 
I"'" I._ 
J,1oo 
1,800 ...... :::p;.d. 

EnaiaeeT iD Chief I 

~I '.-~~c::nt::: 28 ",00 
'Z7 '.000 TbinI LioaIeooD ... _ It 1,700 -_ .... U lilt 1-.... 

iI 
UOO 
1,800 
0.000 --T_ 

IU 

~./1F .. 
I lit U.ooo I...p -. 
lilt 2,(100 

~Caopo lilt I .... 
fl I .... 

2,(100 

• Iii I ..... 1,800 
'.000 ...... 

• U -I ..... I ..... 
1_ 
2,(100 

• il I .... 
.... .0 ...... 

lilt 2,(100 

• II I./11III I_ 
I: I .... 

2.1 .. 

-_ .. I...p lilt ...... 
28 
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TABLE n-Continued 

Eleatrioal _ ..... 

-lIedl..t ~ •• ,_ 

Lor.- E.,.u-. ..... 11_. "'--~ .. ~ AooIoou'_ 
... Lor.- _._----

.1 

7 

1 

14 

10 

81 11
•
Il00 

2 1,600 
1 1,800 
1 2,700 

~ Sf::: 
1. 6,000 

111 !:a I 1.900 

1,800 
2.000 

1. 1,400 

n 1. 1. 1. 
~I 

II 
II 

1.000 
1.Il00 
I.BOO 
2.400 
8.000 I._ 
1,200 

1,200 1._ 
1.600 

~ •.• !' ,... -
100 -
800 " 

I08.U M 

275 .
lOG -
100 .. 
116 .. 

137."-
100 • 

10 10. 11,000 

~ 10 1._ 
11 

1 

I 

1 

1 

1 

--o 1,1. 

o I.0OI 

• loa. .1_ 
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............. 
D""l\':' of lAo N __ 
B=hiC _Es- Bydroonphic_ 

B'::d ~ Coutruction AeIinao, to lupeotor 

~ 
EIec&ricaI E ..... Aid 

___ Aid(l!bip) 11 

~ODd_Es 

~=~Aid 
E ..... Aid 

__ Aid 

-
_ "ODd~ --

30 

11
11

•
1lIJO 

1 1,81JO 

i ~~ 
1. e.up .... 

I: 17.041 .. 
7.06 ... 

U 
4.00 .. 
4.96 :: 
6.041 
6.00 .. 
6.28 .. 

!I 
4.08 •• 
4.00 f. 
6 ft8 .. 
6041 .. 
6.&2 .. 
4.48 •• 
6.78 : e.u 

~: 
668 .. 

lZ.48 Of 

~: 
7.38 •• 
7.62 •• 

~! 
800 H 

~LM H 

S.tS .. 

!! .I &2 : e.u 
I.ot .. 

ii 
7041 H 

10.00 .. 
1.00 .. 
8.00 .. 

i! ..... H 

6.ot .. 
4.88 .. 

1. '.76 .. 

a .00 H 

10.00 ... 

1. 5.51 H 

1 f .1 .. 
1 6.4.8 .. 
1 ... H 

1 520 H 

1 • eo H 1 6.68 .. 
1 .11 ... 
1 4.24 : 
1 7 .. 
1 a 52 -
I • eo -I ..... H 

2 ... -
I · '" -a 1.00 .. 
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.-.
~W .... 

--.. 1Aqo 

TABLE II-Continued 

SubiUpeCltor and Superlo&eod 
eDt. of Conttruabon 
8uhl~ (Eloo\riaal) 

8u~ .. dn..r ...... 

:~=='(t~ 
TnDoi ..... 

T .... 

A ....... ChW_ 

~--

. _--
31 

18 

1<6 

1 
1 
I 

• 
II 

• • 

II 

II 

!I 
I::: p.. d. 

&.36 II 

t.OO .. 
4.72 
6.62 
4.00 
6.62 
6.0< 
'.00 
'.48 
6.28 
8.18 

".US .... 
6.0< 
0.00 
'.4S 
628 
6.62 
0.00 
0.00 
'.00 
0.00 

a! 11.600 I 1.600 

• 1,800 

il is 
1.000 
2.100 

UOO 
1.600 ....., 
1,'80 

1.000 
1,800 

I. 1,8DO 

Ie ~ 

.6 i .oo ... ~ II 1:1.5 .. 
8 135 •• 
I 1061 .. 

I. 1,8DO 

'1"''''''' 
· ...... , . .-· ,,,,.. I 1.fOO 

• 1.500 1 ... GOp." 
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TABLE II-Continued 

... .-- ....... 1.v.. .. 1 "UOQO 

D~"lMl __ 

VDited 8&aa. 0e010Pea1 G-..hon 'I"· .... - 1 :1.100 
2 a.ooo 
I 3,300 
:I 3,600 

A_ChJef~ '. 1,800 

_.E_<B,dnuUc) .. 

II 
::.;.cI. 
1.00 .. 

"'40 1,liOO 
1,820 
1,740 '.-I_ 
uno 
2.100 
2,100 

_<B,dnuUc) It 

II 
1;·~P;." 

2.100 
2.IM 
2.-
2.100 . ...., 
',000 

CbIoI B,dnaIie_ '. t,mo 

T~_ .. 

II 
7 lOp." 

IMp ... . .=, ... ,.-.-2.100 
2,lM . .-...... ...... ..... 
2.700 .-_T __ • :: ... '" 1.74D 

_T __ • 

'n 
~p. .. " 
86 M 

110 M 

,..". 
1.1 ... 

T __ .. 
~I 

110 p. & 
1.740 
1.Il00 ----__ 8arriee - ,. 7_ 

~~ II ...... 
. - ...... 

lI2 



IN 'l'BB SBRVICB 01> 'l'NB U. S. GOVBRNMBN'I' 

TABLE II-Continued 

DUdftUDf'l' ...... IXVIIUB ......... 
D"'"C~"IMI--

Uoitad State. a.olam ... m..m- '" 

II 
".400 .... 1IorvI .. 2.520 

2 .... 
2.700 
2,700 '.000 8.300 
8.600 '.900 '.200 •• 800 

A ........ EqInoo .. 80 10 1._ 
2 1.630 
D 1.060 
2 1._ 
1 1.620 • 1._ • 1.7<0 

21 1.800 
8 1._ 
8 1.920 
a 1,980 • 2,tMO • 2,100 
I 2,160 
I 2,220 
8 8,280 

SllIIiorE ....... 08 

11 

880 -1.080 
1,110 
l.ltO 
1,200 
1.030 
1.360 
UOO 
1.820 
l.aDO 
1._ 
1.410 
1 ..... - II 

II 
1.140 
1,200 
1.820 
1,«0 
1 ..... 
1.1\20 
1.800 
f.O<O -- M 

I' I~P.·~ 
115 -
135 .. 
1"" • 
III • - IS 

I' 
7Sp.a. ... -
00 • ... . 

100 • 
110 -
116 .. 
1" • 
"6 • 
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TABLE n-Conlinued 

D&P£JlTM1:Jf'l' ....... I w ...... I 
Depac:r' 0/ ,.. Inkrior-

Unit.ed Btata Bedama- F ....... .4<1 II ~~60P ... ra. 
'Cion Service • '. 8260" 

17 80 • .. 
•• 00 • •• 40 .00 

• '00 a 110 
e II • •• .20 
7 .25 
• .ao • .3& 
a .40 
II .00 • ... 

I .............. Of 

11 
7. 
80 .. "' .... 
00 

.00 .05 
110 

127." .. 

LonImoD if 
76 .. 

100 
120 

~8upel£ ~ . U I" 
70 - dM'''~ .. 

II 
100 
110 
126 
lao ... 
140 
I" 
170 
170 
200 ... -- 7. IS 7. 

• 71.6l .. 
7 .. 
I 82,50 .. 

• .. 
• 00 
I ".60 H 

• .. 
7 100 
I 102 JO .. 
2 .05 
a 110 
I II> 
2 120 

• 126 

• .3& 
I 140 
I .50 
I 115 _ .. - CI8oI __ 

•• . -
34 
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T ABLE II-Continued 

GuEqineer 

Petroleum Eaalneer 
Alliltant Pet.rolewn ED8iDeen 

M • ..uUJlliao1_ 

~ __ (hoI) 

~"!r'"~-
~oal EQCiDoR 

~~.:.-
-~-

3S 

'1",580 1 2,460 
1 2,520 
8 8.000 
1 3.300 
1 8.600 

II 
6.00p.d. 

1.620 
1,740 
1,920 
1,980 
2.040 
2,100 
2.280 

1. 8.1SO 

U 8.000 
1.800 

II 19:~p··d. 
8.000 

1. 1.7<0 

II t.OOO 
'.000 
a.600 

13 ,:::::11;.11. 

Ii 
1.020 
1.200 
1.320 
1,600 

il 
lO.OOp. do. 

Uoo 
2,620 
2.700 

',"" a.ooo 
t.-

II l::~p."d. 
1.1100 
1 .... i:= 

II 1.200 
1 • •• 320 
1 I,*, '1 uoo 1 ..... 
1 ,,:NO 
1 "600 
1 • 1.100 

!I -1 ..... 
1.600 

!! ... .. "., 
1.-



!'NII IINOINIIIIN IN PUBLIC BIIIIVICII 

TABLE II-Continued 

.............. ...... ....... 1 

~"IoVI c .... 
BunauofMm. UDlor &pi .... Eqi-. 

11'1'000 1 1,200 
I 1,320 
1 I .... 
1 1,.100 
1 1 ..... 

eo-Jtiaa CbeadeoI_ 
II .:,;.4-

==~..:rDMr. fa 10 -
10 -... 

eo-JoIao MioIDc Eqi-. II) JI 7 • . -10 •• 

I. I • 

1 • 2.400 

II . -I_ 

I. I_ 

I • a.ooo ,. ..., 
~R1!:m'~ '. 1OOp.& 

II 
_. .... 

I 

n 
ItO· , 100 • , JOO • 

• ..... 
I 100 • 
I 10 -

fa " -"" . 
~I .... -"". 

. 1 1 • --
I Iii 

.... 
4 ... -I .... -

17 I" " 
1 UO" 

1 

it --I ""-4 110 -
1 2.400 I. "7. 

T_ -
311 



IN THII 8I1RVICII 0' THII U. 8. OOVIIRNMIINT 

TABLE II-Continued 

D"AII'l'KmrT 1f'Oll·"1 .......... 
D~Se~~!:r;n.. 

01.0 
Pulp r.nd Paper EnPneef 1 @ 18.600 

Eqineen ID. Foren Produo .. 18 

n 
1.800 
1.800 
1.900 
'.000 
2,100 '.200 
2.600. 

_ ..... E ...... io 

II 900 
ProdUN 1.200 

1.500 
1._ 

LoaI .. EooIooo .. 11 20400 
2.500 
2.800 

PlIot ud 0 .. EoPuer 

II 1.800 
Chief Eqiaeer 8,750 
A.illtant Chi.f Eqiuer 2._ 
Alliltallt Eqineer 1.600 D __ 

II 2.800 
1,700 

~ro E1ectrioal E ...... ao 2._ 

Ci'lil BaciDeel'l 11 1,400 
1.600 
1.000 

Toloph ... E ...... il 1.800 
1.800 '.000 

Julor EqiQMt' il 1.400 
OuED&ineer 1.020 
RoME~ 1,Il00 

II 1.080 ...... 
Ie 1.l1DO 

Ie a._ 
Ie 1.l1DO 

Ie I.lOO 

I'. ~ 
Ie 1.000 

II 

II 
uoo 
.. -
.. -a._ 
a.ooo 

I il 1._ ,,'00 a._ 
u 

n 
MOO 
1._ 
1._ 
l.no 
1 ..... 
uoo 

37 



.0.', 
THB BNOINBBR IN PUBLIC BBRVICB 

TABLE II-Continued 

DIIJI~DT I TITLlI Jl'tJII_" ........ 
D_"'~_ 

C .... 
Office of Public Roacb an d JUDior Bich ... .,. E~ Ie U -RuroI-.., '.-1.320 

BridpE_ I •• 3,300 

Hi.b ... ay Bridge EnaiDMI' • :: '.-Chief of Dninap IDY~ I '.-
Senior DraiDace EDCiDeen 9 II 

2,100 
2.100 '.-2,400 

I>nUDop E...u-n Ie 

il 
1,620 '.800 
I,O*, 
2.000 
2,100 
2,200 
2.000 

~Jnu~narD~Deer • il .... 0 , '.-Ch=... of lrript.iOD I~-'" • 3.760 

Irrip.t.ion EQ&iDeeft " II 
'.800 
1,9HO 
2.roo 
2,100 
2,1M ...... '.-. ...., 

~'lr'I'ipUoD EnciDeer • :1 1.200 ... '" .-~omi"'E'!f.:::" I :: 3._ 
~01 .... I .-
:t':!""~='!'-- I il '.-I ..... 
-.. ............ - • ...... 
AaUtut. MeebaaieaI E ...... • :: ..... . ...., 
~=-,:"aI_ • :: 700p.4. 

• 11.00 .f -Biob __ 

• :: 1.00 .. 
lUX) .. 

.. Rcood c.... • •• •• 011 ~ 
..-a:-a::.;-: ...... • :: 7.60 • 

• •. 00 .. 

1>nUDop~ • I! 
6.00 .. 
7.liO ... 

10.60 .. -- a I! 
100 • . .., . 
1.76 -

. B_ 01 ApimoI ~ • •• .-.." o.u,._ I •• . ...., 
B_ oIP1aat. ........ ia p- • •• a.33p.. .. 

p........., 
~.TimberT_ • Ii 

.00 • LouiDa_ 
I 7'" • 

~~ -d-
12.011 • 

1JJ7 

38 



IN 'rHIl BIIBVICII 0/1 'rHIl U. B. GOVIIBNMBN'r 

TABLE n-Continued 

.......... 
D~O/COlft .... OI 

ClvIIEqin ... <5 8 Il.020 
1 1,200 
B 1.320 
B 1,380 
B l.6oo 
8 1,620 
1 1._ 
1 1,740 
5 1.800 
< 1.980 
1 .. -10 2,100 
1 2.800 
1 2,250 • 2.400 • 2.1500 
1 2.700 • 8._ 
1 <.-

Eleokioal Enalileer 10 

II 
l.4oo 
1.500 
1.800 
1,400 
l.5oo 
8._ 
8,800 

M .... aa1oa1 Eqinoer ~ 10 l,6oo 
To ... 50 

~ofo/l~UaD-
Fio14 

ClYilEqiD .... 1 10 ... _ 

SeDlar EDaiDeer 1 10 1.760 

CbIoI Eqinoer I II uoo 
1._ 

n ... AooiND, Eqinoer 1 10 l.sao 
AooIa ... , EooIaoon 8 U l.O20 

1.-

EDoIa.r .... EIooUi ..... 1 10 1,1OG 

011 .. 01 tho-..., EDoIa.r ~ 10 1.000 

ToIoI 15 

1_C-c-.-. - M ......... ___ 
5 5! 17.500 

Dlauie' Eua\ .... 5 6 "6.,400 
R_,_ 

1 1 5,<00 
_, DiouIo\ EooIaoon 

I U .. 000 '.-
!--c".;._ III "I'-M • 3.100 

10 2 ... 00 
:I 1.7'00 

10 I.OCCJ 
.. 3-flOC) 
I ...... 
1 .,GOO 

-

39 
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TNB BNGINBBR IN PUBLIC BBRVICB 

TABLE n-Gontinued 

............ ....... I· ...... ........ 
InlflrlltJk Com".... C 

-........c0ffl. 
Junior EDaiDeen 348 

'~I 
1000 .... 
',()20 

'.0"" '.200 
',3" 
'M • 

• 00 ..... 
7 ..... 

Senior 8t.ructoral EQIiDeen .8 il ',800 
2.100 
2.400 ..... 

.7 

JI 
000 .-.,200 

',330 
... 00 .-

.2 II ',800 
2.100 
20400 . .-

20 

·11 
.,200 
',330 
',.\00 .-

i! 2.100 2_ 
''-

U 
.,800 
',3" 
.,.\00 .-

t II 
.,800 
2.100 
a,ooo a.-
',lIOO 

• U 
MOO 
.,200 
',.\00 . ..,., .-

t 

U 
1.8110 
,,",00 ,.,..., 
2,700 
',000 a.-

t 11 .-.-
_(lIooio.- .110 21 too .... 

u~ 

TOIoI 702 

~ 



IN 1'RB BBBVICB 01' '1'RII U. 8. QOVIIBNMIIN1' 

TABLE II-Concluded 

.............. 

I'INP""'ittPn ... 

!
EaoIDoo' 

GraodT .... 

'1 



TBB BN(}INBBII IN PUBLIC BBIIVICB 

TABLE III 
NtJJlBEB 01' ENGINEERING POSITIONS IN EACH DEPARTJO:NT

FEDERAL SERVICE 

Depm1ment of 1M Trt48U'7I 
Bmeau of the Public Health Service. .. . . .. .. .. .. 9 
All other Bmeaua. . ........................... 106 

D~~ment at L&rge ........•........ 
Quart.ermast.er Corpo of the Army .............. . 
Signal Service at L&rge ...................... .. 
Medical Department at Large ...............•.. 
Engineering Department at L&rge ....•......•.. 

Pool Ojfiu Department 

2 
46 
39 

of 
19 

Office of the PootJDaBter General. . . . . . . . . . . . . . . . 11 

D~thi':~~ .......................... . 
Bmeau of Steam Engineering ................. . 
Engineering Experiment Statioo ............... . 
Quartermaster'. Department U. S. Mariue Corp. . 
Hydrographic Survey ExpeditiooB .............. . 
Bmeau of Coootructioo aod RepainI ............ . 

~.:{.lt:vi"'::'" (lnigation) ............... . 
Allotment Service ............................ . 
Coootructioo Work, Indian Serviee III L&rge •.•... 

X~:~=!~;,e·.·.·.·.·.·:::::::::::::::· 
Bmeau of MiDeo ............................ . 
Office of Superintendent of Capitol BuiJdiDp ... . 

~..:mo:..t;o~ .... :::::::::::::::::::: . 
AWkan Engineer Comm., Sewer Divioioa ...... . 
AIaskan.EDf,joeer Comm.; ADcbon@le DivioioD ... . 

J)q<mmml 6/ .A grieullure 
Fo.- Servi_DeoigoatioD ................. ". 
'\\'OBtber Bmeau ............................ .. 

• Mechanical Superintendent .................. .. 
Office of Public Roode aod RmaI ~ ... . 

:=:~.!i:~~'!:::: ... :::::::::::::: : 

Deparlment '" C_ Department of Ccmuoera! ............... . 

1 
3 
1 
1 
6 

133 

34 
3 
of 

209 
500 
96 
3 
1 
2 

23 
24 

46 
I 
of 

130 
2 
4 

116 

110 

11 

146 

187 



IN 'l'BIl 81lBVICll 01' 'l'BIl U. 8. OOVIlBNMIlN'l' 

TABLE III-Concluded 

Deparlment oj Labor 
Bureau of lmmigration-Fie1d. . . . . . . . . . . . . . . . . . 14 
Offi .. of the Secretary. . . . . .. .. . . . . .. .. . .. . .. .. 1 

InIm'IIaIa Com ........ CommiuioR 
lnteratate Commoroe Commiosion. . . . . . . . . . . . . . . 702 

U"i/Ml Stalol Civil Sorvi<o Commiaaion 
United Statee Civil Service Commiosion. • . • • . . . • 2 

Tile Public Prinlm' 
The Publio Printer ••.................•........ 

DEPART
MENTAL 

TOTAL 

15 

702 

2 

. TotaJ 2,253 



f'BIl •• "·OI.\'II.B 1.'1 Pf}BUC DaVIC. 

TABLE IV 

NUKBEB OF E."GINEERJNG P08mONB AT EACH RAD or PAY 
FEDERAL SERVICB 

BUKBEa I ~ I~ II I ~AL I TOT .... 
IlALUT ............ 

68 $900 $61,200 19 12.200 1I1.1WlO 
I 930 930 9 2.2.iO 2O.2.iO 

22 900 21,120 12 2.2'0 2'!.500 
14 1,000 14,000 6 2,;HO 14.()IO 
9 1.0:.'0 9.180 8:l 2.¥JO 196."JO 

93 1.080 lOO.~ 2 2.460 4.9'.!O 
I 1,110 1,110 20 V,oJO 50.()10 
3 1,140 3,4.."0 11 2";20 Z'i.720 

176 1,200 211.200 3 2.oW) 'i.7-1O 
I 1,230 1,230 I 2.600 2.000 
2 1,260 2,520 24 2,700 6U .... ) 
I 1.2!'O 1.2!'O 1 2,;50 2,;.iO 

129 1,320 1'0.2>iO I 2.;60 2 .• 60 
2 1.350 2.;00 2 2,<,(0) 5.000 

14 1.3l>O 19.320 1 2,"20 2."~'O 
12 1.400 16.soo 1 2.WI 2.WI 

I 1,410 1,410 1 2.\IOJO 2._ 
16 I,~ 23,()IO 54 3,OIJO 162.0"0 

2IJ.I 1,500 306.000 2 3.1.<0 6.260 
2 1,.;30 3,060 1 3.1'<0 3.I'Il 
I 1,550 1,550 I 3.240 3.240 

10 1,500 15,600 I 3.2.iO 3.2.'>0 
2 1,500 3,180 12 3.;Jf1O 39.61JO 

19 1.600 3O . .ft1O 1 3.Jt;O 3.360 
24 1,620 38.&.0 5 3.500 17 .500 
20 1,680 33.600 20 3.600 10000.()1O 
20 1,700 34.000 3 3.7.';0 l1.2.iO 
17 1,740 29.580 6 3.~JO 23._ 

142 1.800 2.')5,600 5 4.()10 20.000 
6 1,800 11.160 2 4.200 8.¥Q 
5 1.900 9.500 4 4.500 1~.orJO 

19 1,9'.!O 36.4-'0 2 VoOO 9.000 
16 I.~ 31.680 3 5,000 1.';.OIJO 
65 2000 130.000 6 5.¥JO 32.¥JO 
6 2.040 122-10 1 6,000 6.0),10 

96 2.100 201.600 6 7,500 45,000 
19 2,160 41,()IO . 



IN TBB BBBVICB or TBB 11. S. GOVBBNMBNT 

TABLE IV-Concluded 

BQUIVA- EQUIVA-
MON'l'BLY LENT TOTAL MONTHLY LENT TOTAL 

IIALAIIY ANNUAL BALAlUlOB BALABY ANNUAL 8.A.LARlEB 
BALABY IIALAIIY 

42 @ 175.00 .1900 $37,800 1 @1137.50 11,650 11,650 
5@ 77.50 930 2,850 5 @ 140.00 1,680 8,400 

2g i 80.00 960 27,840 2 @ 145.00 1,740 3,480 
82.50 990 2,970 27 @ 150.00 1,800 48,600 

85 85.00 1,020 35,700 4 @ 155.00 1,860 7,440 
1 87.50 1,050 1,050 1 @ 160.00 1,920 1,920 

88 90.00 1,080 35,640 4 @ 165.00 1,980 7,920 
1 i 92.50 1,110 1,110 6 @ 166.66 2,000 12,000 

11 95.00 1,140 12,540 1 @ 170.00 2,040 2,040 
86 100.00 1,200 '103,200 2 @ 175.00 2,100 4,200 

1 102.50 1,230 1,230 24 @ 180.00 2,160 51,840 
8 i 105.00 1,260 10,080 5 @ l00:~ ~:; 11,400 

16 110.00 1,320 21,120 8 ~ 200. 19,200 
17 115.00 1,380 23,460 8 208.33 2,500 7,500 
15 120.00 1,440 21,600 2 @ 225.00 2,700 5,400 
19 § 125.00 1,500 28,500 , @ 250.00 3,000 12,000 

1 127.50 1,5:10 1,530 1 @ 275.00 3,300 3,300 
9 130.00 1,560 14,040 12 @ 300.00 3,600 43,200 

16 @ 135.00 1,620 25,920 1 @ 333.33 4,000 ',000 

_QUlVA- BQUIVA-

DAILY WA.O. 
.... NT· TOTAL 

DAILY WAO. 
J,B)<'r' TOTAL 

ANNUAL BALAIUB8 ANNUAL 8AL&IIIIOB 
IIALAIIY IIALAIIT 

11 
$3.33 11,000 $1,000 2@ $6.16 11,848 $3,696 

~:~ u: 1,056 3@ 6.24 1,872 5,616 
1,080 II ::: ::~ 1,944 

4.00 1,200 82,400 1,950 
4.08 1,224 1,224 6.56 1,968 5,904 
4.16 1,248 1,248 1 @ 6.75 2,0"..5 2,025 
4.24 g~ 2,544 '@ 7.00 2,100 8,400 

I! I 4.40 3,960 6@ U~ 2,112 12,672 
4.48 1,544 16,128 ~~ 2,160 2,160 
'.7'l 1,416 7,080 7.36 

~:~ 4,416 

ii 
4.80 1,440 1,440 4@ 7.50 9,000 
4.88 1,464 4,3\12 1 @ 

a~ 2,256 2,256 
'.96 1,488 1,4-~ 14@ 2,400 88.600 
6.00 1,500 7,500 1@ 8.48 2,544 2,644 
6.04 ::~ 18.144 1@ 9.00 2,700 2,7 
5.20 1,560 1 @ 

~:~ trE 
2,7lj 

5.28 1,S."" 7,9'20 'rI@ 1~:5ii 3, 81,000 

I::S ::; 1,608 I@ 10. 

i:~ 
3,150 

l~ 1.650 18 l~:~ 3, 3.300 
5.S:! 1,~ 13.248 28 12. 3. 7 

1 to f: 1'.r~ l,tl1'O 18 12.48 3,744 3,744 

Ii i 1,; 3,4-"0 -- I----'--
V: ::~ SoIM 2,253 jas.92I.921 

30,600 

00 



TIlII IINOINIIIIR IN PUBLIC SlIaVICII 

TABLE V 
APPOINTMENTS OP ENGINEEBS MADB PROII CoIIPBTITIVlI: ELI

GIBLE LI8TS, FEDERAL CIVIL SERVICB, POR FISCAL 
YBARS 1911-1915 

TOTAL 
POSITION 

I I I I 1911-1915 
19111912 1913i1914 1915 

=:tl"::':::::::::::::::::: .. 
Chemical Engineer ................. . 
Chief EngiDeer, Coast and Geodeti 

Survey ........................... . 
Chief EngiDeer .................... . 
Civil Engineer and Civil Engineer and 

Draftsman. . . . . . . . . . . . . . . . . . . . . . . 8 3 
Civil ~llgiDeer, Intell!tale Commerce 
·COIllllll88lon ..•.............•...•... 
·Civil Engineer, Junior .............. . 
-Civil Engineer, Senior .............. . 
-Civil Engineer and Superintendent 0 

Construction. . . . . . . . . . . . . . . . . . . . . 1 1 
'Ci~ Engineer, Student............. 7 10 

~=gE~:.·.:::::::::::::::: 2 
Drainage Engineer, Aarist.ant ..•..... 
Electrical Engineer. . . . . . . . . . . . . . . . . 1 
Electrical Engineer, Junior. . . . . . . . . . . .. 
Electrical Engineer, Senior .......... . 
Electrical En,cineer and Draftsman . . • .. 
Electrical ancf Mechanical EngiDeeI" •.• 

~:!t:;~~~~,::B~:~: ~ 
Examiner of 8urveyB. . . . . . . . . . . . . . . . 1 
"E'xploeivee Engin_, Aarist.ant ...... . 
Y.m _ EngiDeer ............ . 
Forest. Prod"",," EngiDeeI". . • . • . . • . . . . 3 
Forest. Products EngiDeeI", _ •. 2 
Forest. Products EngiDeer, Chemical. . 2 
Forest. Prod"",," EngiDeeI", Chemical 

Aseista.Ilt .• ' •........•........••.... 
Fuel EngiDeer, Junior .............. . 
GeoIogicailluney ~, Junior .. . 
Hl!ating and Veutila<iDg EogiDoer ••.. 
Highway EogiDoer •••...•.••....•• ,. 
oHigbway En.n-, Semor ...•••••.•. 
Highway-Bridge EngiDeer .....••.•.•. 

:tm':Ii~B~"':~,. ~~'.'.'.:: 19 
Hydroele<trical En.n-. . . . . . . . . . . . 3 

Indiaa S":rM=='~'~ 9 

i£;'1Th='iB~:::: :::: 

6 
1 

2 

2 

6 
1 
4 

2 5 

1 

1 

5 4 48 

143 
1 84 

46 45 

3 
9 10 

1 1 
1 3 

2 
2 2 

1 

1 
5 

8 

11 

4 
1 

10 

2 

1 

8 

3 
1 

2 
2 

3 

2 

1 
5 

i~ 

7 
1 
2 

1 
2 

68 

143 
86 
91 

5 
39 

1 
5 
5 
3 
7 
3 
1 
1 
5 

1 
11 
4 
1 
3 

14 
3 

2 
4 
8 
2 
8 

19 
1 

25 
5 

26 

2 
4 
1 



IN THB 8ERVICE 01' THE U. 8. GOVBRNMENT 

TABLE V-Concluded 

NUMBER APPOINTED 

POSITION 
TOTAL 

1912119131191411915 
1911-1915 

1911 

Irrigation Engineer, Department of 
Agriculture ...................... 8 9 

Irri~ation Engineer, Indian Service ... ·s 1 
iii 

1 
JUnIor Engineer . ................... 9 1 14 45 
Laboratog Aid and Engineer .....•.. 4 4 
Logging ~neer ................... 3 3 '5 6 
Mechanical ngineer .. .............. 4 9 
Mechanical Engineer, Aeronautical ... 1 1 
Mechanical Engineer, AsaiBU\nt ...... 1 2 
Mechanical Engineer, Chi.f .......... 1 
Mechanical Engineer, Junior . ........ 1 4 6 
Mechanical Enrneer, Senior . ........ 4 4 8 
Mechanical an Electrical Engineer .. 1 1 2 
Metallurgical Engineer ..•........... . i 2 3 

tli:Us::t.: 1~:~~i':tioM &gh,-';';': : 
1 

'2 1 
M in~ SanitarY Engineer ............. 1 3 
M IDlng Engineer . .................. 2 2 4 
Mining Engineer, Aesistant . ......... 1 2 
Mining Engineer, Consulting ......... '8 ·s 1 1 
Minio(!: Entrineer, Junior . ........... 3 9 
Phyaic18t Engineer, Aasociat.e ........ '2 1 1 
Pet roleurn Enltineer ...........•..... 2 

~r,:,d J::r.E~;r':",,:,,"J;';';~:: ::. : : 1 1 
41 41 

Railway Mechanical Engineer, Junior . 3 3 
Railway Signal Engineer ........... 1 3 4 
Rail .... y Signal Enltineer, Junior ...... '3 1 1 
Railway SillD&l Engineer, Senior ..•... 7 10 
Railway Structural Engineer, Junior .. '2 7 7 
Sanitary Enltineer .•................ 1 4 
Structural Enltineer ...•........•.... :I 2 :~ Structural Enltineer, Junior . ......... 5 
Structural Enltineer and DrartomaD ..• '7 2 2 
Structural Engineer, Senior .•....••.. 5 12 

~'!r.;L:e· ;';'d" ~ph' .~.;.;.:, 41 :I 23 67 

Junior ........................... ,4 4 
Telephone and T ........ ph Engineer, 

Senior ........................... 3 6 9 

~=~.:::::::::::::::::: 2 2. 
I 1 



THB BNOINBBR IN PUBLIC BBBVICB 

TABLE VI 

APPOINTMENTS OF DRAFTSMEN MAnE FROM CoMPETITIVE ELI
GIBLE LISTS, FEDERAL CIVIL SERVICE, FOR FISCAL 

YEARS 1911-1915 

lfUlfB&B APPOINTED 

POSITION 
TOTAL 

I I I I 
1911-1916 

1911 1912 1913 1914 1915 

Architectural Draftsman ............ 2 2 6 Ii 4 19 
Architectural Draftsman, Copyist .... 2 1 3 
Architectural Draftsman, Junior ...... 1 4 3 8 
Architectural and Structural Steel 

Draftsman ....................... .. 3 2 6 
Architectural Landacnpe Draftsman ... .. 2 2 
Draftsman ......................... 6 6 
Electrical Draftsman ................ .. 1 3 4 
Electrical Draftsman, Copyist .•...... 2 3 7 12 
Engineer Draftsman ................ 2 2 4 
First C\aas Structural Steel Work 

Draftsman ....................... 2 2 
Heating and Ventilating Draftsman ... 3 1 4 
Hull Draftsman .................... 1 5 3 9 

~= ~~rEn:'~ ~otr;.~; 2 7 8 17 

Al!si.stant ........................ 
Marine Engine and Boiler Draftsman, 

14 24 COp,;at ......................... 
29 

1 9 
Mechanical Draftsman .............. 27 21 21 36 134 
Mechanical Draftsman, Copyist ...... 1 1 2 
Mining Draftsman .................. 1 2 
Minor Draftsman ................... .. 4 4 
Minor Draftsman or Copyist ......... 3 3 
Ordnance Draftsman ................ ·5 3 6 9 
Ordnance Draftsman, Copyist ........ 2 1 8 

~l:i!:~=·~t:::::::::: 23 37 60 
2 2 

Ship Draftsman, Copyist .........•.. 32 30 62 
Structura1 Draftsman ............... .. 1 1 
Structural Steel Draftsman .......... .. 2 2 
Structural Steel Work Draftsman ..... .. 3 3 

- ~~~..!id"~·T;'p.;g,;.pbfu 12 12 

T~~~:~~~~~~~ 
25 16 13 29 22 100 

5 2 Ii 3 15 
Topographic Draftsman, Jnnior ...•.. 1 1 2 
.Jomiar Topographer ..............•.. 12 11 23 

48 



TABLE VII 
QUALIFICATIONS REQUIRED POR APPOINTMENT TO ENGINEERING POSITIONS IN FEDERAL CIVIL SERVICE 

'l'ITLII or .&011 An PHYSICAL APPOBTlOIfMEKTI DUCATJOJI, EXPEBJEHCIl AND ICONTENT OJ" EXAlrfDfATIOM ANDI 
QUALlnCATlo.e TJUDfIlIfO WEJOBTB OP 8UB1BCT8 

SAUJlY 

Bei'WND 26 .nd 40. No N. 
JUd10tJ .J1.Ifioa". 

Betw... 26 &ad 40. 
JJhY.lloaJ~ qualified to 
perform ulu.. Mod· 
10 ... rtlHcaw ~ 
qu1red. Oood. moral 
ohararier aDd tempor 
aw hable •• 

".600 

Relatift weigbt. 30. Mm be crad Mathematic. (mcludinc elementary I6OIHItO 
ute from mec.baniea1 traiDin5' .Ipb .... C£l:metry and tria:onome-

::Ci!~~ ;ui~DD~:~ -tc:I~ ~~;.. ~~~~eee::: 
Ieee work lD eqiDeerin& pY8n ~ rieD.oe. 30. 
cia1 credit. 

Relative tft'ia:ht. 30. Requirm. pad- Electrical enlineering. 10. Educe,. 1720-960 
ualion ill electrical engineering and tion aod ezperienoe, 30. 
1 yea,'. wbeequ8nt 8:1perience in 
elecuical encineerinc. 

Relative weia:bt, 80. Educational Geoeral education and acienti6e 12,400-4.000 
trainina: equivalent to Pb.D. de/U'OO trainiDI. 40. Profeaeional expori-

:h!'i!ar;:e!J;~~ e:n:;,":il:. ==P~t::,:rt..~20.PubIiahed or 
or~. 

Relative wcla:ht. 100. Required, 3 General and teebnical education and '1.800-3.000 

=~:.~~~=.!ii:~~:~~ Cr:~=:-:~~~.~-
iOIl. and 2 year.' czperienet! in de-. 
Ilip and corm.ruction of irrigation 
or water IJUPply Q'Btema, or of .true-
tural steel and reinloroed CODCret.e 
bridpe or buildinp. 

T~ :::~1~~p=~Joe::~1!P!'rU~r.dr.t:..,!Oft t!,Oi,!W:::l!:;d aa foDOWI:-Tbe aivil.rvioe Jaw requilWl that BI nearly BlI the conditioft8 of KOOd 
IIdmlllllwat.lob _III w ...... pt •• ppointment. ID pt»lIwnllln tlaP tpartmcnt. ilL WallbinKton llhall be IIl?portiopoo IImona: the lleveral iltalA.W and Territoriea and the 1>i&-

!'h~~ ,,,!~~::,':.::: ~~=~.:u&o"!'~=~=i!:~~~~~:U:~te~iC~U::::'::hfyt;':,:~':Jt:i!-:"~:~::a~~ 
OI.bt... ... 



TABLE VII-Continued 

TITLID or 
POalTION 

AOJII AND PHTBICAL APPOnTI N IlDUCA'tlON, IDXPElRllIlNClD AND ICONTENT or IIX.AMINATION ANDI SALARY 
QUALlrICATIq,N8 0 MBINT TRAINING.. WEIGHTS 011' SUBJECTS 

CI.,U Hillin .... , JUb- Bam ... trad. 1. 
lor. Oradll ». Int .... 
1Il, .. l. Cummor. 
CommlaiOll. 

Sam. AI arade 1. 



01 .... 2nld.,..,. 81.U"" 20 at O'I'er. No m.d1caI M. 
eldl,Ulfl .. of.P~ ~. 
u.1\GOdIo 

~o: ;::-!'o~ ~::'ttm~i M:!J~I~~ ~eo-;t 1lDU:-;=oe~ (Bee foollu*l41 ~ ,._r'. npemDce ill architect.uraI lfW"Veying and UIIe aod eare of iD.st.ru-
eoDAnlction and: .upeniaion and IOeOU, 26. Building construction OJ 

;~ esperieDoe La civil := n-==02S: 35. TrainiDa :: 

:s 
~ . .,aciuadoD in civil up.. M8~~= co-:~ru:-U..!ct ... 50. (8eefootno&e4j Q 

riaJa of coutruct.ion, liD. ~ 

I!! Conmoto Buildl •• _... 1& ODd 40. 

~:Cloo PIillJ.. ~~.-.... 

Relatiftl weiaht, JOO. RequtrPd. f General and technieal education ud 12.00G-2.liOO "i 

r:"~ri:~,~~:~=~I;=::-, :!:e~D:·20~e=ale=:::o: = 
in ooDCl"e1oe CODArucI.ioD work, aDd in ooncrete cte.ip and OOD.fLrUCtiOD, 
1 rear iD cieqD. 60. ~ 



TABLE VII-Continued 

TITLIII 01" 
POSITION 

AQJIl A:O PHYSICAL APPORTIONMIIlNT JIlDUemONt EXPEIUENClil AND ICONTENT 0" EXAMINATION ANDI SALARY 
QUALI1I'IOA1'ION8 TILAININO WEIG~ITS OF SUBJECTS 

ONllllnln. En,lftH'r, No m,dl~aI oerURonte. A. 
ltaahuuaUoD &rv- • 
I •• 

Drain .... BnaiD"l' Uudar 4&. No medical N. 
oorU6oate. 

D'l!:t=l\tlltJ,~I!ee!1 B·~':l:J!:r~:\e. No N. 
El".ritnt\lli ",,,. 
\iun.. l>olWortmODl 
of A,ricul\u ... 

Drain... Enalo. ..... Under 30. No anMliMl N. 
Juulur ooru.l\Gaito. 

D""n.... Roalooer. Undflor M. No medioal N. 
s.nlOf .rU.tl.Mte. 

El~,~~ l\~:~ U~,~! I\~i"ytl\=!:~ A. 
NIII.. Ml>tUN\l .rt.i6.o.\o ..... 

qu.in4. 

R.~~:a1WClI:~\;U30&. ::~~!il'~l ed~ E(~)0r,~::dd1:~d~q(b)t1ru~~?d '1,000-1.500 
bnl'hl"lur', dt>IINa in eqinaorina. landa. 40. Roport on lOme lubject 
aN"uoo. or aarllm\'ute. of aarit'llItural drain..." 26. k:du~ 

oa,Lio.n. t.tainina. and o.l.perienoo. 35. 

R.l .. th-e we-ia:ht. 10. RtoQui.r&d:.lnd- M .. tbftmatios and meohanil*, pure and 1960-1.620 
ual-iun in (lll'U "n"n("l'ril~ I,Ir at appliod, 40, SUrveylll&. encinMf-
~':':J:'-r.' ao\uaJ oh'Hol\& .orin. :'':i e~~ri!r:'C:.~: to. Educauon 

8a;:"'~ .:!';:ri::"oe &~~reJ. aeep' 9 Sam" .. draluae enPneer'. 



N. ODd A. 

Between ao.adt.,1. No N .• nd A. 
rnNlI~ .rUftca&ll ..... 
quirecL • 

8ame in I'Npl!etlve UDe .. ..uor Same in I'MJ)ee'tive Uue .. eenior 13.()()C).-C,800 
mechaDical eqineer. Grade 1. meChanical eqiDeer, Grade 1. 

Relative weicht., 36. Three years' Matbemati.. and ~caI caJeum. 11.200-1.600 
praetieal experience in eleCt.rical tiou, 10. DraWlna:. 20. Theory 

ln~~~~~.D~~U= :: L~~~:c:;triee:::d 
fit.D-.3S. 

RelatJv.wetcht.l00. RequiNd.crad Education. 20. Eq,erienCt!l in the 12.000-2.500 
uaLion in eivil enKineeri~ aad" practice of enlPneerina:. fO. 
yean' esr:rienoo in hi~w.y engi- EllperieoOll ill economic and ute_OD 

=:Ibl!hl~b:!;':o~ iD~~rvi:: work. 40. 
eeoDomk featul'n. or. of tboee who 

=::. r;: :r:t':::i!:e:;~= 
anduperieDDII. 

Retatl" .,.,j«ht. 86. Edueational Edueation.40. EsperienC8.46. Pub 12.000-a,OOO 
U'a1oln .. reqwred for graduat.lon in llcauolll OJ' theaia. 15. 
engiOOl'lnDI'. and 3 YOIU1l' experience 
in toCItina: metalx, required. De-
Ilred to obtaiD tbOM pro6cient in 
matbematiee. and capable of indo-
pendent. re.earob. 



TABLE VII-Continued 

AGEl ANp PB"'ICAL APPORTIONMmNT I BDUCATION, EXPERIENCE AND ICONTENT OJ' EXAMINATION ANDI SALARY 
QUALlJ'ICAT!ON8 TRAINING WEIGHTS OF SUBJECTS 

FuoJ. Eql,OMl'. Junior BotW(l(lQ la and 80. N. and A. 
Madloal oortl6oaw .... 
qulrod. 

GUWutoElliinoor BotWOflI'lBOandAO. No N. 
modio&!. 00",1110.&0. 

R~~: :!f~~e~~' t:R;:n~:!io:~ Ph'~~q2~~~e!~t:;~aO~e~~~u~~ ,},620-3.100 
mi.ninl elliPoeerioa. and 3 yeare' and upel'ienoo. '0. 
e.~rtenoo with minn. or in man\l~ 
faoture. \Mt. aDd U80 of expIDliv08. 

Rolative Wtlisht, 35. Muet be 8l'lUiu· Technique of dryiq, treatinlE. and 1000-1,200 
ate in meobo.nical or civil -:::finoor- wauna timber. 25. M.oahaDlN and 

t:-d':::v:n: ~~:~!U~ eq:iZ~~ :~i~ti:~bt:~l:'!!irh :re~~ 
lent. to luoh Lraininc. to flesure of beams under statio and 

impaot loadina:. 26. Draftina and 
maohine and atruotural desian. 25. 
EducaUOD. tn.iniDa. and upenenoe • ... 

Relative wt'Iiaht. 40. Requi~.lrad- Elementary phyaieaand chemistry, 10. '1.380-1.SOO 
uatioo in ml'tlhanica1 enaineerina. l!:uay on mechanical en,:ineerin&: 
or ita equivalent. and 3 Y"fI' u.pe- .ubj{'tlt. with ake'ehea. 15. Me-
nence in Iud ellKiul'tU'ina and oho.niea and dynamiea of ena;ineer-
mllllaPDlen\ of furna,*" in&:. 10. TNtinc 01 'uela, 25. Edu

cauon. \raiDi.o.&. and &S.perience. 400. 

RfIlauve W'lliabt. 81). ReqUUM. lrad- Education and eJ:perienee. 80. Pub- I2.foOO-3,.600 
uatillD in mechanical enainet'rina. lioatioD4 or repon.a. lIO. 
and 6 yea.... ~ri.f'noe oo",erina 

:ti:~.Pd1!~~b~tio:c.'!ad·u~:~C;:; 
of natural au; or. if rIOt 1\ aradua\e. 
8 ~ of .uc.b. u.peorienoe. 

Ree'::!.ri~I=~~~~;'. i!~',,~r::,:; ~~iW!ti:~~~D8Di;;'w~=~d ~~ 
;r:;:.ti~J':rna t.'r!tV::J!!:tii: ;r.n. M. 'l'rv.inina and experience. 
"1\JI'n~ri.na ItQwvaient to 40 ,....... 
espone.n •• 

11.800 



Hydro-ea..n ...... En Bet,,_ 26 .nd 46. N. aua-r No med1oa1 oertUl ..... 

............ .JDI EndDeer OYer 22. No med.1caJ. A.. 
TNUUty Do,.n- eeniIloa&e. • ..... 

Relative weicbt, 100. Required, 6 GeneraJ. education and technical p,oWO 
yeara' pract.ical esp!rience. of whioh tnunine, 40. Praot.ical esperience 
~~Iin oft~~~~= and lito ... 60. 

:~~~~:c~~ :nr:~ 
trical elllio.eerioc, of wbich 2 were 
in the operation of a hydl'OofJleetrie 

t:m~~~l~t.i:~:; 
1 year'.t.rai.o.i.q. 

Relative weia:;bt, 36. Mud be hip Theoretical and practical QueatiOD8 11,200 
.cboal craduate. lJ'ith 8 yean' in electrical llcience (with especial 
esperienoe .. dnlwman in eonn~ reference to lightina: and elevator 

~d :l:~~e:F=~k~·o:n:::.1:a, (:j1'J:~n~r:Owin.!n:n!b1= 
lIP"aduate with 6 montm' esperience to. TrainiDa and ezperienoe. 86 . 
.. electrir.al dnltunaD or m.t.lliq . 
eJeouio work. 



TABLE VII-Continued 

TITLlQ or 
l'ClMITION. 

AOIII AND PIIYAICAL APPORTI N NT I BDUCATlON, EXPRIRIBNCB AND I CONTENT or EXAMINATION AND I 8ALARY 
QUALij"ICAT1oN8 0 ME TRAINING WEIGHTS OF SUBJECTS 

In.llt't1tor of EnlJi· aa or owr. No modloal N. and A. 
otmrlna Material. oorLiOoato. 
AuI.t.an, 

In.pctolor of Mt1C1han- IN) o. oV1lr. Male. No N. and A. 
1(1&1 And RlootrloAI mocJ.loal oort.Uloat.o. 
Koatnnerln •• 'I'rou-
ur), OePlU'\.mont. 

1r1.~~:n,.~~,f\':,ee!1 U~~':ttO~rt~~:Lo M:: N. 
Publio Uoadll and qulrod. 
nUrN 1I:Dl:llltltlrll1!1 
f.(ll~l~~:: en .. 

lunlor Itn.toon. et'lWfll'ln 10 and 46. A. 
KUmAU of {,hflma.. NOIU .... l~oort1t1oat.o. 
try. 1)(11'6,huo", of 
Aarll'lul\u~ 

Relative W'lIiaht. 30. PraoUllal eJ:pe- Practical queetiona in moohanical and 12.000-2,190 
rllmoo OapclotNt in deaian. OOllitruo- o.l~t.rieal 8DcineerinaT roo Drawin~ 

~::ur:t1n~Il.I~e;~:t.~.b~t~:\'r::. ::~:.n30. 20. rainina an 
waler IUPPiy, and drrUoaao. ooodwt 
and wlrin. work. o1ev6tol"8. vacuum
OlllD.nln. plany, and oleouio pn. 
aratiq planta. 

Rfllatlve W1IiJ:h\ 80. Four yean' Mathflmatioe. J'hyaica. cherniatry, 11,000-1,600 
e:lPflrionotl in olvu enain""rill8 or in .urv~in., an applied. mf'chan.lCII, 

~\I~ .cl!j~U OQineeriq a\ tech· r~ti:J'Y ~~e!.~:.tio::u~:~pl~ 
plant.., irriJation, ett' .• 30. Educa
lion and esporienoe, 30. 

RelaUvo 1ftIiaM. 3&. Rt'Qul.n!d. in Mechanic. and dynamiea of eqineef'- 11,200-1.800 
hlO\'hanitoal Of "It'('triaal enaiDl"~. loa. 26. T('cbnical ena:ineerina: 
and ~ ytlara' prat't.ioal e:.porienoe ID ,"tine. 40. Educauon and upe-
".pt'rhn..mtal laboralory or in rio.o.oe. M. 
machino .UDa. 

RtoiaUve wt'IIJ:ht. 10. 70 ptor ('!tIn' on MathernaUN and app~ mpchaniC'8,. 1000 
..... pt'ri"nl'fO allolnld for lradWlUOD in iOt'ludina: ell'hll'DtAry calt'ulua, 25. upward&. 

Clh'lI U&1uoeriDa. !n'l.?d -:~t:"~~te~ e;I:-u!e~=: 
20. Theory: and pr'actice of \O~ 

~h~. &D~~:ar:::iie~~ 
IA ..--I .. i ..... -'I ..... ~...:.-__ ~~ 



lua.~l.~Dl!.::,." o.~o IDfICIieaJ !f._A. 

D....J> 

lAborat4r7........, Or_ 18. No IDedIeal N'#....s A-
lb Ceratnlr.a. 8u ~. 
nau 01 »&abdardI 

!3 /AbmatoI'J AoIIftan, Be& __ :lO and 80. 
In EnainMrin •• 8u .. 
tNUoflflaadar~ 

a.t.t ... _~ 80. Onclutl .... AJpb.-. ODd _. 6. Plane ...... 1'.0lI0-1_ =&'taor ~lr~ IMi,,:'b:X:-uU:'~ ~::.:; 
work abon ..... 01 I'OdmaD or ~ mlCiDI!!Prin& 16. EducatioD 
ohatamaD.. ADd nperieDce. M. 

Ilelatl"". wricbt, 10. 11equired. biah PhJllicl, 20. Cbemiatry, 20. Mat.b· lO0O-90O 
.bool education and J year ill u.t-- emaua.. 20. Meehanieal drawina:. 
inc IaOOrat.ory. 01' 2 yean at. tech· 10. Let.tenrriLiD&. 10. EdUcat.i.OD 
Di.caJ coUep. awl ~. 30. 

Be.!:!!:: ~c!;!:io =~ (Ie=::- ~~~eJ':a:uo:n?e~ 1900-1,200 
oel'&DlieL oeramia.. &0. EdUoat.iOD. t.rainiDa 

.and nperienae. Zi. 

Ilala .. ". weich". 60. Jl,equ1red pad. QlI1Ieral pbyma., 2&. Esoarimenl.al 1900-1,200 
uatlon in mechanical or dril enei" eqineerin,. and theory of materi ..... 
DMrina. with &GOd ~ in math- 2b. EdueatioD aDd es:perieDoe. 60. 

r:-~Y:~~=ce 



TITLID OP .. 
POSITION 

TABLE VII-Continued 

AUlD AttD PUtMIC'!AL APPOnTJONMIIlNT EDUCATION, IIXPERIICNCIII AND ICONTENT or IIXAMINATION ANDI SALARY 
QUALIJ'ICA~ION8 TRAININO WIlIOHTB OJ' SUBJECTS 

N. Re1o.tJvo wolJJht l 00. Roqulred, edu- General education and \eahnloal train- 13,000 
OOt.iOD oqUlvalCmt. t.o rt;radUatiOD in inK. to. Practical O:lperieDoe aDd 
~o:!~~d~ltj::~in~ao':f~a1 -:'~erl~ 8lh"" 60. Publicauooa. 10. 
ehtle, lDoludiq oonduouDI irGOUOD 
te.Y!. 



• 

If. ODd A. 

~-':!f"'o.!:~""'!r~ -r=:r~_~ I3.OIIII-UOO 
~ ~ .. rapouI'ble in CODDeC&ioa with ibe de.icD. DOD-
rieIIoI, « if DOt. pad ...... 10 ~ RructioD. operat.ioD and main 
IIUOb esperieDoe. D&b0l!l 01. railway macbiDel'7. motive 

power, aDd equipment.. and lbor
ouah aoquaiut&Dee with the 

:!u~h::"'''':d"~:' s: 

IUliadQ 

~ .. 
!; .. 
~ 
~ 

~ 



TABLE VII-Continued 

TITLJII OF 
POBlTlO!l 

Aall AND PRTBICAL APPORTIONMIINT IDDUCATlON, BXPlIIlUlIlNClD AND ICONTIINT OJ' BXAM:INATION ANDI IIALAlIY 
QT1AL1rlCA+tONB TRAINING WIIIOBTB or 8UBJIICTB 

N ... dA. 

Mlnoral Ewamlnu, 11orovv. MaJ. •. No N.u.dA. 
aeoeral LaDd om. modioal oorWlaa ... • 

Nine BanIta17 Baal- Bn ..... Ie aDd IG. 
Doer, 8uroau of -- N.udA. 

N. 

'I.UD 



N. 

Nolan/a .. ODd 40. N. 

A. 



TABLE VII-Continued 

TM'LID or 
POBlTlOlf I AOII AND PHYSICAL APPORT NMIDNT IIDUCATlON. lDXPIIRlIlNClD AND\CONTIlNT or IIXAMINATION AND BALABT 

QUAJ,.lJ'IOAtION8 10 TRAlNlNG WBIOB'l'S OJ' 8UBJBCl'8. 

Pulp and Paper En!li- Be'wtICID 80 and 30. N. 
AMI' Nomedltaloen18oa ... 

Radio Aid ~ lGorowrforIOperd..,.: 
Na\17 YudI a8 or over for Itt PilI' 

day. Modlool """'". 
oa" nquirod. 



~i.B.f1::r:b ..... 21 ...... -
' •• It.". Enatn-r 0 ..... 41. N. =-"...J::bJil 

.,...... 

If. 

If. 

~ EDf!n::~,. --=-... :.. . .-IG! elYiI ~~ =.,oe <:0lIl '. 

1tp~~,=.D=. ~~:rur~ .. ~ 
qulted,. 

11.800-2.700 

Jleladve welaht, 100. Required, 4 General and technical education and 12,001)-2,600 
paW pnera( and ~ en... titD .. , 20. General enPnll!lrioa: 
Ina nperienDII. of which 2 fe&n nperienoe. 20. Special apeneDoe 
ill Reel eou&nultioa work, and 1 ill .teel-worlr. deeip and ooll8UU _......... _60. 



TITLII or 
POBrl'IOH • 

• '=l'br:,~ 18 ~V: ... No mtdloa A. ud N. 

TABLE VII-Continued 

Burn ... 
'J:I~l60 ....... 

Thnai ...... 
1100-110 ....... 



UDder 80. If. _ If. .. -. 

Onodel 
",200-1,680 

Grade 2 
1720-1...., 

Same in re.pectiYe Iioe .. I8llio Same in reepective line .. eenio sa.()()()-4.8QO 
meohanical eqiDeer, Grade 1. mecbaDioaJ. enaineer. Grade 1. 

Re:~:: ~!;~~~;l::=: EdJ.O:~~:Po~. ~o:mmae.l5O. The-
Deerins. aDd 6 yean' IUbeequeD 
aperieD08. inalud.i.n& 8 Yeai'll in 
&eAiD& materiall of ooD.l&nloiioD. 

".800 

18.280 



TABLE VII-Concluded 

TlTL. O. A08 AND PB'f81CAL 
APPOBTIONMBNT IID'OCATION, IIXPIIRlIINCII AND ICONTIINT O~ IlXAMINATlON ANDI SALARY 

POBITlON QUALIFICATIONS TRADfINO WBlOB'lll OJ' 8UBnRC'ftI 

To~:~re~oU~d:; O":!alrt",. p~~ N. --.~ ........ ~-~--- ".100 
, ye&rII' pnoral uperieooe in . 30. Reeponaible 8:KperienCle in wpo-

CommlJal .. lIIGHUloat.o required. ,::,: :J.':t':!~!i.~iuCt,~ =~ -M.d podeuo nrveyiq and 
yean' .... ponaibl. u;perienoe in 

:~~::.:.., au::; . 
aDd be.piDa MOOUD.Y.. . 





I 

TABLE VIII 
QUALII'lOATlONB 'REQUIRED FOR· APPOINTMENTS TO DRAFTBMAN POSITIONS. FEDERAL CIVIL SERVIOE 

AUOIIauU. DrafU. Over 10. Man only, N: 
DWl NomedioalOU118oaw, 

AUObauUa MtohaD- OVII' 10. Men only. A. 
1Gal Drahamu. NomodloalaenUlOt. ... 

.lrobheot\lnl aDd 0Tv II. M.... No N. ad A.. 
8uuclural 8_1 mecll.OIl OIl'UIloate. 
DraI ...... 

.DUCATION, TRAININO AND 
IlXPIIIRIlDNCB 

CONTENT or IlXAMINATlON 
AND WBIOBT OJ' SUBJJIlC'l'S 



--

B.UDnI_ 

....... 

0. .. U. )In _ ... 

)10 .............. 

0. .. 110 ....... A. 

.. odq 

11,i1OO 

,',i1OO 

",800 

18.08-7.04 
odq 



M:'a~.Drfrn"r~: O~~:; ~~ ... NO N. 
,10" 

MtClbaoll!lal Dral .. OYer lB. Male. No A. 
man. War D'IlU'ti- mldloal oor\Uloat.l, .... , 

M.ahanloal Drafte- Over 18. Mat.. No 
man, Ordnanoo mocUoal otrUtloate. 

C! 0. ......... , 

Nm11l1 Draf\ImU 0N~ ~Mu:aNl ~'r' N • ..... 
Ordnanoo Orahamu. 10 or 0.,.'. Mal.. No N. 

Na\")' DlpaUUlen' mtdioal oerWloa ... 

TABLE VIII-Concluded 

IDDtTCATlON, TRAINING AND 
IIIXPIIRIIINCII 

ael.dye ~bt, 40. Required. 
)'Gan' education in enain 
a yean' drutlnl praotice. 
,.porienoe. 1 year of ih 
draftiDI. El:perienoo lD dNia:n 0 
eoUlr\lotiOQ of lubmariD. maohiD· 
er)' ill neoeaar;v. 

. • 15. Material •• detaU. 
tion., 20. DrawiDllUld 
EduoaUOD, uainina and 

08.40. 

SALARY 

Relative welt:bt, 80. Required. (a) 8 General education, 20. Teohnioal 81.000-1.200 

Cr~::'1uri!d~U= tomle:!d~~ :r:!fl~:!:r:~~~ ~b: 
r:!. ~~~i:J~) araduauon miu.d.20. 



• 

N.IlldA. 

..,..,. ... D..,....... B"i.~ a! ":!.u::i N. 
-..... 

ta.28-7.0& 
adq 

11,<004,000 

11,800 

1<-8 
adq 

s 

I 
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THE ENGINEER IN PUBLIC SERVICE 
PART II 

CHAPTER III 

THE ENGINEER IN THE SERVICE OF NEW YORK 
STATE 

The same confusion with regard to titles which was noted in the 
federal eervice exists in the eervice of New York State. It may 
he, therefore, that some titles which ehould have heeD included 
in the data which follow, have been omitted.' Possibly some 
which have been included ehould have heeD left out. The only 
way to settle the question would be to appraise each position 
individually~ This would involve an expenditure of energy in
commensurate with the end to be attained. The picture of the 
engineering eervice of N ew York State as here presented is be

.lieved to be aufliciently correct for all practical purposea. 
AI in Chapter II, Part I, only technical engineering poaitiODl 

are considered. 
PoaitioDl in the Public Service Commission, let District, are 

UDder the jurisdiction of the State Civil Service Commission. On 
the other hand, the work of this commission is confined to New 
York City as contrasted with that of the Public Service ColJUDi&. 
cion, 2nd District, which includes the rest of New York State. 
The employee of the Publio Service Commission, let.Di§trict, with 
the exception of the commissioner&, counsel and aecretary, are 
paid by the City of New York.' On the whole, ther.fore, iJ. baa 
eeemed advisable to treat the Public ServiceCommission, let Dis
trict, as a department of the City of 'New York rather than of the 
State. If, for any reason, one wants to consider it along with 
the State eervice, it is only n~ to transfer tbe.data given 

• The ~ ..,.;.", ...,..,;an,. ..... ...wn pooitMM. wbic:h ..u for 
~qualili .. UoDa. 

'Chapter 672, of &be I. ... of 19HI, providoo for p.y ...... , of • Dumber 0 
other _pIoya b7 &be Stale, ~ July I, 1917. 
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THII IINQINIIIIB IN PUBIJC BIIBVICII 

in Chapter IV to this Chapter and to make the corresponding 
additions and subtractions. 

Number of E1IIJineeri1llJ Positiona, State qf NetD York 

Within the limits stated, there were, on March 27, 1916, 1,073 
engineering positions in the N ew York State service. 

TABLE IX shows the number of engineering positions under 
each title in each State department and the total number for each 
title and each department. By reading from left to right, the 
total number for each title is obtained; by reading from top to 
bottom, the total number for each department. 

There are 47 distinct titles in the list. 
TABLE X gives the titles, numbers and individual salaries for 

the whole New York State service. 
TABLE XI contains a summary giving the number of engi

neering positions in each department. 
TABLE XII gives the numbers at each rate of pay and the 

total salaries at each rate. 
This table shows that the State of New York (omitting Public 

Service Commission, 1st District) is paying '1,757,915 per annum 
in salaries for its engineering service. Snmmarizing the data 
given in TABLE XII and rearranging in terms of sa1ary, number 
and percentages, we obtain the following: 

SALABY lIfUJIBlIB 1'IIB CEJn' 

'900-'1,000 72 6.7 
1,001- 1,500 594 55.4 
1,501- 2,000 177 16.5 
2,001- 2,500 162 15.1 
2,501- 3,000 41 3.8 
3,001- 3,500 6 .6 
3,501- -{,OOO 10 .9 
4,001- 8,000 11 1.0 

Total 1,073 100.0 

"" 
It will be seen that 87 per cent of these u1aries lie in the region 

between '1,000 and '2,500. 
H, fonowing the same method adopted in Chapter n. we regard 

$3,000 or over per annum, 88 a fair measure of the "neeeaul" 
engineer, we find the following: 

~ 



IN TNII 8I1RVICII 01' NIIW I"ORI[ STATII 

SALARY 

Below $3,000 
$3,000 or over 

Total 

NUMBER 

1,019 
54 

1,073 

The QualificatiOOll Required/or Appointment 

PER CENT 

95.0 
5.0 

100.0 

Having completed the picture of the present constitution of the 
N ew York State engineering service, the next questions before 
us are those of the probable number of vacancies and the quali
fications usually ca.1\ed lor in filling positions. 

TABLE XIII shQWB the number of appointments made to en
gineering positions in New York State during the yeare 1910-
1915. 

TABLE XIV contains a summary of the engineering examina
tions of recent yeare, giving the title, qualifications, relative 
weights, content of examinations and weights of subject, and 
sa1aries. 

TABLE XV gives similar data for the drafting positions. 

Souroa of 1 rifarma.litm 

The information contained in the foregoing tables was obtained 
from the following eouroes: 

TABLES IX, X, XI, and x.n were compiled from the informa
tion given in the Civil List of the State of New York, which con
stitutes Volume I of the Thirty-Third Report of the New York 
State Civil Service Commission (of date March 27, 1916). • 

TABLE XIII was obtained from the annual reports of the 
New York State Civil Service Commission for the yeare 1911-
1915. 

TABLES XIV and XV were compiled from tile IIDminatiOll, 
announeements of the New York State Civil Service Commission 
ofreoentye&nL 

~ of Cml &nice COIft1Iliasi ... 
Relative to the more general aspects of the New York State 

engineering service, the following is quoted from a pamphlel1 .. 

IIUed by the New York State Civil Service Commission in 1914: 

--;-LMIIo\ L. N .. Yorir. &ate Ci'ril Seniao o.m--. _.- "Enmine"" far 
~l'IlIi\ioDo..» -

7S 
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"Engineering positions in the New York State service are 
with few exceptions classified 88 competitive; that is, appoint
ments to them are made from names certified in their order of 
standing on registers of eligibles established from competitive 
examinations. As a rule examinations are general and the B8me 
lists are certified to all departments. The line of questioning, 
however, is influenced somewhat by the demand for eligibles in 
the different departments concerned. 

"The Civil Service Commission has only incidental knowledge 
of vacancies, present or prospective. It furnishes no informa
tion with respect to prospects of appointment, other than that 
occasionally given in the advertisement of examinations, nor 
does it undertake to predict the date of examinations in advance 
of their regular announcement. Examinations are held only upon 
the demand of departments for certification of eligibles for poei
tions for which there is no list, or in the case of positions of the 
lower grades to which appointments are frequent, when it appears 
that the existing register of eligibles will shortly be exhausted. 

"In general, positions in the State service are open only to 
citizens and residents of New York State. However, nonresi
dents have been admitted to recent examinations for the grade 
of Junior Engineer and above; and some positions in structural 
drafting and designing have been open to noncitiuns. In this, 
88 in other respects, the requirements for admission vary from 
time to time, 88 the exigencies of the service may require. 

" Appointments to positions worth more than 11,500, in de
partments which have a considerable organisation, are usually 
made by promotion, from lists obtained by competitive examina
tions restricted to those in the department serving in lower grades. 

"1"he examinations consist of written exercises graded in ac
cordance with a more or lees fixed schedule, and ratings of age, 
education, experience, and in the higher grades, of pen!Onality, 
in so far 88, it JIlBY be determined by oral interviews and inquiry 
"of former employers or aesociates. Standards of marking are 
effect¢ to • considerable extent by the average qnality of candi
dates, and the proportion of applicants to vacancies. The 
difierent subjects are given relative weights which repreaent their 
eompanrtive importance or value in the examination. In c0m

puting the ,verage or final standing, the mark for each lubject 
is multiplied by its weight, and the sum of these products divided 
by the sum of the weights. No average standing is eomputed 
nnleeB the competitor obtainB at least 60 pel' eent, in eaeh subject 
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of the examination. In the general average, 75 per cent, is the 
minimum p8.BBingmark." 

With regard to the questions of salary plan, rate of advance
ment and promotion, in the engineering service of New York 
State, Mr. John C. Birdseye, Secretary of the New York State 
Civil Servioe CommiBBion, states:' 

II There is no direct saJary plan in effect at present. There is 
no fixed rate of advancement. In the Department of the Public 
Service CommiBBion for the First District in the engineering staff 
there is a plan in force by which there are written promotion 
examinations for every other grade, the intervening grade being 
covered by an unwritten efficiency record rating." 

A. to other promotiollll the scheme is as follows:' 
II U the promotion involves merely an increase in salary with

out change in duties, it may be aJlowed one grade without ex
amination, provided there are not more than three to compete. 
U more than three then promotion examination is held based on 
praoticaJ test and rating for efficiency, etc., furnished by the ap
pointing officer. U the promotion involves an increase in saJary 
and ohange of duties, same is competitive if there are more than 
three eligible to compete, but non-competitive if less than three .. 
In competitive promotion examinations eligible lists are estab
lished and names certified to the appointing officer, the same as in 
open competitive examinations. Promotion examinations start 
with the appointing officer, and the character and scope of the 
same is arranged between the appointing officer and our Chief 
Examiner. This CommiBBion determines who is eligible. The 
Bcheme concerning promotion examination is identicaJ with that 
relating to open competitive examination except that candidates 
for promotion are limited to those in the department who served 
in the next lower grade for six months, and the examination 
instead of being BOmewhat general in character is aimed at the 
Bpecific duties of the position to which promotion is-sollght. In 
promotion examinations however, the general efficiency, character 
and good conduct of a candidate is rated.· .. 

The actual manner in which advancement and promotion has 
worked out in recent yean may be gathered by consulting the 
following table:1 

• Quol..! from a lett« dated Ootabor!lS, 1916-
• Mr. Bintooye h .. ~ ~ kind in ~Ipinc Iio _, \lie facta ~ 

\lie ~~ -".,.. of N~. York State. 
• Quot..! from \lie First R..pon of \lie Seaate Commit'""' OIl CiW Soniae, 

N_ York State, 1916, _1lH. 
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The proposed scheme of standardization of engineering em
ployments in the New York State service will be found in Chap
ter V. 

The general discussion of the data presented in this chapter 
and the conclusions reached are contained in Chapter VI. 
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An"'''''' ................ .. 
BrirlIl"DMijttl ............ " 
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'i .. 'i 
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It 

i It 
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~ 15 
1 ~ 8 
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1 ~ 
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DhioiOD Encio-........ a \I '2 
13 

~="Ud"Boilldi,;i 
1 2 9 14 

~ ............. 1 
Draft.oman (EolPDeoriDl> .. . i . i 1 
Ele<trical Eosi- ....... . i . i 2 
Enllineer ..•............. 1 2 5 
Eollineer aod l!ecreIary •.. I I -.., 
Enlli_ aod Surveyor ..•. I 

i4 
1 .. 

EngiDMring Drat..".... ... ., 22 '2 
37 

ii Fi .. P .... eotion En~neer •. 2 
FiNt AooiBtaDt Eogin.r .• " 26 26 .. 
Heating Eogioew ••.•..•. . i 4 I:l 
Inotrumentmaa ••••....•• " 

I .. 
Junior AooiAant ....••.•• 

iii 
4 ;:; 

i:::i: t':tJ!nC'r.ma.;: 
.. 10 ~ .. 4 

g! Junior Engi.-r .......•.. .. · i 2 2 " Laodocape Dralt.oman •...• 1 .. 
Leveler .••••.••.•..•..•• .. 2 . i 42 Iii 4 '3 160 .. 
Map Draft.oman ........• .. 2 1 . i 6 .. 
Mechanical Dratt.maD .... 1 'Oil 

Mechanical EogiDMr aod ~ Dr./t.mao •.•••....... . i 1 
Prinolpal A..t. EngiDMr .. 2 ill 
Reorident EngiDMr ....•... · i '2 

16 16 31 
Rodman •..•..•......... 67 146 205 '" 
Sanitary DralfMnao .....• . i I ~ 
Sanitary EnJlin_ •..•.••. 1 1 ~ 
Structural EngiDMr .••.•. ~ · i 

2 
'I'raIIIItman, ............ 1 

Grand 
Total 

27 12 17 ~23 6 ~1 8 2 .. 6 2 3 11 .. 3 1,073 
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TABLE X-Continued 
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TABLE X-Continued 
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TABLE X-Concluded 

Chief Surveyor and. Dralkman 1 
AuU:t.aD.t Surveyor &IlCl Draf.... 1 

N ... r .. 6C ..... """_ ~ 1 a 'f:18:: 
man 

DraftlmllUl 8 I a 1:= 
ToW 11 

1 § 11,200 
I 1,320 
1 1,..0 

T .... 

I a':::: 

~ 1011,000 

1-2... 
1,073 

TABLE Xl 
NUlIBBll OJ' ENOINEBlUNO POSITIONS IN EACH DBPABTMlIINT-

NIIW YORE STATII SERVICIl 

DepartlMnhf ArclIi_ ................................ . 

~~CoC;::=:~:::::::::::::::::::::::::::: 
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6 

1141 
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1 
I 
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6 
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1 
I 
8 

11 
4 
3 
I 

1,073 



'rBB BNGINBBR IN PUBUC BBRVICB 

TABLE XII 
NllMBIIIR 01' ENGINEERING POSITIONS AT EACH RATII 01' PAT

NIIIW YORK STATE 

""""EB I ANNUAL I wr~ II """"ES I 
ANNUAL TOTAL 

8ALAllY SALARIES 8ALARY 8ALABiE8 

3 $900 $2,700 46 '2,000 '92,000 
1 001 001 8 2,100 16,800 
1 960 960 1 2,150 2,150 
3 1,000 3,000 24 2,200 62,800 

10 1,080 10,800 11 2,400 26,400 
1 1,100 1,100 7 2,500 17,600 

23 1,200 27,600 5 2,700 13,/;00 
2 1,201 2,402 7 2,800 19,600 
1 1,210 1,210 27 3,000 81,000 
2 1,320 2,640 1 3,180 3,180 
6 1,350 6,750 6 3,500 17,500 
1 1,400 1,400 10 4,000 40,000 
4 1,440 5,760 1 4,200 4,200 

10 1,500 1.<;,000 2 4,500 9,000 
1 1,600 1,600 3 4,800 14,400 
2 1,700 3,400 2 6,000 10,000 

21 1,800 37,800 1 7,200 7,2<JO 
1 1,812 1,812 1 7,500 7,51JO 
2 1,900 3,800 1 8,000 8,000 

I I~UWA- I 1 I~uw~ lfUIIBEB DAILY LENT wrAL DAILY LEW'!' wr.L 
WAGE ANNUAL 8ALABIE8 lftTI(B WAGE AmrU AL 8ALABWI 

8ALARY' 8AL.&Byl 

64 13.00 $900 $.<;7,600 73 $6.00 '1,800 $131,400 
131 3.50 1,050 137,550 110 7.00 2,1IJ0 231,I)'JO 

76 4.00 1,200 91,200 1 8.00 2,400 2,400 
101 4.50 1,350 136,3'<;0 2 9.00 2,700 ~ 227 5.00 1,500 340,500 --
31 5.50 1,650 51,150 1,(1llr' 11,757,915 . 

'Counting 300 Worlcin~ya to the year. 
I Engineeia in the emp of the Publie 8eniee Commiarian, Y_ Diotrict, 

omitted from this liA. ba_ been IiaIed UDder the Xew York Cn,. 
Seniee. 



IN '1'811 BIIBVICII 01' NIIW YORK B'1'A'1'I1 

TABLE XIII 
,ApPOINTMIINTS OJ' ENGINEERB, nOM COMPETITIVII ELIGIBLE 

LIBTS, NIIW YORK STATE, 1910-1915 

TlTLID 1910 1911 191211913 1914119151 TOTAL 

ArohiteotW'BI Designer .............. 1 1 
Arohitectural Draftaman ............ '5 iii 28 

29 29 
ArchitectW'BI Draftema.n and Designer 6 

187 
55 

::::::: ~i~~::.rE~~~: : : : : : : : : 59 8 75 76 405 
1 1 

Aasiatant Electrical Engineer, Dept. and 
Matte. H08pitaie ................. 14 14 

Aasilltant En'f,neer, Storage and Drain-
age Water ower ................. 

137 56 28 
2 2 

Axeman ................. : ........ . 90 311 
Bridl\8 Designer .................... 23 3 4 23 53 
Bridll" Dra/taman .................. 18 1 9 41 69 
Chainman ..................... .... 227 lOS 97 83 238 753 
Chemical Engineer ................. 'g ·s 'Ii 1 
Civil Engineering Dra/taman ......... 23 
Civil Engineer and Expert in BuUding 

ColUltructioD . .................... . i 4 4 
EI .. trical Enllineer (Prof_onal) .... 1 1 

37 
3 

Engineering Dra/taman .............. 5 27 46 11 126 

~.:~'}!=~:::::::::::::::::: : 3 3 
lOS lOS 

Junior AIJ8i8tant, Orade 6 ............ 95 95 
Junior A.istant Enlrinew . .......... 125 125 
JuniorAaMatantEngineer, Depwrtmente 

125 
213 213 

Junior Bridll" Dra/tema.n ............ 38 23 107 ig 298 
Junior Ota/taman .................. 1 20 
Junior EI .. trical Engineer ........... 30 30 
Junior Entrineer, Grade 7 ............ 38 38 
Junior Engineer. Gradf'l 8 . ........... 1 1 
Juuior Enllineer~d. 8 (Special) •.. 20 20 
Junior Railway 'neer& .••.••••••• 

68 
23 23 

Lowl.r ...........•................ 38 9 114 229 
Map Dral18IIIaD .................... 5 6 
M .. hani.al Engineer and Dtaftema.n. 7 ·s 1 • 8 

~~.~~:'.:::::::::::::::: 139 
10 1 8 22 

67 151 120 477 
Sanitary Dra/taman ................. 1 
Sanitary En~n4!'eJ'8 ........•........ 1 
St.ru(ltural Dteitmer . ................ 2 2 
Strul'tural DrafttunaD . .............. •• 36 38 
Topographi. Draltema.n ..•.......•.. 2 6 



TABLE XIV 

QUALIFICATIONS. FOR ApPOINMNT TO ENGlNEI\IRlNG POSITIONS IN NEW YORK STATE CiVIL SERVICE 

TITLII or .. POSITION Aom A~PRT810AL QUAL
I;UJ4TI!'NB, RI!I8IDIIINOB 

C1vU ItQlnev. OD Orad, 
C-'_ 

IIDUOATION, TRAINING A.ND 
IDXPBIUBNQID I OONTIIINT 0,. EXAMINATION AND 

RIIlLATIVm WEIGHTS 
SALARY 



RequJred, ...-duatiOD iD eneineerin& ILIld 3 Practical and technical queatiou aD the 

~~~:.=:Uo:~ 6 Yeah' uperieDee fOr:~:uin:fe~:~:r.:;m.:.t.i~~ 
ture.. and central eleetrioal PDeratinl 
plant. and feeder sy8tema, S. Esperi 
"Dee and edUcatiOD, 6. 

11,201-1.600 

1001-1,200 

1'121-900 

".000 

11.800-2.100 

Requind, 4 yean' uperimoe, sraduatioD Qll8Irtiou relating to innalIatiOD of ,,1 12,101-2.400 
in elec&rioaIeqiDeerina oount.iq .. 2 trical work of all kiDdI in buildiq. 1. 
~ BzperieDoo.8. 



TJTLS or pOSITION AOIil AND PHYSICAL QUAL-
1l'!OATIQN8, IUll8IDIIlNCm 

ltleatrlMlltnalnMlr, AaallI" 
"nt, PubLio tlorvioe Cum. 
mltoloD 

HeatlD8ltnainMlr, o.pan .. 
men' Q( AroW.,",uro 

TABLE XIV-Continued 

IIDUCATlON, TRAINING AND 
IIXPEIRIENCII 

CONTENT OF EXAlDNATlON AND I 
RELATIVE WEIOBTS 

SALARY 

Re:?11:a 7W~n~;:'r:;er!tIl~CIe ~~hel~:~7d W~!:~i::'~~~=nO~f t!j::~~I= 11.800-2,100 
tnulait or hoavy electrio inotion line. equipment. aml design. aeleatioD. inetal· 

t~~:.!:ri=~ooriD.l equivalaot. to !:~~~~!!=~ti::i~:hi~e;t~;~r:: 
eto., 2. Experience. t.rairuu&:. and per
IOnal qualilioatiOlll. 8. 

Requlntd.araduatloninmeohanioalore1eo- Praatloal and technical qUOIuon. on eleo-- 1601-900 
vioal onaineGriDl. and 1 ym",'. practical Uiai~, eleot.rical machinery and ap~· toDd maint.enanoe; 
azp:!o:zoeperion:i~~:!ua;!i~ :ad !:t~:t.i:.'!t·· eto., 6. EKpeneD08 ~:. ~tb·: 
rrl:ian, Inolurlina 1 )'Qar in charae of lower lrade 
.team onaWa 01' oleo\ri.oal machinery. '600 and main

\enanoe, or leae. 
1901-1.200 

'1,a00-2,1lOO 

12,<01-3,000 





TITLa OJ' 'OIITION AOII AND PHYSIOAL QUAL
l~lOATf.PN'. RIIBIDIINCII 

MlIllmum ... , 11. 

Ibamlne, of Plan. and 

:::::I~~:,: n!!0ki:: 
obal 

Sa.,.... til PiN PN'fUUon B., ...... 10 and eo. 

TABLE XIV-ContillU41d 

IIDUCATION, TRAINING AND 
IIXPIIRIBINCIl 

CONTlllNT or JDXAMINATION AND 
BllLATlVIl WBIOBTS 

QUllltlODII OOveM, Ilrl'hmetiCl, menau ... • 

~!i..~.ll£d~:r!'!s~=~a:.,. 

IlALART 

12.110-8 
ada>' 

R:':!.r:;:;a~~n· •• rlDDOI 10 hitlhWQ W~~~t:-:rI;:'I~~:~:dbJ:O:.~:~o' 14,000 
..,aeraJ oonatrualion knowledp, 1. Ap, 
oaperillDOO, et.a., I. Oral namiDaUoo, I. 

Required. 0 yea",' .:lperlenGe LD etMI or Written nam.laadoD OD the i(11Ipblaal aDd 1 •• 801-1,100 
",Ioforaod CIODc",k etrufltuf'N.IDOludill. IlnalyUtlal determinatioD of 1It~ and 
not 1_ \han I )'Qr'. pra"Uoo AI dNI.ner: 'ho dN.lD and 8h1ctioO ollll't'!hu. truaN 

I~.;.~:~~~"rill& eqwvalent kJ r.dl.!perir:~!::m~:~~:O~~D':~ 
quaU8oauou. •. 

Ri:~~:!' ~Ol~!'~a~o~h. j~D~~.::: Q~,,:=::.~~~ to dull .. of poBUOD, O. 11.101-2,400 
IpdDkIU'apMm. and tiN ~ 



M1Dlmum -.e, 10. 

LoT .... 

PnotiaoI_8. _a. 

Required. 2 .,..." .~Dce in civil eup- Theoretieal flbd 
neeftDl. or lIf1UiuatlOD in airil enaiDeer- inl U88 of field 
iDa: &lid 1)'ear'1 aperiaDoe. ode &Dd 

ohaniClll inspeotion of 
materiala ud wo methoda and 
~raotioe in enaiDaenng OODBtructiOD, 6. 
E~rieDoe and peno.nal qualifioaVcma. 
a. EcIoooIioa,a. 

".15CHI 
oda;p 

",800 

".IiOO-8.ooo 

....... 2.&00 

I'.15CHI 
a day 



TITLJI or POBITION 

IDI(lOCkl'1 AMlI'-'L EltiOo 
,rio I &lltoad. l"ubUo 
Bvvloo Curumillioo 

&nu...olor. Obi., Bol1l'1.r, 
lhpartmenl of 8 .... 
I'Uo Monbol 

AGIII AND PRY810ALQUAL
U'IOATl9N8, RUIDBlNom 

TABLE XlV-Continued 

mDUOATION, TRAINING AND 
_xPBrumNOJD 

CONTIDNT OJ' mXAMINATJON AND 
RIDLATIVII W1I1IGBT8 

Required. abln'l" to p .... Judamont 011 tbo Ratod lo1ol,y on uperienoo and tralnIna. 
oon.trUDUon, equlpmont and operation 
01 oloo&rio roadl, Inoludlnl ,he oIamloa· 
"on or mOD and road bed,. aruoturu 
on aleatorio raUroadi. oar. and equip mont.. 

~do:~~~~~':,,:~~.~~::tJ.~~ 
rolh,blll&y of power I"PPIy aDd com
plain .. ud aoaiden •. 

!lALARY 

11,Il00 

13,000 



1'Tw':I:t:!~ ="" Opm ................. ..... 

AppUcant. mm ban been either foreman Writ.ten naminatioD pertaiDinf to dutiel 
boiler-maker in eharp of pJU!'raJ railway of t.he pOOtiOD, which include InspectiOns 
repair.~ or pneraJ OJ' diviDoD boile and reporu of locomotive boiler acci 
iUpeet.or aD • IIt.eam railr<*d or a arad- denta and review of boiler deeigna. apec:i
uat.e ea~ with 2 yean' e~ in fieatiolL8, ftlporta of inspectioDII. 

=:::r:tiler~' M~~~n~:=':o~~ 
qualificaloiou.l. 

12.roo 

".000 

llequlred. 2 YfI&n" practical ilSP"l'ienoe.. Practical. questi.olUl OD materiala, coutru 13 .60-6 
endneer 10000m&D, or io.epec&or on public tiOD and inapeetiOD of concrete, atoDe and a daJ' 
woru or other anlPneeri.ng ClODlt.ruotioD, brick maaonl'J', including preparation of 
or 6 "..,.' esperienoe .. ID&IOD. forma and foundationa, oomputation of 

quantity, etc., '- Experience. eduoati 
awl .......... quali6oatio.., 6. 



TABLE XIV-Concluded 

IIDUCA,TION, TRAINING AND 
BlXPElUlIINcm 

CONTENT 011' EXAMINATION AND I 
RllLATIVlC WlIUGBT8 SALARY 

10lpootor of Mia .. P~:J. lIamination re- Sa:~:!h:t:~pfove:o~ 0:e~oWoe in min 
tothcdutietof tho pOiluOD, and 
\0 apeak lanlu .... othor thaD 

Aril.hmetio (fundamental ruI., &action.. 
deaimUBDdmeuurea).1. QueetiOllloD 

~:;:ti:~:~~1 th~ na~Ore ~~a~~tbz;!{. :; 
::~.06~l:~~=r:!~!t~~J:~: 

lD'f.:~~~~~,~l! Opoa \0 Doo.-denta. 
110 &nol_ COIUou.i.on 

Required. pneral bowled .. of MIlitary 
Mlienao. enainHrina. ohomietry. and 
baowrioloaY. the provieiona of the publio 
hoallhlaw and po.eral MIIit.ary work. 

Requim. a :rear'" UJ?lIrieoao in laniUu'y TbeoreUeal and practical quNtiona on 
on.inoerin,; Il'fIoduaLiQD fromenainoerina hydraulic, water IUPPiy problelWl, oon-
.ahool IItQwvalQt. 1.0 1 year'. eaperi01lCle. atruoLion and IlUmtlpmttot of .ate 

worka. filtration pl.u.c... ."age diapoul 
and hoalth Iallit.a\ion, 6. E~ee. 3. 
Eduoat.ion. :ill, 

'1,200 

13 .. 5 
adq 

'1,200-1,500 

.1.>00 





TABLE XV 
QUALIFICATIONS ~QUlnmD lOon APpOINTMmNT TO ·DnAl'TBMAN POSITIONS, Nmw YORK BTATlil CIVIL SmRVICIi 

,.A01ll, t1J1lX, PHYSICAL 
TITLJII OP P081TION QUALIPICATIONB AND 

RE8lDINOl! 

ArohllleGlura! Drafteman 

Noo.",adeo.M admiued.. 

IIID'OOATION, TRAINING AND 
IIXPIIlRlIllNOII 

CONTENT 01' IIXAMIN ATION AND I IlALARY 
IU!lLATIVE WEIGHTS 

Elementary. pometrioal coutrv.ationa, 
inltin. in drawlnp. ma.ldnIJ mcinp and 
oopi_ of drawiop \0 lCaie, and que.
=;.~ to the dull_ of the 

Ro:a:!:,~It.hV::·.=~~:t:t!:l~;!~:= Q~~i!'~~~'dti~ of~::~ 
tJon in oh'il enain_tina oounWd .. I d"Wlina. and deA.ili:tridp members,. 
~'. eaporlgoo. 7. Experienoo, eduoau,oo. and ptlraoD-.l 

qualitioatioa..3. 

1000-1.000 

'1,201-1.Il00 



laalorDral ..... -"'_.20. 

1Ioqu1red. 5 ___ .. Iu dnIltID. 
de.iKDin& IfIMICi.aI wack work pJ'eferen 
dven &0 tho. who han bAd eqJerien 
in .team railroad. ~I "ork manu
la.oture. OT in t.he track department of .. 
p!am railroadj sratiuat.ioD in engi 
iDa eqai.aIeDt &0 1 year'. aperie.ooe. 

~caJ&I1,.u=~on&D~eaut~~~~ 
"ork., probleme: in limple. compound 
and parabolio curv_. 6. Education 
and. e:aperieDoe. 4. 

_.dQ 
1001-1,200 

11,200-1800 

11,fiOl-l,800 

1l.600-2.IiOO 

11.000-1.600 



I 
AOII, 8EX, PHYSICAL 

TlTLII OJ' P081TION QUALlJ'JOATION8 AND 
• • kESIDIINCID 

BrldpDraI .... 1Il 

TABLE XV-Concluded 

BDUOATIONJ TRAINING AND 
BXPJIlRlENCIi 

CONTIINT O. EXAIlINATION AND I 
RllLATIVlII WEIGHTS 

RoQul~ ~r.!-:'~:!!:!Joe.~1~~~! Q~~tip~:I~m~d'dti~n of ~~~: ::~ 
C in o1vil eqineerina ooWlt.ed. u 1 dot.ailina. and detaili~ridlG membersl )feU', uperienoe. 7. E's:perienoe. ed.ucatiOD. and pemonaJ 

qualllioatioDi. 3 . 

.. 8, Bridp DrahemaD, .tuaJar M~~~~~d"!:'" 10, . Optll. \0 Ml~_t. hora~!~.d.~~n:edew:~;~~, oe in meobaD. QUMtiona on draftlna-room practice. in 
.......... _ _ val ...... ..,_ rafti.... cludi.na oaloulation of wtliaht. qua.ntity I 

EIG..",loII Dra".man, 
DOlI\. of Architlla'uro 

Mlnlmum .... 10. 

::~ t::U~:~J· :!~~I\!i~'mee~~ 
bon. 8. &perienoe and odUoau'OD, :i. 

SALARY 

1000-1,000 

'1,101-1,600 



lpoofalT ........... DtaI Opn .. _ta. 
mati. Pub(b! 8.,.,10 
Cnom ...... 

8uuotunl Dralumu H_ta_Uod. Reqalred. I ~ nperieDGe. iDeludiftJ I ComputaUOIlII of .m- in and detaili Il.JOl-l.aoD 

r:-'~:-!a~~= ~~I.::t::'~J:':~::.~ ~u 
... tiona on ma&eria1a and IQflt.b0d8 of eo 

drueUoD, ,. EsprrieDae, oduoalion and 
per-.DaI qualifie&bODa. a. 



CHAPTER IV 

THE ENGINEER IN THE SERVICE OF NEW YORK 
CITY 

The statements which were made with regard to the federal 
engineering service and the New York State engineering Ilel'Vice, 
apply also to the engineering service of New York City, viz., 
an employe's title is not always a guarantee of the nature of his 
service and technical engineers only are considered in what fol
lows. 

We have included the Public Service Commission of the 1st 
District, as a part of the service of the City of New York for the 
reasons stated in the preceding chapter. 

To form a picture of the engineering service of the government 
of New York City, the following tables were prepared: 

TABLE XVI shows the number of engineering positions under 
each title in each department of New York City and the total 
number for each title and for each department. By reading 
from left to right, the total number for each title is obtained. 
By reading from top to bottom, the total number for each depart-
1Ilf.Dt. 

There are 57 distinct titles in the list. 
TABLE XVII gives the titles, numbers and individual salaries 

for the whole service. 
TABLE XVIII contains a summary giving the number of en

~positions in each department. 
TABLE XIX gives the number of engineers at each rate of pay 

a.nd the total salaries at each rate. This table 8hows that New 
York City (including the Public Service CoDlJIlission, 1st District) 
is payin& $5,139,466.09 per annum in salaries for its engineering 
service.. Summarizing the data given in this table and rearrang
ing in terms of salary, number and percentages, we obtain the 
following: 

1/)2 



IN THB SERVICs 0' NEW YORK CITY 

SALARY NUMBER PER CENT 

$900-$1,000 714 22.5 
1,001- 1,500 1060 33.4 
1,501- 2,000 814 25.7 
2,001- 2,500 310 9.8 
2,501- 3,000 110 3.5 
3,001- 3,500 41 1.3 
3,501- 4,000 53 1.6 
4,001- 4,500 16 .5 
4,501- 5,000 14 .4 
5,001- 5,500 3 .1 
5,501- 6,000 3 .1 
6,001- 6,500 6 .2 
6,501- 7,000 10 .3 
7,001- 7,500 10 .3 
7,501-20,000 8 .3 

Total 3,172 100.0 

It will be seen that 68.9 per cent of these salaries lie in the region 
between 11,000 and $2,500. If we adopt 13,000 or over per an
num as a fair measure of the "suocessful" engineer, we find the 
following: 

BALARY 

Below 13,000 
13,000 or over 

,Total 

NUl(BBII 

2,953 
219 

3,172 

PER CENT 

93.1 
6.9 

100.0 

Following the same procedure as in Chapters n and m, we 
next preeent TABLE XX which shows the number of appoin\
ments to positions of an engineering nature for the years 1908-
1915-

TABLE XXI contains a summary of recent engineering Uam
inations giving the title, qualifications, relative weights, oonteott 
of examinations and weights of subjects, and aaIariea. 

&urcea of I fl/11I"fIt4Iioft 
The information contained in the foregoing kblea WIllI obtained 

from the following sources: 

up 



THB BNGINBBR IN PUBLIC 8BRVICll 

TABLES XVI, XVII, XVIII and XIX were compiled from 
the Civil List of New York City for the period January 1, 1916, 
to June 30, 1916. 

TABLE XX was compiled from the Annual Reports of the 
Municipal Civil Service Commission for the years 1908-1915. 

TABLE XXI was compiled from recent examination announce
ments of the Municipal Civil Service Commi88ion, City of New 
York. 

AdvancemM1t8 and ProtMti0n8, New York City 

This civil service classification affects only titles, promotions, 
transfers, layoffs and other phases of strictly civil service control. 
Initial salaries, increases in salary, and the appraisal of positions 
on the basis of duties, are made by the Board of Estimate and 
Apportionment upon recommendation by the Bureau of Stand
ards. The recommendations of the Bureau of Standards are 
made in accordance with the standard specifications for personal 
service which appear in Chapter V. 

Although these specifications have not been formally adopted 
by the Board of Estimate and Apportionment, the rates reeom
mended have been ~pplied in practically all ca8l'" in fixing rates, 
and making increases, the annual tax budget, in filling or refus
ing to fill current vacancies and in passing upon transfers from 
one code to another. The recommendations in the standard 
specifications have been approved by the Civil Service Commis
sion, which is about to adopt a new Classification based upon 
these specifications. In the meantime the conflict between the 
existing obsolete civil service classification and the standard 
specifications which are being applied by the Board of Estimate 
and' Apportionment has led to much confusion and difficulty for 
both executives and employees. 

The positions in the service in New York City are graded by 
the civil service commission according to the amount of the 
annual comPensation, or its equivalent, attaching to each, all 

foll0!':8:1 
Grade A - S300 annually 

B- 600 
C-1,200 
D-1,800 

" E-2,400 " 
• • • • • 

, or over 

I Rules .... d eIMoifi<atioo, MllDieipai CiviJ s.rv;.., CommiooioD of the City 
of New York, 1914, p. 56. 

II}t 



IN THB BBRVICB (}l' NBW YORK CITY 

Promotions &re obtained by examinations, as follows: 
If Promotion examinationsl shall be open to all persons who 

shall have served with fidelity for not less than six montha in 
positions in the same class in the grade next lower in the same de
partment, office or institution. For increase of salary in the 
same position beyond the grades fixed by these rules, examina
tions shall be open to all persons who shall have served with 
fidelity for not less than six months in the grade next lower." 

The actual manner in which a promotion examination works 
out (the dynamics, so to speak) is as follows: 

(1) The head of a department makes a request for an ex
amination. 

(2) A field investigation of the duties called for is made by 
the examining stafi of the civil service commission. 

(3) The chief examiner makes a report to the commission 
on the scope of the examination and the eligibility of 
candidates. 

(4) The commission then orders the examination. 
(5) Thereupon applications &re filed by _ the candidates 

along with efficiency records endorsed by the depart
ment. 

(6) These applications &re investigated to determine eli~ 
ibility and check the records. 

(7) The examination is held. Sometimes there is a medical 
examination and sometimes a practical examination in 
addition to the written examination. . 

(8) The candidates &re rated. 
(9) Based on this rating an eligible list is compiled. 

(10) The eligible list is certified and promulgated by the 
commission. 

(11) Promotions are made from the list.· 
The general discussion of the data presented in this chapter ill 

oontained in Chapter VI. 
"I""it.d ... and C\aasi6oat;oo. p. 28. 

• Dr. Henry Mookowit.a and the mem""rs of the st&II of the MlllIicipal Civil 
~'Ci::=~ ~ kindly providod the information ~ the N_ 

lOS 



TABLE XVI 

: ENGINmmRS IN THm SmRVICm OF Nmw YORK CITy-JuNm 30, 1916 

iil .. .. 
~ 
~ 

A.".bltetlt~Det.llh.' .•••. .. u 'j 'j 'j " 'j 'j 8 .. 
'6 'j 'j i A~hhnntllrnl DrMt~nlUl •••• .. .. 66 .. .. 

~::: gh-:~~~!·f';~~~t'!7.'. : : : 6 .. .. .. 'j " A.,. lI:lootril'al b:ll6dnoor •••• 
j6 'j 26 if '0 8& lio ti ,a ilj .3 io • 'j 'j .. 'j ~::: ~:t~:~: Dt:.:18~~~: ::: .. .. .. 118 3 • 6 .. .. 

6 .. A .. t. MIt\·tuU\loal h:uaWMf,. 
'j I A.'.Stuvll)·ur ...... , ..... .. .. 

" A..oclaM KtnalOlloO¥ Eoam. .. 
'& iti " js si '8 A .. ~nlUl •••••••••••••••••• .. .. 

('h.hunan •..••.•.. " •..•. .. 
iii 'Ii 'i 3 ("IUUl'IlIIM ud Rudwan •••• 

'i .. 'j 'j 'j 'j 'j 'j 'j (,hi,,! l~ll.iutltlr ..•.•••••••. .. I .. I • I ~hitdllUll:naio. ....... ' ••• .. 
'j 'S 'j I .. 01\11n'\""., ••••.•••••••••• 'a 'j .. 

'j otYIultb .. II:n.lneor .•••••• I I 
l~::~ul~h:"n~~;~'::.·f: " " :: 'j 
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THB BNOINBBII IN PUBLIC SBIlVICB 

TABLE XVII 

ENGINEERS IN THE EMPLOY OF THE CITY OF NEW YORI[, 
JUNE 30, 1916 

D.P~ 1· ... • .. 1 
D=:'~~ Chief Engineer I 

II 
".-.Aaeiat.aD.tEncineen \6 l,fSfAJ 

I,HOO 
I.":eo 
2.200 
2,2"" 
2._ 
2.400 
2,700 

D~""" 0/ &rue Cl«J 
3.000 ... • 

Borouah of Manhat.taa 

ii 
2.100 
3,hlJO 
1,1600 

~.ITa. 
1.000 -.......... Bloek Tu ~ Aeeiataot 8urveyon 

IU 

2._ - 3,500 
DnI_ 21 ],aOO 

1,600 
1)'0. 

B..n,,~, 
2,100 

D~.'Bd_ 
T_Dnl-.. I@ 1,800 

Fuel Eadneer I I 3.000 B:::::~~I(:-.. ArdUtect.waI DnfUmali .., I l.h70 
2'1 IJt.11,fII 

I 1 ,gft2 ,60 
6 2iJ93.3a • 2,3f..s 
2 2.6JfJ.8'1 

Imdor Arebit.ectaral DnI .... I 000 
I 816.83 

8tnIdara1 8t.eel Dnlt..IWI I 2.3!"s • 1,1S31.M' 
Jtmior Drat ...... 3 01583 
MecbaaieaJ Draf ..... I l.aos.33 

I lAiW,17 
I 1.670 
I 2.2Z4.11 
I 2.>£6 II<Joach '" B_ 10 10 1,.8.11.17 • • fj(JO 

ao-p",- 2 I l.1tal_8'I 
I 2.224.17 
I 814.83 
I I_.m 

I 

II 
2.100 

1 .",10 
21 I .... ", 

1"'10 
2,100 
1,4'" 
2.7(~ 
fl)'''' ..... 

11 
',100 
I ..... 
1.151.10 
I",,,, 

"""- 12 I_ n_ 
2 I_ 

LoY_ a 1,a60 

J~ 



IN 'l'BB SBBVICB or NBW YORK Cl'l'Y 

TABLE XVII-Conlinued . 

:O.P4B'1'IIIIlft' TlTLII INVIIBBBI 

D~.!_a"" 
Bureau of ED&ineeriDa Tranaitm8ll u.d Computer. '1"'_ M .. haDioal E_ B 1,800 
Bureau of P'erriel 1 8,420 
Bureau of MeohaDioaI AlliatantEqineer 1 2.100 

E_riDe 
Mechanical Enalneer 

:~ .2,400 
Bunau of 8up~lillll .bUtut Enain86l' 1.800 

D .......... 0/ Pia", aod 
&rud"r" 

Booio_SWI Ataiat.aD, Era.Puer .. 1 1.260 
1 1.800 • 2,100 
1 2,250 • 2.280 
1 2.400 
1 2,500 
1 "'80 1 2.700 
1 •• 850 
1 3.000 
1 3,180 
1 '.600 • '.000 • ... "" 2 '.000 1 7.200 

TnuI ...... 1 l,6..'JQ • 1._ 
Leveler 1 1,350 
8uuoLural SteeJ. Dratumaa. 1 1._ 

T 1.800 
RocIm ... • 1,ItO 

~~P:!f Ill"" ChIeIE_ 1. 6,000 
.... d Priu";poI A ........ __ 

II 
1.460 

Aaiatant EoaiDeer ... .., 
Tn.naitmu 1._ 
T-,oal DnfYmoa 1._ 

2.100 
Arebiteetunl Drafumu l.600 
RocIm ... 1.000 

1.200 
A~mNl 1.000 

B ......... T ... B""'" AIBiatan\ EntinflO!' 2.100 
Horticultural Drafumua 1,950 

~- A.Uw:at E..D&iDeer :t.2NJ ..... 
.. -T_ohi<ol_ 

U 
I._ ,.,.... ...... I . ..., 

Rad ..... I...., 

~ .. ?!~ ~::.o:, ErtciMer 900 
1.100 

~ ... . 
f! I._ ,........ ..... 1.600 

""'-'A-t,."" ........... Jt'" 
R ........ 1.>00 · B~hbIio ... 
Cblol_ 

1. ,..000 .... -. Dot.>u",C",",_ 1 

II 
7.500. 

~.- 8 2.~ ....... 
2,roo 
'1.300 
3,"" - '.000 
I.SUO 
1.fa,..r,G 

"000 
Joa 



TBB BNGINBBB IN PUBLIC BBRVICII 

TABLE XVII-Continued 

DIlPAJITJU'.lI'J' ...... I ........ . ......... , .. 
Board ~~=. AV-

Bureau of Franam.. Enltineer-Chief of Bu.u I 

II 
l7,m 

Aaaistaot Engineers • 2,400 
3.000 
"'00 

Bureau of 8tancIartb 
TopoItJ'apbical DraftamaD I 1,IJOO 
AMiHant Eogioeen a I,""" 

2,700 
Architeet;ural Drattmnan I 1,200 
Mechanical Dral&mlaD. I 1.200 

Burea~ .of Contract Su - A_tant. Eqineer (CouultaDt.) I I@ .-pervwOD 
Atai8taDt Engiaeen 13 

II 
2,000 
2.2HO 
2,"00 
3,000 
...... ro 
',000 

B;:~~T= 
DraftmlaD I l,Il!JO 
MecbaDieaJ Enaioeer I 2.-

B=~~~Dtract. 8u f Aaai.MDt EagiDeen 2 I: 2,700 
rurviaion-Di....woa 0 

2,660 
uppliee 

Committee OD the City AMUtaDt EqiDeen 2 

U 
I)!OO 

Pia. 2.100 
Draftmnan (Mubaoteal) I 1,at.O 
Topographiea1 Drals.zaea • 1,200 

Committee on Penmou Drnftemen 2 l,.'SOO 
Bureau of Claimll AaBiAaot. Eqineen 2 2,_ 3_ 

8E~:{n~~:~le.d Chief EnciDeer I I. IS_ 
q-

I I .,"" =CbiefE_ 
tiD& ED&iDeen 3 2 3,000 

I a,fJ)O 
Department EnlPDeer I 1 7,.VJO 
Divi..lli.ODE~ I I ".000 
DeaipiDc EDCiDoen 2 I 5,.SOO 

I S,YlO 
YeehaDieaI EoeiDen' I I ...,"0 
AaUcaut. E.qi.oeen 7T 3 1.7.if8 • 1/,1)0 

• 2"''' 
1 2,100 
2 2.2f1O 
3 2,200 • 2_ 
3 2.700 
2 ',000 
2 3""" • 3/.I)() 
I 4"''' ,,=E_Chmp • I I 2,700 

E#etrie&l EaciDeer I I a,l'm 
AMU:u.ot. Jd~ EqiDeer I I 2,#" 
A-...."-~ • I 2.WO 

I ',200 a ...... 
rr.,..,.,..,m..JDnI- I 3_ 

12 • 1.7.'".10 
I 1.7~ 

• 1".., 
I 2.1010 
I 2,_ 

ArdIiIeeIanI Drat*- • 3 1.{f.;,o 
I 2)1110 

8tnaetaraI S&e!f Oral ..... I I 2.100 
~Draf ...... • I 1.1~ 

I J.ftfJO 
Dnfu.-aHdper I I I.n. 

119 



IN f'BII BIlRVICB 01' NIIW YORK CIf'Y' 

TABLE xvn-Gontinued 

B""1:~ W_ a.POI ..... 

ct::lln~E:.:!t~dv~el)rvt: Oepartmnt Enatneer 
dOD 

,.,.... ...... 
RodmllD 
Topovaphioal DraftcDaD 

c,,~ Aqu.duo......srom:.beiat&D' Eqiuera 
Di .... OD 

III 

I"''OIIBO 

13 

1 • 1 
10 

1 • 1 
16 

11 

• 11 

1 @ ".000 

II' ::~ 1 2,700 
1 3,000 
I 1,650 
1 1.350 
1 .,600 

I t:~: 
8 1,800 
2 2,000 
J 2,388 
1 3,000 
1 1.350 
• 960 
1 1,650 
1 1,650 
1 .,788 
a 2,000 
2 2,2l1O 
1 2,700 
1 3,000 
1 1,600 : 1.= 
1 1.800 
1 1,750 
I 1,788 
2 2.000 
I 2,388 
1 2,400 
1 8,000 
1 40,000 

~ I.:: 
1 7,000 
1 1.350 
I 1.650 
2 1,800 
I 1,000 
I 2,250 
1 1,400 

iI~ 
, 1'8 

II 
tl 11 

•• 000 
'.00Il .. -t.m -6.000 , 

l,!IllO 1._ 
1.000 
•. 3S8 I._ 
3._ 

I""" -



THB BNGINBBII IN PUBLIC 8BlIV/cB 

Permit I>ivil:i.0D 
Sidewalk DiviBon 
BUNaU of Hi&hwaya 

TABLE XVII-Continued 

1. 

1 1. 
8 

18 

1 
8 

23 

18 

e • 

II 
2 
1 
1 
1 
1 
1 
1 • 1 
1 
1 
1 
1 
1 • 1 
1 
8 
6 
8 • • 3 
2 
1 
1 
1 
2 
1 
1 
1 
1 
1 
1 
1 
1 
1 
1 
1 
1 
1 
1 

10 • 1 • 1 
1 
1 
7 • 10 • e • 1 
1 
1 

l,ij!JO 
1.7AA 
1.~JO '.-2.7'.0 
2,400 
2.7UO 
3,000 -
7.'J1)O 
a,ouo 
2,7fJO 
l,Q20 
I,O!,o 
6,01"0 
],fI(JO 
2,100 .. -2.4'10 
2.700 
3.000 
3.420 
4.0<'" ..,"'" 1.6tJO 
I.MiO 

... '" 1.o!AJ 

"'''' 1,200 
l.aro 
1-'00 
I ,IVA) 
1.ij(JO 
1)0'''' 
')0'''' 2,100 '.-3,1."AJ 
3,MtO 
')0'''' 
61"'" 
l,fJ.'iO . ...., 
2MJO 
2,-"..rAJ 
2.700 
3JtlJO 
"J~~ 
I ..... 
1.1.00 
1,2J'" 
J;J20 
J,.a.'JO , .... '" I ..... 
,,2J'" 
1;1.'" 

J-= ,,,,. .... 
J'o!1O .. '" 2.100 
2 ..... 
2.2."10 
.... 00 



IN 'l'BB BBRVICB 0' NBW YORK CI'l'Y 

TABLE XVII-Continued 

PntrtdMtI. BfIf'ftfI" of Ita .. 
.\a1to--c'cmI. 

Topocraphioai Bureau Transitman and. Computen • • II."" 
RodmeD 10 • 900 • 1,050 
Aumen • • 900 
Mochani..t D>aI_ 2 1 I."" 

1 1,650 
T_phl..t D>aI_ 9 8 1.200 • I."" a 1,650 

Bureau 01 BuUdhap _.- 12 1 1,620 
a I.BOO 
0 1.950 
1 '.0<0 • 2.400 
1 •• 500 I'Nftds:::. B_ of 'l'l 1 8.GOO 

Adma.u.uatlOb-EuClU eo..wdaoE_ 1 I. 7.aoo .... 
Aaiataat Encmeer 1 1 '.-Topocrapbical D""t.maD 1 1 1,950 

B ..... oIDeoIp A.iataDl EttPoeen a 1 2,700 
1 '.GOO SVua&ural Staal Drahamea • 1 I.BOO a 1._ 
1 2.0<0 

T~..tD_ 17 • 1.3"" 
I 1.-
0 1._ 
0 I ..... a 1.800 

Meehani" Drat ... • • 1.800 
B ..... 01 BuIldiDp ..u.w.u" ED&iDeen a I 1.W.!O 

I 2,400 
B\ll'Nu of aiabwv- Prin_ AaoioW>._ I 1 <.GOO _.- 10 1 I ..... 

I 1,950 • 1.100 a 2,250 a a._ 
I '.GOO 

TruIi ..... • • I._ 
I 1.590 
I 1 ..... 
I 1.800 

.............. 0Ddc-s.a- t I I."'" 
LovoIon • • 1._ 

1 I."" -- It I 900 
I I.oro • UOO 
7 I ...... CIWamoa 0Dd __ 

I I 1..100 -- • I 900 a......,_ . f 1.OliO Prin_A-...._ I <""" 
~.- It I I ..... 

I I ..... 
I' l~ 1 • .. -I ...... 

~'- - I I I."" • I I._ 
I 1 ..... 

i-ODdo..p.-. I 
I 1 ..... 
I 1 ..... 

~ 
1 I."'" I I I""" -- It 1 000 
1 1.0r0 
I I .... 
I U"" 

1111 



TBB BNGINRRB IN PUBLIC RRRVICR 

TABLE XVII-Gontinued 

uP .......... ........ .". ..... 1 ......... 
~ B""OUQ'lO/ 

B,."".......cDN. 
B_oI_ 

11'1'''' I 1,.300 
I <lOCI 

Chief EDciDeer of 
1 1.060 

aDd Bi&hwan 
Chief ED&ineer 1 0,120 

A.Utaut EDCinem' I 2.2M 

~~:i&h .. ye- Aasiatant ED8iDeeD I 2,100 
I •• 000 
I 3,420 ............ 2 1.h00 
I 1.6f,o 

T_hieoI~ I l,.3.'jO 
2 I .... 
I I._ - I ... 
2 1.000 
I I._ 

T_B ...... TOJ)OI1'BPbieal EqiDeer I I 4,or" 
Aaaistaot EDCiDeen II I I ..... 

I 1.~'lO 
a 1.950 
4 2.100 
I 2.250 
I .""., ............ 2 1.000 

Tran.ntmaa aDd C<mput;en 2 1.6.'"JO 
Compu .... I 1.500 

I I ... ., 
T_~ 14 2 I .... 

10 1,fS,r,G 
I I .... 
I 1,950 

""".Ien 2 J;V.oO 
CbaiDmea aad :B.ocImeD I I .... " 4 1.3.50 
Rodmea 2 l,o.'j() 

2 1,360 

~-., a:..AI· . I 1.21lO 
I 3/JOO 

nm.;." 01 I I"'" 
I 4 .. '5fJO 
I 1.~'iO 
I I ... ., 
I 2.1010 
I 1-500 
I 1/' .. 'iO 

2 I 1,3.'" 
I I.~ 
I 1.21-" 
2 l,oso 
I 1.200 

I I 6.120 
Ja 2 uoo • 2.2S0 • ..... 

I a,or.<l 
a 3.420 • 4,or.<l • UOO • I ... ., 

• I .... 
I U.50 

I I I .... ., 

• 4 I))." • • oro 
I ..., ... ~ • • I"'" • I I .... • I • ...., 

• I.-

11 • . 



IN THB 8BRVICB 0' NBW YORK CITY 

TABLE XVU-Continuea 

DUUTIUUIT IRVIIBDI ......... 
Pr..u-a. Bor.,."" of Broo'" 

1..-0 ..... 
Topopaphioal DnJ't.ImeD 1 Bureau of Hiab"QI '1.650 • 1.800 Rod.men • 1.200 
Azem.eo 6 900 

1 1,140 TOJ)OIf\phioal Bureau Chief Eocineer 1 1 6.000 
A.i8taot Eqioeeft 16 1 1,800 

7 2.100 
2 ',250 • 2.700 • 3.000 
1 <,000 

BW'eau of PubUo Build A.ifiaDt EDainee ... 1 3.000 iDpand om .. 1 '.000 n,..,....." 1 1 1.800 Bunau of Be"en ~~;;.::aeen 1 1 8,120 
26 6 1.800 

8 2,250 
1 2.280 
8 '.000 a '.000 

~. 6 6 1.800 
Leveler. • a 1.500 
Rodm .. " • 1,050 

8 1.200 
1 1.320 A ...... 1 1 900 

Arehiteetu .... DnJ'tem&ll 1 1 1.Il00 
Topocraphical DraftImaD. 1. 10 1.500 

6 1.650 • 1.Il00 
MMlwtioal Draft.maD • 1,350 

1 1.650 
D""tGDab Reolper 1 1,050 8 ..... 018.0_ A..ut.aQ'E~ 1 2.400 

1 2,700 

~i~~ ~=:n~E~eer 1 

II 
7.200 

1 2,280 
TapapttpbioU B.u.v. EnaiDMI' in rharp 1 6,280 

MU&aD.t EqiDeen l1l1 1.Il00 
1,950 ..... 
2.100 '.220 2,280 ..... 
>.850 
3.0Q0 

Tnooi ......... ~ 1. 
'.000 
1.200 
1.850 
1._ 
1.500 
1 .... -- II I.'" 1,350 

10 1.500 
I 1,620 • I~ o-p.- • a • I.'" - • • l.O50 

A ...... 1 1,200 
18 18 000 _01 . EDP-la_ 1 I ..... ~.\I'''.U~ 

,--,~ • it 
I.'" 
U ... ..... .. -2._ 

lUi 



TRB BNOINBBR IN PUBLIC SBRVICB 

TABLE XVII--Continlad 

D .. AJITIISJOT I KVWBD I IlIA ......... 

Prtlfttkr&l. Borough of Qu..u 
-e .... 

BUl"eao of EDJineeriD:«:- DnI ....... • 'l.aM 
Con.,ruotloD-Hiah • I.M)£) ..... I 1,600 

I 1,,ljOO 
1'nu>R ..... • 1.500 • 1/1."10 
Chainmeo • • 1.2fJO 
Rodme. 7 0 1.0 ... .0 

• I._ 

E~~~on 
A ...... 8 8 000 

• AaUtaat E.aciDeen 11 • 1.,...10 
I 1,(1.".0 
I 2.2"JO • 2.2M) 
I 2.2HD • 2.700 
I .... '" I 3.000 

T~n.vt-D 28 • 1.:I.'iO 
I' I._ 
0 1.~'iO • I ... '" I I._ 

1'nu>R&mOD • I._ • 1,600 - • 1,200 - • fIOO 

~_'fRkJo. 
Bureau t4 EqiDeerinc ¥:E.- I I 0.000 

17 • 1._ 

• l,JtrXJ 
I I,QJtO 
3 2,000 • 2.2.'iO 
I ...... • ...... 
J 2,700 
I ',Of'" - • 1,2.'" 

~_UJdC-- • l,6."JO 

• 1,200 • 1.;J!A) - • • "'''' T.........,m..I~ • I 1,2l'" 
1 I ..... • 1,11.'" 
3 ' ..... , '.000 

Junior DraIumaa 
, 1.140 

B ...... 01 0_ '-"-.E.- I '.000 , ',2.'" 
Lo.- I l,/CtO 

BlII'MOoI~ Tnmonmu I J,6..'iO 

.c!~::!-s.:n~ T~aad~ 
I I ..... 

_E.- J 

II 
'.-• .000 ..-..._E.- ...... 

1--
2.700 
2.100 
2,400 -- 2.4fJO 

DnI ....... 1,2l'" 
C-- , .... 

~~-.............. ~ ~-- II 
1...,1 I."'" 

~==~ .. E=- 1 1.f#.'50 

• ',201 

~-.--. 
I ...... 
1 ..... 

116 , 



IN THB SBRVICB 01' NBW YORK CITY 

TABLE XVII-Continued 

....... BALU", ... 

P1tblio S"""'fjf Commiuion-Pi,. Dialnd-Com. 
Bureau of 0 .. and. Ele~ Chief au EnPneer 1 @ 13.600 

t.ricit)' 
Junior Aaoiolan$ 1 901 

1 I,05() 
2 1,200 

Bureau of Equipment Electrica.l EDIPDG81'1 " 3,300 
lupeoaOll 1 3,600 

1 '.200 
1 7.000 

A_taDt Eleotrioal Endneun 8 1,801 
1 2,250 

Junior Electrical EQiueera 97 4. 1,090 
31 1,201 
20 l,a50 

1 1.500 
2 1,650 

RailwQ .Eqineen 4 2,100 
1 3,000 

Junior RaUwq EqlDeen 8 1,080 
Drafwnan 1 1,350 
Junior Aailtant 1 901 

IlDIID...u.. De ........ _. CbiefIlDIID_ 1 @ 20.000 
~1Ii .. oICblolll"'· .... 

EDfiDeer of SubW'Q' CoDnruc- 18 12,000 
t.10D 

DeC~~neer oJ Subwa)" 1@ 8.000 

A.n.la.nt Di.viai.on EnPa.MI'I " 2.460 

f:.u~~E== 1 3,750 
1 1,950 
1 2,250 

Junlor_ 1 1,201 • 1.501 
JuDior Eleomou ED&iD ..... 10 7 1.080 

1 1.201 • 1.3M 
RailW'Q' Eqia. .. ,. • 1 2.100 

1 3,000 
Jullia!' Rail...,. EqiDew 1 1 1.080 
DO'Of ....... 10 • 1,201 

1 1.350 
8 1,501 • 1.650 

JUDiai' A.iataD' 17 10 901 
I 1,050 • '.20. 1 1.3S0" 

~-=: .. ~ 1 1.501 _'01 ..... _ 1 3,300 -,-
II 

UJOt 

JwaIor_ 
2..00 
1,.501 

o..r- 1.650 
1.650 

\Uaior ........ , 
I.SIlO 

90. 

~-:!:.~=- PriaoIpoI-' -
1.200 
7 .... 

Dooiooioo_ 6 

11 

3,750 

!::::~=-
<.200 

I 2."'" • '.""" 2.100 

~ ...... - I 
!,250 
I,SOl 

0.;,,-. 17 
I.SIlO 
l.fln 
1.950 
1..00 
'.250 

.. -117 , 



f'RB BNOINBBB IN PUBLIC BBRYleB 

TABLE XVII-Continued 

DIIP....-rMmI'I' 1TrLII 1· ... • .. 1 .. "' ....... 
Publk Seniu C 

Pir" Dt4rid--Conl. 
E~Di".J:a ~en Drat ....... 17. M ,J,201 .. 1.300 • 1,IllJO 

53 I,M. .. 1.600 
II , I,HOO 

~~ I 1,0'00 
3 2,100 • 2.2"" • '.-~Drat_ 53 33 1,21Ji • 1.3"" • 1,001 • 1.61\0 • 1._ 1 __ " 

71 .7 001 
'1 1.000 

3 1._ 

E~ DioWoD~ I 7.ouo 

=.~nat:-. 
I '.-I 2,700 
I 3,ll!O • 3,7.'jO 

_E.- 12 I 1,1i01 • l.f,~hO 
6 2,100 
a 2.200 
I . .-

l11DiorE .... ... • .... ')1 • I ...... • 1 • .j(JO 
1. 1 • .501 
II 1.6.'j(J • I,IO'JO 

~ I 1.201 
I I,IO'JO 

1 ..... -
N 36 1101 

1. 1/),=;0 
I. 1._ 

~Di>UioG 
I 7.ouo __ 0;.-

I. ..... 
~ DtrioiGD E.- o ...... • ... 00 -- 18 6 • .,.-J1 

6 1 .. 50 • 2.100 • ....... 
~ 

,.. 1. 1.201 • 1 ...... 
1 1 ...... 

18 1"",1 
6 I)\.'" • 1,1O'JO ........... ~ 1 I I,1O'JO 

Drat_ • • 1"",1 
1lDial'A-...... 72 62 1101 

12 l,A)50 

• 1.200 

_En.!iit;.~ I 7.ouo 

il 
• .200 ..... '.700 
3.300 
a.7.50 - UI ii 
",01 
J~.!IO 
2.11.10 
2,360 

118 . 



IN 7'BII 81IRVICII 0' NIIIY YORK CI7'Y 

TABLE XVII-Continued 

D •• Itlt'I'IIaJf'l' ....... 1---.. 1 ....... ... 
PubUe 8.mOfC",,,,~ 

l'ir.' DUII"icI-ConI. 

ED.!T=Lt~t Junior Eqlneen " f-a 1.350 
of 1,500 

18 1,601 
.. 1.650 

Dnft.IrDea 
.. . 1,800 
1 .,350 
1 1,800 

IwalorAoolotaD .. Ill! 86 901 
19 1.050 
11 1,200 

Bqi~n.:-ODt-
Dlrilll ... Bqineor 1 7,000 

AooIotaD. DlrillloDBqiDeonI 1 2,460 
1 3,_ 
1 8.7150 Reold •• iBaaIoeero 7 1 3,001 

I:.i::.a~=r:.. 1 1 2,400 
16 6 1,801 

6 1,950 
1 2,100 
0 2,250 

lwalor~ 61 10 1,201 • .,350 
1 1,,,,", 

81 1.501 
0 1.6150 
1 1,800 Drol_ 1 1,201 
1 1,,,,", , 

l.~~ IwalorAoolotaD .. J08 '150 
28 l,oro 
1IO 1,2(1() 

DI_Boom- 1 1,000 

~'1~ AaoiaOao. D_ ~ 1 2,480 
8 8,7150 
1 0,2(1() 

-.~ 11 0 UIOI 
1 1,""" 
8 2.100 
1 2,lDl 
8 2.250 
1 8,_ ..... ~ ae 1. 1,201 
1 1,350 
I I,"" 

10 I,M' 
18 l,6150 Drol_ I 8 1,201 

1 1,,,,", 1_-.. 88 68 001 
1 -II l,oro -- ,to 1,200 

~,.u::..n:r.~ 
1 <,-'--- -.~ 8 

JI 
l~ 
"'150 

-~ 10 .. -1"", 
1, .... 
1,_ - 1.6150 
UO, 

~--.. " 
l,lIOO 

00, 
l,oro 
UOO 

110 



TSS SNGINSSR IN PUBLIC BSRVles 

TABLE XVII-Gontinued 

...... 

JUDior EqiDeen 

Jaaior_ 

120 

I l_t7IIB-

10 

1 
I 

10 
1 

Ie 

.. 

If 

r~ 
1 2,200 
3 1.201 
II 1,601 
1 1,6r..o 
1 • 1,800 
1 3,000 
1 1,300 

10 901 
1 8.MJO 

I@ 3,300 

2 3,7M 
I 1,801 • 1,900 
I 2.100 
3 2.2.~ • 1,201 
0 1,3.'iO • 1,001 
3 1,1100 • 1.-
e 1,201 • 1.3.'iO • I,Ml 
3 1,11.00 • IltOO 

32 ""I .. I,O.'iO 
I 1.-

10 1,200 

I@ ''-
1@ ''-

if 3.1110 
3/.1110 
1 ...... 

1@ 0.000 

1@ 10.000 

II 
7_ 
2,100 
1..o.'iO 
I.f#'" 
1 .. '" 

2 1,Il00 
1 'IJIJI' 
1 2.11.10 
1 '.H'" 
1 3.2·~ 
1 .-I 2,1010 
7 ... '" 1 1,.3.':00 

• I.H'" 
2 1,.1' .... 0:.0 
1 1...-'" 
1 2.100 
1 I ...... 
1 1.0". • "'''' 1 2,41.10 
1 3JJIJIJ 



IN '1'H B BBlIVICB 01' NBW YOllK CITY 

TABLE XVII-Continued 

D •• .AB'I'IIIJIIft' ........ 1...,;.. .. 1 
D-O:-:~W~ 

c ..... 
Di.tributJon-Manhat.tan AooIot.ant EDlIn .... a '1.800 

and The BroIlS 1 2,.00 
1 2,700 
2 8,300 

Oral_ 2 900 
1 1,200 
1 1,1500 
1 I,BOO 

Tnlultmall 1 1,200 
Rodm .. 2 1.050 , 1,200 
Aumu 1 900 

Pumplna-Manhattan Meohanical Engineer 1 I,BOO 

B~~~d'::te~:y= AaiataDt. EDCinoen 2 I,BOO 
2 2,280 ... 1 3.180 

TnlDOitDWl 1 1,1500 
Leveler 1 1,1500 
Rod ..... 1 1,200 

_'LIohllDo Draftemen 2 1,050 
1 1,200 
1 I,BOO 

lU:na;r/!!::-~\l~:t. ChloIEoam- 1 6,120 

A..ia\ant Entineer 

U 3,000 

~tU.'~I~tIac-
A __ tant. Eloot.ri.oaI Eq:iD.eer 2.280 
Oral ....... 900 

Eleo\rioal1ir::UOIl EIeatri.oa1 ~DM!' 

II 
"'00 

Bi{~T;n .nain •• r- .A.iat.aD.\ Enpneen 2, .... 
f,15OO 

DiNibuuoa-Brookqn MlinaDt. EDaineen I,SOO 
1,1\50 
2.280 

Tnuudtmall 
3,000 
1,740 

Rodm .. 1,050 

0 .. ,..... 
1,200 

IlOO 
CollMlliOD aaul Storap- AooIot.an. E..u-r 2,280 

1IIookl)o1l 
O~ 

II 
I,BOO 

Roclmeu 1,050 
PwapIoc-BrooIIIrI> _EaoIaoon I,BOO 

.'-"-,- 2.000 

8~b E •• ln •• r-
a._ 

Oral_ IlOO 

Rodm ... I,:. 
Truooiomu ',SOO 

aunau of W •• Supply TluoI ...... 
1,740 

-COlUlt.r\l('tiOD.-Bor-
1.soo 

_oIQ_ 
Lo..Iw 1 

11 
1.200 Rod_ t 1.200 

_h~'" 
0 .......... 1 IlOO ......... ~ a I.<NO 

",oed f,OOO 

B~~=~~ TluoI ..... 1 . .-
-.I 

Rodmoa 

II 
1.200 ......... 000 0 ... _ .. ~ Diooribu--.- A __ Ul'~ 

DraI_ 000 Lo_ 1.100 

p\tt!:!t'0t'GUa" 0 
Rod.,... 1,050 -- 1,100 

l'hD._ a.... 01_. 0..-. .e UUO 

1!p. 



'1'88 8NGINIJIIJIR IN PUBLIC 81J1RVICIJI 

TABLE XVlI-Conduded 

I·~I .......... 
2 '1.Il00 
1 2,2f1O 
1 '.-1 1,620 
3 1.740 

F~~J:!rJ~ E1ecMca1 EqiDeea 
Iw_ 

1 2.460 
2 ·1....., 
1 ....... 
1 a.oOO 
1 3.,420 
1 MOO 

10 a 000 
a 1.020 
1 1,140 
0 1.2110 
2 1._ 
1 1.620 
2 1...., 
1 1,320 

fl 1.500 2.-
1. 1.-

!I 
1_ 
1.MO ... "" 1,200 

1! 0.000 
1.000 
1,100 



IN 'rRB 8BRVICB or NBW VORK cnv 

TABLE XVIII 
NUMBER 01' ENGINEERS IN EACH DEPARTMENT, NEW YORK 

CITY, JUNBl 30, 1916 

~ Dopa"_ of Pi"" .... 
&gin-mg Division 

DoparCmml of Str06l Ct.ani"l1 
Ilorough ol Manhattan 

Dopare_ of T~ and A •• .......,.,. 
Illock Tax .A.aeoament MaP. 

BoordQ( A .......... 
Board of Aaaeoaol'll 

DoparCmml of Eduoolioft 
Ilureau of Su~pli .. 
Bun!&u of Buil~1!" 
Borough of Brooklyn 
Borough of Qu...... . 
Borough of Richmond 
Diviaion of Ref ........ and a-ch 

~Q(Docb"""P_ 
Ceneral Adminiatl'lltion 
BUl'II&U of Engin_ins 
Bul'llau of Ferri .. 
Bun!&u of Moobanioal Engineering 
BUl'II&U of Suppheo 

~~~"""~ 

16 

4 

23 

1 
55 
13 
:I 
1 
1 

1 
51 

1 
:I 
1 

88 

~ofParh 
Manhattan and Richmond 14 

$ of The Bronz :I 
B Administration 8 

of Queena, Adminiatl'IItion 4 

a-d of.- """ A""...--BUl'II&U of Public lmpro_ta 16 
BUl'II&U of Franohiaeo 6 
Bunoall of Standanla 5 
Bunoall of Contract Superrioioa IS 
Bunoall of Contl'8ct SuporrioioII, CeDtnl T-O;n. Laboratoly .~ 

BUl'II&U of Con_ Superrioion, Di ...... of "'-
ph.. '........ I 

COmmittee on the City PIaa 6 • 
Commit'" on l'enMoa8 I 
Bunoau of CIaima I 

DBPAB'l'
IlENTAL 
TOTAL 

16 

4 

23 

73 

56 

88 



TBB BN(JINBBB IN PUBLIC 8BBVIeB 

TABLE XVIII-Continued 

Board of W_ Suppi" 

~~A~H~==, Executive Divioion 
City Aqueduct, Manhattan Divioion 
City Aqueduct, Bronx Division 

~~:=~~!U; and REBervoir Divioion 
Engineering-Northern Aqueduct 
Southern Aqueduct Department-Kenaico Divi 

sion 

Ene.~tt.,~":d 1Illl:::'ct Di~ment, 
Prmdent, B"""'{Ih of M anhaU.tm 

Consulting Engineer 
Permit Division 
Sidewalk Division 
Bureau of Highways 
Public Buildingo and Offices 
Bureau of Sewers 
Topographical Bureau 
Bureau of Buildingo 

Prmdent, /JqrmJflh of The Br_ 
Administration-Executive 
Bureau of Designs 
Bureau of Buildingo 
Bureau of Highways 
Bureau of Sewen 
Chief Engineer of Sew"", and Highways 
Sewers and Highway&-Maintenance 
Topographical Bureau 

Pruident, ~h 01 Brooklva 
General Adminiotration 
Division of Subetructurea 
Bun!SIl of ~ .. ays 

~=~biPub.!~ and 08i<ee 
Bun!SIl af Sewers 
Bureau af I!ui!dingo 

Pruident, ~h of Qu«u 
General Administration 

~~E":,;= Constructioo-Highways 
EngineeriDg ~Divitoion af Sewers 

PraitIeol, ~h of BidrJItnd 
Boreanaf~ 
Bureau af l'Iigbways 
Bureau af Sond CI£aDiur; 
Bureau af Sewen 

76 
8 

20 
16 
15 
30 
11 

25 

18 

4 
1 
1 

52 
7 

67 
35 
12 

3 
27 
2 

49 
39 
2 

14 
43 

2 
13 
55 
16 
3 

74 
2 

2 
99 
38 
49 

47 
3 
1 
1 

219 

179 

179 

165 

188 

52 



IN f'BB BBBVICB 0' NBW YORK CIf'Y 

TABLE XVIII-Conlinued 

I NUKBEBOP I 
ENGINEERS, 

JITC. 

Comm.:..ioner of AccoufIU 
Commiaoioner of Account. 12 

Pub/i.: E!po>ico Commi"ion-Firol Diotricl 
Secretary'. Offioo 6 
Bureau of Gas and Electricity 5 
Bureau of E~ment Inspection U6 
Engineering partmeot-<lllioo of Chief Eng;-

63 Deer 
Engineerinl Departmont-EstimatA> Division 13 
Engineering Department-Division of De!igo 354 
Engineering Department-Firet Division 120 
Engineering Department-&oond Division 149 
Engineering Department-Third Division 131 
Engineering Department-Sixth Division 386 
Engineering Departmeot-Seventh Division 169 
Engineering Department-Division of Suheurfaee 

67 Structures 
Engineering Departmeot-Mawiai Inspection 24 
Engineering Department-Sewer Division 107 

INC"" o~Heo/IA ureau of ngineering Supervision 
Sanitary Bu"",u 

Do~veofC~ 3 

~ of W..,.,.S"Pplll. Gao aM E~ 
dministration . 1 

B""",u of Water Bupply-Eneutive 5 
Bureau of Waw Supply-R"') EstatA> 1 
Bureau of Wat .... SUPj?\y-Deei"", Engineer 26 

B'=a~tan\\:'t;Th~ub:~ Borough . 2 
Distribution-Manhattan and The Bronz 22 
Pumpi.."....Manha.tan 1 
Bunoau of Water Supp\y-CoUection and Blonie 8 
SI>~tLi~h~ t 
lIIunUnauon, . ht, H .... t and Po __ Eneutive 3 
Lamp and Li!d>ting-Public Buildinp 2 

~~~':BrookIyD 1 
2 

Diatribulion-BrookIyD 14 
CoU..,\ion and Sto_Brook!yD " =-Brooklyn ... 3 

Bureau ~~~etion-IIOI' 6 

~of QU~RiehmoDd S 

B ....... ~a .... s..pp\y. CoaaIrunioR-Rich-
2 

mood S 
Diotribution-Riohmond " Pumpins-Borouch of RiehmoDd 1 

125 • 

DBPAIl'l'* 
...,NTAL 
TOTAL 

12 

1.710 

2 

8 

1!lII 



T8S SNOINSSB IN PUBLIC BSBVIClI 

TABLE XVm-Goncluded 

Fire Devarlmenl 
Fire Prevention-Inapection 
Chief of Department 
~~ Telegraph Bureau-Borough of Man-

Bureau of Rei>&in and Suppli_Division 0 
Apparatu&-Manhattan, BroDll and Richmond 

Bureau of Repairs and Supp~Division 01 
Buildinga 

B.u.-.. and AUiod H oopitoh 
Supervising Engineer'. Division 

Policc Deparlmenl 
Administration 

Devarlmenl of Public Cho.rilia 
Chief Engineer 

Gnmd Total 

9 
1 

22 

3 

& 

4 

DZPAJIToo 
MElfTAL 
TO'I'AL 

36 

II 

4 

3,172 



rN I'BB BBBVICB 0' NBII' !"OBK Cll'!" 

TABLE XIX 

NUIIBIliRB AND B.u..t.RIIIiII, ENGINEIliRING POSITIONS, Nlliw Y OBII: 
CITY, JUNlii 30, 1916 

1fUJIB .... 
IBALABmB 

TOTAL 

II 
1fUJIB .... IBALABmS 

TOTAL 
BALA1UlO8 BALAB1B8 

12b' 1 900.00 1112,500.00 26 12,280.00 159,280.00 
648 U01.00 489,234.00 6 2,365.00 14,130.00 

6 915.83 4,597.15 10 2,388.00 23,880.00 
40 960.00 38,400.00 62 2,400.00 148,800.00 

1 1,000. 1,000.00 11 2,460.00 27,060.00 
14 1,020.00 14,280.00 12 2,500.00 30,000.00 

1 1,046.67 1,046.67 8 2,550.00 20,400.00 
218 1,050.00 m,650.00 1 2,5BO.00 2,580.00 
67 1,080.00 72,380.00 2 2,616.67 5,233.14 
6 1,140.00 6,840.00 41 2,700.00 110,700.00 

188 1,200.00 219,600.00 8 2,850.00 8,550.00 
210 1,201.00 263,019.00 65 3,000.00 165,000.00 

7 1,200.00 8,820.00 7 3,001.00 21,007.00 
1 1,308.33 1,308.33 1 3,150.00 3,150.00 
8 1,320.00 10,500.00 8 3,IBO. 0,540.00 

176 1,350.00 236,250.00 1 3,250.00 3,250.00 
1 1,439.17 1,430.17 18 3,300.00 59,400.00 
2 1,440. 2,880.00 7 3,420. 23,940.00 

163 1,500.00 244,500.00 4 3,500.00 14,000.00 
1UO 1,501. 286,IUO.OO 8 3,600.00 28,800.00 

2 1,500. 3,120.00 1 3,650.00 3,650.00 
1I 1.570. 8,140.00 13 3,750.00 48,750.00 
1I 1,5UO. 3,IBO.00 1 3,960. 3,960.00 
8 1,600.00 12.800.00 30 4,000. 120,000.00 
a 1,820. 9,720.00 a 4,200. 2b,200.00 

206 1,650. 838,250.00 1 4,300.00 4,300.00 
1 1,680. 1,680.00 II 4,500. 40,500.00 
6 1.740. 8,700.00 2 4,500. 0,120.00 
7 1.750. 12,250.00 1 4,680. 4,680.00 

18 1,788. 32,184.00 11 5,000. 55,000.00 
204 1,800. 867,200.00 1 5,2llO. 5,2llO.00 
:Ill I.B01. 52.229.00 1 5,400. 5,400.00 
4lI 1,331.67 76,9:lO.14 1 5,500. 5,500.00 

1 1,850. 1,850.00 3 6,000. 18,000.00 
4 1,800. 7,440.00 4 8,120. lI4,4S0.00 • 
8 1.9"lO. 6.760.00 1I 6,500. 13.000.00 

64 1,950. 105,300.00 1 6,800. 6,000.00 
1 1._. 1,962.50 II 7,000. 63,000.00 
1 1,960. 1,960.00 6 7,2<10. 43,200.00 

:Ill 2,000. 68,000.00 4 7,500. 30.00000 a 2.040. 12,i40.00 1 8,000. 8.000.00 
6 2,193. IO,4t14I.G5 2 9,000. "8.000.00 

llU 2.100. 1114,200.00 1 10.000. 10.000.00 
1 2.101. 2.101.00 2 I!,OOO. 1I4.f1OO.00 
8 2.200. 6,600.00 1 16.000. 16.000.00 
1I U20. 4.440.00 1 20,000. :lo,OOO.OO 
1I 2.:!:H.17 4.448.34 

6lt lI,i5O.00 139,500.00 a,17l1 139,_ .• 



7'HB BNGINBBB IN PUBLIC 88RVIC8 

TABLE XX 
NUMBER OF APPOINTMENTS FROM COMPETITIVE ELIGIBLil LISTS 

TO ENGINEERING POSITIONS, NEW YORK CITY, 1908-1915 

Architeetural Designer, Grade E.......... 1 I 
Al'chitectural Designer, Grade E, .. Archi 

~~ng:t~~.~'.'.'.:::::::: '2 I 
Architectural DraftamlUl, Grade B. . . . . . .. . . : ., 2 

~hitectural g~=:: 8::t g', " " " " : :: :: . i f 
. ·.·G~eD:::: '3 "3 .. : 

• Grode D. 
D .......... . 

• GnIde E ...... . 
A.alist.aDt • Grade E ... 

~~~~~~~ ~r: ~PPi7 :: 48 43 .. 
!::: \=.Bs=!uof J~~'. 2 .. 

Gnade D ..... _ •.......••.•.••...••... 
AasistaDt. Eqi:Deer. Burau 01 BuiIdiDp. 

~t.~~:~~.:::::::::::: .. " " 
AasistaDt. EraPneer. ~ Bc.n:l 01 W 

Supply............................... 1 .. 
!::!EE~G~~·-Ol· ........ -, 

I .. ~t.ofE~8ue~··~········ .. 

~E=?Pi~:G~·D::: ,_ 
~.!tt=rc7 ~~: 8;:: i:::: 
ARmaa. . . . . . . . . . . . . . . . . . . . •• . . . . . . . .. . . 2i iIi> 23 

1 
2 .. 

1 .. 

•• a 

f::::8::B'.~~.~:::::::::: .. 1 .. 2t 
Dnd'tman'l!I Helper (ebaDpd &0 .I . 

Draftamaa) . . . . . . . . . . • . . . . . . • . . • . . •• • .. •. 

~~~~~~:~~:: :: '2 ii 
JUDiaI' Meehaoieal DraftmJaD. . . . • . • . • . . . . • .. .. 

~=~~~GG!:l'B:" .. 
M..........".~ .......... E:::::=r......... ':i 
M.edumical DrattemaD. EIeetrieal, Grade 
:lI.eehaDieaJ DraftemaD. EIeetrieal. Grade C 
.. ArehiteeturaI Draft.maD. Grade: B... .. 

Meehaaic:a.I Dratt.mtaa. Grade C. . . . • • • . • . . . 

~~;~;;;~~v.:.: .1 

'j 
20 

" 

" 'j 
.. 
20 " ';-

7 • 
';- 'j ':i 

'j 
2 .. 

1 .. 

'j 

'j 

::t::t::!~==:-.. ~.B: "j :: "j "2 
:=::t:!~==:~::'i;: .~ "j :~ .. 

~:l::;;:a=;Gn.dOiC::::.-.-::: . 'j:i • 
~bu:;an!6::.-r~~~ D~ 
__ meW _<>ri<. GnIde"'lt............ .. 

............"._.G'*s ........... . 
·~·ai·w*:~:::::::::: :: 
crrade B.......... ............. .. 

,GradeC .....•..............•.... 

t;= t:l ~= Gn.dO·i:i:::.-.-: 
8martaral St.ed Draf~ Glade D ....•. 
T~ ... ___ ._ .... _ .. __ .•...••...... 

t~~~·.·:.·:::::::······ '2 
Topocfa.pbj.eaI Drat ....... Grade C •. 

128 

:is 30 
.. Ii .. 

"j ":i ", 
':i 

if ';- jj 

40 0_ . .. 
'j .. 

'j .. 

I 
01 

2 

a • 
1 • 
• 6 
a • 00 
I 

al 

• I • I • ... as 
II 
6 

10 

• I 
I 

• 
• • I • I 
J • 
I • .. .. 

6f 
2 

II 
1 
1 • 1 

II 
M 





TITLID or 'OHITtOM Qm, PHYSICAL QUALTJ'I"I 
OATIONS, 1UIl8IDICNCID 

Eleotrl"." En.ta .... , A_t· MlnlDium qo. 11. ... . 
1£1:~~.I(j~~~~nODr, A .... '· Minimum 'P, 14. 

TABLE XXI-Continued 

BOUCATION, TRAINING AND 
BXPBRlIIlNCIC 

of .... 
ahould uwo hAd admlnbtrat.lve Uptlrl· 

fl~:~I:: =d°:.n;C~~~~!!:f ~:r~i::~: 
I.Uoo of .Ieotrlo equipmt'ln'. 

OONTIDNT OP' EXAMINATION AND 
RBLATlVIl WIDIGIlT8 

Eaperlenoe, a. Arithmetlo. 

B"o1:::,:'tl'..:::r1edp M~i:'au:' ~u~~llo"l Mll~'!°r t~~w~a::~l~l:"y:~b o~t: ':d E.=~~~c:. ~be ~:hi~~k~:r~!::: e:f 
.. 

'ho plana hl'f'owfore oJTCINd for '&II 1IOlu- ritlDce, top\bor witb the .rilina: 0 .. 

BDJlr!.:t~!~ Minimum -.e. la. 
oIa ... , 

Uoo: abould have an intimate litnowlodao report. lor dilouuioQ of .orne ph .. of 
of tho diITonmt. DlIlUUW.t. of .. wnat'l \n.~ \he problem of river or harbor pollution 

::r~r.heor::,rk~~-:n::'i='~:::;' :h':~~~6.kl Uao aUlTOundiq W.klta of 
of .wuu.on &lloPlod by other \idal •• tllr 

~~":.!;. =Il:l:~ ':1~. maiD 

ROQultod. 8 yeal"l' ~lvU _nalll .. tiq ape-. TeoImloal. a. Malbema,l •• 1. Report. 

~::Z.~:~::;:~~D~ &I\-:':,;.t:'~~i:~; 1. IUperimoe,l. 
Otm.trUl'ltilin and Opl'raUtln 01 .. w....., 
du.voul plan. and invMtillatlna _uita.ry 
flPI'ht.tiobii for work unlll"r to tba' of a 
IRllit"r" tlI.Pf'r" and familiarity with 
(lh"mi~ and baf'\Orinlu.i.oal tOVNltiIJ.~ 
Uno. io OODAOO\l.OIl .iLb ...... pu.rm~ 
_\iUll. 

BALARY 

'1,800 

",000 

",000 

a,7IlO 



-- 1IiDImaID ... 21. ".650 

~ .. .. 



TITLJ!l or POSITION 
AOJII, PHYtUCAL QUAL .... -
~ATIO~8, RlC8IDICNClI: 

MlDlmu~ aao. 80. 

E1bW:~~'t,':i:: Board MtDimum .... 11. 

O"doO 

TABLE XXI-Conlinued 

BDUCATION, TRAINING AND 
BXPERIRNCII 

CONTENT OJ'. EXAMINATION AND I 
RELATIVE WElOHT8 

Mun be olvU uclo_ of a,.an· nperi .. Teohnioal. 15. Ezperieo.oe. a. MIl~e-
en_ mati_.I. Repo", I. 

s.m. .. O .. dooDaadll:. s.m. .. OradooDOIldE 

SALARY 

",800-0,400 

11.800-1.400 



11,100 

12,40003.000 

1I2.28IH,IBO 

14,000 

l12,fOO 



TITLII OJ' P081TION 
iOIll, PHYSICAL QUALIPI

OATIONS, Ril81DlIINClD 

Ji:ltlOllrtoal EDatnoor, A .. llt<- Mlnml\'1ID "10. 11. .... 

TABLE XXI-Concluded 

BlDUOATION, TRAINING AND 
lIIXPIIIRlIllNOBl 

CONTIINT OJ' JDXAMINATION AND 
RELATlVm WJIlIGHTS 

Ezperienoe. ,. Teohnical, O. 

Roqulrod. edutmtion of an elel'lt.rioai enp- Teohllioal,3. Esperioooe. S. Arithmetio, 
QUOt, and praot.iaaJ. oaperbmoe in tho coo- 2. 
IItruotioD and mnnOK1'lUont of 8ro alarm 

:ro~ I~h~u~w~~~i~~n::~di~~::{:,:~'d 
extonllion of UaM and power Line. l'b 
ou.u:h knowlCld~ of tbo conditions of the 
illumination 11 oaential. Caodidatto. 
Ihould have bad adminiatrative experi.
OhOO and be oompetent \0 prepan!l .peo.i-
8uatiOl~alld oatimaw. of 001\ of iDatalla
lion of olooUio equlpmllb\. 

E~ln"r with knowledp Minimum AP. 11, Pbyaloa1 Mu.t be thol'Ouahb' famillar with lIIe PIU'" Esperienoe. 6. Technical oonaietiol of • 

/jew ... l>l8»oIal ulUn1o.wun nqultod. ~:~~:.roh~':':'of~fre Noir~r!if~r~:: = :r:!:~ ih~~e:.tu.di~~w':i:; e~ 
iion; .hllUld have an iotimale knowlcdp report. rOl'~uamoD of .orne phaae of lobe 
of the dillt.tont met.bod. of eewap lreat- problem of river or harbor pollution .. 
mont ol,lrall,y reoocniud .. moat ,uo- applied \0 Ule wrro\ll'ldiDa wat.ere of uu. 

hod. Gll,y. a.. 
water ..... 

SALARY 

11.800 

13.000 

".000 

io.700 



-err: b"::itr' eMI. tdlalmwa .. ,II. RequlNd, "BOWled .. 01 the ..... and ordl- TeehnlNi. O. EXperiIlD_, 8. AriUun.&lIl. 
Da~ ,,)\·lInlili. the ftI.ulat.lq. :radinl 
and pAvin, 0' .t,,.,.,y, buUdinl 0 volta, 
removal 0' IIDnumb...,...., and maklnl n ".GI' aonneotlurui ahould bave MlPf'rI-

:;a;.iliIII~·=r'k.r~:.n:~~!1~C::.lI~~; 
",,"erlDa for _&abliahloc .,..... 

lDaludlna Rnllyin. DOt.eI, 2. 

.. .000 

1I.1IOO-l,800 

11.Il00-1.800 



CHAPTER V 

THE STANDARDIZATION OF ENGINEERING EMPLOY
MENTS IN THE PUBLIC SERVICE 

Until quite recently, the salaries of employes in the public 
service have been determined mainly in a haphazard manner. 
In many instances salaries have been fixed by accident, expediency 
or political preferment rather than by any consideration of the 
nature of the work performed or of the service rendered. This 
etate of things has been unfortunate, to say the least. It has 
led to the squandering of money, to inefficiency of service, to dis
satisfaction among the employes and, in many metances, to the 
breakdown of that esprit de corp. SO essential to the smooth 
running of a large organization. 

Objects of StandardizmWn M OIIement 

Of late, there have been several attempts to sweep away these 
highly undesirable conditions, by an endeavor to etandardize 
public employments. The standardization movement has 88 

its primary objects the following:' 
a. The establishment of a basis for fixing salary rates in rela

tion to work values through the introduction of stand
arda which would correlate the fiscal problem of fixing 
rates or pay with the purely administrative problem of 

• recruiting employes and regulating their advancement. 
b. The establishment of etandard factors of education, expe

rience and ability to govern each line and grade of work, 
subject to original appointment, which would prescribe 
in detail the conditions to be met by persons who wish 
to' enter the service. 

c. The establishment of etandard factors of service and 
.. aoility to govern each line and grade of work, subject 

to promotional appointment, which would prescribe 
the oodditions to be met by persons within the service 

, who desire to paIII from one grade to a higher grade. 
d. The establishment of etandard titles and work require

IDI!nts for each line and grade of work which would 
prescribe the conditions to be conformed to durins 
emplOYment. --• MlJ1I1CIPAL B.ti:atwoca No. 76, _9. 

138 • 



8TANDARDIZATION 0" BNQINBBRINQ BMPUJYMBNT8 

e. The improvement of governmental methods and tech
nique through the makiDg available of standardization 
materials for budget and other purposes. 

f. The establishment of a formal procedure which would 
currently inform the public and the employes of condi
tions governing entrance to the public service, advance
ment in the service and other employment practices. 

As these matters are under disoussion at present, and as they 
are li:tely to be aoted upon in the near future, it has been deemed 
advisable to bring together such comparative data as bear on the 
problem in SO far as engineers are conoerned. 

TABLE XXII oontains\ the standard specifications for en
gineering poaitions proposed hy the Committee on Civil Service 
of the Senate of the State of New York transmitted to the Legis
lature, March 27, 19Hi. 

·TABLE XXIII oontains' the standard specifications for en
gineering positions proposed by the Bureau of Standards of the 
Board of Estimate and Apportionment of the City of New 
York, June, 1916. 

TABLE XXIV oontains' comparative standardization data 
compiled from the standards proposed in the cities of Philadel
phia, Boston, Cleveland, eto. 

TABLE XXV,, which is inserted for purposes of comparison, 
oontains certain sala.ry data relating to minor poaitions from 
municipal pay-rolls in certain cities other than New York. 
~ Report of tho Commitloo on Civil Servioo or the Senate of the Stete 
of N_ Yorl< appointed 10 in-ugate the Civil Servioe of the Stete, with 
partioular ...r ........ 10 ealariee. ...-ad .. and dut.i .. of olIi .... and employee, 
tnuwnitted to tho Iet!ialature, MUch 27 1916. 

• i:l1amlanl Spocifioat.iooo ror IWeonai s.;;.; .... prepared by The B""",u of 
Slandardo ror the Board of Estimate and Appor\lollmen~ of the City of New 
York. June, 1916. • 

• tloe Comparali .... Salary Data, Philadelphia Bureau of MIIIlicipaI R&. 
-..b, March I, 1916. 

1311 



TABLE XXII 
ENGINEERING SERVICE-STATIil OF NIIIW YORK 

Comparati~8 Classification oj Employment8-Present and Proposed 

TITLES AND RATES 0 .. IIXI8TIN8 AUTBORIUln 

pnOPOUlD OLAIBIJ'IOATIOM, DADD UPON DtJTIlIl8 AND WORK. BIIQUIRlIIMlDNTB, WITH POSITIONS. (EXISTING TITL1!I8 AND BATBlS 
AJUD SHOWN OPPOBITII PROPOSED GaADES 

BTANDABD TlTLBIB AND ILATIlB OJ' PAY IN WRICD TlmY WlCRB CLA88D'IED AlI'TI:R 
APPRAISAL) 

COKPBNBATION 

I GROUP GIWlB TlTLIII AND DUTIIIB TITLII BATB 
llANO"' RATile 

Engineer I Enslnoerlnll Aaietant 1720-1,080 1720 AMiatant Engineer 1 720 
780 ABoiatant Engineer 1,500 

Definition : 840 A .. iatant Engineer 2,100 
The duti.. of in.umbento 0 000 Azeman 700 

th_ position. are to perform, 000 Azem.an 720 
under inatruation and supervision, 1,020 Axeman 750 
olementary of apprentice work in 1,080 Azeman 780 
fiold or olli"" in ono or more of the Axeman 000 
lpeoialiled engineering braneh ... Chainman 750 

Chainman 780 
ChainmlUl 000 

~~-::':.~ ~:;on 1,800 
1,020 

1nos:tor of CoruRruotion 1,400 
Big w'1. In8peetor 1,080 
Junior .... tant E:,dneer 1,080 
Junior Bridge Draftoman 901 
Junior Bridge Draftoman 1,000 
Leveler 1,400 



Leveler $1,500 
Office AsoiItant 901 
Office AMiatant 1,020 
Tit .... ~ 1,800 
Tracer 900 .. 
Tracer 1,000 i:! Tracer 1,200 

~ Rodm .... 900 
Rodman 1,050 .. 
Rodman 1,200 ~ 

~ 
n SwUor AMiatant Enl!ineer $1,200-1,800 $1,200 .. 

~ i::::: == ~~~1E~n ... 1,320 §l 1,440 
Junior Aooiotaot Mechanical Engin 1,560 

" JUDior Aooiotaot 8aoitary Engineer 1,680 .. 
1,800 .. 

6 '" Definition : ~ 
The dut!.. of incumbent. 0 ~ 

t.bMe ~tioDl are to UBUme 
~ ~Dlli 'lity lor the execution 0 

efinite inatructiona in .. minor '" eectioo or diviaion of an enJ(ineer- '" ing project or oetivity in the field .. 
or office to direct, under lUI"'" ~ . viaiOD, the operation of mID . enltineoring projecte in the field .. 
ofIIce; and to perform work of ~ . lMed character and otandard. 

'" JwUor Alliltant Engineer Draftsman 1,200 ~ 
~ Draftsman 1,400 

Draftsman 1,500 
Draftsman 1,801 



TABLE XXII-Continued . 
TITLES AND RATES 0:1' EXISTING AUTHORIZED 

• ROPODD OLAB8IJ'ICATIONJ BAUD UPON DtJTI1I8 AND WORK RIlQUIlUIlMBNTS, WITH 
POSITIONS . (EXISTING TITLES AND RATES 
ARB SHOWN OPPOSITII PROPOSED GRADES 

STANDARD TITLII8 AND BATE8 01' PAT 
IN WRICD TBIIY wmrua CLASSIFIED Arl'BB . . 
APPRAISAL) . . COMPBNSATION 

GROUP OllAJ). TITLII8 AND DUTIlII8 TITLE BAT. 
RANGB ..... TIOS 

EnJ!::,.,...- II Junior Auiotant EnglnoeJ--COfII. Factory Inopector $1,300 
Factory Inapector 1,600 

Assiatant Engineer 1,200 
Assistant Engineer 1,500 
Aosiotant Engineer 1,650 
Alllliotant Engineer 1,800 
Aosi.tant Engineer 2,000 
Assistant Engineer 2,100 
Alllliotant Engineer 2,200 

Bridge Draftsman 1,201 

Chainman 720 
11,200-1,800 11,200 Chainmao 900 

1,320 Draft&nan 1,200 
1,440 Draftsman 1,600 
1,5tlO Draftsmao 1,800 

1,~~0 Engineeril1jl[ Draft8lllaD 1,201 
1,800 Engineering DraftsmAll 1,340 

Engineering Draftsmao 1,600 



e_ n llIIIior AIoioIul Easi--C""'. Highway IDopector 1,060 
Highway IDopector 1,200 
Highway IDopector 1,400 

IDopector of Coos~tion 1,060 .... 
IDopector of CoDlRructiOD 1,400 ~ 
IDopector of Maaomy 1.060 ~ 
IDopector of MaaoDl)' 1,400 i Instrument man 1,500 

1,080 .. 
JUDior Aosistant Engineer 1,100 ~ 
JUDior Aosistant Engineer 1,200 ~ 
JUDior Bridge Draftaman 1,350 ~ 

C Leveler 1,440 ~ 
Leveler 1,500 sa 
Leveler 2,000 ~ Leveler 1,080 

~ 
Office Aoaiatant 1,050 ~ 
Rodman 1,080 .. 
Rodman 1,200 ~ Rodman 1,800 S 
BtrneturaJ Engineer 1,200 .. 

~ Tracer .. .. 



TABLE XXII-Continued 

. , TITLES AND BATIIS OJ' JaXI8TING AUTHORIZIID 

pnOPOIUIID OLABllrrCATION, BA811D UPON DUTIEIB AND WORK UQUIRIIMJIINTB, WITH 
POSITIONS. (IIXI8TING TITLES AND RATES 
AREI BHOWN OPPOSITE PROPOSED GRADES 

8TANDARD TlTLII8 AND BATJIIS OJ' PAY IN WHICH TBJIIY WilD CLAB8U'lBID AftER . . APPRAISAL) . 
OOMPIIN8ATJON I . 

onoup ORAD. TITIJII8 AND DUTIBlB I RATl!I8 
TlTLII BAH 

RANom 

E't~-- II Junior Aaai.tant Electrical Engineer Eleotrical Engmeer $1,800 
Eleotrical lnopeotor 2,400 
LookMaater 1,601 

JuDior AooIatant Mechanical Engin ... Brid~ Deoigner 1,800 
Brid~ Deoigner 2,100 

~r:r..2':~:!rteman 2,400 
1,800 

Mechanical Engineer and Drafte. 2,400 
man 

JuDior Aaaietant SanItary Engineer IDlpeotin~gineer 
Sanitary taman 

1,600 
1,800 

III A_i.tant EnMineer $1,98().-3,680 $I,DSO 
ANIiotant Chomical Enldneer 3,160 
AlIlist.fUlt Civil E~n68l' 3,340 
Aaaietallt Eleotri Entt\neer 3,680 
A.i.ll\ll\ llleobaniral ElI~ineer 
Aaaietan' SanItary Engineer 



111 DeIiJri tioo : 
The doti .. of ~18 " 

tJJe. pooiti0D8 are 10 UIUlII 
ftIIpOIIOibility fur tbe making 0: 
lUJ'1'eyJI, !'" tbe prepsratioo 0: 
ptao., ClMiI!J18, opecificati0D8 aDd 
oontrae18 fur • minor _ioo ,!fL' 
IarJjo OIJI!ineering project, ur t ... 
maJor' leCt.ion of • BlDAU engineer 
ing project; 10 oupervi8e or in 
opect _"'.tioo .. ark of ou.h 
project; 10 operate • oompleted 
_ioo of .... h project· ur 10 
makeinvMtigati0D8 of &D~ ~ 
upon engineering projecl8, .. , 
buiI fur neculive _ioo. 

MoiotaotEngineer 

.u.iotant Civil Engineer 

. Asaiatant lnopector 
lnopector 
Inspector of Equipment 

AllaiBtant Engineer 
Asaiatant Engineer 
Asaiatant Engineer 
AsaiatantEngineer 
ABaiBtant Engineer 
Asaiatant Engineer of Cbmu 
Bridge Deaigner 
Civil Engineer of Grade Crosseo 
Engineer of Cbmu 
Engineer of Claims 
Engineering Draftsman 
Engineering DrafI8man 
Engineering Inspector 

.. 
~ 
~ 
~ 
Ol .. 
~ 
<> 

" <> .. 
$1,800 = Il 
2,200 " 2,500 I: 
1,500 

ill 
1,800 ~ 
2,000 .. 
2,100 ~ 2,200 S 3,000 .. 2,100 

~ 2,700 
3,000 " 3,600 :;j 
1,500 
1,800 
1,900 



TABLE nll-Continued 

. 
: T1TL118 AND RATl!IS owo I:XI8T1NG AUTBORIIBO 

PDOPORlDD CLABllrlCATION, BAlDO UPON Dt1TDlB AND WORK RIIIQUDUDMBNTB, WITH 
POSITIONS. (mxIBTING TlTLB8 AND BATIIS 
AIW SHOWN OPP08lTBl PROPOBBD GRADES 

.ITAI{DABD TITLIII AND BATIIS OJ' PAY IN WHICH THEY WBBII CLA88lJ'IBD AftJIR 
APPBAlBAL) . 

I 
COIIP.NUTIOH 

onoup ORAD. TJTLII8 AND DUTIIII TlTLII RATII 
RANom I RATES 

En~!!'.,~r- III A .. iatant Civil Engineor-ConI, Engineering Inspector 52,500 
Prinoipal Aooi.tant Engineer 2,000 
Reoident Engineer 2,400 
Reoident Engineer 2,500 
Reoident Engineer 2,700 
Reoident Engineer 2,800 
Reoident Engineer 3,000 
Tracer 1,200 

Aailt.ont Elootrioal Engin ... Eleotrioal Engineer 1,800 
ABBiet.ont Moohanioal Jo:nginoor Heating Engineer 1,800 

Heating Engioet'r 1,900 
Heating Ene 2,500 
Meohanioal . eer, Droftoman 2,400 

AIoilt.ont Sanitary Enaiuoor =t=.~~eer 2,000 
2,150 

Aaaiatan\ Chomioal Enaiuoor AU Engineer 3,000 



IV 

IV 

Defioitioa : 
The duli .. or incumbeuUoof 

1"- pooiliomo ""' W ... ~ 
and ...,me complete reapolllibiJ 
II)' forth .... ork of a maio diTioion 
of • omaU organizalion, or alarJJ. 
aubdivilion of one of Ih. maio 
diviaiODl of & lal'Ke orpnizati.~ 

=~'!:li~~~'==i: = operate a major _ion of • Jarg. 
onginMrinl project; or to make 
ind.epeDdeol in .. ealipliona of and 
reporIII upon onlPDoering projecta, 
... baaia for ....... Ii ... &cIion. 

Senior A..iaIant EDI!inecr 

&nlor Auial&Dl Chemical EDgineer 

I 
Senior A..iaIant Civil EDgin .... 

$2,820 
3,060 
3,300 
3,MO 

Chief Engineer ' 
Civil Engineer Expert in Buil~ 

Colllltruction 
Fire Prevention Engineer 

=~~=inP 
Chemical EDgin .... 
G .. Engin .... 

Assistant EDlPneer 
Assistant Engineer 

13,000 
3,500 

3,500 
2,750 
4,000 

3,500 
3,000 

1,800 
3,000 



TABLE XXII-Continued 

- . 
: TITLES AND RATES OJ' BXIBTlNO AUTHORIZED 

pnOI'OsmD CLA88JJ'ICATION, BARM UPON DUTIl!l8 AND WORK RlIlQUIRlIlMIIINTS, WITH 
POSITIONS. (EXISTING TITLES AND RATES 
ARIII SHOWN OPPOSITE PROPOS ED GRADES 

8T~DA.RD TITLJII8 AND RATES 011' PAY IN WHICH TIIlDY WlIlRE CLASSIFIED AFTER 
APPRAlSAL) 

I 
. 

COMPIIN8A.TION I onoup OIWlBl TITLlll8 AND DUTIES TlTLID RATI! 
RANOBI RATES 

El~~~~ rv Senior A .... tant Civil EnginOO1'-ConI. Auietant En¥neer in Charge 52,100 
Auietant to 'bird Deputy 2,750 
Civil Engineer 3,000 
Confidential Inspector 3,000 
Division Engineer 4,000 
Faotory Inspector 3,500 
Inspectors of Boilers and Engines 3,000 
Resident Engineer 2,400 
Resident Enltineer 2,700 
Resident Engineer 3,000 
R..udent Engineer 3,000 
Structural Engineer 2,800 
Telephone Engineer 2,800 . 

Selli"r Auiet.."t EI .. trical Engin ... Aesistant Engineer 3,000 
Electrical Inspector 3,000 

&nlU1' Allllistant Moohauiool Engiuet'l' Chief Engin .... 2,400 

Senior Aadat"nt Sanitary EDgin..,.. Principal Aesiatant Engineer 3,000 



v En~ 
Chemical~ 

~~E':' 
Mocbanical ~ 
llaailaly E~ 

• Definition: 
The dutis 01 incumbenta 

theoe pooitio~ which require 
high degf!e 01 neeutive ability 
and lpecialiud eogineerinK tech 
nique, ODd which involve the malt 
in, 01 deci8iona in adminiBtrativ 
and engineering mat ....... IUbi 
10 ""'tutory limitation only, 
10 1Uperv;.. and ......... oomplete 
reoponoibility for the work 01 
Imall independent orpnizaI.ion; 
or to 1lUpervi8e and lIMUDle com 
plete reopoDlibilit)' for the work 
01 a J.>rin!arY divISion 01 " e 
orpruzation; or to make in 
peadent inveot.ifl"tioDi of ODd 
reporta upon """"eering projecta, 
.. " buUo for neeutive action. 

EnlPneer 

qhemillll Ensin

ClvUEn.w-

13,900,-6,400 13,900 
4,200 
4,500 
4,800 
6,100 
6,400 

Chief Engineer 
Chief lnapector 
Special Deputy State Engineer 

Chief Clerk 
Chief Engineer 

.. 
~ 
~ 

~ 
II-

~ 
0: 

~ 

I 
~ 
~ .. 
~ 

13,500 S 
6,000 ~ 
6,000 ~ ;a 

4,200 
4,500 



TABLE XXU-Concluded 

• . 
TITLICS AND RATES OP EXISTING AUTHORIZED 

PRorOSIlD CLA88lJ1'lCATION, BARBD UPON DUTIIC8 AND WORK REQUmBMBNTB, WITH POSITIONS. (mXI8T1NG TITLES AND RATES 
ARm SHOWN OPP081Tl1l PROP08BD GRAD"" BTUDAIW TITLl!l8 AND RATJ!l8 OJ' PAY 
IN WHICH TOY WBRB CLA88lJ'IIlD Arl'IDR 
A.PPRAISAL) . 

aROUP ORADm ,.ITLM AND DUTIES 
COMPENSATION 

TITLIII ..... D 
IlANOII ..... T ... 

E~:,~ V Civil Engilloer-COftI. Chi.' Engineer 15,000 

g~~!:'~=eer 5,100 
2,200 

~!~:r !it~de Croaaings 
4,800 
4,500 

First Del!uty Engineer 6,000 
First Assistant Deputy Engineer 5,000 
Second Deputy En~ineer 5,000 
Third Deputy Engmeer 5,000 
Chief Division Steam Railroads 4,500 

Elootrioal Engin ... Chief Inspector 5,000 

Moohanioal Engi" ... 

Ranitary Engineer Chief Engineer 4,500 

VI Chief Enllin ... 15,700-up l5700-up 
('-un.ullin • • ~\Ilinflel' 
SUperviailll ~ulineer 



Definition: 
The duw. of incumbent. .01 

tru. pooitiouo, which require the 
bi~ order of .-:utiv. ~ ~ 
n-y ability, and which in .. ol ... 
the making of 6na1 deeisiono in 

~~.J,"~dto "":.."::!~ 
limitation only, ..... to IU~ 
and UIUJJIe eomplete ~ 
bility for all the eDl!i..-int! .. ork 
of • IarJ!e ind<pendent organiz .. 
tion; ." to 1Il,-vioe the """"true
tion of aol!llJl!l!ring project. ~ 
worb of great mapitude and 
eompJexity; or to give ind<pend 

:d~:::r th"! ~;: :~ 
buia for ....... tive action relat.ive 
to work of tbio ICOpe. 

Chief Engineer 

CoDlUlJ.in1 Engin ... 

Shpenlioinl Engineer 

Chief Engineer 

Expert in Eleet.rical Deeign 

.. 
~ 
~ 
~ :; .. 
:! 
" >: 

" .. .. 
>: 
El 

i .. 
120,000 ~ 
20. p. d. S 

~ 
;: 



TBB BN(JINBBB IN PUBLIC SBBVICB 

'TABLE xxm 
DIGEST O. PROPOSED SPECIFICATIONS-ENGINEERING SIIRVICII 

-NIIW YORK CITY 

DtOIl8T o. STANDABD BP&CIJ'ICATlON8 

GROUP I GRAD. I 'I'lTLII 
8ALAIIT 

BATBB 
....... OB 

Engineer Engineering Aooistant 1900-1,380 1000 
1,<Y1O 
1,140 
1,200 
1,380 

2 1,6()()-2,100 1,600 
1,620 

1,740 
1,920 
2,100 

3 =: ~= (Civil) 
2,2!!0 
2,460 

Aooistant Engineer (Meehan 
2,700 ical) 

Aaaistant Engineer 
2,940 cal) 

Aaaistant EngiDeer(Sanituy) 3,180 
Aaaistant EngiDeer (P.,.. 

Plant Supenioion) 

" Senior Aaai.stant 3, 3,420 
Senior Aaai.stant 

(Civil) 3,660 
Senior Aaaistant 

(MecbaoicaI) 
Senior Aaai.stant 

3,960 

(EIeetricaIJ 4,260 
Senior Aaai.stant 

(Sanituy) 

5 Engineer 4,llIlO 
Engineer (Civil) 6,2kO 
Engineer (MecbaoicaI) 6,700 
Engineer (EIeetricaI) 6,120 
Engineer (Sanituy) 6,600 

6 Chief EngiDeer 7,200 
eo...uttm& Engineer 7",» 

(No....".... 8,400 
IDI!IIdaUoD 9,000 

59,(00) 
P ... diem: 

125 aDd up 



Haw YOU 

Tim. 
ltoq, 
M 

Pro •• Be'" 
Ralo 

TEC'HNICAI, 
ENOINR&lUNG 
811:RVICIil 

oa.A.I1fV.ut, 
.OOM ...... .............. , 
1".vaToa 

Junior 
luvumUliUD.&D. 

- l1OOO 
I ... 0 
1 1.0:10 
1 1,,,,," 
1 1,140 
1 I."'" 
luWlMDo\InaD. 

1',Il10 
1.4400 
1 .... 
l.t\.~ 1._ 

~ ........ 
Tilbe . 
Roq. . . AI Be .. . Provo 
Be .. 

I ChIllnDwo 

- I "'0 I 900 

- r""'f,OI1O I I."'" 1._ 

I I 

TABLE XXIV 
COMPAHATIVIIl STANDARDIZATION DATA 

I'n'ftBUIlOB ft .• .A.VL 

TIm. I Tim. 
ReQ. H ... 
AI H .... .1.\ Ra_ 

P",., Pnoy, 
Ra .. H ... 

CbalDmaa 
CbalnDWl 
Hodman 

- .l am - 1000 
1 8m .00 
1 filii 1 no 

B
IIMO 

- -
1 - -
1 900 - -
TrauI ...... Lo_ 

I i I I ~I 

POB~D 

TIme I Reo, 
A • Ra_ 

Pno., 
Ra .. 

Hodman' 
Ch.mm.a 

- 1'180 
8m IMO 
Om 000 
Om 900 , 1.0>0 - -- ...... 

I }= I 
11.2110 
1,_ 
1,_ 
1.000 

o.ur.~" 

l;rl Ra_ 
Pnov, 
Ra .. 

Ch.mm.a 

- l1OOO 
1 900 
1 1,060 - -- -- -_ ...... 

I I 11,Il10 
1,_ 
1,600 

BOU8'l'OH 

I~ .1.\ Ra ... 
Pnoy, 
Ra .. 

I 

Ch.mm.a 
Bodman 

- I'1JO , IMO 
8m 000 - -- -- -

I ................ 
Lo ....... 

l1OOO 
1.<)20 
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CHAPTER VI 

SUMMARY AND CONCLUSIONS 

Having the facts before us, we are in a position to summarize 
and to draw conclusions. 

If we combine the numbers of engineers employed by the 
United States government, the government of New York State 
and the government of New York City, we find that there are 
6,498 positions of an engineering nature in these three divisions 
of the public service which may be regarded as attractive 
to the engineering graduate. From the viewpoint of compensa
tion these are distributed as foUows: 

NUlIBEB 01' ExGIN'&ZBJlI'O POSITIONa 

8ALABY 

nDEIUL I ... Y .......... 1 .. · Y. crrr I 

PE1I .,..,.,. 

TOTAL 

$900-11,000 185 72 714 971 14.9 
1,000- 1,500 970 594 1,060 2,624 40.4 
1,501- 2,000 505 177 814 1,_ 23.0 
2,001- 2,500 347 162 310 819 12.6 
2,501- 3,000 136 41 110 287 4.4 
3,001- 3,500 26 6 41 73 1.1 
3,501- 4,000 59 10 53 122 1.9 
Above 4,000 25 11 70 106 1.6 

~AL 2,253 1,073 3,172 6,498 100.0 

Test of" S'UUUBjul" Engineer Applied to Publu:&nna 

• If we adopt 13,000 or over per annum as a fair measure of the 
"suceessful" • engineer we find the foUowing: .. 

8AJ.AK1fr. Ir17IIBE& PE1I ""'"' 

Below $3,000 6,030 112.8 
$3,OI»ar over 468 7.2 

""' .... 6,498 100.0 
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The total numbers of employes in the branches of the public 
service which we have just considered, are, in round numbers: 

United States. . . . . . . .. .. . . .. .. . . . . . . . . ... 480,000 
New York Etate (excluding Publio Service 

Commission, 1st District) . . . . . . . . . . . . . . . . 18,000 
New York City (including Publio Service 

Commission, 1st District). . . . . . . . . . . . . . . . 85,000 

"'otal . . . . . . . . . . . . . . . . . . . . . . . . . . . . . .. 583,000 

Of these totals, the engineers COD8titute 0.47 per cent for the 
United States, 6.00 per cent for New York State, and 3.73 per 
cent for New York City. Of the total number in the three 
services (583,000), the engineers (6,498 in number) OOD8titute 
1.11 per oent. 

Mr. J. L. Jacobe' has reoently estimated that the total number 
of civil employes in the United States (including the federal 
government, states and cities) is 1,800,000 to 2,000,000. U 
the average just stated is roughly indicative of the genera.! pro
portion of engineers in all services, there are in the neighborhood 
of 20,000 to 25,000 engineers who are employed in public service 
in the whole United States.' U we add to these, those who are 
'dependent on them, we find that the part of our population 
directly involved in the subject matter of this publication is 
about 100,000, counting four to a family. 

In Chapter I, we pictured the young engineering graduate as 
being in a questioning mood with regard to the usual prospects 
of his profession and its compensation and rewards. To these 
questions others were added: "Is there a career in the public 
service? Whst are the relative advantages and disadvantages! 
18 public service in engineering a useful stepping stoneY" • And 
80 on. 

The facts before us should aid us in answering such questions. 

&cun',,, of T ... unr Oil Adoo""'ge ill Public &mt:e . 
In the first place, we may count aeeurity as one of the m~ 

obvious of the advantages. The engineer is proverbiaJJ)'a .. job 
chaser." The specia.! Committee of the AmlYican Societf of 
Civil Engineers .. to investigate the oonditiODS of employment of 
and compensation of civil engineers" has eet &8 one of its la.ska, 

....... bli<- s.m ... Owortunit,. and ~ .. J __ ;.r 1M W_ 
SetWI, 01 E"9i---. Vol. LXI. 1\0. 6. Jun •• 191&' 

• s... al'"""dix B for a oomplot .. lis\ of Civil Sorrice Qunm __ Dr the 
V~adS~ML ~ 
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"to secure information indicating the proportion of time when 
engineers are out of employment." Ernest McCullough' says 
on this point: 

"The average engineer is known 118 a 'job chaser.' Not only 
in vacation time must the engineering student hunt jobs, but 
periodically after graduation the same experience must be gone 
through. The majority of eggineers work on salary, the terms 
of employment are uncertain and in slack times thoUfands of 
men are turned adrift." And again' "The chances for con
tinuous employment are very slim. Many engineers never 
acquire a competency; the periods of non-employment often last 
long enough to get a man in debt. Once in debt his case is almOllt 
hopeless. He works for a salary when he works at all, and there 
is small opportunity to recoup losses, for the salaries are just 
large enough to live on. This recurrence of idle periods when the 
treuury is empty is the cause of most of the poverty and distress 
in the world. In this the educated man hll8 no advantage over 
the laboring man. He is, in fact, worse oft' than the laborer, for 
he cannot descend to the doing of manual work without losing 
cute and being looked upon by his relatives 118 a failure. Men 
hold on, year after year, at first because to try to secure other 
work would be deemed a tacit confession of failure, and this 
would be damning, 118 in the popular mind engineering is the 
best paid business in the world; finally the disheartened man is 
compelled to hang to the one thing he understands best, because 
he reaches an age when a man finds it practically impoesible to 
make a start without capital in some other line of work. H he 
were a merchant, whose sole business is to buy and sell, it would 
make little difference what he should finally buy and sell, but to 
leavi a profession means to go into some line of work entirely 
foreign to an previous exrmence, and the throwing away of all 
the experience thus far gained. 

" After a number of years prospective employers begin to tum 
, a man don because he has worked in too many places. It is a 

source of ben humiliation to many high-minded men that they 
have changed often and have not suceeeded in getting a permanent 
footing, but th~ are in this predicament through no fault of their 
own.. The engineering graduate, who is turned loose in the world 
during a period of business depression, such 118 is experienced in 
tw, United States at intervals of about ten years, seldom, if ever, 

1 Lr.. til., p. 112. 
"'Le. t:il~ p. 137. 
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gete solidly on his feet. He is a wanderer from job to job to the 
end of the chapter, be he the most capable man in the world and a 
worshipper of his calling. He further experiences poignant 
suffering in seeing class after class of young men graduate years 

. later than he and step into good positions just because they hap
pened to graduate in years when men were in demand and young 
fellows start at almost any pay they can get. This cruel con
dition is understood by some employers, but the majority give it 
no thgught and are disposed to blame a man who changes 
positions often." 

AJJ contrasted with this depressing picture, publio service 
offers the one great advantage of security. Permanency of 
tenure is usually assured. On the other band- this very security 
may beoome a disadvantage. Security is apt to breed indolence. 
Many a good man bas degenerated into a mere -job holder in 
publio servioe, who, if he had bad the spur of necessity to urge 
him on, would have been mOI1l successful. 

Succu. not Q MaUer oJ DoUara Alone 

Tbis whole question of "success" ought to be gone into more 
thoroughly than the limite of this volume will permit. What is 
a "suocess "? Obviously, it cannot be measured in dollars and 
cente alone. The firm assurance that one's work is worth while 
is a form of success that is rea.! though it wears few outward 
signs. Love of the publio service and progress in it are not 
to be overlooked. The opportunity to advance science by ever 
10 little is not to be despised. Publio recognition-even though 
slightr-for services rendered is gratifying, and when well earned 
is alOuroe of genuine pleesure. The names of engineers"chem
ists, aeologists, and other men of ecience who have.served their 
country are written firmly in the pigee of our history. Theee 
men may not be among the heroes of the street, but time cannot 
efface their recorda. There are IOldiers of the Ie. and the rod, 
the test tube, and the pick, and they are not without honor and 
reward. 

PWIlic &mea Q Goo4 8Iqp&"f &oM. 

There are other more material advantape to be cons:dered. 
The lower grades of engineering work are unquesticiDabIy be .. 
paid in go~ent service than in private practice. Further
more compensation conditiODB are improving. A compa:siaoD 
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of the rates of pay given in the foregoing chapters with those 
which existed ten years ago l will make this apparent. 

U it is true that the salaries in government service are rather 
better, on the average, in the beginning, it is equally true, on 
the other hand, that they are poorer later on. This is shown by 
Fig. 2, Chapter I, page 8. The numbers of high-paying posi
tions in government service are few. As has been stated above 
only 7.2 per cent of the engineering positions in the servicee of 
the federal government, New York State and New Yotk City 
pay $3,000 or over. There is but one interpretation possible. 
Taking it all in all, public service in engimering i.8 a good stepping 
stone but a poor career. We believe that most engineers are 
agreed on this point. 

GovernmenJ. Requires Increasing Number of Technical Men 
There is another thing which ought to be considered. Preei

dent Wilson recently called attentiOn to the fact that the dom
inating problems of our early history were of a legal nature. In 
consequence we find the lawyer omnipresent in government. 
But it is equally true, as the President also points out, that the 
governmental problems of the present are those which are calling 
more and more for men of other vocations. For the BOlution of 
these problems, the engineer is singularly well fitted. 

A comparison of the governmental budgets of late years with 
those of BOme time ago will show that the newer functions of 
government call, more and more, for technically trained men. 
Water systems, the control of gas and electricity, sanitation, 
public health, street cleaning, bridges, canals, docks, ferries, the 
control of railroads, reclamatiOn, the mobilization of natural and 
lIOCiaI dorcea.-aIl these involve problems _ of an engineering 
nature. 

The day has long passed since the lawyer, the physician and the 
clergyman were regarded as the only educated men of the com
·munity. TIe" technical man has taken his place beside them. 
As the years. go on, the technieal man will be needed in govern
ment seTvice to a far greater extent than is the case even at pr_ 
ent., J. L. J~t>s' is unquestiOnably correct in his statement 
that "engineers, because of their analytieaI training, their ability 
to obt8.in and stick to faets and to act with precision, their imagi-

"t3ee ~ Balletin No. 94 "8Ia&ittties of Employ.., EseeuliYe cmI 
Serriee of tlle UnUed Statee, 1907." 

""Publie 8errice Opportunity aDd ~ .. JI1III'NIl t1/ 1M W.."",. 
&t:i£4I't1/ ~, ~OI. XXI, No.6, 1UDe, 1916. 
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nation and vision for Rew and big things and their genuine interest 
and spirit of public service, have in the public service almost a 
virgin field." 

Many New Vocations Open to Engineers 

One final word of a somewhat general nature. 
From the records of 22,967 engineering graduates, it has been 

found .hat 90.1 per cent of them remain in the technical practice 
of their profession.' On the other hand, the 6th Annual Report 
of the Carnegie Foundation for the Advancement of Teaching 
(page 86) states that .. the great number of engineering schools 
now in existence will probably furnish a larger number of engi
neers than the country can take up. In fact, on account of this 
pressure, many engineering graduates are todoy seeking other IIOCO

lions Ikon Ihe sngineering for which Ikey have been prepored."· 
Evidences of this are to be seen on every hand. The new pro

fession of city manager is almost monopolized by engineers. 
Another sign of the trend of near-future events is seen in the 
recent request made by the President of the United States that 
the four national engineering societies-Civil, Electrical, Me
chanical and Mining-in co-operation with the closely related 
American Chemical Society,' make an inventory of the country's 
manufacturing and industrial resources. 

This country is about to go through a second period of recon
struction. Though we have not thus far been in arms in the 
present war. our economic interests have been so directly involved, 
that considerable readjustment will be needed at its close. The 
new conditions which will prevail in Europe will also add to our 
difficulties. In enabling us to adapt ourselves to this recon
struction period, the engineer will be needed mOfS tb&n any 
other man. 

Then. too. there is the field of unofficial public service which is 
just ope.ning up-bureaus of municipal ~O, chambers of 
commerce, survey committees of all sorts. Conservation: 
scientific management, administrative efficien~y, busin~ 
and the cognate problems which are engrossing the attention of' 
men of the J)ft!Sent day are, in their essence, "M an engineering 
nature. A man with a good fundamental training as an eDgineer 

~A. A. PtKIer and R. Bo ................... E~ Vol. V\ P. 

lllaIi .. oun. 
• The oombiDed membonhip of u.-eoc:ioUoe i1I DO. ahom 30,000-

167 



TBB BNOINBBR IN PUBLIC 8BRVICB 

can enter upon these fields better equipped than the member of 
any other profession. 

As Prof. C. R. MannI has pointed out--" Relatively little 
attention has as yet been given to the scientific study of problems 
of the organization and control of the forces of men. These 
problems of human machine design and the conservation of 
human resources are as much engineering problems as are those 
of mechanism and the conservation of material resources. The 
demand for creative work in this field of humanengin~ring is 
daily becoming more insistent. Can the engineering schools 
longer afford to ignore it?" 

Schools Must Adapt Courses 10 Present CtmditWna 
Professor Mann's last sentence brings us to our final point. 

The engineering schools-all schools, in fact-not only cannot 
afford to ignore the insistent demands of the present day but 
they must-must is the exact word for it--adapt themselves to 
them. Men must be trained for the life which will confront them 
when they leave school. And this training must extend through 
every department of our educational system from the elementary 
school through the high school, the college, and the technical 
school or university. 

The one great failure of our present educational system is that 
it throws men and women into callings wholly irrespective of their 
natural aptitudes and capabilities. How many students in our 
engineering schools have taken an account of themselves along 
the lines of the questionnaire of Professor Mann quoted in Chap
ter I (see page 1) to find out whether they are actually fitted for 
the life-work for which they are preparing? How accurate a 
pictun> of that life have they? What guidance have they re
ceived? A ilie career cannot be built on nebulous and enthu
siastic genera.lities. Definiteness and concreteness are absolutely 
essential. 
• Of the larget aspects of the questions just put, this study can
not treat. It does attempt, however, to present a survey-the 
.first of a~, it is hoped,-of one corner of the field of pub1ie 
servipe 
I" Report of ~ in &be Study of EogineeriDg Edueat~:' BuDmn 01 

&be Soeiety for &be PromotioD of EogineeriDg ~ Vol. Vll, 1916. 

168 



APPENDICES 

A-LIST OF OFFICIAL REGISTERS AND DIRECT
ORIES PUBLISHED BY U. S. GOVERNMENT 

B-LIST OF CIVIL SERVICE COMMISSIONS IN THE 
UNITED STATES 

o-INFORMATION FOR THOSE SEEKING TO ENTER 
THE PUBLIC SERVICE 



APPENDIX A 

LIST OF OFFICIAL REGISTERS AND DIRECTORIES 
, PUBLISHED BY THE UNITED STATES GOVERN
~ENT. 

Offi0i:!t ~: fJl~e United Statee (Blue Book), issued every two yeera, 

Direalol'y of the Department of State, issued lmIlually, last edition 1915. 
RAgiater nr the Department of Juetioe, issued lmIlually, last edition 1916. 
LiBt of United Statee Judgee; Attorneye, and Marahala, issued yearly by the 

Department nr Juetioe, I8Bt edition 1916. 
Offioial Congr...,;onal Direatory, issued at eaob eeeeion of Congreee, last edi

tion 64th Congreee, lot eeeeion. 
Biographical ColllU8'lOional Director)' with outline hietory of national Con

_U I774-1911; Continental Clo~, Sept.:t 1774-0ot. 21MI788, 
~tl .. S. Congreee from let to 620 Congreee, ar. 4, 1789 to ar. 3, 

Direatory of the United Statee Senate, issued for the uee of Senators and 
attach'" nr the Senate, irregular edition, last received January 20, 1916. 

Congr...,;onal Veet Pocket Directory, issued at each .. lIIIion of Congreee for 
the uee nr Members and attacb'" of the Houae of, Repreaentetiveo, last 
edition received 64th Congreee, 1st eeeeion. 

Rooter Showing Stations and Duti .. nr Offioera of the Quartermaeter'a De
partment, Army, issued monthly by the Quartermaater'a Department, 
War Department. . 

Stetement Sbowinl Rank, Duti... and Addreaaea of Offioera nr Corpa of 
EIlI!in_ Army, issued quarterly by Offi .. nr Chief nr EDgin_ War 
Department. 

Complete Liet nr Veterinariana and Official Meat Inapectora, issued Ity Ch_ 
lab")' Bureau. 

Rooter of Officers and TrooP"t_U. S. Mili&ary Academy, WMt 1'IIiDt, N. Y .. 
issued yearly by the War Department. 

Official Reaister nr Offi_ and Cadeta nr the u. S. Mili~ Academy, W ... 
Point,~. Y. issued yearly by the Mili&ary Academy,last edition 1915. 

IUcieter nr Commissioned and Wanant Ollioon ol Na"Y &lid MuiDe Corpe. 
issued yearly, last edition 1916. 

Na"Y and Marine Corpa List and DinIoIol'y, issued moIItbJ.y. 

Anny RoPIer, publiahed annually, last edition 1916. 

Tha Army List and DinIoIoI'y, isaued moathiy. 

Hiatorioal Register and Diotionary ol Anny, Sept. 29, 1'1811, to 1.1 .... 2, 1903, 
by Francia B. Heilman, issued by the W ... ~t, ""' ~_ 
A ..... edition, brin&ins the aubjeo& up to ..... ia m ~ 
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Historical Register of Officers or Continental Army during the War of Revolu
tion, April, 177&-December, 1783, published privately by Francio B. 
Heitman. It may be secured at the Rare Book Shop, (113 17th St., 
N. W., Washington, D. C. 

Register or Officers, Veeaels, and Stations of the United Statee Coast Guard, 
issued yearly, laSt edition 1916. 

Official List or Commissioned and Other Officers of the Public Health Service, 
also list or u. S. Marine Hoepita1s, Quarantine Stationo and Quarantine 
V .... Is, 1ast edition 1916. •• 

List or Officers of Merchan\ Steam, Motor, and Sail Veeae1a LiceDIed During 
~ti!' e8{91t"ed by t e Steamboat lDIpection Service &nnU8~, 1ast 

Roster or Registered Attorneys entitled to Practice before Patent Office, 
distributed by the Commiasioner of Patente. 

Roster of Commissioned Officials and Employee of the U. S. Weather Bureeu, 
formerly published yearly. Discontinued in 1910. 

Directory of Officials of Alaeka, in Report of the Governor of Alaeka, 19/.2, 
appendix B. 

List of Membere or the Bureau of Mineo, April 1, 1916. 

Educational Directory, published yearly &e • bulletin by the Bureau of Edu
cation; 1ast edition covers 191&-1916. 

Directoriee of the Burean of Animal Industry, issued quarterly by the Bureau. 
Officials ~ with Enforcement of Food La ... in the United Statee ODd 

Canada, l8BUed by the Chemistry Bureau, Department of Agricultu1e 
1ast edition July I, 1912. This list i.e now contained in the 8erYioe ;;;.d 
Regulatory ADnouncemente of the Chemistry Bureau. 

Meet Inepection Directory, by numbere ODd etationll> ODd Adm- list of 
Inspectom and othen, issued by the Bureau of Animal Industry. 

Diplomatii: ODd ConsuIal' 8erYioe of the United St&tee-Aver. 6 editionlI. 
Diplomatic Liet-Monthly. 
Register of Offieeno and Veeee1s of the Revenue Cutter Serviee, Annual 
0fIicial Register of the U. S. life Saving Serviee, AnnuaL 

. Roster showing Stationa ODd Duties of 0fIicen of.the Quanermaeter'. Depen
mmt, Monthly. 

Annual Register of the U. 8. Naval Academy. 

DirectorY of ~ployea of the Oovernmmt Printiot: 0fIiee, MCJDIhlr· 



APPENDIX B 

LIST OF CIVIL SERVICE COMMISSIONS IN THE 
UNITED STATES 

On Mlroh 1, 1.916, the following Civil Service Commissions were in exist
... ce in the Unite<1 Statee: 

tJNITmD BTATBS 
United Statee Civil Service Com

miBaion, Wa.ahington, D. C. 
ARXAN8AB 

Flrt Smith 
CALmlRNlA 

State Commiaaion, Sacramento 
Long Beach 
Lea Angel .. City 
Lea AnReI .. County 
Oakland 
Sacramento 
San Diego 
San Fnmciaoo 
Stockton 

COLORADO 
State CommiMion, Denver 
Colorado Sprinp 
Den_ 
Orand Junction 
Puoblo 

CONNBC"nCllT 
State CcmmiBaion, Hartford 

• ~luven 
COIORau. 

A\IIIW!ta 
ILLINOIS 

State Commiaaion, Springfield 
Aurora 
Chi_ 
Cook Ccunt,.v: 647 County Court 

Hou.e,Cbi_ 
Linooln Park: Chi_ 
South Put: Chi_ 
:;: Put: cru..p 
E-ianstoIl 
Peoria 
Roekford 

~ 
lOW .. 

~do 
Couoeil B1u1fa 
Da-.pon 

Dee Moin .. 

~~~e 
Sioux City 
Waterloo 

L\N8AB 
State Commission, Topeka 
Anthony' 

~~~~n 
Independence 
Kansae City 
Leavenworth 
P"""'DB 
~:l:. 

DNTUCI<T 
Newport 

LOUl8lANA 
Boga1Ul!B 
New Orleena 

IW\SACBUS ....... 
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State Commiaaion, Booton 
No Loca1 Commiaaiona 
Under juriadiction of State C0m-

mission: 
Be_1y 
Booton 
Broekton 
c.unbridp 
CheIsN 
Chioo_ 
~t 
NFi_ 
Fitohb_ 
Olou<oooter 
Ha-t.ill 
HolYOke 
B.vde Put 

I::w- " 
L ...... 
J./aidea 
MaribOIo 
Mtdford 
M.....,. 
MihoD 
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Natick 
New Bedford 
Newburyport 
Newton 
North Adama 
Northampton 
Pittsfield 

~cy 
Somerville 

~~=ld 
Woburn 
Worcester 

IIICRIOAN 
Detroit 
Grand Rapids 
Kalamazoo 
Saginaw 

IIINNESOTA 
Duluth 
Minneapolis 

lI08BOURI 
Kansas City 
St. Louis Efficiency Board 

MONTANA 
Butte 
M;-,uIa 

NEW JEII8ET 
State Commia3ion, 1'n!oton 
No local commisoiona 
Undet jurisdiction cl State C0m-

mission: 
East Orange 
Elizabeth 
~:..City 
Paterson 
Trenton 
Village of Sonth Orange 
E'.ooex County 
Hudson County 
Mercer County 
P880IIic County 

IIEW ~~ County, 
State Comnfisoioa, AIbmy 
Albe.ny 
Amsterdam 
Auburn 
Batavia 
Beaeon 
BinEhamlon 
Bwfale. • 
Canandaigua 
Coh"", 
CoIning 

~ 
Ehnira 
Ydlton 
c.....a 
G .... FaIlo 
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Gloveroville 
HomeU 
Hudson 
Ithaca 
Jamestown 
Johnotown 
KinlQlton 
Lackawanna 
Little FaUa 
Lockport 
Middletown 
Mount Vernon 
Newburgh 
New Rochelle 
N .... YOlk City 
Niagara FaUa 
North Tonawanda 
Norwich 

8r.'!,::",burg 
Oneida 
Oneonta 
Oswego 

~~~:t.' 
Poughkeepoie 
Ren80elaer 
Rochester 
Rome 
Salamanca 
Saratoga 8prinp 
Schenectady 

C:da 
Tmy 
tTtica. 
Watertown 
Watervliet 
Yonken 

OHIO 
Atate Commiooioo, CoInmbu8 
Aboo 
Alliance 
Aohland 
AMtabuIa 
Atheoo 
Barberton 
Be1laUe 
Be1lefootaine 
_lingo.-

~ 
Canal Dover 
Canton 
Cincinnati 
Chillieothe 
Cirdeville 
CIeve1aod 
CoIumbuo 
Conneaut 
Coohoeton 
Dayton 
DefiaDce 



Delaware 
Delpho. 
&at Cleveland 
EBBt Liverpool 
Elyria 
Findlay 
Foetona 
Fremont 
Galion 
Gallipolis 
Glenvill. 
G .... nvill. 
Hawilton 
Ironton 
JockBOn 
Kenton 
Lakewood 
Lanoaoter 
Lima 
Lorain 
~an6e1d 
Marietta 
Marien 

~:::uaon Ferry 
Middletown 
Monnt Vernon 
NeIBOnville 
Newark 
Nowbul'\! 
New Philadelphia 
Nil .. 
NorwtJk 
Norwood 
PlainooviUe 
Piqua 
PorlBmout.h 
Salem 
Sanduak7 
Sidney 
Springfield 
St.. Bomard 
St..M ...... 
St."benVille 
Tiffin 
Toledo 

APPIINDICIIB 

Troy 
Urbana 
Van Wert 
Warren 
Waobington 
Wallstone 
Wellaville 
WOO8ter 
Xenia 
Yonngstown 
ZanooviUe 

OELABOMA 
BartiooviUe 
Oklahoma 

ORmQON 
Portland 

PBNNSYLVANU 
Philadelphia 
Pittsburgh 
Benmton 

SOUTB C.uwLlN'A 
Columhia 

""""""'" Memphis 
Naahvill. 

'l'IIXAS 
Dellaa 
Houston 

VIBGlNlA. 
Norfolk 

WA8B[NQTOH 
Bellingham 
Enn" 
Seattle 

~ 
WE91' YlBOIIIU. 

Bluefield 
ParbnoburI 

.....,.,N8IK 
State Commi-inn, M'l'IiaoD 
Leer.-
Milwaukee 
Oohkooh 
Superior 

.~.~~ 

. , ...... :GQOA 



APPENDIX C 

INFORMATION FOR THOSE SEEKING TO ENTER THE 
PUBLIC SERVICE 

In applying for information regarding civil service positioDII, 
it is be8t simply to address the ColllDlission. Thua, for inf'onna
tion about the Federal Service, address 88 fonows: 

U!IITED STATES CIVIL Sona CoIDUSIIIOlf, 

W ASBINOTOlf, D. C. 

The "Manual of ExaminatioDil of the United States Civil 
Service Commission," issued in the spring and fall of each year, 
contains full answers to most of the questioDil which applicant. 
have to ask. No copiee of questions 88ked in former examination 
papers are eupplied. When mailing your request to the United 
States Civil Service Commission be sure to attach proper postage 
to your envelope but do not enclose stamps for reply. 

In all other cases, write to the Civil Service Commission at the 
address given in the table in Appendix B. U poeeible, specify 
particulady the position for which you wish to be examined or 
concerning which you d~ information. 

The announcements of civil service examinatioDll are posted 
on the bulletin boards of hl>raries, educational institutioDII, post-' 
oflices, cuStom houses and other public pIaees. 



PUBLICATIONS OF BtJRl;AUOF MUNICIP~ ;RESEARCH 

FI'wANCB Pd,. 
Postpaid 

HAndbook of Municipal A";"unting (1913); 318 p ............ : .••..•.• , ".' 1ll.12 
Munirip,,1 Administration and A=unting (Cleveland) ·(1909). 361 p.;' ... ; .. • 2.12 
To Mnyoll. Co~p.",,?II~and Auditors, ~i~tiIi. ~ .. ountinl Methods (1919. 

l'IIp .............. , .................. ".............................. ..16 
New York'. City Debt: Facta and law relaUngto theoonet.itut.ioaallimitat.ioll 

of New York'. indebtadneu (1909), 83 p ... ,.: .. .' ...... :; •. , .. ; .... ; ... , .. 26 
Condit.ion of Nt'W York State SinkinJit Fundi (lOIS).; ................ :., .. ,' , .60 
Will Tax .. In~ in Orea.ter New YorkYTelldency &0 Incre&88 in Require-, 

menta (1913), 56 p ...... > •• ;. , .......... : .............. :,.:;.. ......... .IS' 
Accountins and R.portinll~elbods, State. of New york (1916}> .......... ,. 1.00 . 

Repor" .'. . . '. '. " '. '. 
Finnnoe. Budget and Acoount.iog M.lbods, Syraeuoe' (1912), 8 p .•••• ~ •• . •. . • ,10 
Next Slop. in the Development of It BudsetProcedure in tho City'" New York 

(IOI5)"~ p .... ;' .......... \; ............. ; .................. ',... ....... ".60 
Financial Problema or The City of New York. 70 p, (Mareh. 1915) ••• " ....... ' .75 
State Finanoes, Financial-Procedure or tho State or New York, 19 p. ,(Augullt, 

1915) •••••• · •••• ,' •••• " ....... : ., ..... : ........... : •• ,. ..... '.~"" ::'.. • .25 

GENERAL GOVBRNHENT , 
Organi •• d Demoaracy:An IntroduoUon,&o • Study or American Politi .. (Cleft. 

land) (1913), .79 p. bound ....... d ... \ ..................... ......... 2.63 
Amoric&II Government and PoUti .. (Beard), 2nd od. (l914}.788 p. bound .• :.' ll.10 
Readings in Ameriaan Go_ent &lid PoUtl .. (Beard) (1913).638 p. ....... 1.90 

STATE GOVERmoIBlfT 
." 

Govonlm.llt or tho State 01 No. York, OtganiuUOI> 11101 Flmctiona (Jan~. 
1016).758 p. (with charta), bound ............. · .... ,.................. 1.00 

COIIIItitUlioD and OO_DDlent of th. State or No. York, III Appraiul <Ma.r, .. 
19I5). 250 p. .......... ' .... , ....... ;.:, ....................... ,... 1.00 

Stat. A4ministration (July, 1915), 190 p. , .... '. ............. ............... 1.00 
Responoiblt GoYmllDent, wilb N. Y. Stata lI"dset Diecusaion (Jan-:v. 

191~).I35p .................................... ' .... ,' ......... ,..... 1.00 
Financial Hiltol)', SeosiOD or Lo&ioIaturei N. Y. State (April, 1916) ......... 1.~ 

D.u.m /. 
Efficiency and Next Neodaor St. Paure HoaIlb ~t (1013). «A p.~.~: . .10 

PAUlI 
The Park QueeU .... Part L AdminiotraUw IIld A_tina M~ (1908). 

152 p. ....... \ ........ ;........................................... 1~00 
The Park Queotioll, Part U. a. ..... 1Ie _lIld Depo.ill (1908). u. Po, •••••• ;:~. .S) 

• POLICB , _ 
Busmeoa M..thoda or N ... York Po6oe Departmen' (1910). ala 11.::...... .... 1.00 
• \.. 1'E1UKEKT BOUSB . 

Tenemont Houoe Adminiotratioa (l909), liS p. ............ , ............. ~. .IiO' 

WATEII. 
CoIlec:t.iDc Water lbrren_ (1909), I:l3 p. .......... : ...... : ........... "':" •• 

List or Earlier Publkationa, 1907-1912. fnnIished ... appIieatioa. .. ~ LIdn. 
II",.." or Municipal ~ 261 Bro.d~, N_ York avo 



Bureau of Municipal Research 
<, ~61 ~roadwa1, B.., York 

fo promote efIIdellt IUId ei:onomlcal IIIlIDidpal goveramont; to promote the aslopU 
Df eclonlillc method" of aCC01JDting lUI" of reporlillg the detail. of municipal b ... D_ with a view 10 facilitating Ibe work of public ofIIdaJa; to __ ...... 1ructI 
pubUdty ill mailers pertaining to municipal problema I to coUecIf 10 ,elonU" 
1Dal1Z'l. 10 correlate, 10 interpret md to publiah facta II to the admlII1auatloD 
maDlcipal gov';"""'ODt, (Artiel .. of IncorporatlOlL) 

TRUSTEES 

It. :ruLTON CUTTING. Cha1mwl 
VICTOR MORAWETZ. Vice-Chaltma 
BRADLEY MARTIl'f. Treaaurer 
MRS. E. B. llARRlMAI'I' 
RICHARD 8. CHILDS 
SAIII 'A. LEWISOUN • 
CHARLES A. COFFIN' 
GEORGE B. HOPKINS ' 
DWIGHT W. MORROW' 
GEORGE W. PERKINS 
MORTIMER SCHIFF 
EDWIN It. A. SELIGMAN 
ALBERT SHAW 
FlIABK TUCKER 

, ADMINISTRATION 

"FREDERICK: A. CLEVELAm>, DIrect« 

'HERBERT It. 11AM>8 '} 
W. B. HOLTON, Jr. ;. ~ Directors 
ER!I'EST P. GOODRICH , 

11!AIIUlfG SCHOOL POll PUBLIC SEltVIClI 

CHARLES A. BEARD, SlIpem.or 
DARRELL H. SMIm} Aaai_ Svperrio«s, 
BlRL E. SHULTZ 
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