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"FOREWORD

The first essential to efficient administration of any enterprise is
full knowledge of its present make-up and operation. Without
full and complete information before them, as to existing organiza-
tion, personnel, planf, and methods of operation and control,
neither legislators nor administrators can properly perform their
functions.

The greater the work, the more varied the activities engaged in,
and the more complex the organization employed, the more impera-
tive becomes the necessity that this information shall be available—
and available in such a form that it can readily be utilized.

Of all undertakings, none in the United States, and few, if any,
in the world, approach in magnitude, complexity, and importance
that of the national government of the United States. As Presi-
dent Taft expressed it in his messages to Congress of January 17,
1012, in referring to the inquiry being made under his direction
into the efficdency and economy of the methods of prosecuting
public business, the activities of the national government “are
almost as varied as those of the entife business world. The opera-
tions of the government affect the interest of every person living
within the jurisdiction of the United States, Its organization
embraces stations and centers of work located in every city and
in many local subdivisions of the country. Its gross expenditures
amount to billions annually. Including the personnel of the mili-
tary and naval establishments, more than half a million persons
are required to do the work imposed by law upon the execu-
tive branch of the government.

“ This vast organization has never been studied in detail as one
piece of administrative mechanism, Never have the foundations
been laid for a thorough consideration of the relations of all of its
parts. No comprehensive effort has been made to list its multifari-
ous activities or to group them in such a2 way as to present a clear
picture of what the government is doing. Never has a complete
description been given of the agencies thropgh which these activi-
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viii FOREWORD

ties are performed. At no time has the attempt been made to study
all of these activities and agencies with a view to the assignment of
each activity to the agency best fitted for its performance, to the
avoidance of duplication of plant and work, to the integration of
all administrative agencies of the government, so far as may be
practicable, into a unified organization for the most effective and
economical dispatch of public business.”

To lay the basis for such a comprehensive study of the organiza-
tion and operations of the national government as President Taft
outlined, the Institute for Government Research has undertaken
the preparation of a series of monographs, of which the present
study is one, giving a detailed description of each of the fifty or
more distinct services of the government., These studies are being
vigorously prosecuted, and it is hoped that all services of the gov-
ernment will be covered in a comparatively brief space of time.
Thereafter, revisions of the monographs will be made from time
to time as need arises, to the end that they may, as far as practicable
. represent current conditions,

These monographs are all prepared according to a uniform plan.
They give: first, the history of the establishment and development
of the service ; second, its functions, described not in general terms,
but by detailing its specific activities; third, its organization for
the handling of these activities; fourth, the character of its plant;
fifth, a compilation of, or reference to, the laws and regulations
governing its operations; sixth, financial statements showing its
appropriations, expenditures and other data for a period of years;
and finally, a full bibliography of the sources of information, offi-
cial and private, bearing on the service and its operations.

In the preparation of these monographs the Institute has kept
steadlily in mind the aim to produce documents that will be of direct
value and assistance in the administration of public affairs. To
executive officials they offer valuable tools of administration.
Through them, such officers can, with a minimum of effort, inform
themselves regarding the details, not only of their own services, but
of others with whose facilities, activities, and methads it is desir-
able that they should be familiar. Under present conditions ser-
vices irequently engage in activities in ignorance of the fact that
the work projected has already been done, or is in process of exe-
cution by other services, Many cases exist where one service couid
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make effective use of the organization, plant or results of other
services had they knowledge that such facilities were in existence.
With the constant shifting of directing personnel that takes place
in the administrative branch of the national government, the exis-
tence of means by which incoming officials may thus readily secure
information regarding their own and other services is a matter of
great importance,

To members of Congress the monograph should prove of no less
value. At present these officials are called upon to legislate and
appropriate money for services concerning whose needs and real
problems they can secure but imperfect information. That the
possession by each member of a set of monographs such as is here
projected, prepared according to a uniform plan, will be a great
aid to intelligent legislation and appropriation of funds can hardly
- be questioned,

To the public, finally, these monographs will give that knowledge
of the organization and operations of their government which must
be had if an enlightened public opinion is to be brought to bear
upon the conduct of governmental affairs.

These studies are wholly descriptive in character. No attempt
is made in them to subject the conditions described to criticism,
nor to indicate features in respect to which changes might with
advantage be made. Upon administrators themselves falls respon-
sibility for making or proposing changes which will result in the
improvement of methods of administration, The primary aim of
outside agencies should be to emphasize this responsibility and
facilitate its fulfiltment,

While the monographs thus make no direct recommendations
for improvement, they cannot fail greatly to stimulate efforts in
that direction. Prepared as they are according to a uniform plan
and setting forth as they do the activities, plant, organization, per-
sonnel and laws governing the several services of the government,
they will automatically, as it were, reveal, for example, the extent
to which work in the same field is being performed by different
services, and thus furnish the information that is essential o a
consideration of the great question of the better distribution and
codrdination of activities among the several departments, estab-
lishments, and bureaus, and the elimination of duplication of plant,
organization and work. Through them it will also be possible to
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subject any particular feature of the administrative work of the
government to.exhaustive study, to determine, for example, what
facilities, in the way of laboratories and other plant and equipment,
exist for the prosecution of any line of work and where those
facilities are located ; or what work is being done in any field of
administration or research, such as the promotion, protection and
regulation of the maritime interests of the country, the planning
and execution of works of an engineering character, or the collec-
tion, compilation and publication of statistical data, or what differ-
ences of practice prevail in respect to organization, classification,
appointment, and promotion of personnel,

To recapitulate, the monographs will serve the double purpose
of furnishing an essential tool for efficient legislation, administra-
tion and popular control, and of laying the basis for critical and
constructive work on the part of those upon whom responsibility
for such work primarily rests.



CONTENTS

I. Hisroey . .

Revolutionary i’enod .- . e e e e e e .
Treasury Office of Acmunts v e e e e e .
Reorganization . . . . . . . . PO .
Board of Treasury . . . e e e s .
Developments toward usitralmtzon . e 0 e
Superintendent of Finance . e e e

Peace Time Developments . . e e
Agam the Board of Tmasury e e e e e e e
The Constitution 2o - e e e e e e .

The act of 1817 . . . . . . . - - . . . . .
Miscellaneous legislation . . . . . . . . . . . .
Theactof 2836 . . . . . . . . . . .

Lack of codrdination . . . . . . . . . . .

A “Third Comptroller™ appears . . . . . . . .
Accounting Legislation, 1856 to0 1872 . . . . . . .
ThePeriod frem 1872t018¢2. . . . . . . . .

The Dockery-Cockrell Commission . . . . . .

The Deckery Act, 1804 . . e e e e e
Sohsequent Investigations and Stud:s . . .

The movement for a budget .
The Budget and Accounting Act . . . . . . . . , .

Development of the New System e e e e e e
Orgam:;atmn - . C e e s e e e e
The work in gmcra! e . . -
Recent problems . . . . . . - . .
Recent legisiation . . . . . . .. . -

1L AcireeTes . . e e
Cantrol of Tmsury Rec:zp:s and Issns e e e
Settlement and Adjostment of Claims . . . .
Audit of Receipts . . c e e e e .
Qms:-sndlcnl and Legal Achwtzes e e ..
Iovestigation znd chortmg e e e e e e

Special reports . . . .
Investigations . . . .
Administrative accounts .

RSy YR RBRSL ARG RE S S ER Bl o monwen s 3

PN
(-]
8

P T
«
L
L T P
=
L~

o
g‘.
.:E_'
3
B
T



xii CONTENTS

CEarTER
Custodial and Recording Actr.vxhes .
Adjusted accounts . . . .
Contracts . . . . .

Debtors . . . . . . .
Semmary . . . . . . . . .
IIL Omcarizaton . . .o s
Comptroller Generai

Office of the Compﬁoll:zr General .
Asgistant Comptroller General . .

Executive Officer . . .
Solicitor . . . . . .

General Organization
Division of Law .
Claims Division , . -
Audit Division . . . . . .
Bookkeeping Division . . . .
Post Office Department Dwxszon .
Investigation Division . .
Office of Executive Cfficer .
Personnel Division

Coumsels . . . . . . . . .

APPENDIX
1. Cutline of Orgamization . . . . .
2. Classification of Activities . . . . .
3. Publications *. . . . .

4 Laws . . .
%, Financial Stateme:ﬂ: e e e s
6. Bibliography . . . . . . .

Index . . . « - « + + « & x

. 124

n

i24
125

. 225

+

’

125
126

127

128
128

. 129

L

29
130
130
132

. 136
. 140

141

.+ 145
- 147
. 153

155

. I68

T T

72
174
193
196



THE GENERAL ACCOUNTING
OFFICE

ITS HISTORY, ACTIVITIES, AND
ORGANIZATION

HISTORY

The General Accounting Office, according to the Budget and
Accounting Act of 1g21 (June 10, 1g21; 42 Stat. L., 20, 23),
is an independent establishment of the United States Government
with auditing, quasi-judicial, investigating, and other duties, Al-
though this office is of recent origin, so far as present title and
certain of its duties are concerned, its genealogy is clearly traceable
to the earliest days of the history of American government.’

Revolutionary Period. The necessity for adequate handling of
finance, accounts, and auditing displayed itself to the Continental
Congress soon after the Revolutionary War began. On July 29,
1775, with the war but three months under way, the Continental
Congress appointed two Treasurers of the United Colonies who
were to be responsible for the funds received from the issue of
the first bills of credit. Accompanying this action was the recom-
mendation that each colonial assembly shonld likewise appoint a
treasurer or treasurers who, upon authorization of Congress, might
receive and disburse the funds constituting the quota of his or their
respective colonies,

That all did not go well under this system is a matter of record.
Difficulties arose very early in connection with the settlement of
certain accounts and, as 2 result, on September 25, 1773, the Con-
gress established a Committee of Accounts to “ examine and report ”
upon all claims or accounts against the government before payment
might be made, Here, then, was the beginning of the auditing
function which comprises so vital a part of the duties of the present
General Accounting Office and the Comptrolier General. The

tAs iz also the title of the Comptroller General who heads the office.
2 I



2 THE GENERAL ACCOUNTING OFFICE

initial operation, however, was by committee, it is to be noted; a
distinctive feature of pre-constitutional administration.

Within the next five months another change was necessitated by
the rapidly increasing financial and accounting problems of the
Colonies, The Continental Congress attempted to meet the needs
by the appointment of a standing committee of five members” on
February 17, 1776, to supervise the affairs of the treasury. The
duties imposed upon this body were specified and consisted of “ the
examination of the accounts of the treasurers, the employment of
proper persons for liquidating the public accounts, the superin-
tendence of the emission of bills of credit, and reporting to Con-~
gress from time to time on the state of the Treasury.”*

Here the accounting, reporting, and auditing functons were
better concentrated and powers were enlarged, but supervision was
still by committee {albeit a standing one} rather than by a single,
responsible individual.

Treasury Office of Accounts. The knowledge gained from ex-
perience, plus the growing financial transactions of the Colonies,

"soon demanded further changes. On April 1, 1776, Congress created
a Treasury Office of Accounts and placed at the head thereof an
auditor-general who had direction of the clerks and assistants em-
ployed on accounting work. This office bore considerable simi-
larity, at least superficially, to the present General Accounting
Office, but it was placed under the control of the standing Com-
mittee on Finance,' the designation of which, at this time, was
changed to Treasury Board.*

Meanwhile the Committee on Accounts appointed in September,
1775, continued in existence, and from April 1, 1776 (the date
of the establishment of the Treasury Office of Accounts), to
July 30, 1776 {when the Committee on Accounts was discharged),
two auditing authorities existed, legally, side by side. On the latter
date, however, the Office of Accounts took over the work and con-
tinued to administer it until March 13, 1777, when Congress

* Members of Congress all,

*Short, The Development of National Administrative Organization in
the United States, pp. 40, 41. See also Journals of the Continental Con-
gress: II, z21; III, 262; IV, 156,

* Of the Continenta! Congress.

¥ Congress appointed a committee on October 17, 1776, to report upon a
plan for better regulation of the Treasury Board. Jour. Cont, Cong., VI, 886,
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appointed a new committee of three,' designated as the Commis-
sioners of Claims. Here again the auditing function fell to a
committee, while on August 27, 1778, reporting duties were im-
posed upon a standing committee of finance which was “to con-
sider the state of the national finances and to report thereon to
Cangress from time to time.,”’

Reorganization. A step toward greater unity came on September
26, 1778, as the result, seemingly, of 2 report of a committee of
Congress submitted on August 13 of the same year. The reorgani-
zation created the following offices:® comptroller, auditor, trea-
surer, and six commissioners of accounts. No security of tenure
was provided, as all officers were to be appointed annually by Con-
gress, but each officer had power to select his own staff and he
was responsible for the acts of his employees.” The Treasury Office
of Accounts was now abglished although the Treasury Board was
retained and functioned in a general supervisory capacity and as
ligison between Congress and the newly constituted treasury offices.

The effects of this act were far reaching. Many of the titles
emploved are still in use to-day, and the checks and controls estab-
lished bear striking resemblance to much that is now in effect in
the Treasury Department,” This law (with modifications enacted
in 1779 and 1781) provided the basis for many of the features of
the act of 1789 which permanently established the Treasury De-
partment under the Constitution, ‘

Board of Treasury. A more or less radical change came on
July 30, 1779, with the abolition of the existing Treasury Board
and the substitution therefor of a “ Board of Treasury ™ of five
members, or commissioners, only two of whom might be chosen

*On recommendation of the Treasury Board. For sources regarding
this change and those cited just previously see Jour. Cont. Cong., IV, 244;
Y, 620; VII, 175. Expanding credit operations also resulted in the pro-
vision for & Treasurer of Loans {July 15, 1778), charged with certain duties
relating o loan office certificates, bills of credit, and bills of exchange

*Short, p. 41 and Jour. Cont. Cong., XI, 652, 8431

* An important feature also was the securing of a building where ail of
the offices of the Treasury could be brought under one roof.

*Duties and forms of procedure were minutely prescribed in the law.
Control of administrative detail by the legislative body was in full flower.
See Jour, Cont. Cong., X1, 779: XII, g36.

* The principle of detailed control of administration by the legislature
still held sway, however,
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from Congress. This opened the way for the inclusion of three
citizens experienced in finance and constituted a distinct step in
advance, but the advantages were somewhat offset by the fact that
the commissioners were to be selected ammually by Congress.

Obviously the theory of administration by committee, if not by
the legislature, was dominant and the lesson of security of tenure
for, and centralization of responsibility upon, the administrator had
not yet been learned.

The act of 1779, just menticned, gave to the Board of Treasury
the responsibility for superintending the finances of the United
States and of such officers as were entrusted with the receipt and
expenditure of public moneys, The act also abolished the office
of comptroller but retained the auditor-general, treasurer, and two
chambers of accounts. Further, it provided for six additional audi-
tars to settle army accounts and claims and specified that appeals
from decisions of treasury officers should go to the Board of Trea-
sury instead of to Congress. In other respects the work of Treasury
. officers was little changed.®

Developments toward Ceniralization. The success of the con-
gressional committee system of fiscal administration was now
seriously brought into question, and comments of the time thereon
are interesting. Robert Morris had written to the Comemittee on
Secret Correspondence on December 16, 1776, saying “. . . I the
Congress mean to succeed in this contest they must pay good
executive men to do their business as it ought to be and not lavish
millions away by their own mismanagement. I say mismanagement
because no man living can attend the daily deliberations of Con-
gress and do executive parts of business at the same time.” Writing
a few days later {December 21) to the American Commissioners
in France he said: “. . . So long as that respectable body [Con-
gress] persist in the attempt to execute, as well as to deliberate
on their business, it will never be done as it ought, and this has
been urged many and many a time by myself and others, but some
of them do not like to part with power or to pay others for doing
what they cannot do themselves.,” ™

¥ See Jour. Cont. Cong., XIV, go3.

PAsg carried in Short from Am. Archives {sth Sess.), III, 1235, 1241
It is interesting to compare these statements of 150 vears ago with those as
late as the budget hearings of 1921,
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The last indictment was perhaps a Little too severe, as certain
members of Congress, such as Samuel Adams, had, in all sincerity,
an abiding fear of usurpation of power by the executive or by
agents and administrators. Nevertheless, the statements of Morris
cut to the roots of the fallacy of the legislative committee idea with
respect to administration, especially in so far as the accounting and
auditing functions were concerned.™ But these criticisms were
made in 1776, and by 1779 new ideas had begun to come into play.

Early in the latter year the representatives of the United States,
abroad, had been charged by Congress with obtaining copies of
forms and description of procedure in the treasury (and other)
offices in France, Great Britain and other foreign countries. While
these reports were sent to the United States as expeditiously as
possible no definite steps resulted therefrom until the following
year,

Meanwhile, however, the work of the Board of Treasury (estab-
lished on July 30, 1779) had been criticized severely in various
quarters during the year 1780 and a committee was appointed to
investigate the charges and rumors, This committee retirned a
report on August 25, 1780, which was a severe indictment of the
Board.

The committee found that the orders of the commissioners had
often been incorrect, and sometimes unintelligible and impracticable
and declared that the reprehensible and disgusting conduct of some
of the members of the board had destroyed all friendly communica-
tion of counsels and harmony in the execution of public affairs.
They proposed the discharpe of two of the commissioners and the
secretary of the board™

This report came at a time when the prominent statesmen of the
day ™ were advocating a single headed department for the treasury.
Writing to Robert Morris early in 1780, Alexander Hamilton had
said :

Congress have too long neglected to organize a good scheme of

admimstration and throw public business into proper executive de-
partments . . . we want . . . 2 Minister of Finance. . . . There

* Financing and the raising of revenue were other questions,
* Jour, Cont. Cong., XVIL, 779.

# Short, p. 61.

* Always excepting Samue] Adams,
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is always more decision, more despatch, more secrecy,” miore re-
sponsibility where single men, than where bodies are concerned.
. . . Men will only devote their lives and attentions to the master-
ing a profession in which they can build reputation and consequence
which they do not share with others.”

Later in the same year {September 3) Hamilton wrote to James
Duane in the same tenor, elaborating his arguments in favor of
a single headed department for the treasury at considerabie length,
and it is a matter of record that Washington, John Jay, and others
openly favored this plan in correspondence at this time.

Superintendent of Finonce. As a result of the adverse report on
the Board of Treasury, previously mentioned, and influenced no
doubt by the general evidence of dissatisfaction with the commit-
tee system, Congress, on August 25, 1780, appointed a committee
of five to evolve a report upon a plan for revision and improvement
of the civil executive departments.™ This report was forthcoming
on January 13, 1781, and included a recommendation for the ap-
pointment of a Superintendent of Finance, prescribing his powers
and duties as follows:

That it shall be the duty of the Superintendent of Finance to
examine into [among other matters} . . . the public expenditures
. .. to digest and report plans . . . for establishing order and
economy in the expenditure of public money; . . . to superintend
and control the settlement of all public accounts; . . . to compel
the payment of all moneys due to the United States. . . .~

The salary of the Superintendent of Finance was fixed later ™
at $6000 per annum and the search for an adequately equipped in~
cumbent was begun, Choice fell unanimously upon Robert Morris,
on February 2o, 1781, but his acceptance of the appointment was
delayed for some months, Obviously he entertained some cbjections
to the specification of the powers and duties of the office, and on
March 13, 1781, he outlined these in a letter to Congress. A com-
mittee having been appointed to consider this letter, a report was
issued on March 29 embodying the suggestion that the Superin-

* Herein might lie the root of some of Samuel Adams’ opposition.
® Hamilton,, Works (Hamilton ed.), I, 127

® Jour, Cont. Cong., XIII, 114; XVII, 701.

* Jour. Cont. Cong., X1X, 126

“ February g, 1781, Jour. Cont. Cong., XIX, 133
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tendent of Finance be given the power of removal over all persons
entrusted with funds or immediately employed in the expenditure
of public moneys, that were proven to be incapable, negligent, or
dishonest, The report also recommended similar power of removal
over surplus or unnecessary employees.

Congress, however, by record vote™ on March 31, refused to
approve these suggestions. On April 2¢ following, the report was
ordered recommitted and ot April 21 the comunittee submitted a
revised report forbidding the removal from office of persons under
jurisdiction of the Superintendent of Finance by that officer,
provided such persons had been appointed by Congress. He was
permitted to suspend such persons, however, provided he report
the reasons to' Congress. The modified report was approved by
Congress.

A supplementary report of April 26 was approved by Congress
on the following day. It authorized the Superintendent to appoint
directly certain employees to represent him in his official capacity
or on behalf of the United States in cases of prosecution or de-
fense, It also specified the form of commission for the Superin-
tendent and the oath of office to be taken,

Matters now seem to have been settled at least to the general
satisfaction of Robert Morris, for, on May 14, 1781, Congress
received his letter of acceptance of the office™ That he still had
some misgivings, however, *(later to be confirmed) was revealed
in a letter to Franklin written after Morris had been in office
two months { July 13, 1781). In this communication he said: “ The
unanimous appointment to the superintendency of our finances,
with which Congress has honored me, and my conviction that some
one person should endeavor to introduce methed and economy into
the administration of affairs, have induced me, though with re-
luctance, to accept that office.”* The vigor of his attack on reor-
ganization problems, nevertheless, gave no indication of indecision
or doubts,

The first efforts of the new Superintendent to substitute order
for chaos in the finances of the Confederation met with a most

®On motion, it is almost needless to add, of Samuel Adams. .

® Almost three months after his unanimous selection. For sources of
the preceding few paragraphs, see Jour. Cont. Cong., XIX, 326 338, 429;
XX, 449, 455, 490.

* Franklin, Works {Bigelow ed.), VII, 270,
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hearty response. His recommendation for the establishtnent of a
national bank was approved by Congress on May 26, 1781. At his
request Congress authorized, on July 6, 1781, the appointment of
an assistant and two clerks by the Superintendent to aid in the work
of the department. Congress authorized him, or his appointees, by
a resolution approved on July 10, to proctire on contract all neces-
sary supplies for the army and navy and to provide for the trans-
portation thereof, such contracts to be binding on the United States.
The office of Treasurer of Loans was abolished on July 23, and the
duties of that office transferred to the office of the Treasurer.
At the request of the Superintendent the Board of the Treasury
was ordered, by resclution of July 24, to continue in the discharge
of its dutes until the business of the board could be regularly

transferred to the Superintendent of Finance, . . .

Regulation of the treasury and adjustment of the public accounts
was provided for in an ordinance approved September 11, 1781.
Under this act the abolition of the following offices was specified :
commissioners of the treasury (that is the Board of Treasury),
chambers of accounts, auditor-general, auditors, and extra com-
missioners of accounts, To take the place of these.cffices new ones
were established, including a comptroller, a freasurer, a register,
auditors, and clerks.™

While the number of auditors and clerks necessary to perform
the work was determined by the Superintendent, the appointment
of all employees mentioned was left to Congress {except the clerks,
who were appointed by the Comptroller)., This ordinance pre-
scribed the duties and compensation of the officers named and in
addition authorized the Superintendent fo appoint a secretary in
his own office.”

Peace Time Developments. But now came the surrender of
Cornwallis at Yorktown. The struggle had at last been won and
the pressure of war needs was relieved. The inevitable post-war

*= Short, pp. 65, 67.

® Cf. present Treasury titles. )

* By resolution on November 27, 1781, the Superintendent was also directed
to assume responsibility for the proceeds of all loans or other moneys obtained
in Europe or elsewhere for government use and to hold them subject to
appropriation therefrom by Congress. See for this and above paragraphs,
Jour. Cont. Cong., XX, 545, 724, 7343 XXI, 783, 784, guB-531, 1142 It is
interesting to note that Morris during his incumbency had alsp directed the
affairs of the navy, no Minister of Marine having ever been selected.
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reaction began. The vigorous measures of the Superintendent of
the Treasury necessary to the existence of the struggling Colonies
were tolerated or even whole-heartedly supported by Congress

" during the war, but with the cessation of hostilities the previously
quiescent antagonism began to make itself felt. Colonial autonomy,
troublesome enough during the Revolution, now assumed an even
stronger aspect, and while serious fiscal problems faced the young
Federation, members of the Congress, humanly, reflected the local
objections to, and general apathy regarding, financial reform, The
results, at least to those favoring centralization, were unsatisfac-
tory. Morris sensed the gradual withdrawal of support, immediate
and general, and finally on January 24, 1783, he resigned saying,
“ To increase our debts while the prospect of paying them dimin-
‘ishes does not consist with my idea of integrity. I must therefore
quit a situation which becomes utterly unsupportable.” ™

Morris, nevertheless, did not leave office at this time. Congress
dispatched a committee to him to arrange, if possible, for his con-
tinuance in office, and on April 28 this committee reported his un-
willingness longer to serve. He did, however, agree to remain until
plans for reducing and discharging the army (as yet unpaid} could
be completed.™ Seemingly, things moved slowly, since Morris did
tiot retire from office until November, 1784,

Again the Board of Treasury. Meantime Congress under the
pressure of public opinion (and no doubt with faint objection by
many members of that body) resolved on May 28, 1784, to return
to the board or commission system for the administration of
finances. Three commissioners, to be appointed by Congress, were
provided for in the resolution, these to compose a new “ Board of
Treasury.” The Board was to exercise all powers previously exer-
cised by the Superintendent of Finance,

Over a year elapsed before suitable personnel could be selected
for the commissionerships, and, as a result, from November, 1784,
until the middle of the fcllowing year there was an interregnum,
the Comptroller administering the business of the Finance Depart-
ment until the new Board of Treasury got under way,

* Bullock, Finances of the United States, 177589, p. 207,

* At this time Morris suggested that a commitiee of Congress examine
the transactions of the Finance Pepartment. This was done, and the regort,
submitted June 17, 1783, was highly commendatory.
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This Board continued to conduct the financial affairs of the
United States during the next four years; in fact, until Hamilton
became Secretary of the Treasury in 1789.

In reviewing the pre-constitutional history of the Federal ac-
counting system it may be said that much of it was modeled upon
the accounting systems of the thirteen colonies, particularly Vir-
ginia, The legislators of the Continental Congress quite naturafly
turned to the organizations with which they were familiar, and in
secking a solution of their problems simply adopted certain fea-
tures of the accounting systems in operation in the various Colonial
governments.,” This experience was brought to bear during Con-
federation days and carried over into the Constitutional period,

% For the reader who cares to pursue this history more closely (space
precluding intensive treatment in this monograph) the following citation
from Q. R, McGuire (20 HHinoir Low Review, p. 468) is appended:

See Articles XXII and XXIX of the Constitution of South Carolina of
1778 : Poore, * Colonial Constitutions,” II, 1617,1625. Article 7 of the Consti-
" tuticn of Delaware of 1776: Poore, 1, 274, which provided that the governor
who was elected by the joint vote of the two houses “may draw for such
sums of money as shall be appropriated by the General Assembly and be
accountable to them for the same™ Article X of the Constitution of Mary-
land of 1776: Poore, I, B22: provided that the “ House of Delegates may
examine and pass all accounts of the state relating either to the collection
or expenditure of the revenue or appoint auditors to state and adjust same.”
Article X1 of the Constitution of Massachusetts provided that * No money
shall be issued out of the treasury of this commonwealth and disposed of
(except such sums as may be appropriated for the redemption of credit or
treasurer's notes or interest arising thereen): but by warrant under the hand
of the Governor for the time being, by and with the advice and consent of
the council and agreeably to the acts and resolves of the General Court.”
The council was elected by and composed of members of the General Court.

Article XLIV of the Constitution of Vermont of 1777: Poore, 11, 1885:
provided for a council of censors composed of members of the general
assembly to assist the governor and to determine, among other things, “in
what manner the public moneys have been disposed of, and whether the laws
have been duly executed” The Constitution of New Hampshire of z78i:
Poore, I1, 12g0: provided for an suditing committee consisting of two mem-
bers of the upper and three members of the lower house and prohibited the
treasurer from paying out any money “but by warrant under the hand of
the governor for the time being and with the advice and consent™ of the
auditing committee in accordance with law. Article XXII of the Consti-
tution of New York of 1777: Poore, II, 1336: required the legislature to
appoint the treasurer, as did most all of the other state constitutions of the
period, and the practice seems to have been to appoint a committee of the
legistature to andit the accounts of the treasurer. See Article XII of the
Constitution of New Jersey of 1776: Poore, 11, 1312. Article XIX of the
Constitution of North Carcolina of 1778: Poore, II, 1413: authorized the
governor * to draw for and apply such sums of money as shall be authorized
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when discussion as to the new structure of adminisiration was at
its height. To the latter period we may now turt,

by the general assembly for the contingencies of the government and be
accountable to them for the same”

Article XI of the Pennsylvania charter of 1683: Poore, II, 1524 provided
that the governor and the provincial coundl, slected by the people, should
at ail times “ have power to mspect the management of the public treasury
and punish those who shall convert any part thereof to any other use than
what has been agreed upon by the governor, provincial council and genersal
assembly,” The Pennsylvania constitutions of 776 and 1778 contained sub-
stantially similar provisions: Poore, 1I, 2583. The House of Burgesses of
Colonial Virginia had pronounced contrel over the public money of that
colony. For instance, by acts of March, 1756, 2oth George II, September,
1758, 3ad George II and November, 1761, 2 George ¥II: 7 Henning, Va,
Statutes at Large, 33, 243, and 467: it was provided: “That {rom and
after the passing of this act, John Robinson, esquire, shall be and he is
hereby nominated, constituted and appointed Treasurer of the revenue
arising from the duties laid by the before recited act of assembly and
of all other public money, for public uses, by virtue of any other act
or acts of assembly. To hold the said office so long as he shall continue
speaker of the House of Burgesses, and from the time of his being out
of said office to the end of the next session of the assembly. ... And
he shall be accountable for the said money tc the general assembly.” All
other officers were required to account to the treasurer. See act of 1738,
324 George II. The offices of treasurer and speaker of the House of Bur-
gesses were separated by the act of November, 1766, 7th George 11I, and
one Nicholas was appointed by the general assembly with substantially the
same powers. This statute, like that of Parliament provided: “ That Lewis
Burswell, George Wrythe, John Blair the younger, John Randolph, and
Benjamin Waller, esquires [all members of the peneral assembly] or any
three of them, be, and they are hereby appointed a committee to examine,
in the months of June and December, in each year, into the state of the
treasury; and the said treasurer iz hereby required to lay before the said
committee all of the accounts of the treasury, [which he was required by
section IV to keep in detzil]l and produce the money in his hands . . . and
the committee shall certify the same to the next meeting of the assembly™:
7 Henning 210. See also acts of November, 1766, 10th George 111, and Feb-
ruary, 1772, 1zth George 111: 8 Henning 395, 588: continuing the provisions
of the act of 1776. See also act of 1775: 9 Henning 16, 64 and 71.

The constitution adopted June 27, 1776, for Virginia provided in article
XIX that, “ A treasurer shali be appointed annually by joint ballot of both
houses ”: g Henning 218, By act of Ccteber, 1776, it was recited that “ the
acoounts of the treasurer have been examined and passed by the general
assembly to the 1gth day of October last past.” This same statute provided
for a committee of the general assembly to andit the public accounts from
time to time and by act of 3 few days later, amended by the act of October,
1778: ¢ Hemming 245, 536, a board of auditors appointed by the general
assembly and removable only by themn was created to audit the public accounts
and no money could be drawn from the treasury save on warrants counter-
signed by the auditers. This accounting system had more drastic powers
than have ever been surrendered by the Congress of the United States to
the accounting officers of the United States.
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The Constitution. The experiments and failures in finance and
accounts during the Revolutionary and Confederation days seem
to have had their value in the way of example and the First Con-
gress, under the Constitution, builded wisely upon experience, But
while the great step toward general centralization had been taken
and executive power concentrated, it did not follow that adminis-
tration should pursue the same course, In the pre-constitutional
government there had been no executive department, as such, and
Congress, as “ board of directors” for administration had, prop-
erly, persisted in close control of administrative matters., Indeed,
it is held by many recognized authorities (notably W. W. Wil-
loughby, Wilson, and Luce) that to-day Congress constitutes a
board of directors for all administrative duties not strictly execu-
tive (as that term is used in a constitutional sense) and hence must
be concerned with administrative affairs if the people are to retain
control over, the administration. This conception remained vig-

. orously alive and colored the debates upon the establishment of
the executive departments in 1789, Considerations of space and
scope in this monograph prevent a complete discussion of .these
debates and arguments preceding the passage of the act of 1789,
but the tone of the controversy was set by the same two leading
factions which crossed swords in the Continental Congress during
the war and under the Articles of Confederation : that is, one school
of thought which demanded the protection of our Iiberties by the
process of administration by committee and the other which in-
sisted upon establishing control through the agency of a single-
headed executive department™

The group favoring comunittee contral of fiscal affairs presented
an argument which is still used by the proponents of the status
of the General Accounting Office as an agency independent of the
executive ; namely, that the fundamental basis or rasson d’etre of
the accounting and auditing system was the necessity of legislative
control over expenditure of public funds if the people were to
retain control of the public purse®™ The opposition was strong,
however, and the debate was prolonged.

B For the reader who cares to follow these debates in greater detail, the
6Anna15 of Congress zre suggested, I, 383-80, 301-92, 503, 604, S0y, 611-15,

19.

* Present friends of the legislative control idea add a proviso that 2
trained personne! shall be maintained by Congress, which shall devote its
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The ground for such debate, or better, the ambiguity which per-
mitted of legitimate conflicts of opinion as to-what was intended
(as well as desirable) Iay in the Constitution itself, which con-
tained no direct reference to single-headed departments, Authority
for the establishment of this type of organization was solely that
of inference, such as was contained in Article I, Section 2, Para-
graph 1: “, ., [the President] may require the opinion, in writ-
ing of the principal officer in each of the executive departments,
upon any subject relating to the duties of their respective offices,
« <. and the succeeding paragraph, which said: “. .. Con-
gress may by law vest the appointment of such inferior officers as
they think proper, in the President alone . .. or in the heads
of departments.”

It may be said that, in general, the best evidence of the time
seems to indicate that the framers of the Constitution contemplated
the establishment of single-headed executive departments, and so
far as the new departments of War and Foreign Relations were
concerned, the intention was realized. With regard to the Treasury
Department, however, the result was somewhat anomalous.

Madison, for example, one of the leaders of discussion and opin-
jon, in the debates before the act of 178g, was of the idea that the
accounting system should be independent of the executive depart-
ments, yet it was he who introduced a resolution to establish three
single-headed executive departments including fiscal affairs. He
had also spoken as follows: “ I think it absolutely necessary that the
President should have the power of removing from office; it will
make him in a peculiar manner responsible for their [officers ap-
pointed by the President by and with the advice and consent of the -
Senate] conduct and subject him to impeachment himself, if he
suffers them to perpetrate with impunity, high crimes or misde-
meanors, against the United States, or neglects to superintend their

attention to following up expenditures by means of accounts and audits and
to reporting results to the legislature. To quote from a proponent: “The
white light of publicity and possible criticism is a great deterrent to wrong
doing. The accounting system accomplishes as much through the knowledge
that it exists, willing and capable of bringing expenditure under criticism,
as it does in actually criticizing an expenditure made or obligation sought
to be incurred in violation of law.” Letter, G. A. O, January 28, 1927. It
follows naturally, from this argument, that the more complete the inde-
pendence of such critical and inspectioma! body with relation to the spending
agenty, the more efficacious the threat,
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conduct, so as to check their excesses. On the constitutionality of
the declaration I have no manner of doubt” ™

Obviously some reconciliation of these viewpoints was necessary,
and compromise seemed to be indicated. Madison took pains to
explain, therefore, that he was * not in favor of granting unlimited
authority to the Secretary of the Treasury Department and ex-
pressed the hope that proper checks would be provided; »iz., a
comptroller, auditors, a register and a treasurer,” ™ Madison’s atti-
tude seemed to reflect the majority sentiment {or perhaps led it)
which showed itself in the wording of the act as finally passed.
The act establishing a Treasury Department was approved Septem-
ber 2, 1789 (r Stat, L., 65), but it provided for a considerably
more complicated organization than was the case with the State
and the War Department acts ™ passed previously. The duties of
the Secretary were more carefully specified and the four major
officers of the Department, in addition ta the Secretary, were made
_ appointees of the President with the advice and consent of the
Senate™

This act is of importance and interest from many standpoints.
Primarily it placed the Treasury Department in a much more
intimate relation to Congress than was the case with other execu-
tive departments, partly by the methods of appointment above
mentioned and partly by the requirement of the Secretary in Sec-
tion 2, “. . . to make report and give information to either branch
of the legislature in person or in writing {as he may be required)
respecting all matters referred to him by the Senate or House of
Representatives, or which shall appertain to his office; and gen-
erally to perform all such services relative to the finances as he
shall be directed to perform.”

This appeared, then, to be a victory for the friends of legislative
control (even in the compromised form which it had finally as-

“Annals of Congress, I, 37a-73, 383. Cf. arguments Myers v. U. S.

% Short, p. 93. See zlso Annals of Congress, I, 289, io91-g2. Madison
later proposed that a definite term for the office of Comptroller be provided
{cf. Budget Act of 1¢21), but after discussion this proposal was withdrawn.

¥ The distrust of placing finances under cne-man control was appareat.
Congress was jealous of its power over the purse-strings.

® The law of September 2 was followed by another approved on Sep-
tember 11, 1780 {1 Stat. L., 67), fixing the salaries of the Secretary {$3500),
Comptrolier (%2000}, Audm:p ($1500), Treasurer ($a000), and Regis-
ter {$1250).
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sumed), both because of this intimate relation between the Depart-
ment and the Congress and because of the implication of the
provision for the four quasi-independent officers: Comptroller,
Auditor, Treasurer, and Register, For a time it was such a victory,
but it was not a lasting one. The Treasury Department soon
ceased to bear this intimate relation to Congress. As Short says:™

The cbvicus intention on the part of Congress to keep in close
touch with the administration of finance, however, was partially
thwarted, first by the failure of the House of Representatives to
entertain oral reports from the Secretary of the Treasury and later
by the vigorous assertion on the part of President Jackson of the
President’s authority over the heads of departments, through the
exercise of the removal power.

As a result, for a period of over one hundred years, there has
been little to distinguish the relation of the Treasury Department
to Congress, from that of the other executive departments, and
hence numerous anomalies have arisen. In the first place the Trea-

" sury Department because of the act of 1789 and the later gradual
divorce from legislative supervision, was, until 1921, the only execu-
tive department (except the Post Office Department up to 1836)
which audited itself both as to expenditures and collections, and
this in spite of the fact that the Treasury Department (unlike the
English Exchequer for example) was, itself, a great spending
agency. :

Another sitnation of immmediate pertinence fo present contro-
versies also arose out of the act under discussion. The law of 1789
in establishing the Treasury Department placed all auditing and
collecting functions (through suit} in the Comptroller and the
Auditor of the Treasury, but later legislation removed from these
officers the real audit of customs and internal revenue,” and pen-
sions and public lands.* The development of this phase of affairs
is admirably brought out in a letter from the General Accounting
Office: ®

Originally the Treasury had charge of all of these functions

and still has charge of the collection of internal revenue and cus-
toms and the Solicitor of the Treasury, though nominally the latter

Y
P,
* See act of March 2, 1799; ¢ Stat. L., 642.
= See p. 48, post.
* January 28, 1927
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officer is in the Department of Justice. So long as the Treasury
Department audited itself [prior to 1921} and collected debis due
the Government as a part of the auditing procedure, it did not
greatly matter whether these particular duties were performed by
one set of subordinates of the Secretary or another set. This fact
was not observed when the Budget and Accounting Act was passed
with the result that the General Accounting Office did not have
retransferred to it the duties which the former accounting officers
had of auditing and settling all claims arising out of collections of

customs and taxes and the conduct of suits to recover balances due
the Government. . . .®

But fo return to the immediate features of the law.

One of the obvious purposes of the act of 1789 was to provide
for the settlement of all public accounts, first and last, in the Trea-
sury Department. While this was accomplished, it did not long
remain the practice. Changes were soon attempted in order to
reduce the Auditors’ work and provide for more accurate and
. expeditious settlement of claims {1792).

Ancther feature of the act of 178g, which has been mentioned,
was the more or less minute specification of duties and gualifica-
tions of the major administrative and techmical officers of the
Department. The plan of financial administration set up under this
act provided elaborate checks and safeguards, and while admittedly
unwieldy in certain particulars, has, nevertheless, functioned ad-
mirably, on the whole, for over one hundred and thirty-five years,
especially from the standpoint of protection against illegal or un-
authorized disbursements, or payments to the wrong perfson.

The sections specifying the duties of Comptrolier and Auditors
are also of interest in view of the fact that the organization of
the former Comptroller of the Treasury is now merged into the
Division of Law of the General Accounting Office {plus the added
duties arising under the Budget and Accounting Act). These sec-
tions provided: :

That it shall be the duty of the Comptroller to superintend the
adjustment and preservation of the public accounts ; to examine all
accounts settled by the Auditor, and certify the balances arising
thereon to the Register; to countersign all warrants drawn by the
Secretary of the Treasury, which shall be warranted by law; to
report to the Secretary the official forms of all papers to be issued
in the different offices for collecting the public revenue, and the

® See Chap. II, pp. 73, 04, # seq., post.
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manner and form of keeping and stating the accounts of the several
persons employed therein., He shall moreover provide for the regu-
lar and punctual payment of all monies which may be collected, and
shall direct prosecutions for all delinquencies of officers of the
revenue, and for debts that are, or shall be due to the United States.

That it shall be the duty of the Auditor to receive all public
accounts, and after examination to certify the balance, and transmit
the accounts with the vouchers and certificate to the Comptrolier
for his decision thereon: Provided, That if any person whose ac-
count shall be so audited, be dissatisfied therewith, he may within
six months appeal to the Comptroller against such settlement,

In addition the Treasurer bore certain responsibilities to the
Comptroller as follows:

. . . the Treasurer shall render his accounts to the Comptroller
quarterly, (or oftener if required), . . . He shall moreover, on the
third day of every session of Congress, lay before the Senate and
House of Representatives, fair and accurate copies of all accounts
by him from time [to time] rendered to, and settled with the
Comptroller as aforesaid, . . . He shall, at all times, submit to
. . . the Comptroller, . . . the inspection of the monies in his
hands : and shall, priot to the entering upon the duties of his office,
give bond, with sufficient sureties, to be approved by the Secretary
of the Treasury and Comptroller, in the sum of one hundred and
fifty thousand doliars, payable to the United States, with condition
for the faithful performance of the duties of his office, and for
the fidelity of the persons to be by him employed, which bond shall
be lodged in the office of the Comptroller of the Treasury of the
United States.

The Secretary of the Treasury, the Register, and the Treasurer
of the United States still hold office under the act of 1789, as did
the Comptroller of the Treasury and the six Auditors (basically at
least) until these offices were abolished in 1921.*

In summary then, it is seen that in spite of the original intent
of the act of 1789 the close supervision of Congress had been lost,
(at least in so far as accounts, audits, and investigations go), and
the attempt to revive it waited over 130 years. A resumption of
the idea of congressional supervision came only with the Budget
and Accounting Act of 1921, when general anditing and accounting
functions were removed from the Treasury Department and given
independent status in the General Accounting Office under a
Comptroller General with a tenure of office of fifteen years.®

42 Stat. L., 20, 23, 25.

* Cf. Madison's suggestion in 1780

3
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Succeeding Legislation. The act of September 11, 1789, as has
been noted, made provisions for the salaries of Treasury officers,
but a change in rates came with the act of March 3, 1791 {1 Stat.
L., 215}, which added $250 per annum to the salary of the Register
and $400 each to the Auditor and Comptroller. This act also
applied certain penalties and prohibitions, contained in the act of
1789, to all clerks of the Treasury Department,

In 1792 two acts were approved which directly affected the
matter of audits and accounts. The first of these, February 3o,
1792 {1 Stat, L., 232), was “an act to establish the post office
and post roads within the United States.” This act in Section 4
provided as follows:

That the Postmaster General shall, once in three months, obtain
from his deputies, the accounts and vouchers of their receipts and
expenditures, and the balances due thereon, and render to the
secretary of the treasury, a quarterly account of all the receipts and
- expenditures in the said department, to be adjusted and settled as
other public accounts, and shall pay, quarterly, into the treasury of
the United States, the balance in his hands. And the Postmaster
General, and his assistant, the deputy postmasters, and such as they
may employ in their offices, shall, respectively, before they enter
upon the duties, or be entitled to receive the emoluments of their
offices, and the contractors for carrying the mail, and their agents
or servants, o whom the mail shall be entrusted, before they com-
mence the execution of said trust, shall, respectively, take and
subscribe before some justice of the peace, the following oath or
affirmation, and cause a certificate thereof to be filed in the office
of the Postmaster General; “I do swear (or affirm as the case
may be) that I will faithfully perform all the duties required of
me, and abstain from every thing forbidden by the kaw in relation
to the establishment of post-offices and post-roads within the
United States.” “

From this time (1792) until the enactment of the law providing
for the office of Auditor for the Post Office Department “ the
Postmaster General received accounts from all postmasters (then
known as deputies) and forwarded his records of receipts and
expenditures in the Postal Service to the Treasury Depariment,
quarterly, for final audit,

“Modified by the act of March 3, 1825 (4 Stat. L., 102}, and repealed
July 2, 1825 (5 Stat. L., 8o0).
Sact of July 2, 1825 above cited.
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The second of the acts of 1792 (May &, 1792; 1 Stat. L., 27g)
provided for a change of more serious import. The act of 1789
had provided for the settlement of all government accounts pri-
marily and finally in the Treasury Department—a sound principle,
but the new law changed this. The position of “Accountant to
the Department of War *” was now established, and the Secretary
of War was given power to make disbursements from Treasury
funds * within and under appropriations for the War Department,
and it was provided that such warrants should be countersigned
by the “Accountant to the Department of War.” ® A check was
provided, however, in that the War Department accountant was
required to submit a record of his settlements and disbursements
for inspection and revision, if necessary, by the Comptroiler.®

The latter act contained other details of interest and importance
though not all applied to matters of accounting and auditing, Sec-
tion 9, however, made the following provision which touches upon
duties now exercised by the General Accounting Office:

. . . the forms of keeping and rendering all public accounts
whatsoever shall be prescribed by the department of the Treasury.

The Secretary, in this act, was charged with the superintendence
of the collection of duties on imports and tonnage, and this work
was assigned to the Comptroller by a departmental circular of
October 25, 1792. An annual allowance similar to that provided
in a previous act “ was also made to the Comptroller, and provision
was made for appeal from the rulings of the Comptroller to the
Commissioner of Revenue {(created by the same act), and the
Auditor of the Treasury, with the Attorney General, as court of
last resort.

Of general interest, but of less importance to this study, was the
abolition of the office of Assistant Secretary and the substitution
therefor of the Commissioner of Revenue®

* Through the Treasurer of the United States. i

¥ The previous practice, under the act of 1789, has been the disburssment
of funds for the War Department by warrant ¢of the Secretary of the
Treasury countersigned by the Comptroller,

“ But see p. 24 post.

* 1 Star. 1., 215. The allowances were Comgptroller, Auditor, and Treas-
urer $400 =ach, and Register $500, for the vear.

™ Sec. 6. Abolished in 1802, revived 1813, and again abolished 1817
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The year 1795 brought further powers and duties to the Comp-
troller and to the Auditor (Act of March 3, 1795; 1 Stat. L., 441).
The former was authorized to demand of persons accountable to
the United States for moneys, all accounts and vouchers pertinent
thereto for submission to the Auditor under penalty of suit. The

-Auditor upon receipt of such data was required to liquidate allowed
credits and report to the Comptroller upon disallowed claims. Such
suspended credit or claims, after examination of evidence, were
passed upon by the Comptroller and according to the law

. . . in all cases where the final decision of the Comptroller shall
be against the claimant such determination shall be final and con-
clusive to all concerned.

The judicial nature of the Comptroller’s powers at this time are
patent, and comparison with present day prerogatives of the Comp-
troller General shows striking similarities.

Two years later, that is, by the act of March 3, 1797 (1 Stat. L.,
512), the Comptroller was required to institute suit against revenue
officers or other persons accountable for public money who had
failed to remit moneys reported due the United States. Here was
provided a prosecuting function for the Comptrolier in addition to
the judicial duties just mentioned.

In each of these cases the independent aspect of his action is to
be noted, the Secretary of the Treasury evidently intervening in
no way.

The process of decentralization of accounts, begun in 179z by
the establishment of the office of “Accountant to the Department of
War,” was carried still further by the act of July 16, 1798 (1 Stat.
L., 610), which provided for an “Accountant of the Navy.” The
provisions of this act were similar in all important respects to those
in the act of 1792.

By this time the accounts of the Post Office Department, the
‘War Department, and the Navy Department were all subject to a
double audit, first in the executive departments concerned and
later in the accounting offices of the Treasury Department. This
was the initiation of the system of administrative examination of
accounts, prior to audit, everywhere applied as the years went on.
There is evidence at this time, however, that the system as admin-
istered was not giving complete satisfaction. Late in 1801 a com-
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mittee of Congress was appointed to investigate the audit and
report of expenditares, or, more accurately, “ to inquire and report
whether moneys drawn from the Treasury have been faithfully
applied to the objects for which they were appropriated and
whether the same have been regularly accounted for; and to report,
likewise, whether any further arrangements are necessary to pro-
mote economy, enforce adherence to legislative restrictions and
secure the accountability of persons entrusted with public money.” ®
This committee on January 2x, 1802, requested from the Secretary
of the Treasury a complete report on principles and methods of
disbursements in the United States Treasury, predicated on three
basic questions:

1. How are moneys drawn out of the Treasury?
2. How are they expended?
3. How are they accounted for?

The reply to this request, by Secretary Gallatin, on March 1,
1802, was comprehensive, and offers a detailed description of the
methods of the time.® ‘

Meanwhile the investigation had been going on, and when the
final report was submitted ® by Representative Nicholson, “ upon
the whole Committee . . . [was] of opinion that considerable
sums of public money have been greatly misapplied, and that much
expense has been incurred without any legal authority . . . 7™

The necessity for an independent audit under the control of
Congress seems again to have had early exposition. One or two
additional statements in the report apply broadly and are pertinent
to present day practice:

. Giving publicity to the accounts of the expenditures of
money appropriated for contingencies would have the most direct
tendency to correct the latitude of construction . . . exercised in
that respect. .

*x ¥ * X

There are two previous requisites which are necessary to justify
the expenditure of public money, and without which no legal ex-

& Annalz of Congress, X1, rz2so.

® See shid,, p. 1267. -

* Application of Public Money——Comumcated to the House of Repre-
sentatives on April 29, 1802, Carried in Annals of Congress XII 1259,
et seq,

R ibid, p. 1265,
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penditure can be made: First, that the expenditure for the object
to which it is applied, should be authorized by law; and secondly,
that an approgriatien should have been made to cover the authosr-

ized expense.

Further powers and duties were added to the Comptroller by
the act of March 3, 180g (2 Stat. L., 535, 535), which specified
in Section 2 that it should be the duty of that officer

. in every case where, in his opinion further delays would be
injurious to the United States and he is hereby authorized to direct.
the auditor of the Treasury and the accountants of the war and
navy departments ™ at any time, forthwith to audit and settle any
particular account which the said officers may be respectively au-
thorized to audit and settle, and to report such settlement for his
revision and final settlement,

The Comptroller was also required by this section to lay before
Congress, in the first week of its sessioh, an annual statement of
- the accounts of the Treasury, War, and Navy Departments which
had remained unpaid for more than three years, or upon which
balances were more than three years overdue. This report was to
be accompanied by a statement of the causes preventing settlement
of such accounts or the recovery of such balances due,

The requirements of a direct report to Congress, and not either
to the Secretary of the Treasury or the President or through such
officers, are matters of note. The independence of status of the
Comptroller at this early date seems clearly indicated. This whole
process, including the acts of 1792 and 1798 establishing accoun-
tants for the War and Navy Departments, seems to have heen the
result of reaction against Hamiltonian centralization in the Trea-
sury Department of all auditing and even purchasing. The heads
of the departments mentioned seized upon the opportunity offered
by the change of administration and the departure of Hamiiton to
make themselves independent of the Treasury.”

Some three years later, that is, on April 25, 1812 (2 Stat. L.,
716, 717), the General Land Office was established and the Com-

= Ibid.,, p. 1263.

® Orders, it is to be noted again, were direct to these officers without
reference to, or through, the Secretary of the Treasury.

¥ The fact that this did not work well resulted in the act of 1817 later
mentioned, but even then no money could be secured out of their appropri-
ations without their consent.
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missioner was given power to audit and settle accounts relating to
the public land and 1o certify balances thereon™ He was required,
however, to transmit each account, with the pertinent vouchers and
certificate, to the Comptroller of the Treasury, who was charged
with the reviewing function; that is, he was directed * to examine
said accounts and make his decision thereon,” certifying balances
to the Register.

On April g, 1816, mn act was approved (3 Stat. L., 261, 263)
which, in Section 1I, provided for a Commissioner to pass upon
claims for property lost, captured, or destroyed in the military
service of the United States. This Commissioner was subject to
such rules and regulations as the President of the United States
might prescribe. Two years later, however, (April 20, 1818) these
duties were transferred to the Third Auditor, who, for a period,
settled accounts without his acts being subject to review by the
Comptroller or other officer.”

Changes in the Treasury. Meanwhile a new Secretary of the
Treasury had been appointed by President Madison on October 22,
1816," and with him catne a more or less drastic reorganization of
the Treasnry Department administration. The movement had been
initiated some six months prior to his accession to office, however.
On April 20, 1816, the Senate had passed a resolution “. . . re-
quiring the Secretaries of the Departments to report jointly to the
Senate, in the first week of the next session of Congress, a plan
to insure the annual settlement of the public accounts, and a more
certain accountability of the public expenditure in their respective
Departments. . , . ”" ,

In obedience to this resolution a report was communicated to
the Senate on December ¢, 1816, which contained recommendations
for numerous changes in the administration of Treasury Depart-
ment affairs.”

Generally these recommendations involved the question of the
settlement of accounts in the War and Navy Departments through
the accountants for those departments. Under the acts of 1792

® Section 9. )

* In 1842 appeals from the Auditors’ decisions to the Second Comptroller
were authorized.

* William H. Crawford. He wzs reappoinied by the incoming President
(Monroe} on March 4, 1817,

© American State Papers, Mise, I, 306.

®Ibid., 396-99.
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and 1708 creating these offices the power of revision of the ac-
counts of the departmental accountants had been left with the
Treasury Department, but such revision had become a matter of
form. In the Treasury Department itself balances or debts ad-
mitted for settlement were paid only on report of the Auditor when
confirmed by the Comptroller, whose decision was final, while
the accountants of the War and Navy Departments were required
to transmit, quarterly, to the Treasury Department, for final re-
vision, 2l accounts which had been settled,

It could not have been the intention of Congress [however] that
an officer or an individual to whom money was found to be due by
the report of the Accountant of either of those departments should
wait for payment not only until the expiration of the quarter, but
until his accounts should be reexamined by the Auditor of the
Treasury and also by the Comptroller.”

It was obvious, therefore, that if adequate auditing and inspec-
_tion were performed for the War and Navy accounts unjustifiable
delay would ensue, and that operation under the plan then in force
was resulting in preservation of form but neglect of the vital
principle. The report of December, 1816, maintained that accounts
should be both promptly settled and properly approved and audited
and that this could only be brought about, so far as the War and
Navy accounts were concerned, either by returning to the prin-
ciples of the act of 1789, which made primary and final settlement
of all accounts in the Treasury Department compulsory, or by
finally settling the accounts of the War and Navy Departments
without the intervention of the Treasury Department,

The Aci of 1817. The former plan was recommended, therefore,
on the grounds of simplcity and unity, and to carry it out four
additional auditors, an additional comptroller, and a solicitor were
suggested.”™ Congress acted with reasonable promptness upon these
suggestions, and on March 3, 1817 (3 Stat. L., 366), “An act
to provide for the prompt settlement of public accounts ™ was ap-
proved. This provided the additional Comptroller and four Aundi-
tors recommended, but failed to provide the Solicitor.® The act

» Ibid., 397

*The placing of the Mint under the Treasury was also recommended.

* At the same time the offices of Accountant and Additional Accountant
of the Department of War, Accountant of the Navy and Superintendent
General of Military Supplies were abolished,
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also specified in detail the duties of comptrollers and auditors in-
stead of leaving these matters to administrative regulation.

The Comptroller {(now become First Comptroller under the new
law) was required “ to examine all accounts settled by the First
and Fifth Auditors and certify the balances arising thereon to
the Register; to countersign all warrants drawn by the Secretary
of the Treasury which shall be warranted by law; to report o
the Secretary the official forms to be issued in the different offices
for collecting the public revenue; and the manner and form of
keeping and stating the accounts of the several persons therein;
and to superintend the preservation of the public accounts subject
to his revision; and he shall provide for the regular payment of
ail moneys which may be collected.” The First Comptroller was
further directed “ o superintend the recovery of all debts to the
United States, to direct suits and legal proceedings and to take all
such measures as may be authorized by the laws to enforce prompt
payment of all debts to the United States.” Section 14 of the act
relieved the Comptroller of certain necessities with regard to re-
porting delinguent debtors.

The duties of the Second Comptroller were thus outlined:

It shall be the duty of the Second Comptroller of the Treasury
to examine all accounts settled by the Second, Third and Fourth
Anuditors, and certify the balances arising thereon to the Secretary
of the Department [of War or Navy] in which the expenditure
has been incurred; to countersign all warrants drawn by the Secre-
taries of the War and Navy Departments, which shall be warranted
by law; to report to the said Secretaries the official forms to be
issued in the different offices for disbursing the public money in
those departments, and the manner and form of keeping and stat-
ing the accounts of the persons employed therein; and it shall also
be his duty to superintend the preservation of the public accounts
subject to his revision™

In addition to these duties the Second Compiroller took over from
the First Comptroller the authority to issue notifications to agents,

etc,, to render accounts, to institute suits against public defaulters,
to authenticate transcripts from the books of the Treasury of

* The registry and preservation of the accounts mentioned were trans-
ferred to the Second, Third, and Fourth Auditors from the office of Register
of the Treasury.
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balances as evidence in suits, and to direct the Auditor to settle
certain accounts.

The act of 1817, in spite of the provision of four additional
Auditors, added no new duties or responsibilities to those already
exercised by the existing, or First, Auditor since those transferred
from the offices of Accountant of the War and Navy Departments
(abolished by the act) and other miscellaneous duties were divided
among the new auditors provided (Second, Third, Fourth, and
Fifth).

The functions of the various Auditors were similar in principle,
the difference lying in the field to which they were applied. The
First Auditor under the new law received and audited, in general,
all accounts accruing in the Treasury Department. In practice,
however, he continued to receive and audit also the salary and con-
tingent expense accounts of all other departments except certain
incidental and contingent accounts of the Department of State, the
_ Patent Office, and the General Post Office.”

The Second and Third Auditors assumed the duties of the First
and Second Accountants of the Department of War and were con-
cerned wholly with War Department accounts, while the Fourth
Auditor had under his supervision the accounts of the Navy.

To the Fifth Auditor the act of 1817 assigned the accounts of
the Department of State, the General Post Office, and those arising
out of Indian affairs,

The work of audit and control under this act maintained a
marked degree of independence from the Secretary of the Trea-
sury, in spite of being under jurisdiction of the Treasury Depart-
ment, the officers mentioned having their lines of authority flowing
directly to Congress. The heads of departments also retained
certain of their powers, in that they might still sign warrants for
disbursement from their own appropriations, provided such war-
rants were registered by the proper auditor of the Treasury De-
partment and countersigned by the Second Comptroller.

As previously noted, a system of administrative examination of
accounts, prior to audit, had grown up in the Post Office, War,
and Navy departments by 1708, but these were dispensed with by
the act of 1817. Such examinations were not again sanctioned by
law until 1862.*

¥ Mayo, Commercial and revenue system of the United States, II, 97.
® 12 St L, 3593
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The provisions of this law {(181%) also stated that all claims and
demands by or against the United States and all accounts in which
the United States was interested, either as debtor or creditor,
should be adjusted in the Department of the Treasury. This clause
remained in force for over a hundred years, or until the Budget
and Accounting Act of 1921.

The new arrangements, in general, proved to be reasonably suc-
cessful, The officers provided under this act continued with the same
titles and, generally, the same functions for over seventy-five
years,” but there did exist two patent defects in the law. The first
was the failure to provide for a solicitor of the Treasury Depart-
ment. That there was knowledge in Congress that the law was not
complete, is indicated by a Senate Resolution of December 11, 1817.
This required the Secretary of the Treasury “to lay before the
Senate information of the progress which has been made in the
settlement of public accounts under the act ‘to provide for the
prompt settlement of public accounts ’ and that he also state what
further legal provisions may be necessary, in his opinion, to insure
the speedy settlement of public accounts.” ™

In his report pursuant to this resolution the Secretary tock up
the question of appointment of a solicitor for the Treasury De-
partment, and in a passage of some length presented an argument
for such appointment which included not only many points per-
tinent to the immediate situation but also presented what, to many,
appeared to be a sound thesis on the principles of division of duties
and responsibilities, It follows in part:

. the appointment of an officer who shall be exclusively
chargeé with the power of instituting and superintending all ac-
tions brought by the United States for the recovery of money is
again respectfully submitted to the consideration of the Senate.
This recommendation is founded upon the fullest conviction that
the duties now required of the First Comptroller of the Treasury
carmmot be correctly performed by any officer whatever, The re-
vision of accounts reported to that officer by the First and Fifth
Auditors of the Treasury, and by the Commissioner of the General
Land Office, if revision is intended to be any substantial check
upon the acts of those officers, must, by every person who will

* That is, until the Dockery Act (July 31, 1804, 28 Stat. L. 205, 211).
Minor changes were numerous, however,
™ American State Papers, Misc, II, 460.
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take the trouble to examine into the subject, be considered sufficient
to comnand the whole of his time and attention.

It is not expected that the principal officer in the primary or
secondary departments of the Government will be able minutely
to examine every case upon which they decide; but unless it is
understood that a certain portion of the cases will be so examined,
a degree of negligence and laxity on the part of the subordinate
officers in those departments, whether principal or secondary, may
reasonably be expected. The gradation from unintentional error
to willful negligence, and from the latter to the practice of decep-
tion, is gentle and almost imperceptible, The principal officer of
each office is responsible to the nation for the correct discharge of
the duties required of him, and legal checks have been devised to
correct and detect the errors which may be committed in the execu-
tion of their public functions. The clerks or subordinate officers
are responsible o the chief of the office for the correct discharge
of their duties; the only check, however, which he possesses is the
examination which he is able to make of their official acts before
they receive his official signature, If, then, the duties required of
any officer are so great and multifarious as to prevent his giving

“to the acts of his subordinate officers such an examination as will
render the detection of any errors which may be committed by
thetn probable, there is imposed upon him the highest responsi-
bility, without the adequate means of acting up to that responsibil-
ity, Such is believed to be the situation of the First Comptroller of
the Treasury.

The correspondence which he is compelled to carry on with the
colflectors of the customs, the district attorneys, and the marshals,
will afford ample employment to an active and intelligent officer,
aided by a recording clerk. Should it, however, be deemed ad-
visable to continue with the Comptroller the duty of corresponding
with the collectors of the customs, and deciding upon legal ques-
tions arising under the revenue laws, the officer propesed to be ap-
pointed might find ample employment by being charged with the
light-house establishment, which is now under the superintendence
of the Commissioner of the Revenue. He might also be directed to
perform any other duty which the President of the United States
might think proper to require of him.

From the best view of the subject which I have been able to
take, the appointment of a Solicitor of the Treasury appears to me
te be indispensable, without any reference to the decision of Con-
gress upon the changes which have been proposed to the laws
relating to the collection of debts,

If such an office is not created by law, it must exist in fact, as the
Comptrolier of the Treasury must of necessity delegate to-one of
his clerks the power of corresponding with the district attorneys
and marshals, and hold him responsible for the due execution of
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that duty, without being able to examine his acts in a manner to
the exercise of a salutary check upon them.™

This report is quoted at length as perfinent to the situation to-
day. It is maintained that if the contention presented was true at
that time, it stll is, and offers an argument for the strengthening
of the office of Solicitor of the General Accounting Office.”

Miscellaneous Legislation. No action upon these suggestions
was taken by Congress until 1820, but with the act of May 135 of
that year {3 Stat. L., 552, 595), “An act providing for the better
organization of the Treasury Department,” came a partial substitu-

-tion for the previous failure fo supply a solicifor of the Treasury
Department. Section 1 of this act said:

. . . it shall be the duty of such officer of the Treasury Depart-
ment as the President of the United States shall, from time to time,
designate for that purpose, as the agent of the treasury, to direct
and superintend all orders, suits or proceedings, in law or equity,
for the recovery of money, chattels, lands, tenements, or heredita-
ments, in the name and for the use of the United States,

The duties of this office were carried on, for a short time, by the
Comptroller {or rather First Comptroller} as agent of the Trea-
sury, but were ultimately transferred to the Fifth Auditor, who
performed them in addition to the other duties of his office.

Meanwhile, the second defect in the act, previously referred to,
had slowly developed visibility.

While the law of 1817 established the fundamental relation of
the Treasury to departrhental accounts it did not provide a perma-
nently efficient system of audit. When the great mass of payments

™ Ibid., 461. Repor: submitted January 22, 1818,

* There is not unanimity of opinion on this, however. One recognized
authority says: “If the theory of this letter were correct the present day
departments would have to be divided and subdivided many times before one
man could be familiar with everything occurring in said departments. The
responsibility is through the head of an office and not necessarily that of the
head of an office. This [the letter guoted above] was about the time of the
craze for decentralization that spread over the country and led, for instance,
to the subdividing of the cty of New Orleans into three separate and distinct
municipalities. It caused the creation of the two comptroliers and Bve auditors
in the act of 1817, and the subsequent creation of Commissioner of Customs
to act as third comptroller. While this is all interesting , . . its importance
:; dcne.t:'} show what should mot be done rather than ., . what should
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came to be made by disbursing officers under bond, accounts in-
stead of undergoing two revisions were subjected to three or four,
The real work was performed by the disbursing officers and in the
bureaus of the executive departments, while the final responsibility
was with the officers of the Treasury. As the volume of business
increased, the necessity of revising all accounts burdened the
Comptrolier with a mass of mechanical work which restricted him
to 2 mere perfunctory examination.™

Neither this condition nor the lack of a solicitor, so titled, were
destined for early action, however,

By the act of February 24, 1819 (3 Stat. L., 487), the accounts
concerning Indian affairs were transferred from the Fifth Audi-
tor to the Second, revising power lying with the Second Comp-
troller, while by the same act (Section 3) the Second Comptroller
was required to countersign all warrants drawn by the Secretary
of War on the Treasurer for disbursements for Indian affairs.

. This transfer reduced the office of Fifth Auditor to a merely
nominal status, so far as accounting and auditing were concerned,
but other non-accounting and auditing duties were assigned to it.”
The office was no longer one of moment so far as its prime func-
tion was concerned, however,

In 1822 other changes were made. The act of 1B17, as has been
noted, gave heads of departments power to sign warrants (properly
countersigned) for disbirsement from their own appropriations.
The new law {act of May 7, 1822; 3 Stat. L., 688, 689) provided
that all warrants should be drawn by the Secretary of the Treasury
upon requisition of the head of the department concerned, counter-
signed by the Second Comptroller of the Treasury, and registered
by the proper Auditor,

The act of March 3, 1825 (4 Stat. L., 102}, merely directed
that the Postmaster General should “. . . once in three months
render to the Secretary of the Treasury a quarterly account of zll
receipts and expenditures in the said department, to be adjusted
and settled as other public accounts.”™ Such a process of ad-
justment was set up in the Post Office Department under Section
31 of the act. .

® Hotchkiss, Judicial work of the Comptroller of the Treasury, p. 17

¥ Such as care and superintendence of the Lighthouse Establishment,
January 1, 1820,

™ Repealed July 2, 1836 (5 Stat. L., 80).
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No further changes came until 1830, when the office of Solicitor,
was finally established, The act of May 29, 1830 (4 Stat. L., 414),
entitled “An act to provide for the appointment of a sclicitor of
the treasury,” provided:

. . . that all and singular the powers and duties which are by
law vested in and required from, the agent of the treasury of the
United States, shall be transferred to, vested in and required from
the . . . solicitor of the treasury; . . .

The duties thus were transferred from the Fifth Auditor, to
whom they had been assigned, leaving that office with still fewer
of its prime functions remaining, The first omission of the act
of 1817 was finally provided for, but actxon on the second was still
delayed,

Dissatisfaction continued to exist with regard to the adminis-
tration of audits and accounts and a movement was initiated in
Congress to abolish the offices of Second Auditor and Second
Comptroller. The matter was considered by the Senate Committee
on Finance, which, in 1832," recommended that these offices he-
continued, and this was done, '

The Act of 1836. Action came again within the next few years.
Postmaster General Kendall, in his annual report on December 4,
1835, recommended an independent audit by the auditors and comp-
troflers of the Treasury of the transactions of the Post Office
Department.™

On June 7, 1836, the House Committee on Commerce issued a
report on the reorganization of the Treasury Department ™ recom-
mending a redistribution of work among the several bureaus A
bill to this effect was also introduced and reported out of com-
mittee, but no further action was taken. However, within a month
2 law was enacted under which the Fifth Auditor again suffered
subtraction of duties. This was the act of July 2, 1836 (5 Stat. L.,

™22 Cong. 1 sess., S. rep. 138,

* He suid in part “ It is believed to be a sound principle that public officers
who have an agency in originating accounts should have none in their setile-
ment. The War and Navy Departments are in general organized upon this
principle. . . . If from any cause an illegal expenditure be directed by the
head of a Department, it is the duly of the disbursing agent not to pay the
money ; and if ke does pay it, it is the duty of the Auditors and Comptrollers
to reject the item in the settlement of his account. . . "

™24 Cong, I sess., H. rep. 740.
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.80}, “An act to change the organization of the Post Office Depart-
ment and to provide more effectually for the settlement of the
accounts thereof.” The subtraction mentioned was rather theoreti-
cal than practical, however, for although the Fifth Auditor had
been responsible under the law for the examination and adjustment
of post-office accounts these accounts were given such a systematic
and thorough examination and audit before being transmitted to
the Treasury Department from the Post Office Department that
further inspection was merely a matter of form.

Nevertheless, the new act removed even this nominal duty from
the Fifth Auditor and placed it under the “Auditor of the Treasury
for the Post Office Department,” who thus became Sixth Auditor.
The complete and practically final inspection of accounts of the
Post Office Department continued in that Department under the
new law, so that dispute now arose as to whether the Sixth Auditor
belonged there or under the Treasury Department. The status of

" this officer was not determined officially until 1893."

At the same time that the new law removed the auditing of
Post Office accounts from the Fifth Auditor, it dispensed with
revision by the First Comptroller and with registration and preser-
vation by the Register of the Treasury. In effect, therefore, the
act concentrated in the Sixth Auditor the functions of comptroller,
auditor, register, and sclicitor, at least so far as Post Office ac-
counts were concerned,

The act, in Section 8, also required the new auditor to certify all
balances to the Postmaster General instead of to the Comptroiler
and to receive, audit, and settle accounts (arising in the Post Office
Department), but provided that * if either the Postmaster General
or any person whose account shall have been so settled, be dis-
satisfied therewith, he may, within twelve months, appeal to the
First Comptroiler of the Treasury, whose decision shall be final and
conclusive.”

The latter provision, in theory at least, added to the judicial or
appellate responsibilities of the Comptroller in return for having
taken from him the power of revision over Post Office accounts.

Again in 1837 the Commerce Committee of the House recom-
mended reorganization of the Treasury Department * and reported

" 20 Opp. Atty. Gen. 677 (1853).
® 25 Cong. 2 sess, H. doc. B1.
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a bill therefor, but legislative action did not come until a few
months later. ’

By the act of April 6, 1838 (5 Stat. L., 335), moneys in the
hands of pension agents unclaimed for a certain period were re-
quired to be transferred to the Treasury, and such unclaimed pen-
sions were thereafter payable only at the Treasury. Claims for
such amounts were to be examined and settled by the Third Audi-
tor but were subject to the revision of the Second Comptroller,

Lack of codrdination. The changes in accounting and auditing
administration over a period of fifty years had not, on the whole,
improved the general situation. Each change was carefully de-
signed to meet, or correct, a particular, or immediate, situation,
but correlation and the larger view had been neglected, and the
result was a degree of heterogeneity, with the distribution of work
unbalanced.

The Fifth Auditor, as has been observed, was stripped of most
of his responsibilities, .at least so far as audit and accounts were
concerned, while the First Comptroller had a variety of duties
thrust upon him,

Attempts had been made, therefore, as early as 1834 to relieve the
First Comptroller of some of his duties. In that year the Secretary
of the Treasury had transmitted a letter to Congress, outlining a
possible reorganization of the Treasury Department ® with a view
to the simplification of the settlement of accounts and consequent
reduction of clerical force. In this letter he recommended that
duties concerned with receipts from customs and the accounts of
collectors and other customs officers be removed from the First
Comptroller and placed (together with certain other duties not
appropriate to the office of First Comptroller) under the Second
Comptroller. The title of Second Comptroller was to be changed
to * Commissioner of the Customs.”

No action was taken tpon these suggestions, though the recom-
mendation was repeated on January 6, 1837, in a special report to
Congress,” “a statement showing the present system of settling
the public accounts and a plan for its simplification.” In this docu-
ment the author said:

“23 Cong. 2 sess, 5. dot. 6. This was in response tc a resolution of
May B, 1832

2 P. G. Washington, Inquiry into a system of public accounts, 24 Cong.
2 sess, H, ex, doc. 7L '

4
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The complexity of the public accounts is a matter of general
remark, and all who examine the subject must concur in the Presi-
dent’s opinion that the system requires a general reform. There
is undoubtedly more machinery than is requisite for the safe dis-
bursement of the public funds or the correct liquidation of the
public accounts ; and if any part operate uselessly (to say nothing
of the needless expense involved) it must operate injuriously, by

. retarding the prompt action of the Departments and by subjecting
the claimants upon them to inconvenient and vexatious delays, If
we examine the different parts of the machinery, and look at its
means of giving information of the operations of the Departments,
we shall find that the system is not less imperfect, The duties are
not distributed and arranged among the different offices in the
most appropriate and suitable way, their limits of authority are
not clearly laid down, and there wants a single office for general
deposit and access after the accounts have gone through their
course of settlement, To obtain information in z system so de-
ficient in order, is by no means easy even to the executive officers,
whilst to Congress it must often prove exceedingly embarrassing.
If it is frequently 2 matter of perplexity to Congress, to a com-

" mittee, or to an individual to determine where he ought to apply,

so on the other hand, it is sometimes a matter of no less difficulty
with the officers to decide which can or ought to furnish the re-
quired information.

Such conditions were obvious to the Secretary of the Treasury
also who continued to recommend remedial measures in his annual
report for a number of years, but without result,

Finally, the evils of overburdening officers, especially the Comp-
troller, with miscellanecus and frequently irrelevant details were
emphasized by the discovery of flagrant defalcations. Such revela-
tions resulted in investigations and 2 select committee on retrench-
ment was appointed in 1841. This committee in its report gave clear
recognition to the evils of multiple responsibility and hence recom-
mended relieving the First Comptroller of all administrative
duties." He was thus to be freed to devote himself solely to his
judicial or appellate responsibilities, Again action was delayed, and
no progress in the matter of relief was made until 1849. On
March 3 of that year “An act to . . . provide . . . a Commis-
sioner of the Customs* was approved (9 Stat, L., 395, 396). It
provided that this Commissioner should perform all the acts and
exercise all the powers “ hitherto imposed by law upon the First
Comptroller of the Treasury, relating to the receipts from customs

B 27 Cong. 2 sess,, H. rep. 741 {1842).
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and the accounts of collectors and other officers of the customs, or
connected therewith,”

A 7 Third Compiroller ” Appears. This new officer ranked with
the First Auditor of the Treasury and in relieving the First Comp-
troller of numerous duties, performed what were, in effect, the
functions of a third comptroller.” As has been noted, the abolition
of the office of Second Comptroller had been unsuccessfully ad-
vocated in 1832. In 1849, when action was finally taken upon the
recommended reorganization, the argument was presented that
work for both comptrollers’ offices had so increased that the re-
tention of both was necessary, 1o addition to the newly provided
Commissioner of the Customs.

The Fifth Auditor (like the First Comptroller) had also been
burdened with administrative duties concerned with lighthouses.
The act of August 31, 1852 (10 Stat. L, 119), by Section §, estab-
lished a Lighthouse Board and relieved him of such duties.

In 18535 the Attorney General rendered an opinion which held
that the Sixth Auditor was an officer of both the Treasury and
Post Office departments, having privity of official relation with
both.”

Accounting Legislation, 1856 to 1872. Upon reguest Secretary
Guthrie submitted a letter to Congress in 1856™ on the subject of
retrenchment in the expenses of the government and improvement
in transaction of business at the Treasury Department, In this he
recommended that creditors be required to render monthly state-
ments to the United States and that monthly settlements be made.
He wrote further

In order to supersede the unnecessary labor of keeping double
accounts of the army, in the Second and Third Auditors' offices
with the Hability to confusion and error therein on the one hand
and to harmonize the Interior with other departments of the Gov-
ernment on the other, it was recommended " that all accounts of
the War Department should be transferred to the Third Auditor

% The act also authorized the appointment of an Assistant Secretary of
the Treasury by the Secrctary. The office of Second Comptroller of the
Treasury was still in existence.

™ See p. 32, anfr and p, 48, posi.

=34 Cong. 3 sess., H. ex doc. 2, pp. 56064,

* Previously by him to the Thirty-third Congress, Second Session,
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and the Second Auditor be vested with the settlement of zli ac-
counts of the Interior,

This suggestion was not acted upon, On the contrary the act
of March 3, 1857 (11 Stat, L., z01), was passed providing that
¥, . . all accounts and vouchers of the disbursing officers of the
quartermaster’s department of the Army shall be audited and
settled by the Third Auditor of the Treasury.”

The act of July 1, 1862 (12 Stat. L., 432), * to provide internal
revenue to support the government and to pay interest on the
.public debt,” established the office of Commissioner of Imternal
Revenue and this officer by a Iater act {act of June 30, 1864; 13
Stat. L., 223) had imposed upon him certain duties which affected
auditing and accounting methods,

. . . the said commissioner shall render true and faithful ac-
counts of all public moneys received or paid out, or paid to the
treasurer of the United States, exhibiting proper vouchers there-
for, and the same shall be reccived and examined by the fifth audi-
- tor of the treasury, who shall thereafter certify the balance, if any,
and transmit the accoumts, with the vouchers and certificate, to
the first compiroller for his decision thereon. . . . He shall at
all times submit to the Secretary of the Treasury and the comp-
troller, or either of them, the inspection of moneys it his hands,
and shall, prior to the entering upon the duties of his office, execute
a bond, with sufficient sureties, to be approved by the Secretary of
the Treasury and by the first comptrolier . . . which bond shall be
filed in the office of the first comptroller of the treasury.

. . . before any collector shall enter upon the duties of his office,
he shall execute a bond . . . which bond shail be filed in the office
of the first comptroller of the treasury,

. . if any collector shall fail either to collect or to render his
account, or to pay gver in the manner or within the times herein-
before provided, it shall be the duty of the first comptroller of the
treasury, and he is hereby authorized and required, immediately
after evidence of such definquency, to report the same to the solic-
tor of the treasury, . . . .

By the act of July 17, 1862 {12 Stat, L., 593), it was required
that the accounts of disbursing officers, with the necessary vouch-
ers, should be “ rendered direct to the proper accounting officers
of the treasury.” This provision was repealed by a joint resolution
of March 2, 1867 (14 Stat. L., 571), which directed that *“all
such -accounts and vouchers shall hereafter be sent to the bureau
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to which they pertain, and, after examination there, shall be passed
to the proper accounting officer of the treasury for settlement.”
Legislative authority was thus given for the practice of adminis-
trative examination of accounts in the several departments prior
to audit and settlement by the accounting officers of the Treasury.”

Additional duties of prescribing the form and sum of bonds for
collectors were placed upon the First Comptroller by the act of
March 3, 1865 (13 Stat. L, 469), in section 4:

.« . And it shall be the duty of such of the collectors of internal
revenue as the Secretary of the Treasury may direct to act as
disbursing agents . . . to give good and sufficient bonds and sure-
ties for the faithful performance of their duties , . . in such sums
and form as shall be prescribed by the first comptroller of the trea-
sury and approved by the Secretary.

In the next year collectors were required to certify certain facts
to the First Comptroller (act of July 13, 1866; 14 Stat. L., 93,
110}, and the auditors of certain war claims were directed to
report to the Second Comptroller as follows {act of July 28, 1865;
14 Stat. L., 324, 327):

That the said auditor shall, in all cases, transmit his adjustment,
with all the papers relating thereto, to the second comptroller, for
his revision and decision thereon, the same in all respects as is
provided in the act of the second of September, eighteen [seven-
teen] hundred and eighty-nine,

On March 2, 1867, procedure for refunds to national banks for
overpayments was provided for in the law {14 Stat. L., §72), such
claims having to be reviewed by the First Comptroller.

On January 29, 1868, Hugh McCullough, Secretary of the Trea-
sury, transmitted a letter to the chairman of the Senate Committee
on Finance concerning the reorganization of the Treasury Depart-
ment.” The only portion which dealt with accounting and auditing
matters, however, entered a plea for increase of salary,” but
some three months later, {(March 3o, 1868), an act was approved

™It has been maintained by some that the law merely crystallized the
practice which had been growing steadily for years,

* 40 Cong. 2 sess., S. misc. doe. 23.

* First Comptrolier from $3500 to $5000, Second Comptrolier from $3000
to $5000, and the Auditors from $3000 to $4500.
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(15 Stat. L., 54) which had an important effect upon the judicial
powers of the Comptroller, The law said:

That the act of March three, eighteen hundred and seventeen,
entitled “An act to provide for the prompt settlement of public
accounts,” shail not be construed to authorize the heads of depart-
ments to change or modify the balances that may be certified to
them by the commissioner of customs or the comptroller of the
treasury, but that such balances, when stated by the auditor and
properly certified by the comptroller as provided by that act, shall
be taken and considered as final and conclusive upon the executive
branch of the government, and be subject to revision only by Con-
gress or the proper courts: Provided, That the head of the proper
department, before signing a warrant for any balance certified to
him by a comptroller, may submit to such comptroller any facts
in his judgment affecting the correctness of such balance, but the
decision of the comptroller thereon shall be final and conclusive as
hereinbefore provided,

There had been long dispute over the question of the heads of
departments attempting to set aside the decisions of the Comp-
troflers. The Attorneys General had been divided in opinion, and
practices were not uniform™

The purpose of this law [1868] was to relieve an uncertainty
arising out of a decision of the Supreme Court in U. S. v. Jones
{18 Howard 92}, to the effect that accounting officers could not
question decisions reached by heads of executive departments, The
principle was never fully accepted by the officers of the Treasury.
In 1856 Secretary Guthrie had instructed the fourth Auditor that
it should be held to apply only to the particular ¢ase and not con-
sidered as changing the law. (Cf. Renick, E. 1., in Pol. Sci, Quart.,
VI, p. 277). The law of 1868 was statutory confirmation of a
principle already established in actual practice.”

The act of 1868 remained the only statute bearing on this phase
of matters until the “ Dockery Act” in 1894 gave permanent legal
sanction to the judicial functions of the Comptroller.

Later in the same year {July 20, 18568), an act was approved
{15 Stat. L., 106) which provided:

That hereafter the accounts of the Agricultural Department shall
be audited by the First Auditor of the Treasury Department and
_revised and certified by the First Comptroller according to Iaw.

® See H. Committee on Revision of the Laws, Report, Cong. Record, xxvi,

P- 4342, £} seq.
% Hotchkiss, p. 19, n. 24
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The year 1872 saw the approval of “An act to revise, consolidate,
and amend the statutes relating to the Post Office Department ™
{(act of June B, 1872; 17 Stat. L., 283, 287). This law was con-
firmatory, in fact a repetition, of the act of July 2, 1836 (5 Stat.
L., 80), so far as provisions concerning the Auditor of the Trea-
sury for the Post Office Department were concerned, The Sixth
Auditor remained, in effect, as he had been since 1836—a com-
bination of comptroller, auditor, register, and - solicitor with regard
to Post Office claims and accounts,” and so continued until 1894—
the Dockery Act.

The Period from 1872 to 1893. From the foregoing pages it is
evident that legislation during a period of over a quarter of a cen-
tury made no changes of a fundamental nature, nor did they affect
principles in any vital way, with the exception, perhaps, of the legal
sanctioning of administrative examination of public accounts as
carried in the act of 1867,

The twenty years subsequent to 1872 were equally devoid of vital
legislation or important changes. Numerous alierations in adminis-
trative procedure and detailed jurisdiction are recorded, however,
and evidences of dissatisfaction with regard to the conduct of Trea-
sury affairs in general (though not applying particularly to audits
or accounts) occur,

Early in 1876 an investigation of the books and accounts of the
Treasury Department had been completed, and on June 6 of that
year a report was made particularly emphasizing discrepancies and
alterations in amounts and figures™

In the following year, on October 18, Senator Davis of West
Virginia introduced a resolution directing that a committee be ap-
pointed to investigate the finance reports, books, and accounts of
the Treasury Department, seeming evidence either that no im-
provement had been apparent as a result of the previous report or
that such report had not been considered adequate. As a result
a resolution of the Senate was passed, in slightly different form,
on November 19, 1877, and a select commiittee was appointed to
make the investigation,

On May 17, 1878, Senator Davis again introduced a resolution
directing that the committee mentioned should continue its investi-

* For discussion, see 20 Opp. Atty. Genl, 677.
* 44 Cong. I sess, S. rep. 371.
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gation and sit during recess of the Senate,” and the investigation
seemingly continued, for a report was forthcoming on April 28,
1880." The issuing of this report brought still further action in the
form of a resolution of January 12, 1881," which instructed the
Senate Committee on Finance “ to inquire whether the interests of
the public service would not be promoted by such a change or
modification of the Treasury Department as would secure a divi-
sion of responsibility in the collection, disbursement and safe keep-
ing of the revenues. . . ™

In 1882 a bill was introduced in the House of Representatives
providing that the title of the Auditor of the Treasury for the Post
Office Department should be changed to Sixth Auditor, and that the
accounts of this officer should be reviewed, settled, and certified by
the First Comptroller,” but the bill did not become a law, and the
practice recommended had to wait for some dozen years.

On August 3, 1882, a joint resolution was approved (22 Stat.
L., 301) which required the Public Printer to print “ the decisions
and opinions of the First Comptroller of the Treasury Department.”

A most complete and intensive study of Treasury Department
affairs (though not concerned primarily with audit and accounts)
came within the next five years. A select committee was appointed
under a Senate Resolution of March 3, 1887 (and later continued ),
“. . . to inquire into and examine the methods of business and
work in the Executive Departments of the Government.” This
inquiry was made, and 2 most exhaustive report submitted on
March 8, 1888." This report among other things said:

The most feasible and practical remedy your committee can sug-
gest is for the Secretary of the Treasury . . . to select a committee
or commission of three competent, :ndustnous, painstaking officers
or employees of . . . [the Department} most familiar with the
existing methods of business therein, and with correct, proper and
prompt business methods generally and not wedded to the idea

* 45 Cong. 2 sess., S. misc. doc. 71.
"46 Cong. 2 sess., S. rep. 5390
¥ 46 Cong. 3 sess, S. misc. doc. 16

® The resolution also added *, . , and to consider the expediency of trans-
ferring to the War or Navy Departmcnt, the Steamboat Inspection Service,
the Life Saving Service, the Light House Board, the Coast and Geodctic
Survey and Marine Hospital Service.”

* 47 Cong. 1 sess, H. rep. 654

= ¢0 Cong. I sess, S, rep. 507, pp. 116, 117,
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that the age of existing methods has made them the only correct
and proper ones or that any change therein will be an improvement,

This commission was to trace procedure and study methods and
mazke reports thereon to the Secretary. Suggestions to this end

were made by letter to the Secretary, and the departmental com-
mission was appointed. The report was made on January 18, 188g,"
but involved routine largely and did not affect in any vital way
principles and practices connected with auditing and acoounting.”

The Dockery-Cockrell Commission. Dissatisfaction with the
functioning of the Treasury Department was not confined to Con-
gress, however, Secretary Charles Foster in his last annual report
(1892) urged drastic reforms in methods,” and recommended the
appointment of a committee to investigate conditions and report to
the next Congress. Following this recommendation a resolution
was approved embodying the provisions ontlined by the Secretary*
and the investigation, or study, was initiated by a joint commission,
This commission was appointed under the act of March 3, 1893
{27 Stat, L., 675, 681), which stated:

That a joint commission, consisting of three Senmators, members
of the Fifty-third Congress to be appointed by the present President
of the Senate, and three members-¢lect to the House of Represen-
tatives of the Fifty-third Congress, to be appointed by the Speaker
of the House of Representatives of the Fifty-second Congress,
shall, during the Fifty-third Congress, inquire into and examine the
status of the laws organizing the executive departments, bureaus,
divisions, and other Government establishments at the National
Capital ; the rules, regulations, and methods for the conduct of the
same ; the time and attention devoted to the operations thereof by
the persons employed therein, and the degree of efficiency of all
such employees; whether any modification of these laws can be
made to secure greater efficdiency and economy; and whether a
reduction in the number or compensation of the persons authorized
tc be employed in said executive departments or bureaus can be
made without injury to the public service: Prowvided, That the
Commission herein authorized shall have no jurisdiction to inquire
into and report on Pension legislation. Said commission is author-
ized to employ not exceeding three experis, who shall render such

*£0 Cong. 2 sess., 5. rep. 2, pp. 49-78.

*labor- and time-saving recommendations were made with regard to
accounts and the elimination of duplicated work, but fundamentals were not
affected.

*52 Cong. 2 sess,, H. ex. doc. 23

*52 Cong. 2 sess., H. rep. 2154
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assistance as the commission may require in the prosecution of the
investigation herein required, and shall receive such compensation
as the commission shall determine to be just and reasonable. The
heads of the respective Executive Departments shall detail from
time to time such officers and employees as may be requested by
said commission in their investigations. Said commission or any
subcommittee thereof shall have power to send for persons and
papers, and to administer oaths, and such process shall be issued
and such oaths administered by the chairman of the Commission
or subcommittee, and the Commission may report, by bill or other-
wise, to their respective houses of the Fifty-third Congress. All
necessary expenses of said commission shall be paid out of any
money in the Treasury not otherwise appropriated upon vouchers
approved jointly by the chairman of said Commission.’

The reports and recommendations of the Commission began to
appear in September, 1893, and covered numerous matters: laws
relating to organization, description of personnel, metheds of ac-
counting, and condition of business {delinquencies, etc.}.* In sum
the recommendations called for a complete reorganization of ac-
counting and auditing methods, and a bill was introduced in the
" House™ which embodied most of these recommendations, This
bill, backed by the whole-hearted support of the Treasury Depart-
ment, was reported favorably to the House (March 29, 18g4), but
was recommitted and a substitute measure reported out on May 1.
This bill passed the House on the following day but did not reach
a vote in the Senate! The essential provisions were not lost, how-
ever, since they were incorporated immediately in the legislative,
executive, and judicial appropriation act of that year, which was
approved on July 31, 1894. While the provisions thus formed but
a portion of a larger act they became known, together, as the
“Dockery Act” (28 Stat, L., 162, 2z05)." This act was, without

¥ This commission was composed of Senators Cockrell, Jones, and Cullom
and Representatives Dockery, Richardsery, and Dingley. The actual work
was under the immediate supervision of Mr. J. W, Reinhart, Vice-President
of the Santa Fe Railrocad,

* 53 Cong. 2 sess. S. reports 41, 47, 03, 95, 201, 240, 203, 447, 052 and I1033.
These citations apply primarily to Treasury Departinent matters, though the
studies and reports of the Commission covered ali executive departments.

*By Mr. Dockery, Chairman of the Commission.

* Consideration was indefinitely postponed on July 0.

' House Report 637, 53 Cong. 2 sess, contains a brief summary of the
accounting changes provided.
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question, the most important piece of legislation, so far as audit and
accounts were concerned, enacted between 1789 and 1g21.

The Dockery Act, 1894. The accounting and auditing system
previous to the Dockery Act had developed from its original status .
wherein one comptroller and one auditor appeared, to an organi-
zation with five auditors who submitted reports to three inde-
pendent comptrollers (with the General Land Office settling its own
accounts directly through a comptroller without the intervention of
an aunditor} and a sixth audifor acting independently of the comp-
troller except upon appeal™

This system of examination which was, in effect, a three-fold
one, resulted in considerable delay, and in the attempt to expedite
matters the auditors, finally, were to 2 large degree ignored. Hence
the Government, of necessity, had to rely, to a considerable extent,
upon examination in the administrative departments to insure ade-
quate inspection and control of expenditures.

The existing system (that is, before the Doclery Act) was well
reviewed in the report to accompany Senate Bill 1831," which said
in part:

The system was originally devised and projected on the organi-
zation of the Government, with special reference to the adjudica-
tion of claims, which then constituted the preponderating part of
accounts and for the business of the Government as it then existed
when there was no preliminary examination of accounts by admin-
istrative or disbursing officers,

¥ The development had been:
1780—-Cne Comptroller and one Aunditor
Comptroller and Auditor
Accountant for the War Department
. {Additional Accountant for the War Department
1816 < Accountant for the Navy Department
Commissioner of the General Land Office
Comaiss:ianer to pass upon claims for property lost in military
Service
Two Comptroliers and five Auditors
Commissioner of the General Land Office
Commissioner to pass upon claims for property lost in military
servics
'wo Comptroflers and five Auditors
1840-1894 4 Commissioner of General Land Office
Commissioner of Customs {* Third Comptroller )
53 Cong. 2 sess, S. rep. 203.

M1y
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The Treasury Department then contained a Secretary, Comp-
troller, Auditor, Treasurer and Register, Of these the only officers
to which were assigned accounting were the Comptroller and the
Auditor. The Secretary superintended the business of the De-
partment, including the collection of revenue, and granted warrants
countersigned by the Comptroller for the payment of money, but
no authority was given him to adjust or decide upon accounts. The
‘Treasurer himself was an accountable officer and had no anthority
to pass on the accounts of others. The Register had no authority
over either payments or settlements but simply kept the books of
account and registered the settlements and payments made. The
heads of the Executive Departments did not first pass upon ac-
counts and there was no general system of disbursing by disbursing
officers as now,

. » . There was but a single revision of the accounts instead of
practically two as now, and no unnecessary delay was occasioned
in the dispatch of the public business.

-+ . The value of the function of the Register [who simply
kept the books and preserved the accounts] seems to have been
doubted when, in establishing the Second, Third and Fourth audi-
tors in 1817, they were authorized to keep their own books and
preserve their accounts.

If [now—i1893] all demands on the Government could be pre-
- sented direct to the Auditors and they could be passed upon and put
in shape for payment and be revised only once, then paid, and the
books of account for all kept in one department, the original plan
might work properly for the present business; but this 15 imprac-
ticable, as the expenditures of the Government have become so
great that it has been found necessary to make payments under the
heads of the various Executive Departments,

To facilitate such business the act of January 31, 1823, was
passed, allowing advances to be made to disbursing officers. . . .

The accounts now, in most cases, have three and sometimes four
examinations; that of the disbursing officer, as to g0 per cent of
the business; that of the Executive Departinent, that of the
Auditor, and that of the Comptroller—the examinations by the
Executive Department not having existed when the present system
was originally established, and that by disbursing agents to a com-
paratively small extent. This triple, and in many cases quadruple
examinabon—two more examinations than existed originally—
causes great delay, and it is questionable whether the examinations
are not more foosely conducted than if there was more responsibil-
ity placed upon one of the examinations. . . .

The changes which have been made in the accounting system as
originally established show that this system has proved inadequate
as the business of the country has increased and that experience has
demonstrated so many examinations unnecessary. First in the
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establishment of the General Land Office in 1812 ... and in
the establishment of the Interior Department in 1845 the accounts
of the General Land Office were by law authorized to be audited
and seitled in the administrative office, and to pass from there
directly to the Comptroiler for his decision. Secondly, in the estab-
lishment of the Auditor for the Post-Office Department in 1836,
his audit was made final and conclusive and not subject to revision
except upon appeal to the Comptroller.

In conclusion this report declared: “ It is clear that the present
mode of settling accounts does not answer the demands of public
justice or economy ; and it is also clear that the divided responsibil-
ity does not protect the Government.”

With these weaknesses the Dockery Act dealt, and the changes
made were drastic. The offices of First and Second Comptroller
were abolished, as well as their deputies and the Commissioner of
Customs. In substitution a Comptroller of the Treasury was pro-
vided for and an Assistant Comptroller, The titles of the auditors
were changed from First, Second, Third, Fourth, Fifth and Sixth,
respectively, to Auditor for the Treasury, for the War, for the
Interior, for the Navy, for the State and other Departments, and
for the Post Office Department.

The Assistant Comptroller was given power to sign warrants,
but only under the authority and direction of the Comptroller ; and
the administrative duties which had been hampering the technical
activities of the comptroflers so severely for a number of years,
were transferred to, and properly allocated among, the auditors
for the various departments.

Under this law the appeliate aspect of the Comptroller’s work
was broadened, and to it was added an authoritative advisory juris-
diction. With regard to the former the law provided that the head
of any executive department or of any board, commission, or other
organization unit not subject to an executive department, or any
other person whose account had been settled by an auditor, might,
within one year, if dissatished with the settlement, appeal to the
Comptroller,

It was also provided that the Comptroller, of his own accord,
might within the same period, revise any account,

The Secretary of the Treasury was given power to suspend
payment and require reéxamination of the account after the Comp-
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troller’s decision, if in his judgment protection of the interests of
the United States Government required it. By such action, how-
ever, the Secretary was not accorded jurisdiction over the case,
but could only require a second examination by the Comptroller,
whose final decision became binding upon the executive branch of
the government,

The advisory functions of the Comptroller were also specified
in that he was required to give decision upon any question involving
prospective payment of a claim upon application of a disbursing
officer, head of an executive department, or of a board, commission,
or establishment not subject to an executive department. Such
decision was binding not only upon the auditor who had juris-
diction but also upon the Comptroller himself, should the payment
later come to him upon appeal.

The law also required auditers to report to the Comptroller and
suspend payment upon such items as they, the auditors, had in-
volved in original construction of the statutes or modification of
an existing construction, until the Comptroller approved, disap-
proved, or modified their action. )

The Dockery Act, therefore, specificzlly and comprehensively
defined the judicial functions of the Comptroller, which, while they
had been exercised to a greater or iess degree since 1789, had never
before received adeguate and definite legal sanction. Furthermore,
by removing administrative duties from the Comptroller and con-
fining his duties to the legal construction of cases, the law gave
recognition to the judicial work of that officer as his prime and
almost exclusive duty.

The new law also made certain important changes in the pro-
cedure with regard to audits and accounts. The existing Division
of Warrants, Estimates, and Appropriations was enlarged and its
designation changed to “ Division of Bockkeeping and Warrants,”,
becoming, thus, the official recording unit,” but the duties of the
Register, in addition to those already exercised, were left for
prescription by the Secretary of the Treasury. In the procedure
contemplated by the law the auditors received claims and accounts
through the administrative officers, who, before submission to the
auditors, approved or disapproved, in whole or in part, items

= It was retained under the office of the Secretary, however.
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coming before them and added evidence or comment thereon for
the information of the auditors.

The auditors received and examined accounts and vouchers and
certified their findings, and their certificates were final and con-
clusive upon the executive departments subject only to the appeals
mentioned in a previous paragraph. The routine resulting from
the provisions of the law was, briefly, as follows: The account or
item being inspected or audited by the Auditor passed from the
bookkeeping division under his jurisdiction to the Secretary of
the Treasury, thence through the office of the Comptrolier to the
Treasurer, returning to the auditor with the amount and date of
payment noted. ' '

In advancing money, the requisition upon the Treasury having
been signed by the proper authority, it was forwarded to the Divi-
sion of Booldeeeping and Warrants to ascertain the condition of
the account. This having been determined, it was passed to the
proper auditer, who acted as conditions dictated. If the requisition
was approved, it was returned to the Division of Bookkeeping and
Warrants, where a warrant for withdrawal was issued. This was
then attached to the requisition and forwarded to the Treasurer,
who issued the draft and after proper notation returned the requi-
sition to the auditor for his files.

Under the new law, however, the auditors were directed to
disapprove all requisitions of officers delinquent in submitting their
accounts ; such decision being subject to reverssl by the Secretary,
whose duty it was made to lay down regulations for imsuring
prompt settlement and to report annually to Congress the names of
all officers delinquent during the preceding year.

The system in general followed the lines of the judicial pro-
cedure of the Government, the auditors functioning as the court
of general and original jurisdiction and passing judgment upon the
accounts and claims submitted, The Comptroller acted as appellate
division or court of appeals, it being possible to carry appeals to
him within a year, his decision being conclusive upon the appeliant.™

Certain exceptions to the procedure mentioned existed under the
new law, the first of which concerned accounting for postal reve-
nues. While it was provided that the first five Anditors should

* Subject, as previously mentioned, to the right of the Secretary to demand
a reéxamination with the Comptroller’s second decision being final,
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certify their findings to the Division of Bookkeeping and Warrants,
the Auditor for the Post Office Department was directed to certify
to the Postmaster General for accounts concerning postal revenue
and expenditures therefrom. With regard to other accounts, how-
ever, the Auditor for the Post Office Department submitted to
certification by the Division of Bookkeeping and Warrants of the
Treasury Departmest.

The law further provided for the submission of money-order
accounts by postmasters direct to the Auditor for the Post
Office Department, without the intervention of any administrative
examination,

Strictly speaking, then, the policy of regarding the Post Office
Department as distinct from other activities of the Government
was confirmed, the relation between the Post Office and Treasury
Departments consisting of the common relation of the Comptroller
and his jurisdiction on appeal®

Numerous other miscellaneous duties were required of the Audi-
tor for the Post Office Department under the Dockery Act which
were not required of other auditors by that law,

' While the law retained the provision that returns concerning
public lands should be made to the Commissioner of the General
Land Office, the accounts of that Office were now passed through
the Anditor for the Interior Department instead of going direct
to the Comptroller as previously provided.”

For reference and comparison, a résumé of the duties of Comp-
troller and Auditors under the Dockery Law are appended:

Compireller of the Treasury. The Comptroller of the Treasury,
under the direction of the Secretary of the Treasury, prescribes
the forms of keeping and rendering all public accounts except those
relating to postal revenues and the expenditures therefrom. He is
charged with the duty of revising accounts upon appeal from
settlements made by the Auditors. Upon the application of dis-
bursing officers, the head of any executive department, or other

¥ The original bill, drawn in 1836, to reorganize the Post Office Depart-
ment provided for placing the Sixth Auditor under jurisdiction of the Post-
master General, in order to preserve post office funds and accounts separately
from other government funds. After congressional debate, however, this
auditor was placed in the Treasury Department {5 Stat L., 8o, 81.)

¥ The law establishing the General Land Office in 1812 (2 Stat. L., 716)
made provision for sach direct submission, and it was continued in the act
;f 1840 {9 Stat. L., 305), transferring the Office to the Department of
nterior.
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independent establishment not under any of the execative depart-
ments, the Camptroller is required to render his advance decision
upon any question involving a payment to be made by them or
under them, which decision, when rendered, governs the Auditor
and the Comptroller in the settlement of the account involving the
payment inquired about. He is required to approve, disapprove,
or modify all decisions by Auditors making an original construction
or modifying an existing construction of statutes, and certify his
action to the Auditor whose duties are affected thereby. Under
his direction the several Auditors superintend the recovery of all
debts finally certified by them, respectively, to be due the United
States, except those arising under the Post Office Department. He
superintends the preservation by the Auditors of all accounts which
have been finally adjusted by them, together with the vouchers and
certificates relating to the same. He is required, on his own motion,
when in the interests of the Government, to revise any account
settled by any Auditor. In any case where, in his opinion, the
interests of the Government reguire he may direct any of the Audi-
tors forthwith to audit and settle any particular account pending
before the said Auditor for settlement. It is his duty to countersign
all warrants suthorized by law to be signed by the Secretary of
the Treasury. .

Auditor for the War Deportment. The Auditor for the War
Department audits and settles all accounts of salaries and incidental
expenses of the office of the Secretary of War, and all bureaus and
offices under his direction; all accounts relating to the military
establishment, armories and arsenals, national cemeteries, fortifi-
cations, public buildings and grounds under the Chief of Engineers,
rivers and harbors, the Military Academy, the Isthmian Canal
Commission, and to all other business within the jurisdiction of
the Department of War,

Auditor for the Interior Department. The Auditor for the In-
terior Department audits and settles all accounts of salaries and
incidental expenses of the office of the Secretary of the Interior,
and of all bureaus and offices under his direction; all accounts
relating to the protection, survey, and sale of public lands and
the reclamation of arid public lands, the Geological Survey, Army
and Navy pensions, Indian affairs, Howard University, the
Government Hospital for the Insane, the Columbia Institution for
the Deaf and Dumb, the Patent Office, the Capitol and Grounds,
the Hot Springs Reservation, the reimbursement from accrued
pensions of the last sickness and burial of pensioners under the
act of March 2, 1893, and all other business within the jurisdiction
of the Department of the Interior.

HAudstor for the Navy Department. The Auditor for the Navy
Department examines and settles all accounts of the Navy Depart-

ment, including the office of the Secretary of the Navy, and all
5
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o&ic:sh and bureaus ténde;' his direction, certifying the balances aris-
ing thereon to the Secretary of the Treasury and sending a copy
of each certificate to the Secretary of the l'gvy. ding

Auditor for the State and Other Departments. The Auditor for
the State and other Departments receives, examines, and certifies
the balances arising thereon to the Division of Bookkeeping and
Warrants; all accounts of salaries and incidental expenses of the
offices of the Secretary of State, the Attorney General, the Secre-
tary of Agriculture, and the Secretary of Commerce and Labor,
and of all bureaus and offices under their direction; all accounts
relating to all other business within the jurisdiction of the Depart-
ments of State, Justice, Agriculture, and Commerce and Labor;
all accounts relating to the Diplomatic and Consular Service, the
judiciary, United States courts, judgments of the United States
courts, and Court of Claims relating to accounts settled in his office,
executive office, Civil Service Commission, Interstate Commerce
Commission, District of Columbia, Court of Claims, Smithsonian
Institution, Territorial goveraments, the Senmate, the House of
Representatives, the Public Printer, Library of Congress, Botanic
Garden, and accounts of all boards, commissions, and establish-
ments of the Government niot within the jurisdiction of any of the
executive departments. .

Auditor for the Post Office Department. The Auditor for the
* Post Office. Department audits and settles all accounts of salaries
and incidental expenses of the office of the Postmaster General and
of all bureaus and offices under his direction, all postal and money-
order accounts of postmasters, all accounts relating to the trans-
portation of the mails, and to all other business within the juris-
diction of the Post Office Department, and certifies the bakince
arising thereon to the Postmaster General for accounts of postal
revenue and expenditures therefrom, and to the Division of Beok-
keeping and Warrants for other acoounts, and sends forthwith
copies of the certificates in the latter cases to the Postmaster
General

The further duties of this Auditor shail continue as now defined
by law, except as the same are modified by the provisions of
this act.

The chief * further duties ™ are:

To close the accounts of the Post Office Department quarterly
and submit reports to the Secretary of the Treasury and to the
Postmaster General, quarterly and annual reports.

To register, charge, and countersign Post Office Department
warrants. :

To perform such other duties in relation to the financial concerns
of the Post Office Department as may be assigned to him by the
Secretary of the Treasury.
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To superintend the collection of all debts due the Post Office
Department and penalties and forfeitures imposed for violation of
postal laws and to forward certified papers to Department of
Justice,

To receive from postmasters money-order accounis and to keep
said accounts separately.

To compromise judgments for debts due the Post Office Depart-
ment and accounts for fnes, penalties, forfeitures, and labilities
incurred.

To administer oaths in the settlement of accounts.

To receive duplicate copies of contracts In mail service.

To receive notices of Postmaster General’s orders originating
claims; notices of appointments, deaths, or removals of post-
masters ; notices of readjustments of postmasters’ salaries; estab-
lishment and discontinuance of post offices, and official bonds of
former postmasters.

To receive from United States marshals returns of proceedings
on execution in postal cases]

To certify quarterly returns of postmasters and any papers per-
taining to the accomnts in his office, tragscripts of money-order
accounts, statements of accounts of postmasters and contractors,
and statements of postrnasters showing demand upon a dehnquent
postmaster for balance due.

To receive vouchers for deductions by postinasters out of the
receipts of their offices.

To keep the accounts of the Post Office Department in the
manner prescribed by law and to charge certain sums to certain
a.ppropnat:ons.

To receive notices from Post Office Department of the filing of
subcontracts for carrying the mails.

To report deficiencies in postmasters’ accounts.

To keep a record of unpaid money-orders.™

The system under the new law had, thus, become one of cen-
tralized accounting {in the Division of Bookkeeping and War-
rants)” with preliminary administrative examination and single
audit, the Comptroller exercising appellate jurisdiction and pro-
viding pre-payment construction of the statutes.

The success of the new system was widely proclaimed within the
year from various sources,” the Comptroller of the Treasury in
his annual report for the fiscal year 1895 speaking as follows:

*The accounting system of the United States—1789-1010, p. 19 (lgrI).

* Excepting Post Office accounts.

#e2 Cong. 3 sess. {1804-5), H. Rep, No. 2000 (Found in H. Rpts.—Vol,
2—53 Cong. ist sess.). This was a résumé of accomplishments and savings

under the new law and contzined commendatory letters to the House Com-

mittee on Appropriations from the Secretary of the Treasury, the Comptrol-
ler and the Auditors,
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Experience of the operation of the new system of accounting
during the past year confirms, in my opinion, the wisdom of its
adoption. Greater expedition in the settlement of the public ac-
counts has been accomplished, and at the same time nothing indi-
cates that any accuracy in the settlement has been lost,

In many cases, disputed points between claimants and the ac-
counting ofhicers, having been brought to the personal attention of
the Comptroller or the Assistant Comptroller, have been settled by
the delivery of opinions giving fully the reasons for the action
of the accounting officers, This is rendered possible under the
present system, because the time of the Comptroller and the Assis-
tant Comptroller is not taken up with the mass of detail work
formerly required.

The pfovision authorizing disbursing officers or the head of an
executive department or other establishment not under one cof the
executive department§ to apply to the Comptroller for 2 decision
upon any question involving a payment to be made by or under
them before such payment has been actually made has proved very
satisfactory in practice. Disbursing officers, as they become more
familiar with the operation of this clause of the act, are likely to
avail themselves of it more frequently, and consequently difficulties
in the subsequent settlement of their accounts will be prevented,
the doubtful points having been settled before the rendition of the
‘accounts. It also follows that the number of appeals in consequence
thereof will be lessened.

Another decided benefit accomplished by the new system of ac-
counting is the uniformity brought about by the change which made
the office of the Comptroller of the Treasury the sole chief account-
ing office, instead of the three offices of the First Comptroller,
1Second Comptroller, and Commissioner of Customs previously
existing.

I can unhesitatingly confirm the conclusions reached in my
special report to you of February 19, 18gs, as follows:

I have every reason to believe, therefore, that time will show
the merit and practicability of the new system of transacting the
official husiness assigned to the office of the Comptroller of the
Treasury, and justify fully the changes made in the accounting
system of the Government.”

The comments of the various Auditors were also in a similar vein
such as:
From a practical knowledge of the system of accounting in

practice prior to October 1, 1894, and of that substituted on that
date and now in force, I am satisfied that the new system is a great

* Secretary of the Treasury, Annual Report on the state of the Finances,
185, 0. 584
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improvement, as it is fully as accurate, much safer, and certainly
more expeditious in the dispatch of business.

Under the eold system, at the close of the fiscal year 1894 there
were pending in this office, and in the revising offices of the First
Comptroller and Commissioner of Customs, not fewer than 2,000
unsettled accounts, some of which were not adjusted for months
thereafter.

Under the new systemn, at the close of the fiscal year 1893 no
officer or claimant had pending an account or claim which could
have been audited and settled.

The requirement that no requisition of a disbursing officer for
the allowance of money shall be honored by the Auditor if the
officer has failed to render his accounts within the time fixed for
their rendition has had the effect of maling officers prompt in
presenting their accounts for settlement. Prior to the passage of
the present law the Auditor had no power to compel prompt
settlements.™

* x * *

The transacton of the public business in this Bureau under the
present accounting system of the Department (known as the Dock-
ery law} as compared with the methods obtaining prior to October
1, 1Bo4, is respectfully submitted. '

The results that evidence and emphasize in one important respect
at least, the superiority of the present over the former system of
auditing the accounts now assigned to this Bureau are to be found
in the unprecedented expedition with which these accounts are
adjusted and certificates of settlements furnished,

Many and frequent inguiries made under the old system by
disbursing officers anxious for information with respect to the
settlement of their accounts and embarrassed for want of such
advice occasioned a heavy correspondence, the uncertainty sub-
jecting the honest disbursing officer and his sureties to more or Iess
anxiety and apprehension, nat to speak of the maximum risk to the
((i}eogemment involved, were some of the consequences of such

ys.

The responsibility now imposed upon the Auditors with regard
to advances of public moneys to disbursing officers whose accounts
are being adjusted in the offices of such Auditors, and the con-
ditions with respect to the rendition of accounts precedent to the
Auditers’ approval of requisitions for advances, are features of the
existing system of procedure manifestly meritorious and conserva-
tive of the public interest,

The prompt transmission of accounts by disbursing officers and
the prompt action by the administrative office which is required
under the new system render it much easier to settle accounts than
under the old system.

* Auditor for the Treasury Department, ibid., p. 587
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From my standpoint, the new system possesses the merit of
prompttniess, economy, and safety; is less cumbersome and more
easily understood.™

* ® x %

. » . The new system has generally worked satisfactorily, and
the objects which it was designed to accomplish have been, in the
main, atiained.™
x X X %

The improvement in the condition of this office has been greatly
facilitated by your orders reorganizing its methods, based upon the
plan devised by the Joint Commission of Congress, known as the
Dockery Commission.™ :

That the estimates of success, thus early enunciated, were on a

sound basis, would seem to be indicated by the fact that the system
inaugurated in 18¢4 remained substantially unchanged until the
enactment of the Budget and Accounting Act of 1921. Indeed,
even in this act, the change, so far as fundamentals were concerned,
was one of accountability of the Comptroller rather than of the
system of audit and accounting procedure.
. The enactment of the Dockery Law had alse brought about the
publication of the decisions of the Comptroller on questions of
importance in order to establish precedents for the settlement of
future accounts, The first volume appeared in 1895 and was fol-
lowed in the succeeding year by the 1896 edition in two parts.

Subsequent Investigations and Studies. No matters of impor-
tance or interest are now apparent until 1903. In January of that
year the Secretary of the Treasury appointed a committee to in-
vestigate “ the methods governing the statement and keeping of
accounts in the Office of the Comptroller of the Treasury and the
several auditing offices of the Treasury Department.”

This Committee directed its attention particularly to the methods
followed by disbursing and collecting officers of the United States
in rendering and stating for the various auditors their accounts
current with the government. Prior to 18g4, under the two Comp-
troliers of the Treasnry, accounts under the First Comptreller were
usually stated under what was known as the “ separate system,”
while those under the Second Comptroller followed the * consoli-

% Auditor for the Interior Department, ibid., p. 640
= Auditor for the State and other Depertments, ibid., p. 667,
= Aunditor for the Post Office Department, thid,, p. 705.
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dated system.” Although the Second Comptroller had been elimi-
nated by the Dockery Act, the two systems remained.

The committee, after studying the situation, recommended the
consolidated system, with complete uniformity in its use. As late
as 1go6, however, though there had been a gain in the use of the
consolidated system, both were still practiced.

As a result the Keep Commission,” instructed to “investigate
the business methods and practice of the Executive Departments
and to report plans for their improvement,” appointed 2 sub-
committee which again endertook the study of the situation with
regard to the two systems of bookkeeping. On June 8, 1906, this
sub-committee issued its report,” having made the following recom-
mendation :

That . . . all accounts of disbursing and collecting agents of the
Government be stated in consolidated form, to be prescribed by
the Comptroller under the direction of the Secretary of the Trea-
sury except such accounts as may be shown to the satisfaction of
such officers to be impracticable of consolidation,

The main committee next took up these recommendations with
the Secretary of the Treasury and the Comptroller, and on May 24,
1506, the latter issued a circular,” approved by the Secretary, re-
quiring officers under whom accounts were being rendered under
the “ separate ™ system, to submit forms for approval modeled upon
a sample form attached to the circular.

The “ consolidated ” system thereafter was put into effect for
all accounts submitted to the auditors.

The committee also studied cost-keeping possibilities in govern-
ment departments, issuing a report in the form of a “ Primer on

* Appoisted June 2, 1905, by the President, upon his own initiative and
without congressional direction. It was composed of C. H. Keep, Assistant
Secretary of the Treasury, Lawrence O. Murray, Assistant Secretary of
Commerce and Labor, James Rudolph Garfield, Commissioner of Cor-
porations, and Gifford Pinchot, Chief of the Forest Service, Department of
Agriculture. {Frank H. Hitcheock, First Assistant Postmaster General, was
also appointed, but his name appears on but two reports.) While the investi-
gations of the committee covered z wide range, but eighteen reports were
issued. By appropriation ($5000) on June 30, 1006 {34 Stat. L., 635}, the
name " Committee on Departmental Methods” was inferentially given
legal recognition. .

* Signed by Keep, Murray, Garfield, and Pinchot.

* Treas. Dept. Circular No. 46, 1906,
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Cost Keeping,” " and the assembling of disbursing officers’ checks
and vouchers, etc.” These reports were followed by a third on
“ Treasury Bookkeeping,” under a special committee of the sub-
committee on accounting,” which outlined and recommended a
comprehensive double-entry system of bookkeeping. These recom-
mendations were to be put into effect as of July 1, 1907, and since
no legislation was required to accomplish this end, the Secretary
of the Treasury ordered the system instailed.”

Nothing further of moment occurred in connection with the
audit and accounting system of the Treasury until the reports of
the President’s Commission on Economy and Efficiency were is-
sued in 1912. One of these™ dealt with the matter of the Comp-
troller and Auditors of the Treasury Department. The recom-
mendation was for the consolidation of the six Auditors’ offices
into one, leaving the organization as it had been after the act of
1789 was passed and until 1817, with one Comptroller and one
Auditor. The advautages claimed were as follows:

1. The use of the combined force of employees on the work that
. most needs attention which can not now be accomplished as the
employees are in six different bureaus, under six distinct and co-
ordinate jurisdictions,

2. The bringing together of the work of handling the personnel;
the handling of supplies; the adjustment of tranmsportation ac-
cottnts ; the legal work; messenger work, etc.

3. The establishment of satisfactory efficiency records, so that
employees would have wider opportunity for advancement in
knowledge and consequent promotion.

4. The use of each employee on the class of work for which he
is best fitted.

¥ December 29, 100

* January ¢, 1907. The actual report was issued by the sub-committee on
accounting.

* January 19, I907.

¥ This was done, but it applied only to the control accounts kept by the
Division of Bookkeeping and Warrants. The system was not extended to the
bocks of other departments and establishments, nor, indeed, was it applied
to the books of the Treasury Department itseli—as distinct from the divi-
sion keeping control of the books of all departments.

B 62 Cong. 2 sess,, H. doc. 670, Appendix 4. The Commission was created
by the sundry civil appropriation act for 1911 (36 Stat. L., 703} approved
June 25, 1910, It was not organized on a formal, centralized basis, with
the pame above used, until March 8, 1011.
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5. The extension of the use of labor-saving and other mechanical
devices, and improving the methods of handling and filing vouchers.

6. Uniformity of procedure in the setitlement of accounts and
the stating of balances and uniformity of method in the doing of
all work of the same kind."

The basis of reason for all changes, and one seemingly with
considerable logic attached to it, was that while in earlier days the
accounts of the government had been so few in number that it
was possible and within reason for auditors personally to pass upon
each account coming under their jurisdiction, this had long since
ceased to be the case. No one of the six anditors by the year 1912
could possibly have inspected and audited the accounts for which
he was responsible, because of increase in volume, the actual work
being done by numerous subordinates who were familiar with
details,

The auditors, thus, had become administrative officers, with
little in the way of technical duties to perform. Hence, it was
argued, one auditor for all departments could function quite as
efficiently and properly as six for various departments and that
other savings would be marked,

In spite of the logic of this position and the considerable evidence
brought forward to prove it, the six auditors continued to exist,

The Movement for ¢ Budget, Public attention, focused upon
government administration by the President’s Commission on
Efficiency and Economy, continued to be alert through the succeed-
ing years, the general movement toward efficiency in public admin-
istration reaching its peak as the United States entered the World
War. An accompaniment, or better, perhaps, the central motivation
of the entire movement was the introduction of the budget or of
budgetary reform.

The concerted efforts of public spirited citizens and associations
toward the introduction of the budget in public affairs had been
initiated as early as 1908 by the Bureau of Municipal Research in
New York and the adoption of such a system by the United States
Government had been urged by the President’s Commission in
1912." The earlier efforts, however, did not generally discuss the
problem of an independent audit, although they predicated budget-

® Itnd., p. 405,
™ The need for a national budget, June 27, 1012, 62 Cong. 2 sess, H.
doc. 854 :
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ary action upon an adequate system of accounting, reporting, and
auditing.,

The administration of the accounting and auditing offices was,
nevertheless, a pertinent matter, and the further centralization of
such administration was hastened by the press of war problems.
On October 25, 1918, the Secretary of the Treasury placed all of
the auditing offices under the administrative supervision and direc-
tion of the Comptroller of the Treasury, the purpose being to
“ obtain more expeditious auditing results and to codrdinate the
work of the accounting offices so far as possible under existing
law"l -

Meanwhile, active attempts to initiate legislation looking to the
establishment of national budget had been made,

With the war over, and taxes burdensome, the budget movement,
officially and unofficially, received new impetus, and on May 20,
1919 (the first day after the Sixty-sixth Congress met in extraor-
dinary session), Chairman Good of the Apprepriations Committee
of the House introduced a bill providing for a budget system. On
the same day Senator McCormick introduced his hills in the
Senate™ The two propesals differed in principle so far as the
budget was concerned, the Good bill providing for an independent
budget bureau directly under the President, to act as his staff in
bearing responsibility for preparing the budget, while the McCor-
mick program called for the Secretary of the Treasury to act as
the President’s agent in preparing the budget.

The two proposals were at one, however, with regard to the
subject with which we are here most concerned, auditing and ac-
counts. Both plans called for an office or officer, independent of
the administration and responsible to, or under control of, Con-
gress, to audit the accounts of the administration.

The Budget and Accounting Act, On July 14, 1919, the Senate
adopted a resclution providing for a select committee to study the

™ Secretary of the Treasury, Annual Report, 1920, p. 243. The report stated
further: ¥ The war greatly increased the work of these offices and it was
necessary to codrdinate their activities under the control of a responsible
accounting officer, This was as far as the department was able to go with-
out additional authority of law.”

¥ A series of ten bills and resclutions embadying his program.
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question of a budget,™ and the House followed with 2 similar reso-
lution on July 31. House committee hearings were held from
September 22 to October 4, and from these a wealth of information
was gathered.”™ The discussions were guided into two main chan-
nels, one dealing with the budget proper, that is, the fiscal program
with the proper allocation of responsibility, and the other concerned
with audits and accounts.

* Opinion was divided on the budget, but with regard to audit the
opinions aired at the hearings, like the bills before the committee,
displayed remarkable unanimity—at least on principles.

It was generally agreed that the audit of public accounts should
be transferred from the Treasury Department t¢ an agency inde-
peadent of the executive departments and establishments and di-
rectly responsible to Congress. This was on the theory that it
was the function of the body that granted funds to undertake
directly, or through an agency acting for i, the examination of the
aceounts for the purpose of enforcing strict compliance with all
the conditions governing the grants, and that the existing sitmation,
in which the organization maldng the expenditure conducted the
audit, was an illogical one.

The accomplishment of this end was sought by providing that a
General Accounting Office be created, which was to take over the
duties then being performed by the Comptroller of the Treasury
and the six Auditors of the Treasury for the Departments, and be
“ independent of the executive departments.” It was also provided
that, though the directing heads of the office, the Comptroller Gen-
eral and Assistant Comptroller General, should be appointed by the
President, they might not be removed except by a concurrent reso-
lution of the two houses of Congress, and then only for cause.

In view of the intent that the General Accounting Office should
be a legislative, rather than an executive, agency, it would have
seemed logical that the head should have been selected by Congress
in some manner. To this method of selection there were, however,
two objections. The first objection was based on the question of
the constitutional right of Congress to exercise the power of ap-

* Throughout the discussion and hearings and in the legislation, the
acconnting and auditing problems were tied i with the budget.

*® House hearings before the Select Committee on the Budget Estab-
lishment of a national budget system. 66 Cong. 1 sess.
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pointment over an officer of this character, It was further con-
tended that, whether this objection was valid or not, a provision
for the appointment by Congress of the Comptroller General and
Assistant Comptroller General would be sure to give rise to dis-
cussion and might jeopardize the success of the bill. The second
cbjection was that there existed doubt as to whether the action of
one Congress could be made binding upon another, with the
consequence that if the Comptroller General and Assistant Comp-
troller General were appointed by Congress, their effective tenure
of office might be limited to two years, with the attendant danger
of making the selection of these officers subject to partisan political
influence. It was accordingly decided to wvest the appointment of
these officers in the President, and to give to them a tenure of
office analogous to that of the federal judges, but permitting Con-
gress, through a concurrent resolution, to remove, in case of mis-
conduct, instead of being compelled to resort to the device of
impeachment.

At the opening of the succeeding session of Congress a select
committee of the Senate held additional hearings, which were
ended by January 14, 1920;" but it was not until April 13 that the
Senate committee reported the House bill out, and it did so only
to make it in the form of an amendment which struck cut the
House bill and substituted the McCormick budget bill®

This hill, however, which had arcused so httle opposition and
which, basically and in intent, the President so strongly favored,
was returned on June 4, 7920, with a Presidential veto message,
the objection hinging upon the provisions regarding the Comp-
troller General, The President’s message said:

I am in entire sympathy with the objects of this bill and would
gladly approve it, but for the fact that I regard one of the pro-
visions contained in Section 303 &5 unconstitutional. This is the
provision to the effect that the Comptroller General and the assis-
tant comptroller general, who are to be appointed by the President
with the advice and consent of the Senate may be removed at any
time by a concurrent resolution of Congress after notice and hear-
ing, when, in their judgment, the comptroller general or assistant
comptroller general is incapacitated or inefficient, or has been guilty

® They were considerably less extensive than those in the House had
been.
® Providing for the Secretary of the Treasury as budget officer.
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of neglect of duty, or of malfeasance in office, or of any felony
or conduct involving moral turpitude, and for no other cause and
in no other manner except by impeachment. The effect of this
is to prevent the removal of these officers for any cause except by
impeachment or a concurrent resolution of Congress. It has, I
think, always been the accepted construction of the Constitution
that the power to appoint officers of this kind carries with it, as an
incident, the power to remove. I am convinced that the Congress
is without constitutional power to limit the appointing power and
its incident, the power of removal derived from the Constitution.
The section referred to not only forbids the Executive to remave
these officers but undertakes to empower the Congress by a con-
current resolution to remove an officer appointed by the President
with the advice and consent of the Senate. I can find in the Consti-
tution no warrant for the exercise of this power by the Congress.
. . . I am returning the bill at the earliest possible moment with ~
the hope that the Congress may find time before adjournment to
remedy this defect,

It will be noted that this veto was based upon the position that
the Comptroller General and Assistant Comptroller General were
executive officers, If they were such, the position of the President
was undoubtedly sound, and was subsequently supported by the
decision of the Supreme Court of the United States in the Myers
case, decided October 25, 1926.° It was undoubtedly the intent of
the bill, however, to make these officers agents of the legislative
branch. If they were such, the action of the President was ob-
vicusly based upon an erroneous presumption. That Congress
held the Wilson veto to be unjustified and that the succeeding
President, Harding, concurred in this contention, is shown by the
fact that the bill as finally passed contained the provision to which
President Wilson had taken exception.®

President Wilson’s veto message came as a surprise to Congress,
which had agreed fo adjourn on June 5. There was need for ex-
pedition. An attempt to pass the bill over the veto failed of the
necessary two-thirds vote in the House® On the last day of the
session, other measures were tried, but failed and the bill was not

passed.

“Myers v. U, S, Supreme Ct. of U. 5., October 23, 1926.

€ This matter of the status of the Comptroller General and Assistant
Comptroller General will receive further attention in the chapter dealing
with the activitits of the General Accounting Office.

“The vote was 178 to 102
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Action on providing a budget plan for United States finances
was, thus, blocked by provisions regarding the removal of the
Comptroller General, and no action was taken in the short session
of Congress the following December, because November elections
had brought about 2 prospective change of administration. With the
meeting of the new Congress on April 11, 1921, the budget bills
were re-introduced. In the Senate the McCormick bills once again
placed the budget bureau in the Treasury Department, while in the
House the Good bill placed it in the office of the President. Prog-
ress now became more rapid.

In respect to the sections of the bill dealing with the General
Accounting Office, the only important change made was that the
Comptroller General and the Assistant Comptroller General should
be removable by a joint resolution instead of a concurrent reso-
lution of the two Houses of Congress, the essential difference being
that the former requires the approval of the President and the
latter does not. The result of the change was to make the removal
of the Comptroller General and the Assistant Comptroller General
even more difficult than had been contemplated under the bill as
_ first passed. Both houses accepted this alteration readily, and on

June 1o, 1921 the bill was signed by the President, thus becoming
the * Budget and Accounting Act, 1g21.”"

With the provisions of this act, in so far as the creation of a
budget system is concerned, the present monograph has no con-
cern.* The specific features of the sections providing for the crea-
tion of the General Accounting Office and defining its powers and
duties, will be considered in subsequent chapters. It may be said
here, however, that the purpose of these provisions was to
strengthen the control of Congress over the expenditure of funds
by providing that the audit of accounts should be made by 2 legis-
lative agency independent of the administration and responsible
directly to Congress and by enlarging the daties of the Comptroller
General to make investigations and to recommend to Congress
action having for its purpose the increase of efficiency and economy
in the expenditure of money and in other ways.

* 42 Stat, L, 20, .

# For full account of these provisions and their operations in practice
sce W. F. Willoughby, The National Budget System; with Suggcstions ‘{or
its Improvement, lostitute for Government Research, Studies in Admin-
istration, {1927).
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The idea of the legislators was that the Comptroller General
should not only pass upen the legality of expenditures after dis-
bursement but also point out whenever these expenditures might

- be made with greater wisdom. Thus, Chairman Good said:

It was the intention of the Committee that the Comptroller Gen-
eral should be something more than a bookkeeper or accountant,
that he should be a real critic, and at all times should come to
Congress, no matter what the political complexion of Congress or
the Executive might be, and point out inefficiency, if he found that
money was being misapplied—which is another term for ineffi-
ciency—and that he should bring such facts to the notice of the
committees having jurisdiction of appropriations.®

Another committee member (Representative Madden of Illinois)
described the Comptroller General as the “ instrumentality through
which the legislative branch of the Government can get information
which it has not been able to get heretofore, and thus leave the
people’s representatives to criticise any waste or extravagance of
the administration.”

The new act thus made detailed provisions along these lines.”
In the first place it provided for the creation of * an establishment
of the Government to be Imown as the General Accounting Office,
which shall be independent of the executive departments and under
the control and dirvection of the Comptroller General of the United
States,” ® and, as stated, provided that the Comptroller General
or the Assistant Comptroller General could be removed only upon
the initiation of Congress and even then only after notice and
hearing, when, in the judgment of Congress, “[either] . . . has
become permanently incapacitated or has been inefficient, or guilty
of neglect of duty or of malfeasance in office, or of any felony or
conduct involving moral turpitude, and for no other cause and in
no other manner except by impeachment.”

The new act in Section 304 provided further:

All power and duties now conferred or imposed by law upon the
Comptroller of the Treasury or the six anditors of the Treasury
t, and the duties of the Division of Bookkeeping and

Warrants of the Office of the Secretary of the Treasury relating

* Cong. Record, May 35, 1021, p. 1000

* fbid., Cctober a1, 1919, p. 7024,

“ For full text of the law see Appendix 4.
“ Sec. 301
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to keeping the personal ledger accounts of disbursing and collect-
ing officers, shall, . . . be vested in and imposed upon the General
Accounting Office and be exercised without direction from any
other officer,

The desire of Congress to make all phases of the new establish-
ment independent of executive control was patent, through clear
statement and reiteration. The provision of the bill whick, in 1920,
had brought the Presidential veto was now a part of the law, and
seemingly the desired independence of the Comptroller had been
established, at least to the satisfaction of Congress.

An exception to the provisions above mentioned was made in
the same section of the act (304), however, whereby a Bureau of
Accounts was provided for in the Post Office Department under
the direction of a Comptroller appointed by the President with the
advice and consent of the Senate. This officer replaced the former
Auditor for the Post Office Depariment. Otherwise the Comp-
troller General exercised complete jurisdiction over auditing and
accounts and was given power {Sec. 309) to “ prescribe the forms,
" systems, and procedure for administrative appropriation and fund
accounting in the several departments and establishments and for
the administrative examination of fiscal officers’ accounts and
claims against the United States.”

Section 312 of the new law dealt with the provisions in which
Congress took a particularly keen interest; that is, those designed
to establish the Comptroller General as, in effect, the “eye of
Congress,”"—the inspectorial and investigating agency. Subsection
[ a E ] sai d .

The Comptroller General shall investigate, at the seat of govern-
ment or elsewhere, all matters relating to the receipt, disbursement,
and application of public funds, and shall make to the President
when requested by him, and to Congress at the beginning of each
regular session, a report in writing of the work of the General
Accounting Office, containing recommendations concerning the
legislation he may deem necessary to facilitate the prompt and
accurate rendition and settlement of accounts and concerning such
other matters relating to the receipt, disbursement, and application
of public funds as he may think advisable. In such regular report,
or in special reports at any time when Congress is in session, he
shall make recommendations looking to greater econocmy or effi-
ciency in public expenditures.
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The last sentence obviously looked toward a decidedly construc-
tive function of the office and by inference would seem fo include
matters beyond the sphere of the strictly fiscal.®

The position of the Comptroller General as investigating agent
for the legislative body was specified in sub-section “b,” which
provided:

He shall make such investigations and reports as shall be ordered
by either House of Congress or by any committee of either House
having jurisdiction over revenue, appropriations, or expenditures.
The Comptroller General shall also, at the request of any such
committee, direct assistants from his office to furnish the committee
such aid and information as it may request.

Sub-section *“ ¢ ” required reports to Congress of all contracts or
expenditures made by any department or establishment contrary to.
the law, this being an inheritance from the duties of the late Comp-
troller of the Treasury. The next subsection (*d’), however,
required the Comptroller General to

. submit to Congress reports upon the adequacy and effec-
tiveness of the administrative examination of accounts and claims
in the respective departments and establishments and upon the
adequacy and effectiveness of departmental inspection of the offices
and accounts of fiscal officers.”

To insure access to data and confirm the authority of the Comp-
troller, Section 313 provided as follows:

All departments and establishments shall furnish to the Comp-
troller General such information regarding the powers, duties,
activities, organization, financial transactions, and methods of busi-
ness of their respective offices as he may from time to time reguire
of them; and the Comptroller General, or any of his assistants or
employees, when duly authotized by him, shall, for the purpose of
securing such information, have access to and the right to examine
any books, documents, papers, or records of any such department
or establishment.

The sections discussed cover, in the main, the important pro-
visions of the Budget and Accounting Act of 1921, at least so far

* Cornmient on the cperation of this clause appears elsewhere,

® On the other hand the Comptroller General was reguired to * furnish
such information relating to expenditures and accounting to the Burean
of the Budget as it may request from time to time” Sec, 31ze.

6
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as they concern the Comptroller General and the General Account-
ing Office.

Development of the New System. On July 1, 1921, the pro-
visions of the new law went into effect. The General Accounting
Office was established as an independent agency and Mr. J. R.
McCarl became Comptroller General of the United States, with a
tenure of office of fifteen years, The Comptroller of the Treasury
and the six Auditors of the Treasury ceased to exist, and the work
of the Division of Bookkeeping and Warrants (at least in so far
as it was concerned with keeping the personal ledger accounts of
disbursing and collecting officers) was turned over to the General
Accounting Cffice.

For the first time the United States Government possessed ma-
chinery for the review, control, and audit of accounts * independent
of the executive departments” and Congress had available an
agency which it might use to examine and report upon executive
procedure and methods and produce canstructive recommendations
regarding organization and accounting and dishursing methods.

Organization. The first steps toward organization recognized
existing conditions and obviously contemplated what was, in effect,
a siatus guo gnte until the machinery could be shifted. The first
intramural circular issued announced the establishment, tempo-
rarily, of six divisions in the General Accounting Office to take over
the work formerly performed by the six Auditors of the Treasury
Department, while soon afterward the Division of Law was set
up under the general supervision of the Comptroller General.
Later, this division was placed under the sapervision of the Solici-
tor of the Office,

Prior to July 1, 1021, a Transportation Rate Board had existed
in the Treasury Depariment. This board, which examined all ac-
counts and claims pertaining to transportation, was transferred
under the new law to the General Accounting Office. On July 1,
1922, the board was renamed the * Transportation Division " and
became a major unit in the General Accounting Office.

By the beginning of the fiscal year 1922, therefore, the major
organization units of the General Accounting Office were as
follows:

1. Division of Law
2. Treasury Department Division
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3. War Department Division

4. Interior Department Division

5. Navy Department Division

6. State and Qther Departments Division
7. Post Office Department Division

8. Transportation Division

In addition to the major divisions enumerated a number of sub-
divisions or sections were also established. These included an
Investigation Section, 2 Bookkeeping Section, a Check Accounting
Section, and a Division of Appointments.

The initial year of operation thus saw the plan of organization
based largely upon the necessity of taking over and performing
the duties which had formerly fallen to the Comptroller and the six
Auditors of the Treasury, the Investigating Section being an addi-
tion and exception brought about by provisions of the new law.
The ensuing fiscal year {1923) developed a considerable change in
organization looking toward consolidation, but the words of an
annual report indicate that the division and subdivision of the work
was “ more to suit the space available than the duties.” ®

A Check Accounting Division was established, absorbing all
units concerned with the examination and custody of checks, while
an Index Record Unit and a Collection Unit were set up in the
Bookkeeping Section. This was followed by the establishment of a
Civil Division, which absorbed the former divisions concerned with
the Treasury, Interior, and State and other Departments examina~
tions and settlements.”

Shortly following the establishment of this Division, the Military
Division was created, consclidating the former War and Navy
Divisions of the General Accounting Office.”

¥ Genl. Acct. Off. Ann, Rpt. 1923, p. 2.

® Hence, covered Treasury, Interior, State, Justice, Agriculture, Com-
merce, Labor, The White House, the two Houses of Congress, Supreme
Court, Government Printing Office, Interstate Commerce Commission,
Smithsonian and National Museums, District of Columbia, Federal Trade
Commission, Civil Service Commission, Federal Employees’ Compensation
Commission, Burean of Efficiency, and all other boards, commissions, and
independent establishments not under the administration of any depart-
ment, and also the General Accounting Office.

™ This Division had jurisdiction over accounts and claims of the War
and Navy departments, the Military and Naval Establishments at large, the
Veterans' Bureau, The Panama Canal, and the National Home for Disabled
Volunteer Soldiers,
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Later in this year a Claims Division was set up, taking over all
claims previously handled by the Military and Civil Divisions except
those arising in the Post Office Department or in connection with
transportation, and eventually absorbing the Collection Unit.

In 1925 the Bookkeeping Section enlarged its activities and
became a Division, while the Civil Division also enlarged its scope
and an Audit Review Section and a Personal Accounts Unit
appeared.

During 1926 numerocus other changes occurred. As was noted
previously, the early organization of the General Accounting Office
was based to a large degree upon the necessities arising from the
fact that the personnel was scattered among numerous buildings,
widely separated, through the city of Washington. With the evac-
uation of the Old Pension Building by the Pension Cffice and the
Bureau of Education, the entire structure was turned over to the
General Accounting Office, making possible numerous consolida-

" tions and economies.

In July, 1926, the Claims and Transportation Divisions were
combined under the title of Claims Division, and in September the
Civil and Military Divisions were tonsolidated and given the name
of Audit Division, At the same time a Records Division was estab-
lished, while in November the Check Accounting Division was
absorbed by the Audit Division,

These changes brought about an approximation of the organiza-
tion which now exists and which will be discussed in greater detail
in the chapter on QOrganization,

The Work in General. While the preceding paragraphs have
dealt, briefly, with the development of General Accounting Office
organization, no mention has been made of the activities carried
on since the creation of the Office.

The life of the Office has been brief—but five years—and as a
consequence all of the activities imaugurated since July 1, 1g21
(and many in operation bhefore), are still being carried on. Hence,
any detailed recital of the history of such operations would infringe
seriously upon the succeeding chapter dealing with present activi-
ties. The atiempt will be made, therefore, at this point, to mention
only the major special problems encountered, omitting what may be
termed the regular or routine duties,
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Recent Problems. Of the special problems referred to, the fol-
lowing deserve comment, but elaboration is reserved for the next
chapter, The auditing and settling of accounts of the Veterans’
Bureau was transferred to the General Accounting Office from
the Treasury on April 1, 1922, not being one of the duties assumed
by the former upon its creation. Another audit of interest was
that of the accounts of the United States Shipping Board Emer-
gency Fleet Corporation, which had originally heen delegated to
the Treasury Department by law., With the enactment of the
Budget and Accounting Act of 1921, 2 question arose as to the
legality both of the continuance of the audit under the Treasury
and of its assumption by the General Accounting Office. The work
was suspended in November, 1921, and not resumed until an act
of March 20, 1922 {42 Stat. L., 437, 444), gave legal confirmation
to its continuance by the Comptroller General.

The audit of customs receipts also became a matter of much
prominence, and finally involved the General Accounting Office in
dispute with the Treasury Department as to the authority and
jurisdicton of the Comptroller General in demanding the papers
and records concerning entries of imported merchandise and in re-
viewing collectors’ liquidations of entries and drawbacks. The
matter stll rests undecided,

A further cause of dispute arose in connection with the examina-
tion of transportation accounts and claims. The General Account-
ing Office directed that all such accounts be submitted to it, after
administrative examination, for direct settlement. This the War
Department, accepting the advice of the Attorney General, refused
to do, being followed in this refusal by certain other executive
departments, Still others conformed, with the result that both
methods are now in use.

The Adjusted Compensation Act threw additional burdens upon
the General Accounting Office, which defailed personnel to conduct
a pre-audit of all payments to be made to veterans and all certifi-
cates issued to be paid at a future date. This proved to be so
successful in practice that it was used as an example by the Comp-
troller General in a statement indicating the desirability of an ex-
tension of the pre-audit plan to other services and units. '

Inspection of disbursing offices and accounts, which had virtually
been abandoned during the war, was resumed in 1922, at least in
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Washington, while special attention was given to the problem of
lost and forged checks, The centralization of work on the pay-
ments due beneficiaries of estates was consummated during 1922,
as was the centralization and indexing of records, debtors, con-
tracts, claims and checks,

By 1923 a general study of accounting procedure was organized
and initiated and progress was made on standardization of forms,
instaliation of uniform systems, and improvement of records. Nu-
merous studies looking toward the improvement of administrative
examination of accounts were also undertaken,

Special investigations of varied nature were begun in 1923, They
involved such matters as the erroneous refunds to taxpayers and
illegal payment of employees holding two or more positions; the
accounts of the Register of Wills and Recorder of Deeds of the
District of Columbia ; the Navy housing projects at Indian Head,
where rents were being collected and expended upon local improve-
. ments without being covered into the Treasury; accounting for
proceeds of sales of property seized by United States marshals;
the collections of costs adjudged in favor of the United States in
the Court of Claims; irregularities in negotiation of government
checks ; and many others of comparable nature,

The recovery of amounts due the United States, which have been
discovered in the audit and settlement of accounts of disbursing
officers, has concerned the General Accounting Office from the first,
and it is in this field of work that many of the disputes regarding
the Comptroller General’s authority and jurisdiction have arisen.
Discussion of this subject must be left, however, to later pages
where it more logically falls.

Recent miscellaneous activities include a compilation of state
laws governing the use and sale of motor fuels, for facilitating re-
covery of refunds due the United States from taxing states; an
investigation of the Office of Alien Property Custodian, undertaken
at request of the President; and the assumption by the General
Accounting Office, under a resolution of the Senate Committee on
the District of Columbia, on February 4, 1926, of an audit of the
books of retail coal dealers in Washington,

Recent Legisiation. On July 3, 1926, an act was approved
(44 Stat. L., 904, 911} which amended the Retirement Act and

stated (Section 11):
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The Comptroller-General shall establish and maintain an account
showing the annual Habilities of the Government under this Act,
and shall keep such other accounts as may be deemed necessary
for a proper administration of the Act,

Here, for the first time, was a specification in the law directing
the General Accounting Office to maintain and keep administrative
{not control} accounts for an organization umit other than itself.
While general opinion seems to consider this as applying only to
the Federal Employees’ Retirement Act, time alone may reveal
whether this tendency will develop and whether the doorway has
been opened for the general maintenance of administrative accounts
by the General Accounting Office.

As to basic control an act approved March 4, 1927, showed
an opposite trend. This law (44 Stat. L., 1424, 1444—"An Act To
provide compensation for disebility or death resulting from injury
to employees in certain maritime employments, and for cther pur-
poses "'}, provided as follows:

Sec. 44. (a) There is hereby established in the Treasury of the
United States a special fund for the purpose of making payments
in accordance with the provisions of subsections (f) and {(g) of
Section 8 of this Act. Such fund shali be administered by the
commission. The Treasurer of the United States shall be the cus-
todian of such fund, and all moneys and securities in such fund
shall be held in trust by such Treasurer and shall not be money or
property of the United States,
* % * x

(f) The Comptroller-General of the United States shall audit the
account for such fund, but the action of the commission in mak:ng
payments from such fund shall be final and not subject to review,

and the Comptroller-General is authorized and directed to allow
credit in the accounts of any disbursing officer of the commission
for payments made from such fund authorized by the commission.

It will be seen from the preceding few pages that the organiza-
tion of the General Accounting Office was set up, at first, frankly
as a concession to immediate needs, that is, it was governed by the
fact that the various offices were widely scattered about the cty
and also that certain inherited organizations and systems had to
be conducted as previously until new plans and technique could be
worked out. A gradual process of integration can be discerned,

* Italics not in original,
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however, and with the physical centralization of quarters the con-
solidation of units looking toward a functional type of organization
-is obvious,

With activities, also, in the early years, there was necessity to
carry onm, uninterruptedly, the inherited work, but with the passage
of time additional activities of varied pature were taken over or
initiated to the end that full advantage and compliance with the
privileges and requirements of the law might be taken.

"+ «Detailed discussion both of these activities and the organization
deveioped to carry them on will follow in successive chapters.



CHAPTER 11
ACTIVITIES

The General Accounting Office constitutes the agency through
which Congress maintains an independent check upon the fiscal
operations of the executive departments and independent establish-
ments of the government—the machinery by which the legislature
exercises much of its control of the purse, This control, as delegated
to the General Accounting Office, applies only to the executive
branch of the government and not to the legislative or judicial,
and it extends to both receipts and issues of the United States
Treasury,

“The General Accounting Office,” to quote the Comptroller
General, “is not a *spending agency’ as the term is commonly
used, but a ‘ control agency,” with auditing, quasi-judicial, investi-
gating and other duties. Funds are required only for personnel and
such necessary but limited contingent expenses as are usual to gov-
ernment establishments. . . »*

Though this statement is unequivocal doubt might be raised in
the minds of some by Section 236 of the Revised Statutes which
maintains that:

All claims and demands whatever by the Government of the
United States or against it and all accounts whatever in which the
Government of the United States is concerned either as debtor or
ggiditor shall be settled and adjusted in the General Accounting

ce.l

To the layman there is seeming conflict between the statements
that the Office is not a * spending ” agency, that is, that it makes
no payments, and that it shall “ settle and adjust ™ all claims, Ex-
planation lies in the fact that the terms “ payment” and * settle-

*Except as to customs and taxes over which Congress, at present, has
no independent check. For amplification of this see p. o4, #¢ 52q., fosi.

*General Aocounting Cifice, Annual Report, 1023, p. 4. .

*As amended by Sec. 304, 42 Stat. L., 20, Italics not in original.
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ment ” are not synonymous. The latter term may be said to include
the certification, declaration, or admission that an obligation lies
and that it is legally and regularly incumbent upon the contracting
agent, or the agent against whom claim is made, to satisfy that
obligation, 4, ., make payment,

The General! Accounting Cffice is thus concerned with the cer-
tification, declaration, and admission of the obligation as to ac-
curacy, regularity and legality, but is in no way responsible for the
actual disbursement of money, that is, the payment of the obligation.*
Payment is made through other agencies; by check from the dis-
bursing officer of the executive or independent establishment con-
cerned ' or by Treasury warrant under circumstances later to be
touched upon.'
 Functionally then, the General Accounting Office is not a
“spending agency” in the ordinary sense of the word, but is
definitely an instrument of * control ** over the fiscal operations of
the executive branch of the government.

Although in carrying out such control the General Accounting
Office brings into play powers and duties long exercised by pre-
viously existing offices, it does so under an assumption of inde-
pendence unique in the history of our government. In assuming
such independence the Comptroller General has come into conflict
with the executive departments of the government and in particu-
lar with the Attorney General. The question of the constitutionality
of this independence has been raised (though, in the opinion of the
Comptroller General, not settled) and debate as to the jurisdiction
and authority of the General Accounting Office has been wide-
spread.

It is not within the province of this monograph to weigh the evi-
dence or to atiempt an exposition of legislative intent and judicial
dicta and decision, especially since voluminous material upon these

*Unless it lies against the General Accounting Office itseff for expenses
incurred in carrying on its own work.

¥ Such dishursements, it has been estimated, constitute about 95 per cent
of all cases.

* It comes abont, therefore, that a claim or account may be “ paid” with-
out being “ settied,” and it may be “ settled ” without being * paid,” depend-
ing upon which agency first deals with the matter, Qarification of this
statement will appear in later discassion of the appropriation and geseral
accounting procedure of the government.
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subjects is elsewhere available.” Facts only may here be considered,
and these facts are that regardless of dispute and guestion the
Comptroller General continues to exercise his authority under the
presumption of complete independence of the Executive Branch of
the Government and amenability to no authority but Congress or
a decision of the Supreme Court of the United States.' Decisions
of other courts or opinions of the Attomney General are recognized
as persuasive but not binding.*

? For discussion and fllumimation of the matier of subjection of the inde-
pendent anditors to injunctions or writs of mandamus see: Wright v
Yochansti, in U, S. Supreme Court, Oct. term 1026, No. 316—Briei for
Petitioner and Reply Brief for Petitoner or on Writ of Certiorari to
Supreme Court, P. 1.; Posados et. al. v. City of Mapila, U. 5. Supreme
Court, Oct. term 1925, Petition for Writ of Certiorari o Supreme Court,
P. I.; United States v. McGarl, Conrt of Appeals, D. T, October term 1025,
No. 4396—Brief for Appeliee; McCarl v. Pence; id., 1526, No. 4503—
Brief for Appellants; Wylly and MeCarl v, Wylly, U, S. Girewst Court of
Appeals {1st Circuit)—Brief for Appellants; and McCarl w. Cox. 8 Fed
(2d) 665

For comprehensive discussion of the jurisdictios and autbcnty of the
Comptrolier General especially as to conflict with the Attorney General
see Jas. M. Bedk, [ex] Solicitor General, Statement at a Hearing of the
Committee on the Judiciary of the House of Representatives. Cf. also
W. F. Willoughby, Legal Status and Functions of the General Accoumting
Office, Chaps. V and X1I, and Albert Langeluttig, The Department of
Justice, Chap. XIII; also McGuire, Jilinois Low Review, Vol. XIX, No. 7,
Mar. 1925 and Yol XX, No. 5, Jan. 1526,

For complete discussion of removal power of executive see Myers v.
U. S, Dedsion of Supreme Court, of the United States, October 23, 1926,
and James M. Beck (Article), Nexe Yark Times, Nov. 7, 1926, Also Sub-
stitute Brief for 1. 5. on Reargument, Beck, Oct term, U. 8. Supreme
Court, 1924 (No. 77) entitled “The Right of the President to Remove
Executive Officers and the Power of Congress to Restrict Him in the Exer-
cise of such Prerogative ”’; Brief for the Appellant, George Wharton Pepper,
Amicus Curiae, ibid; and Oral Arguments by Counsel above named April 13,
14, 1925, * Removal from Office Case” {(G. P. 0. 1923).

*It is maintained by some that the Comptroller General is a legislative
officer, and hence that the decision of the Supreme Court in rz Myers v
U. 5. does not affect his status.

*The most comprehensive argament advanced in favor of this position
is appended for reference:

& Lawrence, Comptrollers’ Decisions, 244, 245 (1885). (See also Law of
Claims zgainst Governments, H. Doc. 134, 2d Sess. 43 Cong.)

“The independent action of the accounting officers on their own judgment
as to the law is essential to prevent the perpetuation of ervar.

“The Supreme Court of the United States is believed to be the most
learned and able judicial body of this or any other country. It has all the
requisite facilities for reaching ‘' the periection of reason’ which is “‘law.” It
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In the discussion to follow the General Accounting Office, there-
fore, is considered as the agent of Congress, responsible solely to
that body for the fiscal affairs of the executive departments and
establishments of the United States Government.

The duties and powers of the General Accounting Office and the
Comptroller General, which are carried out by means of the activi-
ties of the Office, are, to a large extent, a heritage from the pre-
viously existing offices of Comptroller of the Treasury and the six

is not strange, therefore, nor is it in the least degree any disparagement of the
great learning and ability of the Court of Claims, that many of its rulings
have been reversed by the august tribunal to whose decisions all so justly
bow with willing deference. This shows the possibility that other decisions
of the Court of Claims might have been reversed, if the amount in contro-
versy had been sufficient to justify an appeal, or if for other reasons
appeals were not taken, or, if taken, were withdrawn. If accounting officers
in allowing claims, for the payment of which there is an available appropri-
ation, should in all cases accept, and act upon all decisions of court not of
last resort, an erronecus allowance or decision in such cases never could be
corrected {Rev. Stat. 191). Thus, the rights of the United States would be
sacrificed. And it is utterly impracticable to adopt any such principle in
practice. The rulings of the Conrt of Claims have not always been uniform.
The court has overruled some of its own decisions. Congress has not deemed
it advisable to give the court authority to render any judgment requiring
the United States to pay mioney, even for the smallest amount, which shail
be absoclutely final-—one from which no appeal can be taken It is the only
court which is thus limited. Every other court can render some judgments
which cannot be revised in any forms by any other tribunal, The judgments
of the comptrollers as to all claims within their jurisdiction aliowed by them
and paid, under appropriations applicable thereto, comprising, probably more
than g8 per cent in arnount, of all claims by them adiudged, are absolutely
final and conclusive, {Rev, Stat. 191; 4 Lawrence Compt. Dec. Introd.
XXV.) There is no power which can change them. To say that the comp-
troliers, exercising such jurisdiction, entrusted by law with suck powers
shall blindly and against their own judgment, follow the rulings of a court
which can render no judgment as stated from which an appeal cannot be
taken, would seem to reverse the principles npon which jurisdiction seems
to have been conferred upon the respective tribunals mentioned. Even in
those matters over which courts have exclusive jurisdiction they generally
adopt the construction given to statutes, and the general principles of national
executive commeon law established by executive officers. (3 Lawrence Compt.
Dec. Introd. XXV; United States v. Moore, 95 U. S. 763; Edward's Lessee
v. Darby, 12 Wheat. 210; United States v. The State Bank of North Carolina,
§ Pet. 29; United States v. Pugh, go U. S. 265; United States v. Bowen, 100
U, & 511; Swift Co. v. United States, 105 U. 5. 605.)

“ And there are sufficient reasons for this. Executive officers must neces-
sarily be more familiar with those statutes, and those guestions, which they
are constantly cafled upon to examine and enforce, than some of the courts,
in which they may be rarely considered.
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Auditors of the Treasury.™ This inheritance has come about
through the provision of the law which says:

All powers and duties now conferred or imposed by law upon
the Comptrolier of the Treasury or the six auditors of the Treasury
Departmnent, and the duties of the Division of Bookkeeping and
Warrants of the Office of the Secretary of the Treasury relating
to keeping the personal ledger accounts of disbursing and collecting
officers, shall, so far as not inconsistent with this Act, be vested in
and imposed upon the General Accounting Office and be exercised
without direction from any other office.™

It is by such duties, rather than those newly provided or acquired
under the Budget and Accounting Act of 1921, that the time and
energies of the Office are at present principally consumed.™

In order to effect a description of the activities of the General
Accounting Office it may be advisable to adopt a classification
which, while somewhat arbitrary in certain aspects, may constitute
a convenient basis for discussion. Under such a classification the

“If the decisions of the Court of Claims are, on general principles of
law, to be regarded as comclusive puides to a2ccounting officers, ¢ Fortions
the decisions of other courts of the United States not of last resort, but
having power to render judgments, subject fo no revision, must equally
become such guides. If so, then the danger of perpetuating errors will be
increased. And accounting officers will find it impossible to follow such a
standard because decisions wiil be found conflicting. The result of attempt-
ing to establish such standard, is to find rules irreconcilably in conflict, not
only with each other, but with principles settled by the highest courts of
states,

*“ It seems unnecessary to enlarge npon a question so completely set at rest
by authoritative decisions, by reason, by statute, and the structure of the
government as ordained by the Constitution. The decisions of the Court
of Claims carry persuasive weight with accounting officers, who will adopt
or reject them in executive administration, as they may deem them correct
expositions of the law or otherwise. Such decisions impose no legal obli-
gation on such officers, to follow them in practice. They may aid or enlighten
such officers, but they do not guide or ¢ontrol them™

* Including, it will be recalled, the Auditors for the Treasury, War,
Interior, Navy, and Post Office Departments, and the State and Other
Departments.

* 42 Stat. L., 20, Sec. 304.

It may be borne in mind in this connection that the great change in the
auditing and accounting work of the government imposed by the act above
mentioned, was not so much in the type of work performed or the duties
specified {with one or two exceptions) as in the status of the Office; that
is, the transition from a position of subordination in the Treasary Depart-
ment ta that of an independent establishment responsible to Congress alone.
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powers and duties of the Office, as specified in the law,” may be
said to fall, as a matter of broad generalization, under the follow-
ing heads:

1. Control of Treasury Receipts and Issues

2. Settlement and Adjustment of Claims

3. Audit of Receipts

4. Quasi-judicial and Legal Activities

5. Accounting

6. Investigations and Reports

#. Custodial and Recording ®

It is obvious that these matters are closely interrelated, that
in many cases the line of demarcation between them is vague, that
allocation for discussion must be more or less arbitrary and that
overlapping is bound to appear. However, with these considera-
tions in mind we may proceed to z review of the activities of the
Office under the headings set down,

Control of Treasury Receipts and Issues, Congress has power
of the purse under the Constitution (Art, I, Sec, g, CI. 7) which

says:

No money shall be drawn from the Treasury but in consequence
of appropriations made by law; and a regular statement and ac-
count of the receipts and expenditures of all public money shall be
published from time to time.

and further (in Art I, Sec. 8, Cl. 1) :

The Congress shall have power: . . . .
To lay and collect taxes, duties, imposts, and excises, . .

In exercising these powers Congress makes use of the General
Accounting Office for passing upon the operations of the Treasury
Department with regard to fiscal aifairs, that is, in controlling
Treasury receipts® and issues. The officer through whom the
moneys flow, both as to income and issue, is the Treasurer of the
United States, who is custodian of the funds and who acts in the
capacity of a receiving and paying teller, being concerned only that
deposits and withdrawals are executed in proper form.

2R, 8, Secs. 236-300, 28 Stat. L., 162, 205; and 42 Stat. L, 20, 23.

*Ta these might be added an eighth; intramural administration.
¥ With exceptions. See pp. 73, ante and g4 ¢t seq., post.
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The receipts of the United States government are derived from
various sources ; from revenues, which include customs collections,
income, tobacco, and excess profits taxes, and moneys from opera-
tions ;™ from sale of lands; from fees of various sorts; ™ and from
miscellaneous items, such as refunds, repayments, interest on de-
posits, satisfaction of claims, etc™

The instrument through which money is placed to the credit
of the government, in the hands of the Treasurer, after collection,
is called the “ covering warrant,” which is a document ordering that
such money be *“ covered into ” the Treasury. This must be signed
by the Secretary of the Treasury, and countersigned by the Comp-
troller General before it is valid.

The receipts from customs and internal revenue are deposited
by collecting officers to the credit of the Treasurer of the United
States in various designated local banks, while other receipts, such
as refunds, payments, etc., are usually forwarded to the Treasurer
direct. In exceptional cases, such as postal revenues and the income
from certain activities of The Panama Canal, receipts are credited
directly against expenditures.

Revenue receipts are credited to the general fand of the United
States and can only become available through appropriation by
Congress, and such is usually true also of receipts from operations,
However, in certain cases, such as those mentioned in connection
with The Panama Canal and the Postal Service, appropriations are
not necessary, since the procedure of crediting receipts against
expenditures has established, in effect, a revolving fund®

# Panama Canal, Post Office Department, eic,

T As in the Immigration Service, the Division of Passport Control, Depart-
ment of State, and the Patent Office,

® The principal civil receipt accounts as set up on the books include:
“Treasurer of the United States; internal revenue; customs; public land;
reclamation; Forest Service; receipts, fines, and forfeitures, United States
courts; consular receipts; fees, fines, and forfeitures incident to enforcement
of immigration and navigation laws; patent and copyright fees; Indian
receipts: Government Printing Office receipts; Alaska Railrcad; Federal
Power Commission; interest and principal on account of foreign loans;
interest and principal on account of loans to railroads and shipowners under
transportation and merchant marine acts; excess earnings of railroads under
transportation act; taxes, and other receipts of the District of Columbia;
operation of Center Market,

= Appropriations are necessary, of course, for the amount for which
recsipts fall short of expenditures. If may be noted here that one high
ranking officer of the General Accounting Office maintains that all revolving
funds are unconstitutional.
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Miscellaneous receipts vary as to crediting, though most of them
go to the general fund.

The procedure with regard to issues is somewhat more complex,
though the principle is the same, the Treasurer being the officer
of immediate issue and * appropriation,” “ settlement,” * transfer,”
and " accountable ” warrants being the instruments, These war-
rants also, while signed by the Secretary of the Treasury as
requisitioning authority, are not valid unless countersigned by the
Comptroller General. He, thus, has final check upon both issues
and receipts, though this does not, necessarily, connote “ control.”

A résumé of issue procedure is pertinent.

Congress, in accord with its constitutional powers, may pass
general or special appropriation acts, which, when signed by the
President {or passed over his veto), make available for expendi-
" ture funds in the Treasury “ not otherwise appropriated.” ™ Such
appropriations are made for each of the executive departments and
independent establishments™ and frequently in the most minute
detail™ Executive officers must conform, in their use of appro-
priations, to the purposes designated by Congress and tc the nu-
trierouts laws existing on the statute books limiting the discretion of
expending officers, and with such limitations in law and regu-
lation the General Accounting Office is intimately concerned. The
control of the General Accounting Office over Treasury issues is
established in the following procedure:

When appropriation acts have become law the Secretary of the
Treasury issues what are called “ appropriation warrants,” placing
upon the bocks of the Treasury Department the amounts of the
various appropriations. These warrants, like the others mentioned,
are not valid, however, unless countersigned by the Comptroller
General, who may withhold signature if, in his opinion, the law

% For a discussion of the situation where the executive branch fails to
use an appropriation made by Congress, thus instituting, in effect, a vets of
congressional action with regard to the purse, see W. F. Willoughby, The
National Budget System,

® In regular, special, and deficiency appropriations. (For discussion of
latter, see Willoughby.) Appropriations are also made for the legislative
and judicial branches of the government but with these we are not concerned
in this monogragh. -

*In the Indian Service, for instance, Congress has set up hundreds of
_separate appropriation items.
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fails to make the appropriation as intended.® In such case new
legislation is required before the money is available.

If the appropriation warrant is approved and countersigned by
the Comptroller General, the funds included become available for
expenditure or obligation by the executive departments and inde-
pendent establishments concerned, subject to the general and special
testrictions of law and regulation. The actual payment of money
(though not the incurring of obligations) is entrusted to disburs-
ing officers (or departments or corps) attached to the various
administrative units or it may be made, as previcusly noted, by
direct " settlernent warrant.”

The head of an executive department or independent establish-
ment in order actually to obtain the funds or credit available for
his expenditure or obligation must make requisiion wpon the
Treasury Department, represented by the Treasurer of the United
States. Upon approval of this requisition by the Comptroller Gen-
eral, an “ accountable warrant ™ is issued in the Office of the Sec-
retary of the Treasury which serves as an order on the Treasurer
of the United States to give credit on his books to the disbursing
officer concerned.™

With the above regulations complied with and approvals con-
firmed, the disbursing officer may issue checks in payment of de-
partmental vouchers and obligations or claims, and at this point
the authority of the General Accounting Office begins to operate
in connection with audit and settlement * later discussed.

= He thus exercises 2 quasi~jodicial fonction in soch matters

= The process is analogous 10 a checking account in 2 bank, the order above
mentioned, or better, the warrant, serving as a deposit upon which the dis-
bursing officer draws his checks. The Treasurer of the United States, acting
as teller, does mot concern humself beyood assurance that the withdrawal
is in due form and that he has in his pessession docamentary aunthority for
his act. The principal civil disborsement accotmts existing on the books are:
Treasury, Interior, State, Justice, Apricuiture, Commerce, and Labor Depart-
ments, together with numercus independent establishments, including the
White House, both Hoases of Congress, the Sapreme Court, and all Federal
courts, the mumicipal government of the District of Columbia, Intersiate
Commerce Commission, Shipping Board, Tarif Commission, Barean of
Effciency, Civil Service Commission, Fine Arts Commission, Smthsonian
Institution. Government Printing Office, Library of Congress, Employees”
Compensation Comraission, Alaskan Government, Alaska Railroad, ete

* Disbursing officers’ checks are cleared through the banks to the Treas-
wrer of the United States.

?
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The above described duties of the Comptroller General with re-
gard to control of Treasury receipts and issues, while of prime
importance, constituting as they do the basic function of the Office,
are in essence and in operation comparatively simple. This state-
ment does not hold true with regard to the next subject to be
discussed, namely, the settlement and adjustment of claims.

Settlement and Adjustment of Claims. The settlement and ad-
justment of claims and accounts against the executive departments
and establishments of the United States is one of the most impor-
tant duties of the General Accounting Office. It is a clear and
direct inheritance from the earliest days of the government, and
has descended, with little fundamental change (through a series
of progenitors reviewed previously); to the auditing office of
to-day.”

The jurisdiction of the Office with regard to settlement and ad-
justment is broad and inclusive, according to Section 305 of the
Budget and Accounting Act of 1921 {amending Section 236 of
the Revised Statutes) which reads, as we have seen, as follows:

All claims and demands whatever by the Government of the
United States or against it and all accounts whatever in which the
Government of the United States is concerned either as debtor or
creditor shali be seftled and adjusted in the General Accounting
Office.

While the wording of this provision seems concise and conclu-
sive, there are close students of the situation who claim that, due
to legislation subsequent to the act of 1817 it has lost most of
its force. In other words, even at the time Section 305 of the
present law was drafted the effectiveness of the section of the
Revised Statutes of which it was a repetition (except for the sub-
stitution of the words “ General Accounting Office ” for ** Treasury
Department ') was almost nil. The presentation of this viewpoint
is important, and is quoted practically in foto:

. . . the question is not so much a settlement of claims as
determination of availability of appropriations.

1t is to be noted that the audit is an integral part of this process, as
it i3, broadly spesking, of most General Accounting Office activites. The
distinction between “settlement and adjostment” and “ payment® should
also be kept actively in mind.

* 5 Stat. L., 366, Sec. 2, from which Sec. 236, R. 5., was taken and of which
Sec. 305 of the Budget and Accounting Act of 1931 is an amendment.
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. « . in the early days Congress made 1 sum appropriations
for the activities of the Government . .u.nﬁ_ater] ?;n;?rss de-
parted from this practice and adopted the procedure of specifying
with particularity the uses to which appropriations might be placed.
It also provided in the act of 1809, Section 3578 Revised Statutes,
that appropriations for one purpose could not be diverted to some
other purpose, So long as appropriations were general, the account-
ing officers could, under Section 235, seftle and adjust all claims
against the Government, but after the imitation as to uses of ap-
propriations they adopted the practice of not settling claims for
which there were no appropriations; that is, they would disaliow
such claims, The Congress later required 2ll appropriations to be
covered into the Treasury after the end of two fiscal years, but
authorized the accounting officers to continue to receive claims
incurred thereunder and to certify to Congress any balances for
payment. {See 23 Stat. 254.) Apparently, this confirmed the prior
procedure of the accounting officers to settle and adjust only claims
for which appropriations had been made. In later years the pro-
cedure has been adopted of allowing claims for which there was
statutory authority.

The result of this was twofold. Many claims were incurred by
administrative officers for which there were no appropriations for
payment. These claims swamped the claims committees in the
Congress and . . . Congress, in 1855, with later amendments, es-
tablished the Court of Claims to take over some of these duties.
This situation might have been met by enlarging the jurisdiction
of the comptroliers; that is, authorizing them to settle and adjust
all claims regardless of appropriations with an additional right of
appeal to the court. However, this was not done.

A consideration of the foregoing line of thought will demonstrate
that the true function of the comptroller is that of a control officer;
that is, to determine the availability of general appropriations to
pay claims without further Congressional action. This involves, of
course, the consideration of the merits of the claim, but however
meritorious a claim, it cannot be allowed by the comptroller unless
there is some appropriation or statutory authority therefor. Even
when there is statutory authority, but not appropriation, it must
go to Congress for an appropriation. The courts on the other
hand, have nothing to do with appropriations and determine claims
on their merits,

Furthermore . . . there are certain statutes which even
limit the comptroller’s authority to determine the availability of the
appropnation. . . .

en the matters are viewed in this light, there is little to Sec-
tion 236, Revised Statutes, other than words ™

* G A. O. Typewritten letter—January zS,l 1527,
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However, regardless of the extent to which this section applies
in practice, the settlement and adjustment of a claim, even in ac-
cordance with this provision of the law, is not always final. Pro-
vision is made for review or revision and demand for reconsidera-
tion may be made within one year of the original settlement by,

. . . any person whose accounts may have been settled, the head

of the executive department or of the board, commission or estab-

lishment not under the jurisdiction of an Executive Department,

. }t; wellafiih” the account pertains, or the Comptroller [General
mself].

After such review or revision, or providing the period of limi-
tation of appeal has passed, decision of the General Accounting
Office (or Comptroller General) becomes final, the only recourse
lying in the courts, or in Congress.

For a clearer understanding of the “ settiement and adjustment ”
process, a brief description of how accounts and claims appear
before the General Accounting Office is pertinent. In practice all
accounts and claims of the executive departments and establish-
ments {cexcept these forwarded for pre-andit, etc.) reccive admin-
istrative examination by the executive department or establishment
concerned before they are stated to the General Accounting Office,
and most disbursing officers conduct an audit of their own accounts
for self protection. While in theory this is for administrative
purposes only, or at least does not go so far as to constitute any
duplication of the work of the General Accounting Office, in prac-
tice it has been found to constitute such duplication in a number
of places.® Not all of this is remediable, however, and in certain
cases there is rooted antagonism to a change, the officers concerned
(where the law does not except certain accounts and types of ex-
penditure from independent audit) taking the position that the
acts of the General Accounting Office result in 2 conflict of adminis-
trative authority,

That there may be ground for such a position by executive offi-
cers, in numerous cases, is made evident by exceptions to be found

* 28 Stat. 1., 163, 207, as amended and transferred {Sec. 304, 42 Stat. L,
20). The above paragraphs are further ilfustrations of the fact also that
payment does not constitute setilement. A disbursing officer may also apply
for review. (Gir. 2, G A O, 1921.)

*®°This matter is upder study at present and some duplications have been
climinated. Other such conditions are being remedied as rapidly as possible.
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frequently in the statutes permitting fiscal matters to go unchecked
by the General Accounting Office. Certain of these have been
recognized by the Comptroller General (under what he considers
“ reasonable construction ) as limiting his jurisdiction over ac-
counts involving funds and appropriations.™

Power to enforce still resides in the General Accounting Office
by means of disapproval of requisitions of funds, but the Comp-
troller General has construed that form of action as properly to
be used only as a last resort in the most fagrant instances and that
the contemplation of the law was that it was only to be so used
and not generally.

Cases thus arise where, in spite of general practice and the usual
construction of the law, administrative examination and audit is
final.

Returning to the general practice, however, under the law the
General Accounting Office receives and examines all accounts of
salaries and incidental expenses of all executive departments and
independent establishments of the United States government and
certifies balances arising therefrom, which balances are * final and
conclusive upon the executive branch of the government.” ™ Gen-
erally speaking, such accounts are submitted by regulation, either
monthly or quarterly, to the General Accounting Office for  settle-
ment and adjustment,” and this constitutes the type of case, where
“ payment ” precedes “ settlement.” Such cases are in the pre-
ponderant majority, though in the case of settlement of claims the
situation is somewhat complicated. It is thus described by the
Comptroller General:

Claims certified by the General Accounting Office are divided
into four classes affecting the manner and time of payment, If the

®“To correct the situation would mot only require all revenue and
expenditure accounts to be audited and settled by a single agency but such
audit should be before the accounts are closed by final receipt or payment”
G. A. G, Ann Rpt, 1925, p. 1. See also onder “ Recoveries ™ p. 104, ¢ f24.,
post. For evidence as to the desire of Congress originally and the probable
intent of the law the reader is referred to “ Congressional Documents Re-
garding the Adoption of a National Budget System—1g916” See also p. 39,
anie and 44 Stat L. go4, o1

* These provisions are derived from various acts and lie in Section 277,
R. §. They are supplement and transferred to the General Accounting Office
by Section 304 of the Budget and Accounting Act, 1921, The finality of
certification and the matters of recourse and appeal are elsewhere discussed.
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appropriation is turrent and has not been exhausted payment may
be readily accomplished, but if the appropriation has been ex-
hausted it is necessary for the obligating establishment to seek a
deficiency to pay future accounts and claims. However, repayments
to the appropriation chargeable may, if properly shown, permit the
payment of the claim without seeking a deficiency appropriation,
If the appropriation has lapsed and a sufficient balance to pay the
claim has been carried to surplus the amount may be certified to
the Secretary of the Treasury for report to the Congress for de-
ficiency appropriation, pursuant to section 2 of the deficiency appro-
priation act of July 7, 1884. If a sufficient sum has not been
carried to surplus and repayments do not permit its certification
and report to the Congress such claims must also be reported to the
obligating establishment for seeking legislative reliet, The other
class of claims are those arising pursuant to statutory authority
" for the payment of which the Congress has provided no funds.
Under the law such claims may also be certified to the Secretary
of the Treasury for reporting to the Congress for deficiency
appropriations.®

Responsibility of the disbursing officer does not terminate with
payment. It can only terminate with “ setilement ¥ by the General
Accounting Office which agrees with his payment.* If the General
Accounting Office, after examination, disapproves items or ac-
counts, and claims overpayment of a creditor or claimant, the dis-
bursing officer is responsible. He may satisfy the claims against
him by restitution from his personal funds or he may recover the
overpayment from the recipient, In case neither is possible nor
desirable, he may appeal to Congress for an act to relieve him, or
suit may be instituted in the courts.

These are the penalties of payment before settlement, but the
practice of such pre-payment is necessary to avoid long delay and
dissatisfied claimants.

In some 5 per cent of cases, * settlement and adjustment * comes
before payment. Such payments are usually (though not always)
made directly to the claimant by * settlement warrant” on the
Treasurer of the United States. The procedure here involved comes
about as the result of a long existing practice whereby claims or
accounts against the government which are doubtful as to fact or
law in the opinion of disbursing officers, or valid obligations re-

*G. A. O, Ann. Rpt, 1025, p. 4.
 Even this is subject to revision under certain circomstances,
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garding which disbursing officers do not have means ar:cur.s,te}y to
determine the amount due and payable, are forwarded to the
General Accounting Office for settlement or adjustment before
payment.”

A third method s possible under the law in conneetion with the
question of pre- or post-audit, which will be taken up in greater
detail later ; that is, the request for Comptroller’s decision upon a
prospective expenditure in advance of contracting the obligation.
Such decision by the Comptroller General, in effect, confirms legal-
ity in advance of payment, but, nevertheless, requires subsequent
examination for accuracy, etc,, before it is considered * settled.”

The powers and duties involved in the preceding description are
derived from the Dockery Act (28 Stat, L., 162, 209), which reads
in the pertinent sections as follows:

All powers and duties now conferred or imposed by law upon
the Comptroller of the Treasury or the six auditors of the Trea-
sury Department, and the duties of the Division of Bookkeeping
and Warrants of the Office of the Secretary of the Treasury re-
lating to keeping the personal ledger accounts of disbursing and
collecting officers, shall, so far as not inconsistent with this Act,
be vested in and imposed upon the General Accounting Office and
be exercised without direction from any other officer. The balances
certified by the Comptroller General shall be final and conclusive
upon the executive branch of the Government. The revision by the
Comptroller General of settlements made by the six auditors shall
be discontinued, except as to settlements made before July 1, 1921.™

Broadly speaking, no claim, nor any account, can be certified
properly previous to an adequate audit. The vouchers and accounts
must be checked for their accuracy, must be charged to the proper
appropriation and allotment, must not obligate beyond the available
balance, and must conform in signature and detzil with regulations.
They must also conform to contract provisions and to the law.
Decision as to the latter obviously goes beyond facts and details to
the exercise of discretion and judgment, and involves interpreta-
tion not only of the sense of agreements but also of the meaning of
the law. This is required before a settlement can be made or cer-

* Such payments may be made either by dishbursing offices’s check or by
Treasury warrant, as mentioned.

* As amended. Powers transferred to Comptroller General by Sec 304
of the Budget and Accounting Act.
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tification issued, and hence settlement and adjustment involves the
legal and quasi-judicial functions of the General Accounting Office.
With these, however, later paragraphs will deal,

It is to be noted, clearly, in connection with the settlement and
adjustment of claims and accounts, which includes the audit
thereof, that the General Accounting Office has no power to dis-

. ~allow a claim or expenditure on the ground that is unwise, or
that is represents an extravagant use of money. It is the duty
of the Office, however, to c2ll all such items to the atiention of
Congress,

With these brief explanations of the general process of settle-
ment and adjustment and the work of administrative examination

~ in mind, we may take up a review of the accounts of the executive
departments and establishments and their intimate relation to the
necessary accompaniment of settlement and adjustment, namely,
the audit.

Broadly speaking, government accounting may be said to com-
prehend three major branches: (a) accounting for property, (b)
administrative accounting, and {c) accounting for money. With
the first, accounting for property, the General Accounting Office
is not concerned except for an indirect relation later to be
mentioned.” With administrative accounting, the Office is more
directly, though not immediately, concerned.”® The auditing func-
tion (in connection with settlement and adjustment) has a direct
and immediate interest, however, in accounting for money, which
includes accounts relating to advances to disbursement offices and
payments therefrom,

The major auditing work thus concerns itself with expenditures
and payments ; that is, money accounts. As has previously been out-
lined, government auditing is primarily concerned with the legality
of expenditures, though conformance to regulations is mecessary,
and accuracy is, of course, vital.

The accounting officers are required to receive and examine all
accounts and to certify the balances arising therefrom. Hence,
accounts are required to be transmitted by fiscal officers to the
General Accounting Office at given periods, accompanied by vouch-

® Always, of course, excepting accounting for its own property.
" With the same exception and with amplification appeating in later pages.
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ers and other evidence supporting the transactions covered thereby,
in such detail as may be prescribed by the accounting officers.
The law in this regard specifies:

All monthly accounts shall be mailed or otherwise sent to the
proper officer at Washington within ter days after the end of the
month to which they relate, and quarterly and other accounts within
twenty days after the period to which they relate, and shall be
transmitted to and received by the Auditors within twenty days of
their actual receipt at the proper office in Washington in the case
of monthly, and sixty days in the case of quarterly and other ac-
counts, Should there be any delinquency in this regard at the time
of the receipt by the Aunditor of a requisition for an advance of
money, ke shall disapprove the reguisition, which he may also do
for other reasons arising out of the condition of the officer’s accounts
for whom the advance is requested . . . Provided, That the . . .
[Comptroller General may] prescribe suitable rules and regulations,
and may make orders in particular cases, relaxing the requirement
of mailing or otherwise sending accounts, as aforesaid, within
ten or twenty days, or waiving delinquency, in such cases only in
which there is, or is likely to be, a manifest physical difficulty in
complying with the same, it being the purpose of this provision
to require the prompt rendition of accounts without regard to the
mere conventence to the officers, and to forbid the advance of
money to those delinquent in rendering them: Prowsded further,
That should there be a delay by the administrative Departments
beyond the aforesaid twenty or sixty days in transmitting accounts,
an order of the President in the particular case shall be necessary
to authorize the advance of money:™ . . .

Auditing, however, need not await the ordinary procedure, since
the law specifically provides that:

The Comptroller {General] in any case, where, in his opinion
the interests of the Government require it, shall direct any of the
Auditors forthwith to audit and settle any particular account which
such auditor is authorized to audit and settle®

In any case the practice in the anditing differs in no esseatial
from the usual business methods, including the examination of
accounts as stated quarterly or monthiy by disbursing or other
spending officers, vouchers, contracts, invoices, and other pertinent

*28 Stat. L., 162, 200. The General Accounting Office has appealed to
Congress to simplify this procedure. (G. A. O. Ann. Rpt., 1926, p. 10.}
S"Sec.zg:,R.S..asammdedbyzBSaLL,rﬁa.méanéaStat.L,m

eC. 304.
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original documents and data. In addition to the disbursing officers’
accounts, the audit extends to those accounts, previously mentioned,
which involve settlement prior to payment and to the accounts of
officers of the Treasury charged with public funds.

While the principles, as recounted, are simple, the practice is
less so. Public funds are advanced or credited to some three
thousand disbursing officers for payment of obligations adminis-
tratively incurred. Under this system, as has previously been
touched apon, the administrative office not only incurs the obliga-
tion, but, in effect, makes payment thereof, the record of the trans-
action reaching the General Accounting Office for final audit usually
months later in the accounts of the disbursing officer.® The result
is that while disallowances may be made, they are certified after
the unauthorized transaction has been completed. This throws
the entire matter into the field of restitution and recovery which is
later dealt with,

In practice, therefore, differences in the accounts of disbursing
officers exist in a large number of cases. While such officers are
bonded {usually for $10,000) the funds handled by them during
the term of their bonds often run into the millions, and it has been
estimated that in 1924 the average difference between disbursing
officers’ and control accounts amounted to more than $10,000."

Power lies with the General Accounting Office to withhold ap-
proval of requisitions for funds until such condition is cured,
but this is construed as an extraordinary remedy, resulting in
confusion and delay, to say nothing of injustice to legitimate
claimants. Since fiscal officers are employees of their respective
departments or establishments and not of the General Accounting
Office, no immediate remedy is available.

The general audit, therefore, while in theory a matter of routine,
involves numerous difficult conditions. Elimination of some, but
not all, of these lies in the practice of pre-audit next discussed.

Pre-audits are the exceptional cases at present and involve but
a few classes of work. The first class involves those claims or
accounts against the government which, in the opinion of disbursing

“The iaw comtemplates and provides for previous submission, as has
beenn mentioned, but # is not compulsory. The practice is not prevalent.
G A 0O, Ann Rpt, 1024, b 7. This is held to be no longer so pro-

nounced, however.
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officers, are doubtful as to fact or law, or concerning which such
officers do not have means properly to determine the amount due
and payable. These claims, as has been seen, are forwarded to the
General Accounting Office for audit before payment.

Such accounts after audit, settlement, and adjustment may be
paid in either of two ways. The usual practice is for the General
Accounting Office to forward them, with certification, to the Treas-
urer of the United States for payment by Treasury (“ settlement )
warrant to the claimant, resulting in a charge against appropriation
and allotment. However, such practice is not now (as it was for-
merly) necessary. The law at present makes special provision that:

The Comptroller General may provide for the payment of ac-
counts or claims adjusted and settled in the General Accounting
Office, through disbursing officers of the several departments and
establishments instead of by warrant.®

Such provision naturally tends still further to reduce the estimated
percentage of claims or accounts {5 per cent} paid directly by
warrant.

The second general class of work falling under the pre-audit
designation is that concerned with transportation accounts or claims.
Under regulations issued by the General Accounting Office, effec-
tive January 1, 1923, all claims and demands of conmnon carriers
were required to be transmitted, after administrative examination
thereof, to the Transportation Division of the Generzl Accounting
Office for settlement before payment. Cerfain executive depart-
ments refused to comply with the regulation, and they were upheld
by the Attorney General. As a result, the military departments of
the government pay most of their freight and passenger accounts
before settlement, certain civil departments and independent estab-
lishments send all freight and passenger accounts to the General
Accounting Office for settlement, and other civil departmuents and
independent establishments send freight accounts forward for
settlement before payment but pay passenger accounts before settle-
ment. This pre-audit, thus, while complete in theory, is not so in
Ppractice.

The third pre-audit group of accounts is concerned with the
Woarld War adjusted compensation act so far as payments are to
be made by the Veterans’ Bureau. The General Accounting Office

® Sec. 307, 42 Stat. L., 200
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details personnel to conduct a pre-audit of all payments to be made
and all certificates issued to be paid at a future date™

Before leaving the matter of pre-audit, certain facts should be
emphasized. An audit is * pre ” or “ post ” only in relation to * pay-

“ment * and not to “ settlement and adjustment” That is, the audit,
if made after a claim or account has been paid by a disbursing
officer, is a “ post” audit. If it is made before payment by such
officer or by direct payment from the Treasury, it is a “ pre " audit,
In both cases it is assumed that the audit accompanies “ settlement
and adjustment” as an integral factor thereof or follows after
certain other functions of the settlement process, such as legal in-
terpretation, have been exercised. In no case, hawever, does a
“pre” audit precede what has, in this monograph, been termed
¥ settlement and adjustment.”

Still another form of audit may be designated as “ special.”
This audit, as contrasted with the general or routine type, may be
initiated either under order of, or pursuant to, legislation by Con-
gress, or by order of the Comptroller General.

The former type usually constitutes merely an essential feature
or accompaniment of an investigation involving matters in addition
to the audit, and as such is dealt with elsewhere in this monograph.
Examples of this type include the audit of the United States Ship-
ping Board Emergency (now Merchant) Fleet Corporation ac-
counts and the books of the retail coal dealers of the District of
Columbia,

The second type of special audit is that which, normally, would
conform to the general or routine classification, but which has been
made the object of a special order by the Comptroller General
under powers granted him by the law. Section 271 of the Revised
Statutes, as amended and transferred to the jurisdiction of the
Comptroller General, provided, as we have seen, for the audit,
forthwith, of any account within the jurisdiction and at the discre-
tion of that officer, -

This constitutes, thus, an audit special as to time or order of
initiation, but regular so far as form and procedure are concerned.

#The War and Navy departments did not join in this plan. The Comp-
troller General considers it so successful in practice, however, that he has
uaed it as an example in a statement indicating the desirability of an exten-
sion of the pre-audit system to other services and units, which is now being
done.



ACTIVITIES 93

A final class of audit, differing in certain essentials from all others,
may be termed the “ field ” audit, which partakes of the nature of
both general or routine and special audits, and may be either. The
essential feature is the fact that it is carried on, not at headquarters,
or the central repository of control and summary accounts, but in
branches or stations of the various executive departments, where
detailed transactions are recorded and original data Hie. The field
audit is thus essentially an audit of fact.

The special audit, when applying to field offices, differs only (ex-
cept for location} in that it deals with original entries, accounts,
and documents, rather than with control accounts or central files.
This statement applies to the general or routine audit also, though
with regard to such zudit another word must be added.

The general or routine field audit is “ routine ” only in so far
as it conforms to an established and systematized procedure
whereby during a stated period of time (whether it be a month or
a year) the accounts concerned are examined one or more times.
These audits, however, unlike headquarters audits, where accounts
are submitted monthly or quarterly for inspection and certification,
do not occur at regular intervals. They may be undertaken at any
time, and as a matter of practice are, to a degree, initiated un-
expectedly, or at least not at stated or previously announced inter-
vals, for obvious reasons.

They constitute, thus, not only an audit of fact, but a test
audit, and may be conducted in scattered places at various times to
provide a test check both on field and headquarters records™

It must be emphasized in conclusion of this section that while the
audit has here been elaborated as an integral and important part
of the “settiement and adjustment,” actually it may, and does,
exist separately therefrom in certain instances.® The matter of
“* settlement and adjustment ™ constitutes a broader and more com-
prehensive work than does the audit, and involves, in addition to
checking, comparing, and computing details, the exercise of dis-
cretion and judgment in interpretation of law and regulation ; that
is, quasi-judicial functions. '

“The theory and practice follow those of a bank examiner,

“In some governments the two powers are exercised independently and
by separate establishments, For a discussion of this theory and practice
see W. F. Willoughby, Status, etc.
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While the preceding paragraphs have discussed settlement, ad-
justment, and audit as they affect claims agaitst the government,
they have not touched upon the opposite side of the picture con-
cerned with moneys received,

Audit of Receipts. A more inclusive designation of the subject
under review, that is, the audit of receipts, would probably be the
“ settlement and adjustment of claims due the government,” for,
as in the case of issues or dishursements, more than a mere audit
is involved and in the final analysis all receipts are, in essence, claims
against a2 debtor. “Audit of receipts ” is the generally accepted
term, however, and hence is here employed.

This function, in theory, is exactly analogous to that of settling
- and adjusting claims against the government, differing only in
the object to which applied. This is made clear by Section 236 of
the Revised Statutes before guoted, which says:

All claims and demands whatever by the government of the
United States or against it and zll accounts whatever in which the
Government of the United States is concerned either as debtor or
gg&o:, shall be settled and adjusted in the General Accounting

o8,

The sources of receipts of the United States government have
previously been mentioned.® They may be classified generally
under the heads of (1) internal revenue, (2) customs receipts,
and (3) miscellaneous receipts, the last including all forms of col-
lections not covered under the first two headings. The jurisdiction
and authority of the General Accounting Office is not the same
with respect to all of these classes of collections, so far as settle-
ment and adjustment is concerned, and interpretation of the extent
of the Comptroller General’s authority has given rise to consid-
erable friction.

With regard to the first class of receipts, internal revenue, the
law makes definite reservations which are recognized by the Comp-
troller General, These Limit his activity to the audit of internal
revenue accounts for fraud and correct computation, and prohibit
the larger phases involved in “ settlement and adjustment.” The
law provides:

T As amended. Italics not in original.

< See p. 79, ante,
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Sec. 1107. That in the absence of frand or mistake m mathe-
matical calculation, the findings of facts in and the decision of
the Comrmissioner #pon {or in case the Secretary [of the Treasury]
is authorized to approve the same, then after such approval} the
merits of any claim presented emder or authorized by the internal-
revenve laws shall nof, except as provided in Title IX of the Reve-
nue Act of 1924 [related to the Board of Tax Appeals] as amended
be subject to review by any other administrative or accouniing
officer, or agent of the Uniied States™

The activity of the General Accounting Office is obviously re-
stricted to seeing that all collections made are duly accounted for
and covered into the Treasury, and in no sense may it determine
what collections should be made; in fad, as the hw now stands,
even Congress has no independent check over receipts of customs
and taxes. Real control rests in the Treasury, and neither Con-
gress nor the General Accounting Office can determine whether
the taxes levied or the customs assessed have been collected®

While the General Accounting Office, as previonsly stated, is
concerned with the covering-in warrants, in such eases it does not
exercise intimate control over the receipts, nor does 1t have real
control over the appropriations in so far as they are made to
refund taxes or drawbacks™

With regard to customs receipts, considerable dispute has arisen
and as yet the matter has not been adjusted. The sitmation has
developed as follows: Warchoase bond accounts are reported to
the General Accounting Office quarterly from forty-one nom-naval
costoms dhstricts. The andit of imported merchandise held in
castody m sech warehonses had not, in 1922, been made since 195 3.
Soch andit was revived in 1922, and an added 2ndit assamed.

“ss St L g 113 Tales ot in origiml.

*The sune is bwe as 10 whether soms refunded as tixes or 2s drawback
actmally ave eoflecred

"G A O Letes—Op_ ot pp gand 5. _ . Congress ixelf, may oy oxd
collrct [taxes). For practicable purposes # bos delegated the collectiom 1o
the Treaswry Departmeent, bt there is 0o reasow why it might ao provide
aa mriepradent ageocy to offect the tax or 28 mdependent arency 5 see
mmmmmm-..cmmm-..mm

- - - Mamy of theve ciaims for cefumds are not peid from appropriatinns bat
e allowed as abgyemrsts from corress taxes™
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The act of March 2, 1799 (1 Stat. L., 642), imposed upon naval
officers appointed for customs work the duty:

First: To receive copies of all manifests and entries.

Second d: To estimate . . . the duties on all merchandise subject
to dauty . . ..

Third: To keep 2 separate record of such estimates,

Fourth: To countersign all permits, clearances, certificates, de-
bentures, and other documents, to be granted by the collector.

Fifth: To examine the collector’s abstracts or duties and other
accounts of receipts, bonds, and expenditures and certify the same
if found right”

These auditing duties continued until the year 1922, when under
Section 523 of the Tariff Act (42 Stat. L., 858, 975), a change was
made, The pertinent portion of this section is as follows:

Nava! officers of customs and their successors shall hereafter be
known as Comptrollers of Customs.

- Comptrollers of Customs shall examine the collector’s accounts
of receipts and disbursements of money and receipts and disposi-
tion of merchandise and certify the same to the Secretary of the
Treasury for transmission to the General Accounting Office, . . .

With the passage of this act the General Accounting Office
undertook to audit such accounts and initiated an investigation of
matters relating fo the collection of customs duties in order to
determine the class of papers which should be forwarded to that
office for final audit of the accounts of customs collectors.

As a result of this study an outline of minimum reguirements
was submitted to the Secretary of the Treasury in Apnil, 1923, and
studies of the offices of callectors were made. During 1924 a more
extensive investigation was carried on,” demonstrating, according
to the Comptroller General, * the desirability of an audit of the
accounts of the collectors separate from that performed under the
supervision of the Secretary of the Treasury.” ™

The Treasury Department vigorously opposed the action of the
General Accounting Office in demanding original data of the col-
lectors of customs, such objection being based on numerous
grounds which, while seemingly sound, need not be gone into here.

®R. S, Sec 2626.
® Including all offices except a few on the South Atlantic Coast.

% A. O, Ann, Rpt, 1925, p. 13
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The conflict was accentuated when the Comptroller General dis-
allowed certain drawback payments and refunds made by collectors
of customs and charged the collectors personally for the amounts
in gquestion.” The result was consternation among the collecting
officers, and a ruling was asked for. The Treasury Department
appealed to the Attorney General, who rendered the following
opinion :

1. The Comptroller-General has no statutory authority to re-
quire-to be forwarded to him any other papers relating to entries
of imported merchandise than those prescribed by the Secretary of
the Treasury.

2. The Comptroller-General has no auathority express or implied
to review the collector’s hqnzdatmn of entries of imported mer-
chandise and drawback entries™

Pursuant to this, customs officers refused to submit data de-
manded by the General Accounting Office and auditing became
impossible to the Iatter organization. The Comptroller General in
turn, following the principle which has guided that office, refused
to accede to the Atiorney General’s opinion or, indeed, to follow
any authority except that of the Snpreme Court or an act of
Congress.

A deadlock resulted, and to relieve the situation legislation was
sought. On June 7, 1926, a bill was introduced in the Senate,” de-
signed to remove from the Comptroller General the duty of audit-
ing the accounts of collectors of customs, as follows:

. . on and after September 21, 1922, the findings and decisions
of the proper customs officials as to the rates and amounts of duties
charpeable and collected upon imported merchandise and the
amounts due as refund of excessive duties or in payment of draw-
backs upon exported merchandise shall not be subject to review
except by the Secretary of the Treasury, by the Board of General
Appraisers, by the Court of Customs Appeals, or by the Supreme
Court of the United States as provided by law™

¥ These payments had been approved by superior customs officers and
hence no effort was made by collectors to recover from the recipients of
the payments and refunds.

® Attorney Generzl, Letter to the Secretary of the Treasury, Octobes a1,
1924,

*H. R. 11658, 60 Cong., 1 sess. See also original bill, H. R, 10939, &9
Cong. 1 sess. {Apr. I, 1g26).

™ This was, thus, retroactive in effect and amended Sec. 523 of the Tanff
Act of 1922, The original bill (H. R. 10039} did not make the provisions
retroactive and did not mention the Supreme Court.

8
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The bill did not reach a vote and died with the session,” but was
productive of debate, hearings, and reports which are illwninating
as to viewpoints on the jurisdiction and authority of the Comp-
troller General,”

The situation thus exists wherein the settlement and adjustment
of customs receipts remains in dispute and suspense and the settle-
ment and adjustment (but not audit) of internal revenue receipts
by the General Accounting Office is prohibited. The only class of
receipts, therefore, where the authority and jurisdiction of the
Comptroller General with regard to settlement and adjustment is
neither disputed nor curtailed is that designated as * miscellaneous.”
Here, seemingly, the General Accounting Office may exercise its
full powers, but so far as available information discloses, this has
not been done. Limitations of time and personnel have evidently
precluded the extension of true “settlement and adjustment ” activi-
ties further than to custom receipts.

The term “audit of receipts™ is thus pertinent, rather than
“ settlement and adjustment of claims due the government,”
such audit having for its general purpose the establishment of a
check against collecting or receiving officers so that they may not
withhold or expend receipts improperly, rather than the disclosure
of new sources of revenue or the proper or more complete exploita-
tion of existing sources.®

The settlement and adjustment of receipts, obviously, is, at pres-
ent, a potential, rather than an actual, operation ; a power and duty,
but only to a limited extent an activity. Nowhere does such control
assume the completeness of that in the settlement and adjustment
of claims against the government,

Quasi-Judicial and Legal Activities. In the preceding sections
dealing with the settlement and adjustment of claims for and
against the government, reference has been made freguently to the
quasi-judicial and legal activities of the General Accounting Office,
While these constitute, in many cases, an integral part of the settie-
ment and adjustment process and, together with the audit, may be

® Meanwhile, no audit has been carried on
. "See: Cong. Record, June 7, 1926, pp. 10806-11 and p. 10041, 2; Comm.
Ways and Means, 60 Cong. 1 sess. on H. R. 10039 (Apr. 16, 1926) ; 89 Cong.,
H. rep. 1127, and 5, rep, 1026,

% It is & preventive or negative rather than a positive action.
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said to comprise that process, they are of sufficient importance to
be treated separately. As herein discussed, therefore, the term
“legal and quasi-judicial ® covers, in general, two phases of the
work of the General Accounting Office, one of which deals with
construing the law and regulations and the other with suits, re-
coveries, etc.

The former phase may be designated for discussion as * quasi-
judicial,” and this work, as with so many other activities, is an
inheritance. The judicial functions of the Comptroller were recog-
nized from the earliest days of the government, especially on the
appellate side, but he was not freed from other work so that he
might exercise them properly until the enactment of the Dockery
Act {18g4). Under that law however, as has been detailed, the
Comptroiler’s appellate jurisdiction was broadened and an authori-
tative advisory jurisdiction given to him. The duties were con-
firmed and transferred to the Comptroller General by the Budget
and Accounting Act (Sec. 304).

The Comptroller General construes the statutes as applied to ex-
penditure accounts and clzims (but not revenue accounts™) and
renders decisions thereon, the general work being classified by the
Office under the heads of advance decisions, reviews, and memo-
randum decisions, The first of these, as the name indicates, pre-
cedes the statement or payment of the account or even the incurring
of the obligation, while the two latter {between which there is no
real distinction as to type of activity involved) come after payment,
statement, or obligation, and arise, usually, in the course of routine
audit, settlement, and adjustment.

Decisions as a whole?are, in this monograph, interpreted to in-
clude those decisions as to the balance of accounts “ found and
certified ¥ by the Comptroller General. In other words the certi-
fication of any balance about which question arises or irregularity
occurs, involves a Comptroller’s decision.™

® Construction of the statutes as applied to expenditure accounts for
refunds of taxes and customs, however, is Limited to questions of law. To
repeat: Except for certain perfunctory matters of controf, Congress has
no independent check on receipts of customs, and taxes nor oa refunds of the
taxes and payment of drawback,

®In support of this positicn the following may be gquoted:

¥ . .. the accounting officers in deciding on the availability of appropria-
ticns for the payment of any particular claim either in the accounts of a
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Such decisions, then, under the Jaw, are fina! and conclusive upon
the executive branch of the government and are subject to no di-
rection from any other officer, though, as has been pointed out, such
decisions are subject to review, and recourse to the courts is al-
ways open.*

It has further been stated that * the decision of the Comptroller
is conclusive upon the executive branch of the government and the
President does not possess the power to enter into the correctness
of the account for the purpose of repairing any errors which the
accounting officers may have committed,” *

Request for review, however, as we have seen, may be made
within one year by affected persons or organizations or upon initia-
tion of the Comptroller General himself, but the decision upon such
revision is final and conclusive upon the executive branch of the
government.”

When recourse is had to the Court of Claims after a decision by
the Comptroller General adverse to the claimant, the decisions of
this court, in the opinion of the General Accounting Office, are
not absolutely and imperatively binding, and the influence of Cir-
cuit, District and state courts is even Jess authoritative.™ Decisions
of the Supreme Court are interpreted as binding, while those of
other courts are considered as persuasive but not compulsory, and
are accepted only when, in the opinion of the Comptroller General,
they are correct.”

Legislative approval has apparently been granted this practice
in acts of Congress which provide, in a limited class of claims, that

- disbursing officer, on a demand presented by a claimant, or in a decision to
the head of an establishment in advance of incutring the obligation or 0 a
disbursing officer in advance of payment, perform a judicial function. . . .»
McGuire, Ilineis Law Review, XIX, 526.

™ Except in regard to certain classes of claims where no appeal may be
taken (See United States v. Babeock (1918} ; United States 328, 63 Law ed.
1011). " The decisions of the Comptroller as to balance of accounts found
and stated by him are conclusive upon the executive branch of the govern-
ment, but not upon Congress or the courts.,”™ Real Estate Sav’s. Bank Case
(1880), 18 Ct. Cl. 335, as reported in 7 Fed. Stat. 374

®a Op. Atty. Gen, 507 {1832),

* 28 Stat, L., 162, 207, Sec. 8

" Suits may be brought against the United States on fimited causes of
action in the district courts.

* 20 Compt. Dec. 830; 18 Ct. Claims 47; 3 Comp. Gen. Dec. 316, See also
MeGuire, as above, and Hotchkiss,
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accounting officers shall follow decisions of the courts in adjusting
such claims,” the inference being that in cases other than those
specified the officers need not do so.

The above methods of court recourse involve suits or the filing
of claims. The courts also may be, and indeed are, used to combat
Comptroller’s decisions in other ways. The first of these is the
injunction, restraining the General Accounting Office from con-
templated action, such as withholding funds as contra-account
against alleged indebtedness. The second involves mandamus pro-
ceedings compelling the Office to pay moneys allegedly due in spite
of contra-indebtedness.

Failing the courts (or directly and independent of them in some
cases) the person affected may appeal to Congress for a special
appropriation for reimbursement for loss sustained by the Comp-
troller General’s decision, This method is frequently employed by
disbursing officers of the government when recovery from the
recipient is impossible. Such practice is approved by the General
Accounting Office where the law is clear, but the culpability of the
dishursing officer is not patent {as with a Iarge class of war claims
and dishursements).

A final method which anticipates, rather than reverses, decisions,
is legislation relieving disbursing officers from responsibility in
certain classes of claims or disbursements.™

In those cases where the General Accounting Office chooses to
ignore court decisions, where appeal does not ke in a higher court
or is not faken, and where Congress fails to act, the claim must go
unsatished.

The above paragraphs have dealt wholly with decisions as they
are connected with, or lie implicit in audit, settlement, and adjust-
ment of accounts and claims. The quasi-judicial functions also
extend to other fields. As previously touched upon, one of these
is in the interpretation of appropriation acts,

It is the duty of the Comptroller General to determmine to what
extent an act authorizes the payment of money, and in practice
Do act is regarded as an appropriation uniess the intention of

*acx of March 4, 1007 (3¢ Stat. L., 1205, 1356) ; clzims of federal soldiers
for Civii War service. Act of March 2, 1923 (42 Stat L, 1377, 1300);
daims of land-grant railroads for traBsportation of persoes and property.

* Usmally war-time chligations.
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Congress is manifest. Any language however, which clearly directs
payment by an executive officer is recognized as making an appro-
priation, and the General Accounting Office, wherever possible, so
construes acts as to give effect to the object designed by Congress.”

Practically every undertaking, thus, which requires an appro-
priation for its execution, is, in some form or other passed upon
by the Comptroller General

Comptroller General's decisions, also, may involve revenues,
though this type of construction or judicial work is much Hmited,
applying principally to claims for refunding taxes alleged to have
been illegally collected, including drawbacks on customs. Revenue
stamp and mortagage tax refunds are other forms.

Decisions on disbursements for government services constitute
a large proportion of the work, involving, as we have seen, frequent
appeals and the mandamus and injunction. A large number of
decisions are concerned with expense allowances of government
employees. Since such cases are so numerous and the amounts in-
volved usually small, few of them ever reach the courts, and hence,
in this field, the decisions of the Comptroller General are, to all
intents and purposes, final.

Another form upon which the Comptroller General exercises his
judicial powers and which involves a large number of cases is the
contract, which usually comes before him because of alleged failure
to carry out expressed or implied terms.

In all of these forms the same principles and practices govern the
General Accounting Office, and recourse and relief Iie in the same
quarters.

The preceding paragraphs have dealt in some detail with the
decisions of the Comptroller General without distinction as to
whether such decisions precede or follow expenditure or the con-
tracting of the obligation. A considerable proportion of decisions,
however, are those rendered in advance. With regard to such the
law originally provided:

Disbursing officers, or the head of any Executive Department,
or other establishment not under any of the Executive Departments
may apply for and the Comptroller of the Treasury shall render his

; decision upon any question involving a payment to be made by them

= § Comp. Dec. 514; 8 Comp, Dec. 818; Hotchkiss, p. 30
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-or under them, which decision, when rendered, shall govern the
Auditor and the Comptroller of the Treasury, in passing upon the
account containing said disbursement.®

This service was, therefore, obligatory,” and executive officers
have interpreted their privileges in this regard liberally, even under
the new law (1921), at times, requesting decisions when no payment
was contemplated. The Comptrollers of the Treasury, under such
cenditions, consistently held that they possessed no jurisdiction in
rendering decisions, except such as referred to proposed payments
actually under consideration,” and that they had no authority to -
render decisions at the request of an executive officer when the
appropriation concerned was under the control of another officer.”
The Comptroller General, under the act of 1921, has not, however,
fully accepted these views, He reunders no decisions to disbursing
officers unless on a matter actually before them for payment, but
he does render decisions to the head of the department or estab-
lishment concerned on the construction of the appropriation before
any liability is incurred, if such decision be requested.™

Advance decisions deal with legality and regularity of proposed
expenditures and, as the law states, govern the General Accounting
Office when the expenditure concerned is later submitted for audit
and settlement. In such cases, therefore, the Comptroller General
may not revise or review settlement of such items so far as legality
is concerned, though he may still refuse certification upon other
grounds.

The term “ legal matters ” as here used in connection with the
General Accounting Office includes numerous duties of a miscel-
laneous nature. That such duties are assumed to be an integral
part of the work of the Office, is indicated in the Budget and Ac-
counting Act, which says (Sec. 311(3)):

The Comptroller General shall appoint, remove, and fix the
compensation of such attorneys . . . in the General Accounting
Office as may from time to time be provided for by law.

™28 Stat. L., 162, 208.

©* This act males it obligatory upon the comptroller of the treasury to
mzke a decision upon any gquestion involving a payment to be made by or
under the head of any executive department, and it contemplates by him the
construction of the statutes.” 21, Opp. Atty. Gen. 181, (1805).

* 1 Comp. Dec. 139; 1 Comp. Dec. 411: 2 Comp. Dec. 58

® 1 Comp. Dec. 312,

*G. A, O. Letter Jan, 28, 109a7. Written statement, March, 1927,
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And in Section 311(f)

The Comptroller General shall make such rules and regulations
as may be necessary for carrying on the work of the General Ac-
counting Office, including rules and regulations concerning the
admission of attorneys to practice before such office,

Much of the legal work consists in the collation of data upon
which decisions may be based ; a2 work of research and compilation.
In rare instances the Office, or accounting officers, may have a
part in the defense of suits against the United States. This comes
about usually only upon request of the Attorney General for such
officers to prepare briefs or to codperate in arguing certain cases.

The law activities may include also the recommendation of ap-
peals, but the question of whether there shall be appeals from
judgments rendered against the United States rests wholly with the
Attorney General (R. S., Sec, 359)." Should he refuse, the only
recourse for the General Accounting Office is to refase to follow
the decision.”

Perhaps the most onerous of the legal duties of the Office is that
imposed by the Dockery Act, which provided:

The Auditors, under the direction of the Comptroller of the
Treasury shall supenntend the recovery of all debts finally certified
by them . . . to be due the United States.”

The recovery of amounts due the United States which have been
discovered in the audit and settlement of accounts of dishursing
officers has concerned the General Accounting Office from the
first, and it is from this field of work that most of the disputes
regarding the Comptroller General's authority and jurisdiction
have arisen. As to the procedure involved, an annual report speaks
as follows:

The procedure followed in attempting to collect moneys due the
United States after administrative failure so to do, is to demand

¥ The General Accounting Office states that it i3 questionable whether the
Comptroller General may not proceed on appeal where the suit is agamst
hims without the consent of the Department of Justice, though the practice
has been to seek the codperation of the Attorney General
. TIn cases where such refusal has forced appeal and such appea! has been
lost in the Supreme Court, the Genaral Actounting Office has followed the
decision of shis Court.

* 328 Stat. L., 162, 208, Transferred by 42 Stat. L., 20, Sec. 304
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payment of the amount due on or before a certain date, the time
being adjusted according to the nature of the indebtedness and the
distance the debtor resides from this city. If there is no response
a final demand is made advising that unless the demands of this
office are complied with the mmtter will be referred to the Depart-
ment of Justice with recommendation that legal proceedings be
instituted to recover the amount due. When amicable means of
collection have been exhausted, a transcript from the books and
proceedings of this office is prepared and forwarded to the Solicitor
of the Treasury for suit. If the amount be small a statement as
to the nature of the indebtedness may be forwarded to the Solicitor
of the Treasury with the request that it be referred to the United
States attorney with the suggestion that collection be attempted
without suit.*

The work of such recovery, together with the audit, was consid-
erably speeded up by the relief act of April 21, 1922 (42 Stat. L.,
497), which provided:

That the Comptroller General of the United States be, and he
hereby is authorized, throngh such officer as he may designate, and
within two years from the passage of this Act, (a) to relieve dis-
bursing officers or speciat disbursing agents of the War and Navy
Departments from accountability or responsibility for losses, occur-
ring between April 6, 1017, and November 18, 1921, of funds, or
of accounts, papers, records, vouchers, or data pertaining to said
funds, for which said officers or agents were accountable or Tespon-
sible; and (b} to allow credits, in the settlement of accounts of
said officers or agents, for payments made in good faith on public
account during said period, notwithstanding failure to comply with
requirements of existing law or regulations pursuant thereto:
Provided, That in cases of losses or payments involving more than
$1.,000 the Comptroller General shall exercise the amthority herein
only upon the written recommmendation of the Secretary of War or
the Secretary of the Navy, which recommendation shall alse set
forth the facts relative to such loss or payment : Protided further,
That the Comptroller General in all cases shall certify that the
transactions, expendztur&s, losses, or payments appear {0 be free
from fraud or collusion™

Nevertheless, difficulties have remained. Ig the first place an
important officer in connection with recovery of amounts due the

*G A O. Ann Rpt, 1003, p. 37

= The act did not, it will be observed, relieve the recipients of erronecus
payments from accountability, however. The original term of this act was
for two years, but it was extended to four years additional by the act of
February 31, 1035 {43 Stat. L., 880).
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government, namely, the Solicitor of the Treasury, remains under
the jurisdiction of that department (though nominally directed by
the Department of Justice} and bears no responsibility to the
General Accounting Office. Secondly, accounting officers lack the
authority (which they once had) to go into court to enforce
settlements,”

In many cases it has been necessary to proceed for collection
of sums erroneously disbursed, but outside the provisions of this
law, however, in which case the General Accounting Office has
endeavored to institute such proceedings against the recipient
rather than the disbursing officer concerned. Where suit is neces-
sary, joint action is brought against the disharsing officer, his
surety, and the beneficiary of the payment, thus extending the
available sources of recovery, aiding the disbursing officer, and
placing the burden of proof upon defendants.

The reports of the General Accounting Office, while complaining
in ro way about the procedure with regard to recoveries of amounts
due from private firms and individuals outside the government,
have much to say about obstruction and lack of cobperstion of
government employees and officers in recovering moneys allegedly
due from them.® In such cases, where court action ensues, legal
work involves the preparation of necessary motions, answers, and
briefs for court presentation and the attorneys’ arguments, but
participation of the General Accounting Office in the defense of
suits against the government is rare.

In 1924, particularly, the General Accounting Office began to
encounter difficulties in the recovery of amounts alleged to be
due the United States as revezled by settlements in that office. A
number of these cases arose when an attempt was made to withhold
pay from certain officers against whom a contra-account was
claimed. On the contention that no authority existed for the with-
holding of pay to satisfy an existing indebtedness against the payee

®1In 1855, when the Court of Claims was established, an independent
attorney was created to represent the United States in that court. When the
Court of Ciaims act was amended, this duty was transferred to the Depart-
ment of Justice - It is said this was dome, possibly, through a failure to
appreciate the fact that the defense of such claims ss are here being con-
sidered, is a fiscal matter, which, in England, for example, is under the
control of officers appointed by and responsibie to the Exchequer.

*In this connection the cowrts are freely used against the Geseral
Accounting Office and the mandamus and injunction are frequent
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writs of mandamus to pay or injunctions against withholding pay
were obtained from the courts by defendants. The Comptrolier
General contended that this was done in the face of conditions
described in an annual report as follows:

Under existing procedure, which has endured for many years,
overpayments to officers and employees occurring inadvertently or
otherwise, if not refunded when discovered, are adjusted by proper
deduction from payments subsequently becoming due whether for
salary or otherwise. Where the amounts of the indebtedness is
large and conditions justify, the deductums are penmt:ed to be
made in installments for the convenience of the debtor™

Cases similar to those mentioned also have arisen in the Navy
under provisions of the law which entitfe naval officers to aillow-
ances for quarters {or commutation in Leu thereof) for certain
dependents. Upon discovery of affidavits allegedly made contrary
to fact regarding such dependents the General Accounting Office
attempted recovery of sums paid out under such affidavits either
by instaliment restitution or by withholding a percentage of pay.
These cases were also thrown into the courts, and in addition to
the mandamus and injunction, legislative remedy was sought.”

In all such cases the General Accounting Office has contended
that no writ of mandamus might lie against the Comptroller Gen-
eral, because his acts involve discretion and judgment and none
is, or can be, ministerial. In 1924 the Comptroller General said:

If there is a single ministeria] function devolving uponthe Gen-
eral Accomnting Office I have been unable to observe it™

The function of settlement and adjustment, involving as basic
components quasi-judicial and legal activities, particularly with
regard to the recoveries of amounts allegedly due the United States,
has brought seriously into question the status of the Comptroller
General and the General Accounting Office, Although as early as
1924 remedial legislation was attempted, no result was forthcoming.

*G. A. O, Amn. Rept, 1324, p. 3

* For example, an act of July 2, 19025 (44 Stat L., 780, 789), provided
that the decision of the Secretary of War or the Secretary of the Navy
with respect to contracts for aircraft parts znd accessories should pot be
reviewable except by the President or the federal courts.

* But see footnote 83 previous page.
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On January 8, 1924, Representative Madden introduced a bill
(H. R. 4975, 68 Cong. 1 sess.}, which provided:

That disbursing officers shall make no payments of any claim
or class of claims or on any account whatsoever wherever the
Comptroller-General of the United States has by regulation or
decision otherwise directed the method of payment, and all branches
of the Government are hereby required and directed to comply with
such regulation or dedsion,

This was followed on March 4, by a bill of Representative
Dallinger (H. R. 7621, 68 Cong. 1 sess.}, which pursued an oppo-
site course. It provided:

That hereafter when any difference of opinion arises between
the Comptroller-General and the head of any executive department
or establishment not part of an executive department concerning
the interpretation of a statute, or the validity, meaning or effect
of a regulation, order or other administrative action, or involving
a conflict of jurisdiction between the Comptroller-General and such
head of a department or establishment, it shall be the duty of
the Attorney-General to render his opinion upon the question
thereby. presented if requested so to do by the President or the
head of the executive department concerned, and such opinion of
the Attorney-General shail be final and conclusive unless and until
modified by the President or a court of competent jurisdiction,

Both of these bills were referred to the Committee on the
Judiciary, and formed the basis for hearings of interest and im-
portance” The bills, however, died in committee, and clarification
of the Comptroller General’s position was deferred.

It was assumed by many that the decision of the United States
Supreme Court in Myers v. United States, involving the removal
power of the executive placed the Comptroller General in a position
of subordination to the President, but others maintained that he
was a legislative and not an executive officer and hence the decision
did not govern. Matters remain, then, as they have beep since
creation of the Office,

One or two minor phases of legal recovery work remain to be
mentioned, These concern the forgery of checks and similar irregu-
laritdes. Such legal activities involve the examination of checks
and investigation with the purpose of recovery and prosecution of

* Unfortunately these hearings were never printed and hence are not
available
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the wrongdoer. Photostats of checks and documents are furnished
{or the originals when necessary), transcripts of evidence are made
up, and representatives appear in court.

A final phase of legal work consists of the compilation of laws
in order to indicate conditions under which the United States is
exempt from the payment of state taxes and for the purpose of
assisting in securing refunds from states of amounts paid out to
which the United States may be entitled.®

Accounting. The accounting duties of the General Accounting
Office, Like the auditing function, are largely an inheritance, and
are provided for by law. Under the Budget and Accounting Act
(Sec. 304) it is specified that

. the duties of the Division of Boolkeeping and Warrants
of the Office of the Secretary of the Treasury relating to keeping
the personal ledger accounts of disbursing and collecting officers,
shall, so far as is not inconsistent with this act, ‘bz vested in and
imposed upon the General Accounting Office. . . |

Since the same section of the act conferred all the powers and
duties of the former Comptroller and the six Auditors of the
Treasury upon the Compiroller General (and hence upon the
General Accounting Office), such accounts as these officers were
required to keep were inherited.

The Budget and Accounting Act also provides (Sec. 309):

The Comptroller General shall prescribe the forms, systems, and
procedure for administrative appropriation and fund accounting in
the several departments and establishments, and for the adminis-
trative examination of fiscal officers’ accounts and claims against
the United States.”

® Such compilations include state gasoline sale and use taxes, automeobile
license fees for United States vehicles, et

* The administrative accounting, or better, those accounts concerned wholly
with intramura! matters in the Treasury Department were not transferred.
The same act (Sec. 308) also provided us follows:

" The duties now appertaining to the Division of Public Moneys of the
Office of the Secretary of the Treasury, so far as they relate to the covering
of revenues and repayments into the Treasury, the issue of duplicate checks
and warrants, and the certification of cutstanding Habilities for payment,
shall be performed by the Division of Bookkeeping and Warrants of the
Office of the Secretary of the Treasury.”

™ This is an amendment to the provisions of Section 5 of the Dockery
Act (July 31, 1804 ; 28 Stat L., 162, 206}, which provided:

#The Comptroller of the Treasury shall , . . prescribe the forms of
keeping and rendering 2ll public accounts, except those relating to the postal
revenues and expenditures therefrom.”
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It is readily seen, therefore, that the accounting duties of the
General Accounting Office fall naturally into two groups; frst,
those concerned with the actual keeping and preservation of ac-
counts, and, secondly, those concerned with the accounts as kept
by others. Taking those up in order we may designate the first as
* account keeping.”

As has been explained previously the General Accounting Office
is not concerned with accounting for property ® but with adminis-
trative accounting (as will be taken up shortly) indirectly and
money accounting directly and immediately.

‘While the last named constitutes the prime concern of the Office,
nevertheless, in carrying out this activity, control accounts omly
are maintained ; ® that is, the persona! ledger accounts of disbursing
and collecting officers and the summaries necessary fo show avail-
able balances in appropriation warrant, transfer appropriation war-
rant, pay warrant, adjustment warrant, and covering warrant
accounts,

The operating accounts of the executive departments and inde-
pendent establishments, to repeat, are kept in those departments
and not in the General Accounting Office, and such departments
may keep such form of cost, property, and money accounts as will
best serve their needs.® The rules and regulations made by the
accounting officers of the executive departments and independent
establishments vary considerably, and the task of developing uni-
formity in such accounts is dealt with in succeeding pages. To
understand adequately the methods of accounting of the govern-
ment as a whole, however, it would be necessary to analyze the
laws beginning with the Revised Statutes of 1874 and continuing
through all the laws passed since that time,” a matter beyond the

scope of this monograph.

* Except, a5 wiil be recalled, in connection with its own property or where
property of the government is sold and money is received which shows
shortage,

™ Again, excepting its own operations, and with regard to the retirement
funds,

™ Subject to certain control by the General Accounting Office,

% Congrass at every session legisiates, in the appropriation bills and other-
wise, to restrict the use of approptiations and to prevent waste or to deny
expenditures considered unnecessary by that body. The study mentioned
would have to be most exhaustive and intensive, since many permanent
provisions are obscured in nonpermanent legisiation
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While the detailed accounting procedure of the General Account-
ing Office follows normal practice in most respects, it differs funda-
mentally (as with all other government accounting) from business
or private accounting, Government accounting is essentially legal
in its nature. Its guiding principle is legislative authorization™
as contrasted with business accounting, which operates so largely
under lump-sum appropriations entrusted to the discretionary au-
thority of the spending officers. Private accounting is primarily
concerned with solvency and profits {thus costs—and expediency),
while government accounting is controlled by legality and regu-
larity. Private accounting may, possibly, ignore a rule or regulation
if increased profits or decreased costs result. Public accounting,
with solvency assured and profits unconsidered, dare not ignore
law or regulation, especizlly since a separate body, Congress, is
given power over the purse and jealously guards it.

To repeat, therefore, the General Accounting Office actuzlly
keeps only control accounts shaped to govern legality and regularity
of receipts and expenditures, not costs and administrative opera-
tions.” To this last, however, one exception must be added, re-
sulting from the act of July 3, 1926 (44 Stat. L., go4, 911}, which
provided: “ The Comptroller General shall establish and maintain
an account showing the annual Labilities of the Government under
this [Retirement] Act, and shall keep such other accounts as may
be deemed necessary for a proper administration of the Act.”
Under this provision administrative accounts may be kept.

The check accounting work of the General Accounting Office
may be considered to depart somewhat from the broad classification
here adopted in that it bears a three-fold aspect. While it is essen-
tizlly & control account, yet it involves detailed accounting which,
did conditions differ, might be performed in the executive depart-
ments, and on the third aspect is a custodial or repository activity.

"Recall the minnte specificationn of appropriations and the mapifold
restrictions on expenditures in most appropriation acts.

* In this regard it may be recalied that government accounts as a whole
are on 2 <ash and not am accrual basis. Under present conditions the receipts
from the saie of an asset (bonds, ships, buildings) are treated i the same
manner in the accornts as cash received from income tax or customs. The
mame is true regarding capital ostiay and rooning expenses. Double-entry
bookkeeping is not practiced, and no general balance sheet ¢<am be prodoced
or anything comparable to a statement of income, profit and loss.
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Since it bears a close refation to “ account keeping ” in the Office,
it is here menticned.

The work of check accounting is concerned with the proving,
reconciling, and adjustment of depository balances of fiscal agents
of the various departments, offices, commissions, boards, etc., ex-
cepting the Post Office Department and the United States Shipping
Board.

The procedure involved conforms to ordinary practice and neces-
sitates no detailed expesition. The custodial and legal aspects
{(recovery on forged endorsements, etc.} of the check accounting
work are mentioned elsewhere.

The duties of the General Accounting Office relating to the
prescription of forms, systems, and procedure of accounting have
been outlined in the quotation from the law previously mentioned.
These duties may, for lack of a more accurate nomenclature, be
termed “accounting studies * as distinct from the account “ keep-
ing ¥ work of the Office.

In making such studies, prescribing changes, and supervising
installations, the General Accounting Office concerns itself immedi-
ately with administrative accounts and under certain circumstances
with property accounts,

The duties imposed upon the Comptroller General under this
section (300) of the Budget and Accounting Act of 1921, while,
in a degree, previously required of the Comptroller of the Treasury
under the Dockery Act are, on the whole, new. If the budget hear-
ings are to be taken as evidence, such provisions were included in
the law on the assumption that a proper budget system was im-
possible without an almost complete reorganization of the account-
ing system of the government.

Existing systems, while satisfactory in certain instances for the
department or establishment concerned, were not uniform or in
any adequate way coordinated and were intended almost solely
1o insure the fidelity of officers and employees charged with receipt
and disbursement of public funds.”

"™ Aftempts at contro! have been made by increasing the number and
restrictions of appropriations with the result that in some departments it is
impossible to correlate appropriations and expenditures in 3 proper account-
ing system.
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As a result of conditions the procedure adopted has been that
of the “survey method,” including, first, a study of the general
accounting system as a whole, and then proceeding to more inten-
sive studies of various units in the executive departments and
independent establishments. The combination of these studies de-
velops certain basic weaknesses of omission and commission which
apply to all and these can be incorporated into a set of standards
or principles for improvements.

After the findings of the studies have been analyzed, installation
of systems of appropriation and fund accounting control is begun,
the attempt being made to set up accounis which will not only
perform more adeguately the necessary fiscal recording of the unit
but also conform to a standard government practice and present
adequate data to the General Accounting Office. As an integral
part of this the process of standardizing forms is carried on, such
forms having to be approved, before installation, by the General
Accounting Office.”

The studies are extended and installations made as rapidly as
conditions permit,” although, according to the reports of the
Compiroller General, much remains to be done. It is of interest
and pertinence in this connection to append the conclusions of that
officer after four years’ study of the situation. They will make
clearer the necessities of the “ accounting study * activities.

{a) A satisfactory accounting system for the United States re-
quires revision of appropriation methods and the establishment of
a control of the use of appropriations,

{b) The activities of the governmental establishments should be
analyzed and the expenditures required carefully classified, and the
appropriation therefor should be for comparatively large lump
sums with such limitations as to the uses thereof as Congress may
deem necessary. Such limitations should conform so far as prac-
ticable to the classification previously determined upon and should
be enforced by means of a simple method of accounting and
reporting,

™ Tt must be obvious in this connection that the studies mentioned partake
of the nature of investigations, inspections and reportings thereon, in addition
to the accounting side and hence will be touched upon later,

* Such conditions include the opinion of many officers in administrative
departments and establishments that the jurisdiction of the General Ac-

counting Office extends only to approprizted moneys and not o trust moneys
and special funds.
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(¢) Annual appropriations should cover the actual expenses to
be incurred each year—that is, they shounld include the amount
required to pay for personal and other services and the value of
material and supplies used, and should not be so made as to place
a premium on the incurring of obligations and the purchase of large
stocks of materials and supplies near the close of the fiscal year.

(d) Industrial establishments operated by the Government
should be provided with a working capital sufficient to carry on
their authorized business, and the cost of work done should then
be charged to the proper expense account.

{e) Accounts should be opened on the books of the General Ac-
counting Office for materials and supplies purchased for issue and
for the amounts of accounts receivable and other current assets,
which accounts should be codrdinated with the eash accounts,

{f) The well-defined distinction between funds should be recog-
nized and public funds required for expenditure should be kept
separate from trust funds, as indicated below:

Authority to make refundments of excess or erroneous collec-
tions should not be confused with appropriations to pay expenses,
and moneys received from the sale of capital items such as lands,
buildings, ships and equipment, or from negotiable securities or
in the payment of foreign loans, etc., which should not be accounted
for in the same category with ordinary revenue receipts.

Appropriations from local revenues should not be treated as part
of the appropriations from the general revenues of the United
States nor should the local revenues collected be taken in as a part
of the miscellaneous receipts of the United States. Only the amount
of the appropriation that is paid out of the general revenues of the
United States should be considered as an expenditure from the
general funds of the United States.

Investigation and Reporting. The jurisdiction, powers, and
duties of the Comptroller General and the General Accounting
Office as regards investigations and reports are comprehensive.
They constitute, to a great extent, newly imposed obligations and
newly acquired powers and owe less to inheritance them other
phases of the work. Such inquisitorial duties are predicated upon
one section of the Budget and Accounting Act, which reads

{Sec. 313):

All departments and establishments shall furnish to the Comp-

troller General such information regarding the powers, duties,
activities, organization, financial transactions, and methods of busi-

ness of their respective offices as he may from time to time require

*G. A, O, Ann. Rpt,, 1025, p. 3L
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of them ; and the Comptrolier General, or any of his assistants or
employees, when duly authorized by him, shall, for the purpose of
securing such information, have access to and the right to examine

any books, documents, papers, or records of any such department
or establishment. . . .

The way is thus cleared for the inspectional and investigational
aspects of General Accounting Office work.’

‘While Section 301 of the Budget and Accounting Act laid down
the first cardinal point in the scheme of independent audit by malking
the General Accounting Office independent of the executive branch,
Section 312 stands out as almost equally important in that it pro-
vides for Congress an agency responsible to it alone, with broad
inquisitory powers, Under this provision the legislature has at its
command facilities for exercising adequate scrutiny over the execu-
tive branch {a scrutiny which is not inherent in the auditing and
setflement functions), while the succeeding section of the law

compels compliance of the execufive departments and estab-
lishments.

The pertinent sections follow:

Sec. 312(a} The Comptroller General shall investigate, at the
seat of government or elsewhere, all matters relating to the receipt,
disbursement, and application of public funds, and shall make to
the President when requested by him, and to Congress at the
beginning of each regular session, a report in writing of the work
of the General Accounting Office, containing recommendations
concerning the legislation he may deem necessary to facilitate the
prompt and accurate rendition and settlement of accounts and con-
cerning such other maiters relating to the receipt, disbursement,
and application of public funds as he may think advisable. In such
regular report, or in special reports at any time when Congress is
in session, he shall make recommendations looking to greater econ-
omy or efficiency in public expenditures.

{b} He shall make such investigations and reports as shall be
ordered by either House of Congress or by any committee of
either House having jurisdiction over revenue, appropriations, or

®The last sentence, here omitted, exempts confidential matters in the
Department of State,

* Discussion has arisen from time to time as to whether this phase of work
has been adequately exercised. This is not the place to weigh the evidence
but the reader is referred to the following for opposing viewpoints: Cong.
Record, Jan. §, 1922, p. 845; Jan. 30, 1625, p. 2720; June 2, 1026, p. 10540;
and Bureau of the Budget, Annual Report, 1924, p, 26.
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expenditures. The Comptroller General shall also, at the request
of any such committee, direct assistants from his office to furnish
the committee such aid and information as it may request.

{c) The Comptroller General shall specially report to Congress
every expenditure or contract made by any department or establish-
ment in any year in violation of law.

{d) He shall submit to Congress reports upon the adequacy and
effectiveness of the administrative examination of accounts and
claims in the respective departments and establishments and upon
the adequacy and effectiveness of departmental inspection of the
offices and accounts of fiscal officers.

{e) He shall furnish such information relating to expenditures
and accounting to the Bureau of the Budget as it may request from
fime to time. :

The duties imposed upon the Comptroller General by these pro-
visions are numerous, and in the interest of clarity demand some
sort of classification before discussion is taken up, Obviously,
such a classification must be arbitrary and open to criticism at
some points, but the aim is convenience in discussion and not ac-
curacy of definition.

A convenient bread classification may be made on the basis of
the methed of initiation ; that is, {a) those activities required by
Congress and (b) those requested by officers in the executive
branch. Those required by Congress might be subdivided into
investigations and reports required (1)} by Congress as a whole
in the Budget and Accounting Act, or other acts and resolutions,
(2) by either House of Congress under resolution, and (3) by
any committee of either House, by order or resolution.

‘Work for bodies or officers in the executive branch of the govern-
ment falls into two classes : reports requested (1) by the President
and (2) by the Bureau of the Budget,

The reports under the latter general head are restricted in nature.
In the first place they are made only upon request and not regularly.
Those to the President are required to include merely a recital of
the work of the General Accounting Office, the data being derived
from records of work accomplished during any period and in-
volving no necessity for research or investigation.

Reports to the Bureau of the Budget may be more comprehen-
sive, since they include * information relating to expenditures and
accounting ”* which may not be compiled or made available in the
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course of regular or routine work.' In either case it is to be noted
that the submission of such reports, upon request, is ghligatory upon
the General Accounting Office,

The reports required by Congress, as a bedy, are, in general, what
may be designated as regular, although special reports may be
required from time to time. Those reports required by either House
of Congress separately, or by any committee of Congress, however,
are special in nature, usually involving investigation or study.

Regular Reports. The term * regular reports ” as here used in-
cludes those which are produced from data developed and recorded
in the normal course of work in the Office. The annual report of
the Comptroller General to Congress is an example of this type
in that it adheres to the classification above given and in addition
is periodical in appearance. By direction of the law, however, this
report is more than a recital of work done. It must contain recom-
mendations concerning legislation deemed *‘ necessary to facilitate
the prompt and accurate rendition and settlement of accounts and
concerning such other matters relating to the receipt, disburse-
ment and application of public funds” as the Comptroller Gen-
eral considers advisable.

Such report® also must ““make recommendations looking to
greater economy or efficiency in public expenditures,” and is thus
constructive or advisory as well as descriptive. It is, in part, there-
fore, a routine administrative document and in part a report upon
one of the primary functions of the Office under the law,

A second " regular ” type of report is that submitted to the Presi-
dent upon his request. While it is * special ” in the sense that it is
not compiled at stated periods it is “ regular * in that it is produced
from the same data as the annual report and requires no special
study or investigation.

A third form of regular report is specified under Section 312¢
of the act of 1921." Tt is required to include a list of 21l expenditures
and contracts made in violation of the law by any department or
establishment. The report is regular (annual) by necessity, for

*It is apparent that the distincticn here made between reports reguested
by the President and those by the Bureau of the Budget is nomimal, since
i‘a report destined ultimately for the former may be requested through the

tter.

* Or special reports at any time Congress is in session.

* The word " specialiy ” in the first line of the section cited refers to “ out-
side of * or “in addition to* the annual report.
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it is required to include every expenditure, etc., made in any year.
It is also regular in that the information sought is revealed in the
normal routine process of audit and settlement and inspection and
filing of contracts without special study or investigation.

A fourth form of report is that mentioned in Section 312d. This
may be considered as regular in type, since it requires no special
order or act to demand submission. This report informs Congress
as to the “ adequacy and effectiveness of the administrative exami-
nation of accounts and claims in the respective departments and
establishments and upon the adequacy and effectiveness of depart-
mental inspection of the offices and accounts of fiscal officers.”

Such reports, while issued at no regular period, are the results
of a continuous and regular activity, proceeding from department
" to departinent and unit to unit; that is, they are a by-product of a
routine system which, however, is not repetitive in that it deals
successively with different offices.

These paragraphs cover such reports as we have arbitrarily
defined as regular. The second general group includes those desig-
nated as “ special.”

Special Reports. Special reports are those produced from time
to time only upon reguest or order. They usually involve an
investigation or examination not included in the regular or routine
work of the General Accounting Office. The initiation may be
under special act of Congress, resolution of either House, resolu-
tion or order of a committee of either House, or request from the
Bureau of the Budget.

The annual report may include recommendations " locking to
greater economy or efficiency in public expenditures,” but such
recommendations may also be made “ in special reports at any time
when Congress is in session.” Recommendations, then, may be
either special or regular in nature, and come with either class of
report,

The information furnished to the Bureau of the Budget upon
request comes in the nature of a special report, since it is produced
only upon such request and not otherwise. It may or may not
involve special study or investigation, depending upon the type of
information desired.

Other reports here designated as * special ” simply embody the
facts, findings, and recommendations of studies or investigations
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which have been made. The investigation is the dominating fea-
ture and the report a necessary corollary to put the results in
available form.

Investigations. The investigations conducted under the law by
the Geperal Accounting Office are classified by that Office as

concerning

I. Administrative appropriation and fund accounting
II. Administrative examinatton of accounts and claims against
the United States
IIL. Be;&purtmcntal inspection of offices and accounts of financial
cers
IV. Inspection and examination of books, papers, and other
n'g_ttters relating to the offices or accounts of disbursing
officers
V. Miscellaneous matiers relating to the receipt, disbursement
and application of public funds, including the rendition
and audit of accounts of fiscal officers
V1. Prescribing forms used in rendering accounts to the Gen-
eral Accounting Office
VII. Auditing financial transactions of the United States Shipping
Board Emergency [Merchant] Fleet Corporation in ac-
cordance with usual methods of steamships or corporation
accounting

This classification includes inspection, study, and audit as parts
of the investigational activity, and covers both general and specific
duties. It is arranged not according to any differences in method of
approach or technique, however, but with reference to the particular
type of record or activity to which the investigation or audit or
inspection is applied. As such it offers a convenient basis for dis-
cussion and is here adopted.

Administrative Accounts. The Budget and Accounting Act of
1921 {Sec. 309) imposes upon the Comptroller General the duty
of prescribing forms, systems, and procedure for administrative
appropriation and fund accounting, a duty which was only partially
required of the Comptroller of the Treasury.

This duty was prescribed as a necessary accompaniment to a
successful budget system, it having been brought out in Congres-
sional hearings that a reorganization of the accounting system of
the government was prerequisite to the proper operation of the
budget.
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The work of the General Accounting Office in this respect
involves an intensive and continuous study and analysis of govern-
ment accounting systems in the various departments and establish-
ments, followed, as raptdly as conditions permit, by the installa-
tion of improved accounting procedure.

Such work includes the improvement and standardization of
forms for economy, uniformity, and the better presentation of the
fiscal data desired ; the improvement of the theory involved looking
toward simplification, and conformity with a general system into
which it may be incorporated or to which it must supply figures
which may be easily and properly, classified for entry; the elimina-
tion of duplication and unnecessary labor, the latter, in many cases
involving the installation of machine accounting ; and the establish-
* ment of a system of universal application which will afford easier
and more accurate audit.’

Appropriation control and expenditures are both included, as well
as revenue and nuscellaneous receipts. The ultimate goal is a
system of double-entry and accrual bookkeeping which will pro-
duce costs and an accurate balance sheet and statement of income,
prefit, and loss.

A specific statement of general accomplishment may serve to
give a clearer idea of the activity under discussion.

A general study of accounting procedure was put under way as
early as 1923, and special examination of the appropriation ac-
counts of four administrative units was made. In May, 1923,
installation of a system of administrative appropriation and fund
accounting was begun in the Bureau of Foreign and Domestic
Commerce. Later the Bureau of Internal Revenue undertook a
similar installation, but with bookkeeping machines, while on
July 1, 1923, a modified system of accounting was established in
the offices directly under the Secretary of Agriculture. The Govern-
ment Printing Office was also studied with a view to similar action.

In 1924 a revision of accounting methods in the General Ac-
counting Office was made in order to pave the way for the installa-
tion of a uniform accounting system in the various departments

T Such studies go bevond the feld of money accounting and may include
property accounting. They also may touch upon costs. Extension to trust
and special funds has been objected to by certain executives on the groumd
that the jurisdiction of the General Accounting Office does not include such
funds.
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and independent establishments. The process of examining and
approving accourting forms for the various accounting offices
and purposes was continued and extended. A uniform appropria-
tion accounting system was also worked out, applicable to either
hand or machinre methods, and installation was begun in several
departments.” The new system included provision for supply and
equipment accounting and for cost ascertainment,

A system of forwarding appropriations statements taken off Gen-
eral Aceounting Office ledgers to various offices operating under
the uniform accounting system was initiated, thus affording such
offices a check upon their records, while attention was given to
the gradual adoption of standard or approved accounting forms.

On the side of installation progress an annua! report speaks
as follows:

Administrative appropriation and fund-accounting systems ap-
proved by this office were either established or formulated for the
following offices at the end of the fiscal year: Department of Agri-
culture, Secretary’s office 2nd Burean of Public Roads ; Department
of Commerce, Bureau of Mines and Bureau of Foreign and Domes-
tic Commerce; Department of the Interior, General Land Office
and Geological Survey; Department of Justice; Treasury Depart-
ment, Coast Guard and Internal Revenue Bureau; Board of Tax
Appeals ; General Accounting Office; recorder of deeds, District
of Columbia; Superintendent of Documents; and United States
Veterans' Bureau.

In seven of these services—the Secretary’s office and Public
Raads, of the Department of Agriculture ; General Land Offices and
the Geological Survey, of the Department of the Interior; Coast
Guard, Treasury Department; Board of Tax Appeals; and the
Veterans’ Bureau—accounting under the new system began with
the transactions affecting the fiscal year beginning July 1, 1925.
2 * * x

The following are among the offices concerning which more or
less extensive inquiries were made during the year: Alaska Rail-
road ; Alaskan Engineering Conmmmission ; Washington-Alaska Mili-
tary Cable and Telegraph System; Pikes Peak Auto Highway;
Superintendent of Documents; Patent Office of the Department of
Commerce ; disbursing officers afloat, Navy Department; Internal
Revenue Bureau {refundment of taxes) ; United States Housing
Corporation.

*The system was designed not oaly to show the status of appropriation
and fund accounts but interest of the department as well.
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Investigations have been made preliminary to prescribing ad-
munistrative appropriation and fund-accounting systems in the De-
partment of Commerce, Bureau of Census, Bureau of Fisheries,
Bureau of Standards, Bureau of Navigation, Steamboat Inspection
Sefrvice;, Pepa.rtment of the Interior, and St Elizabeths Hospital
ca

Administrative Examination. As will be recalled, all accounts
and claims before statement for submission to the General Account-
ing Office are subjected to scrutiny or examination by disbursing
or other officers of the various executive departments and estab-
lishments, This process is termed * administrative examination,”
and the Comptroller General is required to prescribe the forms, sys-
tems, and procedure for such examination (Sec. 309) and also to
report upon the adequacy and effectiveness of methods,

Request was made in November, 1022, on all departments and
establishments to report upon work performed in making adminis-
trative examination of accounts and claims against the Uhited
States. After analyses of these reports, steps were taken to pre-
scribe procedure to be followed in making such examinations. In
numerous cases it was found that the procedure was so detailed
and thorough as to comprise, in effect, a duplication of the work
done by the General Accounting Office, and plans were made to
reduce this work. In other cases inadequate and inaccurate admin-
istrative examination was discovered, and improvements were
installed.

These activities connote inspection or investigation,” aimed, as
with the accounts, at efficiency, economy, accuracy, uniformity,
and elimination of duplication of work,

Departmental Inspection. The requirements of the law that the
General Accounting Office report upon the adequacy and effective-
ness of departmental inspection of offices and accounts of fiscal
officers may involve special investigation or mere inspection. As
at present carried on, this work is to a degree merely an accompani-
ment of the inspection of such offices by the General Accounting
Office for other purposes.

Disbursement Inspection. The General Accounting Office is
charged with the duty of inspecting and examining books, papers,

*G A. O, Ann. Rot, 1923, pp. 13, 13

¥ Though reports upon adequacy may result from material gathered in
the routine work of inspection rather than from special investigation,
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and other matters relating to the offices or accounts of disbursing
officers. This involves an examination eventually of all such offices,
and it is carried on as continuously as conditions permit. Reports
. and recommendations are made from time to time looking toward
uniformity in methods and use of forms and in general improve-
ment of records.

Inspection of disbursing offices and accounts, which had virtually
been abandoned during the war, was resumed in 1922, at least so
far as Washington units were concerned. It was extended to the
field as rapidly as conditions permitted. During 1923 attention
was directed especially to the task of ascertaining the adequacy and
effectiveness of inspection carried on by the various departments
and establishments with regard to their own accounts. These
studies were continued during 1924 and 1925, but not brought to
the point where general conclusions might be reached or final
recomnmendations made, ,

Miscellaneous. Under the head of miscellaneous matters are
included all those special investigations and studies which follow
no routine process and are inaugurated from time to time as con-
ditions dictate. Subjects touched upon in such investigations in-
clude, for example: Undelivered checks, illegal payment of em-
ployees, accounts of register of wills and deeds, Naval housing
project at Indian Head, proceeds of sale of property seized by
United States Marshals, collection of costs adjudged by courts in
favor of the United States, submission of repayments by executive
officers, customs duties, etc.

Such miscellaneous studies and investigations constitute an im-
portant and onerous portion of the duties of the General Accounting
Office and may result from legislative act, resclution, or order, or
from the initiative of the Comptroller General.

Form Prescription. The prescribing of forms for use of the
various accounting officers of the executive departments and inde-
pendent establishments, in rendering accounts to the General Ac-
counting Office, is closely allied to other activities. It requires
investigation or study with regard to how the administrative ac-
counts tie in, or shall tie in, with the accounts of the Comptroller
General and may require alteration of either group-

This activity or duty is obviously and intimately related to the
work connected with administrative appropriation and fund ac-
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counting studies and installations. The two must be carried on
together in order to provide the necessary laison.

Recommendations. Recommendations may result from data
gathered in routine work or procedure or come as integral parts of
special reports or investigations. They may apply to legislation,
regulations, procedure, or organization, and are, in effect, the by-
product of routine work and the object of special study and investi-
gations. They constitute the exercise of judgment by the General
Accounting Office upon facts produced by that organization, and
form one of the most important features of the work of the Comp-
troller General so far as service to Congress is concerned.

The reports and investigations of the General Accounting Office,
to repeat, differ in the object or unit to which applied and with
regard to method of initiation, and hence have been discussed under
both classifications. The technique or method, with the possible
exception of the Emergency Fleet audit, differs in no essential,
however, regardless of application or method of initiation.

Custodial and Recording. The custodial and recording work of
the General Accounting Office arises from various provisions of
the law. Section 8§ of the Dockery Act (28 Stat. L., 162, 207)
provides:

The Auditors shall, under the direction of the Comptroller of the
Treasury, preserve, with their vouchers and certificates, all ac-
counts which have been finally adjusted.

This duty was transferred to the General Accounting Office
under the Budget and Accounting Act of 1921 (Sec. 304), which
act in addition (Sec. 313) provided that all departments and estab-
lishments should “ furnish to the Comptroller General such in-
formation regarding . . . financial transactions ... as he may
.+ . require . . . and [he] shall . . . have access to and the right
to examine any books, documents, papers, or records. . . .”

Backed by this legal authority and by administrative necessity,
the custodial and recording activities have been developed and
expanded.

Adjusted Accounts. The preservation of adjusted accounts, to-
gether with pertinent vouchers and certificates, involves the sim-
plest form of custody. It requires space and equipment for deposit-
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ing the material and the keeping of an indexing or * finding ™ classi-
fication which will make each account available readily. The work
differs in no essential from ordinary filing procedure.

Coniracts. The necessity for inspection of contracts in order
to audit accounts arising under such contracts is obvicus, and has
a special bearing where penalty clauses are attached or time is
the essence. Much of the legal work of the Office is involved in
the wording and interpretation of contracts, and hence a central
repositery or file for such documents is maintained and is being
steadily expanded.

A system of indexing, filing, and abstracting all contracts is in
operation so that all contracts may be examined immediately upon
receipt thereof and a complete record of all payments thereunder
be maintained.

Debtors. An index record of all persons indebted to the United
States is maintained in the General Accounting Office, This is com-
piled from information disclosed in the settlement of claims and
accounts, Certificates of claims settlements, which authorize pay-
ments, are checked against this index record for the purpose of
revealing contra-indebtedness and making possible the stoppage of
proposed payments to debtors of the United States and the appli-
cation of the debit against existing credit.

In addition to the revelation of such debtors in the routine proc-
ess of settlement, all cases of indebtedness against the United
States are recorded as reported by executive departments and
establishments,

Checks. A central repository for the safe-keeping and filing of
checks is operated. This includes alt paid and cancelled checks and
warrants,” which thus become available at one point for inspection
and for photographing or removal for use as evidence it case of
suit, fraud, or other legal process, since a large part of check ac-
counting duties consists of recovering on forged endorsements. A
photostating service is maintained in connection with this work in
order to supply evidence, so far as possible, without the removal
of original records. Where the latter is necessary, an employee is
assigned to court as custodian of the original records.

This repository also serves to preserve checks which have been
transferred to the General Accounting Office as undeliverable,

¥ Except those from the Post Office Department Division.
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Claims for lost checks drawn by disbursing officers who have
since left the service are received, and if liability lies and proper
identification is established payment is made.

It will be seen from the preceding paragraphs that the classifica-

tion of custodial and recording functions adopted reveals (as with
many other phases of General Accounting Office work) the objects
to which applied rather than any differentiation in method or type
of activity.
Summary. The chapter here completed has dealt in some detail
with the activities of the General Accounting Office and the Comp-
troller General, and with the provisions of the law relating thereto.
Effort has been made to avoid details of procedure and to present a
general classification of duties which will be an aid to clarity of
description and reveal to some extent the broader phases of the
work.

‘We may now turn to a description of the organization which has
been set up fo carry out the duties, powers, and activities described.



CHAPTER Iil
ORGANIZATION

The General Accounting Office is a major organization unit of
the United States Goverument which, by wording of the law, is
“ independent of the executive departments.” The Office, hence;
considers itself responsible to no authority but Congress or a
decision of the Supreme Court of the United States, this position
being assumed from the Budget and Accounting Act of iger.

Comptroller General. The executive head of the General Ac-
counting Office is the Comptroller General of the United States,
who is appointed by the President, with the advice and consent of
the Senate, for a term of fifteen years, is ineligible for reappoint-
ment, and “. . . may be removed at any time by joint resolution
of Congress after notice and hearing, when in the judgment of
Congress the Comptroller General . . . has become permanently
incapacitated or has been inefficient, or guilty of neglect of duty,
or of malfeasance in office, or of any felony or conduct involving
moral turpitude, and for no other cause and in no other manner
except by impeachment”*

Upon the shoulders of the Comptroller General rests the entire
responsibility for the work of the General Accounting Office, and
unlike other executive officers of the government, he has no im-
mediate superior to whom to turn for instructions bui must be
guided solely by his interpretation of the law.

Many duties have been imposed upon him directly by the Budget
and Accounting Act of 1921," while others were transferred to him
from previous laws.! He may, however, delegate authority to the
Assistant Comptroller General and “ make such rules and regula-
tons as may be necessary for carrying on the work of the General

* 42 Stat. L., 20, 24, Sec. 303. Compulsory retirement at age seveaty is also
provided,

*That is rather than apon the General Accounting Office as such.

*See Sec. 304, 42 Stat. L, 20, 24; 38 Stat. L., 162, et seq. and Secs. 236,
377, 297, and 305, R, S,
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Accounting Office,” and hence does not immediately bear all of
the burdens indicated.

Office of the Comptroller General. Although no such official
designation exists, the Office of the Comptroller General, for pur-
poses of description, may be said to consist of those officers, ad-
visers, and other employees immediately surrounding the Comp-
troller General, who aid him in his executive duties, These include
the Assistant Comptroller General, the Executive Officer, the Solic-
itor, and the Counsels.*

Assistant Comptroller General. The Comptroller General is
aided in his executive duties by the Assistant Comptroller General,
whose position and title are specified in the law and the provisions
for whose appointment, tenure of office, retirement, and removal
are identical with those for the Comptroller General"

The Assistant Comptroller General is required to “ perform such
duties as may be assigned to him by the Comptroller General, and,
during the absence or incapacity of the Comptroller General, or
during a vacancy in that office, shall act as Comptroller General.”
The Assistant Comptroller General also acts, at all times, as advisor
to the Comptroller General. He is aided by a secretary and a
messenger,

Executive Officer. The Executive Officer or Administrative
Assistant is charged with the duty of codrdinating the work of the
entire General Accounting Office, He is responsible directly to
the Comptroller General for maximum production in all branches,
which duty involves problems of organization, improved methods,
elimination of unnecessary activities, etc. He supervises the busi-
ness affairs of the entire establishment, including all purchases and
disbursements, and has supervision over all buildings assigned to
the Geveral Accounting Office, _

As budget officer, in addition, his duties include the preparation
of estimates for funds with which to prosecute the work entrusted
by law to this Office and the task of cobrdinating the work of the

*What may be called the Office Proper of the Comptrofler General in-
cludes the Comptroller General himself, his private secretary, a special
assistant, and two messengers.

* Except that the Assistant Comptroller General is not ineligible for reap-
pointment unless removed from office. The law also specifies salaries:
$10,000 per annuym for the Comptroller General and $7500 for the Assistaat

Comptrofler General,
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General Accounting Office with that of the Bureau of Budget, to
the end that all information obtainable from accounts, claims, and
investigations may be made fully and promptly available to the
Burean of the Budget for its use, not only in commection with
submitted estimates for appropriations, but also in relation to its
cobrdinating activities,

The Executive Officer, as budget officer, also appears before
committees of Congress with regard to appropriations for, and the
work of, the General Accounting Office.

Since the Executive Officer heads the administrative branch of
the General Accounting Office, the organization under his im-
mediate supervision is later discussed under the title of “Adminis-
trative Work.™*

Soliciter. The Solicitor of the General Accounting Office is the
principal legal advisor of the Commptrolier General. As he is
also head of a major subdivision of the organization, he is dealt
with under that head, namely, the Division of Law.

Counsels. Included among the advisors of the Comptrofler Gen-
eral, and hence in the “ Office of Comptroller General,” are two
Counsels, each responsible directly to the Comptroller General.
Each Counsel is responsible for a special phase of work, one of
which is designated as " legal ” and the other as “ investigations.”

The legal advisor acts upon special assignments from the Comp-
troller General involving intricate legal matters, and especially upon
those wherein differences of opinion arise which require exhaustive
consultation and study of authorities and the enunciation of legal
principles where no precedents are found. This Counsel gives
sperial advice, and prepares for submission t¢ Congress and
to committees thereof information as required, on matters demand-
ing legislation. He also appears before the committees of Congress
as representative of the Comptroller General to explain statutory
enactments which come within the jurisdiction of the Comptroller
General for decision or involve decisions upon already existing
statutes.

The investigational Counsel " acts as advisor to the Comptroller
General on intricate and difficult problems arising in connection
with investigations, and is intended to appear before committees

*P. 147, post.
* At the time of writing this office was vacant,
b L]

-
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of Congress as the representative of the Comptroller General in
matters relating to, or arising from, investigations made, or to be
made, by this Office.
It is obvious that these two officers bear a close relation to the
Solicitor and the Division of Law and to the Investigation Section.
The latter Counsel (Investigations) also bears a close coopera-
tive relation with the Assistant Comptroller General.

General Organization, The duties and offices just described may
be said to comprise those of the Executive Division of the General
- Accounting Office as distinct from the strictly administrative and
the technical.

The remaining work of the Office has been organized along lines
partly functional and partly non-functional, For convenience of
discussion the various major organization units under the Office
may be classified according to two main heads; namely, technical
and administrative,

Under such a classification the remaining units fall as follows:

Technical Administrative
1. Division of Law 1. Office of Executive
2. (laims Division Officer
3. Audit Division 2. Personnel Division
4. Bookkeeping Division

5. Post Office Division
6. Investigation Division®
Each of these units is further subdivided for convenience of
administration, all being responsible ultimately to the Comptroller
General. The units of the General Accounting Office which are
concerned with the technical or primary functions of the establish-
ment and which carry on the duties prescribed under the Iaw are
here included under the term “ technical.” As above indicated they
are six in number, the first to be considered being the Division
of Law.
Division of Law. The Division of Law is headed by the Solicitor
of the General Accounting Office, who is the principal legal advisor
of the Comptroller General. All decisions are here drafted and

*While the work of this Division ranks in importance with that of the
Law Division, it is not so closely connected as the latter with the other divi-
sions listed. Hence it is discussed last to give a better perspective,



ORGANIZATION 131

reviews of audit settlements of accounts and claims made. The
Solicitor has charge of all litigaton emamating from the General
Accounting Office; he appears in court in special cases involving
the Comptroller General, and acts as Chairman of the Committes on
Enrollment and Disbarment." He also acts as Comptroller General
in the absence of that officer and the Assistant Comptroller General.
The Solicitor is aided by three Reviewing Attorneys.

To the Division of Law is assigned the duty of preparing deci-
sions for the final action of the Comptroller General or the Acting
Comptroller General, on appeals made from settlements by the
Claims and Awudit Divisions and advance decisions requested by
heads of departments and independent establishments, and by dis-
bursing officers. All legal questions arising from investigations in
the audit of claims and accounts in the General Accounting Office, or
in any branch of the Office, are required to be reported to the
Division of Law. The Sclicitor, aided by the reviewing attorneys
mentioned, reviews all decisions prepared by the attorneys and law
clerks of the Division before they are submitted to the Comptroller
General.

The Division of Law is, thus, in substance, the office of the
former Comptroller of the Treasury.

The Office of Solicitor may be said to consist of the Solicitor and
three reviewing attorneys, aided by a secretary and a clerk. In
addition, there are attached to this office three administrative units:
a Digest Section, a Stenographic Section, and a Library Unit.

The Digest Section is engaged in digesting laws, decisions, etc,,
for the convenience and use of the officers of the Division of Law.
It consists of a digest clerk, two assistant digest clerks, and a
clerk-typist.

The Stenographic Section cofisists of two subdivisions or units:
Stenographic and Verification. The Stenographic Unit includes
stenographers who are engaged in taking and transcribing dicta-
tion consisting of legal and technical terms and phrases, copying
from rough drafts, cutting stencils, etc.

The Verification Unit checks the accuracy of all quotations, de-
termines and records the output of the stenographers, and cuts
stencils for the * Daily List of Synopses.”

* Consisting of three members: Solicitor, Chief Clerk, and one member
assigned from the Audit Division. The Secretary to the Solicitor acts as
secretary of the committee,
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The Stenographic Section is supervised by a Chief Stenographer,
who is also in charge of the Stenographic Unit.

The Library Unit, under a Librarian, receives, records, and places
for reference the various volumes of reference books, regulations,
efc., and keeps a record of the class of volumes called for, and of
visitors to the library. '

The remainder of the work of the Division of Law is grouped
under three classifications, or units, for reasons of convenience and
efficiency. These units are:

1. Contract Review Group
2. Service Review Group
3. Miscellaneous Review Group

The work of each group is primarily reviewed by an assistant
solicitor or reviewing attorney under the immediate direction of
the Solicitor, any differences between drafter and reviewer requir-
ing presentation to the Solicitor,

A secretary is attached to the Contract Review Group, and there
is also a secretary serving jointly for the other two groups. The
Miscellaneous Review Group has attached to it a Transportation
Subunit or Section,

The work of all the groups is the same in essence, the difference
lying only in the object, or type of case, to which applied.

Clasms Division. The duties of the Claims Division include the
settlement of all claims of and against the United States on account
of supplies, services, etc., obtained by alt departments and establish-
ments of the government (except the Post Office Department) ;
claims under judgments of all United States courts and foreign
admiralty courts ; claims, payment of which has been authorized by
special legislation; and other claims for the settlement of which
the Comptroller General is made responsible by statute.”

This Division also settles all claims for services rendered by com-
mon carriers and audits all transportation accounts. It is author-
ized to act on all claims and accounts properly before it, but when
in doubt as to the proper action, the proposed settlement is required
to be forwarded to the Comptroller General for approval, disap-
‘proval, or modification.

¥ Secs. 235, R. S., and 305, 40 Stat. L., 20,
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The Division is headed by a Chief, who is responsible directly
to the Comptroller General. An Assistant Chief aids the Chief in
his work, and these two officers, together with the necessary clerical
assistants, form the administrative group af the Division, The
primary or technical work of the Division is divided among the
following organization units:

1. Preliminary Section 4. Gvii Claims

2. Appeals Unit 5. Service Claims
3- Forgery-Liabilities Unit 6. Transportation Claims

The Preliminary Section operates under a Section Chief, who
reports directly to the Chief of Division. This section receives,
records, indexes, and distributes to the proper seitling sections, zii
claims, vouchers, and correspondence received in the Division; and
conducts ali correspondence on settled claims and on all requests
for general information received in the Division. It acts as a
clearing, distributing, and “ filtering section.”

The work of the Section is divided among three “ development ™
units ; {1) Service, (2) Civil, and (3) Transportation. These units
receive and examine all claims of their respective classes and settle
them immediately where the record is complete and does not con-
tain a guestion requiring mature consideration. If the record is
incomplete, the required development is carried out by correspon-
dence with the claimant or government office concerned. All claims
presenting new or difficult questions are 2ssigned to the respective
settlement units for their action.

All settlements made in the development units are reviewed in
the review units of the “ settling sections.”™ ™

The Appeals Unit, under a Unit Head, is the second of two
subdivisions reporting directly to the Chief of Diviston. It rests,
however, at the opposite end of the routine from the Preliminary
Section. The latter “clears ™ all claims before they go further
through the Division. The Appeals Unit, on the other hand, recon-
siders those claims which have been passed upon or settled by other
units of the Division and against, or from which, protests, or ap-
peals, have been made. The work is legal in nature, and has heen
established to prevent the reconsideration of a protested or appealed
settlement hy the same officer who originally settied or reviewed it.

= Collection Service, Civil Claims, Passenger or Freight.
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Such cases are required to be reported to the Division of Law for
action upon the application for review.®

The Forgery-Liabilities Unit is supervised by a Unit Head, who
reports directly to the Chief of Division. This unit examines,
investigates, and settles claims involving the forgery and improper
payment of government negotiable checks ; conducts correspondence
with payees of checks, their legal representatives and others; com-
pares and examines handwritings; develops and compiles tran-
scripts of evidence to be used as a basis for the reclamation of
amounts of improperly paid checks; makes counterclaims and col-
lects amounts due the United States on forgery and liabilities cases ;
maintains a file of unclaimed and undelivered checks, and remails
such checks after investigation and determination as to persons
entitled to receive them: and withdraws and submits, at the end
of each fiscal year, checks which have remained outstanding and
unpaid three full fiscal years,

The head of this Unit personally submits evidence in court cases,
and confers with claimants, secret service operatives, and repre-
sentatives of government departments in regard to negotiable
checks. He also investigates the methods of handling government
checks in the various departments and establishments, and recom-
mends changes, when necessary, better to safeguard the handling
and payment of such checks.™

The Unit Head is assisted, at present, by a Senior Claims Ad-
juster, a Custodian of Undelivered Checks, and correspondence
and review and file clerks.

All civil claims, plus certain other duties to be mentoned, come
within the province of what may be called the Civil Claims Group,
under an Assistant Chief of Division in charge of Civil Claims,
who is directly responsible to the Chief of Division.

This group includes the Civil Claims Section, and the Collection
Service Section.

The Civil Claims Section, under a Section Chief, examines and
settles all claims of the Division (except those cared for by the
Preliminary Section} other than those concerned with transporta-

# Circular 2, August 23, 1931, T Comp. Gen. Dec. 773, X

# These investigations usually follow the submission of claims for certain
classes of negotiable checks which have been paid on forged signatures or
under other irregular conditions,
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tion or with the uniformed services™ It consists of five units:
Development, Contracts, Miscellaneous, Accounts, and Review,
each under a Unit Head.

The Collection Service Section, also under a Section Chief, is
charged with maintaining a record of indebtedness to the United
States by firms and individeals; making initial determination of
amounts collectible; effecting settlements by collection or applica-
tion of sums payable by the United States; and preparing cases
for reference to the Solicitor of the Treasury with recommendation
for legal action.

The head of this Section directly conducts the work in setting
up debt cards against individuals and firms and recommending re-
moval of charges raised under authority of Section 236 of the
Revised Statutes as amended by the Budget and Accounting Act
of 1921; in effecting collection by direct correspondence or con-
ferences with debtors; in collecting data to support cases in legal
proceedings; in recommending whether a claim of the United
States should be brought to suit, and, if not, whether a charge
should be raised for future offset; in arranging terms of settdement
by installments; and in various matters of similar importance,

The Service Claims Section is also under direction of an Assistant
Chief of Division, who reports directly to the Chief of Division.
This Section settles all claims filed by the personnel of the Army,
Navy, Marine Corps, Coast Guard, Public Health Service, Coast
and Geodetic Survey, and adjunct forces thereof, of whatscever
nature, and all claims by civilians for amounts due deceased per-
sonnel of the military and related services or their beneficiaries,
which must be distributed to heirs or legal representatives, and
other miscellaneous claims. It is divided into Ave subsections or
units: Development, Settling, Review, Soldiers’ Home and Soldiers’
Effects, the first three under Unit Heads, the last two under Claims
Adjusters.

Transportation claims are placed under an orpanization umit
headed by an Assistant Chief of Division, who is supervised di-
rectly by the Chief of Division. The work of this group is con-
cerned wholly with transportation claims, and is divided between
two sections, Passenger, and Freight.

* Army, Navy, Marine Corps, Coast Guard, Public Health Service, Coast
and Geodetic Survey, et
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The Passenger Section examines and settles all claims and audits
all accounts of common carriers covering passenger service fur-
nished to the United States, except such as arise under the Postal
Service. It is subdivided into three units: Eastern, Western, and
Review, the two former under Unit Heads and the last under a
Senior Reviewer.

The Freight Section examines and settles all claims and audits
all accounts of common carriers covering freight and express ser-
vice, with the same exceptions as the Passenger Section. The
Freight Section is composed of five units: FEastern, Western, and
Southern, under Usnit Heads, Review composed of Reviewers, and
Tariff under a Principal Tariff Clerk.

In all of the settlement sections (Civil Claims, Service Claims,
Transportation Claims) a review unit is maintained to pass finally
upon all settlements before they leave the section.

Audit Dizasion. The Audit Division is charged with the exam-
ination, audit, and settlement of the accounts of all fiscal offcers
of the United States Government, with the exception of those of
the Post Office Department.

The Division is headed by a Chief, who reports directly to the
Comptroller General, and who is aided by an Assistant Chief of
Division and a special Assistant. The accounts when received in
this Division, are broken down and the vouchers are grouped into
classes according to the nature of the expenditures, and assigned to
the subdivision organized to care for such wouchers,

The various organization subdivisions are as follows:

1. Contract Examining Unit 7. Military Pay Section
2. Receiving and Computing 8. Receipts and Deposits

Section Section
3. Check Section g. Audit Review Section
4. Contract Voucher Section 10. Accounting Section
S. Miscellaneous Section 1. Indian Tribal Claims Sec-
6. Civil Pay and Travel Sec- tion
tion 12, Veterans’ Bureas Section

Each of these subdivisions, except the first, is supervised by a
Chief of Section who reports to the Chief of Division.

The Contract Examining Unit examines and analyzes contracts,
leases, proposals, and related instruments, points out omissions,
defects, etc, as to advertising, form, legality, bond, and other
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requirements for the protection of the government’s interests ; con-
ducts legal research work; compiles reports; and performs such
other special work as may be assigned.

This Unit also indexes and briefs contracts on cards for use of
the auditors in examination of vouchers and maintaing files of
cards and contracts. At present it bears a slightly different status
from the others above listed, appearing more in the nature of a
staff agency directly connected with the Office of the Chief of
Division, to which it reports immediately. There is no designated
head of the Unit.

The Receiving and Computing Section receives, cobrdinates, and
controls the flow of work through the Audit Division; verifies
computations on vouchers; distributes accounts and vouchers for
audit ; and performs the stenographic and typing work of the eatire
Audit Division. It also is charged with evolving plans to expedite
the settlement of accounts in the Audit Division.

The Check Section reconciles the depository accounts of all dis-
bursing officers of the Government Service, including the Post
Office Department and the Veterans' Bureau ; prepares memoranda
of exceptions taken; considers and passes upon sufficiency of re-
plies relative to exceptions taken; advises disbursing officers how
to effect adjustment of depository differences; reports checks
which have remained unpaid for three fiscal years, so that they may
be covered into “outstanding Habilities ¥; answers inquiries con-
cerning the status of checks; and transfers the amounts of checks
which are not properly due payees from officers’ official balances
to pertinent appropriations.

The Section makes use of two subdivisions in carrying out its
work, the Reconciliation Unit (a comsolidation of the previous
Accounting Section and Adjustment and Review Section of the
former Check Accounting Division), and the Veterans’-Pension-
Interest Unit.

The Reconciliation Unit proves reconciling current depository
accounts with the Treasurer of the United States, and with gov-
ernment depositories abroad, of disbursing officers of the govern-
ment departments and establishments, except the depository ac-
counts of the disbursing clerks of the Veterans’ Bureau, the
Bureau of Pensions, and the Secretary of the Treasury (Public
Debt—Interest on Registered Bonds). It also lists outstanding
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checks by use of card-punch and list machines. In addition it
proves, reconciles, and adjusts final and supplemental depository
accounts of the disbursing officers in the government service (with
the exceptions noted above) ; instructs disbursing officers in the
adjustment of their accounts; and cancels checks and deposits the
amounts thereof.

The Veterans’-Pension-Interest Unit proves and reconciles the
depository accounts of disbursing officers of the Veterans’ Bureau,
the Pension Bureau, and the Secretary of the Treasury (Public
Debt—Interest on Registered Bonds), and verifies the correctness
of claims for amounts of checks covered into “ Qutstanding Liabili-
ties * and claims for amounts of lost checks.

The Contract Voucher Section audits the purchase and contract
vouchers of all government departments, except the Post Office
Department and the Veterans’ Bureau.

The Miscellaneous Section audits portions of accounts and cer-
tain complete accounts which require a specialized audit and hence
carmot be handied in other audit sections, such as Mint and Assay
accounts, Treasurer’s accounts, Diplomatic, Consular, Military, and
Naval Attaché accounts, accounts covering customs drawbacks and
internal revenue refundments, individual Indian moneys, etc.

The Civil Pay and Travel Section audits for all government
departments {except the Post Office Department and the Veterans'
Bureau), all vouchers for reimbursement of tsaveling expenses for
civilians; all civilian payrolls; fee vouchers; military and civil
pension rolls and vouchers; and refunds of retirement collections.

The work of the Section is carried on through two subsections,
each under direction of a Subsection Head. These subsections are
called Civil Pay, and Travel. They attend to the type of auditing
which the name indicates, the Civil Pay Subsection including mis-
cellaneous accounts as well, such as employees’ compensation and
retirement refunds,

The Military Pay Section audits the accounts of disbursing offi-
cers. covering pay and allowances of officers, nurses, and enlisted
men of the Army, Navy, National Guard, Naval Reserve, Marine
Corps, Marine -Corps Reserve, and the personnel of the Coast
Guard, Coast and Geodetic Survey, and Public Health Service.

. The Receipts and Deposits Section audits the principal revenues
and receipts of the United States Government; audits receipts and



ORGANIZATION 139

disbursernents in special deposit accounts; and initiates and assists
in the development and maintenance of more effective methods for
collecting and accounting for moneys due the United States.™

The Audit Review Section reviews proposed suspensions made
in the audit of accounts involving government receipts and expen-
ditares, excepting the Postal Service ; prepares decision memoranda
and appeal reports; reviews vouchers allowed in the audit of ac-
counts ; considers and passes upon the sufficiency of replies relative
to exceptions ; takes action locking to the final closing of all ac-
counts ; and reports final balances, uncollected, to the proper officers
of the government for collection.

The Accounting Section finally audits the accounts current,
schedules, abstracts, and miscellaneous supporting papers of all
fiscal officers’ accounts coming into the Audit Division; prepares
the accounts for posting on the books of the General Accounting
Office ; recommends necessary adjustments of appropriations; pre-
pares memoranda of accounting differences and considers replies
thereto; and works out problems of accounting referred to the
Division but not connected with the settlement of accounts,

The Indian Tribal Claims Section is charged with the work of
preparing for the Attorney (eneral, on order of the Court of
(laims, detailed schedules of disbursemenis made for the benefit of
various Indian tribes during the past one hundred years in ful-
filiment of treaty obligations.® The work of this Section is limited
in time and quantity to the preparation of data to he filed with the
Government’s answer to the petitions on file or to be filed in the
Court of Claims.”

2% It might be said in this connection that the development of the audit in
the past has been more with respect to securing a better and more efficient
audit of disbursements, with slight regard to securing an efficient audit of
receipts and deposits. It was the purpose in establishing this Section to secure
a better audit of receipts and depaosits and to that end the Section has been
instructed t0 go into these accounts thoroughly, with a view to recommending
better procedure and administrative means of handiing for improving the
auditing thereof.” Typewritten manuscript, G. A. O. Undated.

* “ These schedules will be made the basis for credits to the United States
against the tribal claims which have been filed in the Court of Claims in

pursuance of recent acts of Congress. Twenty-four such claims are now
pending before the Court, totaling over $511,000,000” G. A. O., typewritten
manuscript,

% It is estimated, with the present working force, that it wifl take approxi-
mately five years to complets the work now at hand and that which has been
authorized.” Ibid.
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The Veterans' Bureau Section pre-audits, audits and settles all
accounts of the Veterans’ Bureau.™ The Section also prepares
memoranda of exceptions taken; prepares decision memoranda
and appeal reports; considers and passes upon sufficiency of replies
relative to exceptions taken in accounts of disbursing officers;
allows or disallows items suspended ; and conducts correspondence
relative to exceptions.”

Bookkeeping Division. The Bookkeeping Division is headed by
a Chief of Division, who is directly responsible to the Comptroller
General. The Division is responsible for keeping a control account
of appropriated funds and their disbursement; furnishing the
several executive departments periodically with a detailed state-
ment of the condition of funds appropriated for their respective
uses ; keeping accounts of funds drawn, collected, 2nd disbursed by
fiscal officers of the United States; preparing certificates of seitle-
ment and submitting them to the proper agencies for payment ; and
preparing transfer settlements for adjustment of erroneous deposits
and the settlement of claims between government departments and
agencies,

To carry on this work the Division is subdivided into adminis-
trative and technical groups of employees, the former consisting
of a unit including administrative clerks and another including
watchman and messengers. The technical group consists of two
organization units, Accounts Section, and Claims Stating Section.

The Accounts Section, headed by a Section Chief, includes some
thirty-four employees, ten of whom are employed in the general
and administrative work of the Section. The remainder of the
personne! of the Section is divided into three groups known as
(1) General and Consolidated Accounts Unit, (2) Appropriation
and Personal Accounts Unit, and (3) Posting Unit.

The General and Consolidated Accounts Unit is responsible for
bringing fiscal officers’ audited expenditures into agreement with
the balances of control accounts by appropriation and period;
supplying periodical statements of expenditures and balances to the
general and appropriation ledgers; and supplying data for proper
adjustment of entries in the general ledgers.

¥ The sccounts paid by the central cffice are pre-audited and all other
accounts are post-audited.

# The work performed in this Section embraces every phase of work per-
formed in the other audit sections,
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The Appropriation and Personal Accounts Unit keeps current
ledger accounts of appropriated funds by appropriation classifica-
tion, to prevent overdraft thereon ; supplies detailed statements for
transmission to the several executive departments; and supplies
statements of withdrawals, repayments, and transfers between ap-
propriations to the General and Consolidated Accounts Unit. In
addition this Unit is responsible for keeping current ledger accounts
of funds drawn, collected, and disbursed by fiscal officers; and
supplying periodical statements of the condition of these accounts
to the General and Consolidated Accounts Unit.

The Posting Unit is charged with posting correctly the entries in
the personal and appropriation ledgers and preparing posting sheets
and schedules™

The Claims Stating Section, supervised by a Section Chief, pre-
pares certificates of setilement and transfer seftlements for adjust-
ment of erroneous deposits and settles elaims between government
departments and agencies by adjustment of appropriations,

To carry out this work numerous subsections have been set up,
the title indicating the function, as follows:

1. Correspondence Unit 4. Registers and Miscellaneous
2. Preliminary Review Unit Unit
3. Transfer and Settlements 5. Stating Unit

Unit 6. Reviewing Unit

Post Office Depariment Division. The Post Office Department
Division is headed by a Chief of Division, who is directly respon-
sible to the Comptroller General and is aided by an Assistant Chief.,
The Division is charged with the audit and settlement of all ac-
counts of the Post Office Department, including those for salaries,
postal and money-order accounts, accounts for transportation of
mails, and incidental expenses, the balances of which are certified
to the Postmaster General, covering the postal revenues and ex-
penditures therefrom, and to the Secretary of the Treasury for other
accounts ; the countersigning and registering of warrants upon the
Treasury issued in Hquidation of indebtedness; superintending the
collection of all debts due the United States under the Post Office
Department and all penalties and fines imposed ; directing suits and
all jegal proceedings in civil actions and taking all legal measures
to enforce the payment of money due the United States for the

® This work is performed on bookkeeping machines.
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service of the Post Office Department through the Solicitor of the
Treasury; and receiving and accepting, with the consent of the
Postmaster General, offers to compromise under Sections 295 and
40g of the Revised Statutes.

The Post Office Department Division carries on its work through
the agency of numerous subdivisions whichh may be listed, for
descriptive reasons, as follows:

1. Administrative Section 7. Miscellaneous Section
2. Bookkeeping Section 8. Postal Service Payroll
3. Late Postmasters’Accounts __ Section
Section 9. Postal Savings Section
4. Foreign Section 10. Computing Section
5. Controlling Accounts Sec- 11. Current Files Section
tion 12. Electrical Accounting
6. Postmasters’ Accounts Section
Section 13. Stenographic Section

The Administrative Section may be said to be composed of the
Chief of the Division, the Assistant Chief of Division, four audi-
tors, and four clerks. This Section carries on the general adminis-
trative work of the Division and might also be designated as the
Office Proper of the Chief of Division.

The Bookkeeping Section, headed by the Chief Accountant,
maintains 2 complete double-entry system of ledgers and sub-
sidiary accounts for the Post Office Department and the Postal
Service, from which may be determined the resources and lia-
bilities of the entire service. The Chief Accountant reports to
the Chief of Division.

The Late {former} Postmasters’ Accounts Section is directed by
an Attorney who is responsible to the Chief of Division. This
Section collects and pays all balances due to or from the United
States from postmasters on account of money-order and postal
transactions.

The Foreign Section, under a Chief of Section, is charged with
responsibility for producing statements of amounts expended and
received between the United States and foreign countries, and
stating such accounts connected with foreign postal intercourse
as to postal, miscellaneous, tolls, parcel post, steamship, and money-
order classifications.

The Controlling Accounts Section verifies postmasters” postal
accounts, journalizes them, and proves out the controlling ac-
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counts; keeps the accounts for the postal depositories; compiles
statistical tables for the quarterly and annual reports; and recapit-
ulates the postal and money-order accounts of postmasters and
former postmasters, A Principal Accounting Clerk is in charge.

The Postmasters’ Accounts Section has for its province the
statement and settlement of postal and money-order accounts; the
preparation and verification of statements of differences and data
for correspondence pertaining thereto; the recording of leases for
premises occupied by post offices ; the settlement of all allowances
made for rent, light, and fuel, of clerk hire at third- and fourth-class
post offices, and of the pay of mail messengers; the annual adjust-
ment of compensation of fourth class postmasters; the reporting of
offices of the fourth-class postmasters; and the certification of
offices of the fourth class to the Postmaster General for advance-
ment to z higher class,

At the head of the Section is a Section Chief reporting to the
Chief of Division,

The Miscellaneous Section is responsible for auditing and set-
tling all accounts for transporting mails on a space basis, by rail-
ways; for transporting of mail on street cars, power boats, and
screened wagons; and for star route contract payments for mail
carrying. The Section also audits and settles accounts for open-
market and contract purchases of supplies, expense accounts of
employees traveling for the Post Office Department, indemnities
for loss, rifling, and damage of insured parcels and C. O. D. insured
mail, freight bills on land-grant and non-land-grant roads, claims
for personal and property damage, and the accounts of the Dis-
bursing Cletk of the Post Office Department, and countersigns
warrants and drafts.

The Section is directed by a Chief, who reports to the Chief of
Division,

The Postal Service Pay Roll Section audits all payrolls from
post offices of the first and second class, iz, those of clerks, letter
carriers, railway mail clerks, rural delivery carriers, post office in-
spectors and motor vehicle employees, as well as vouchers for air
mail and motor vehicle service. The Section is also responsible
for the preparation of data for correspondence relative to pay
rolls and to differences therein, and the recording of changes of

personnel and salaries of employees in post offices of the first and
second class.
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This Section, like the others, is supervised by a Chief, who is
responsible to the Chief of Division.

The Postal Savings Section, organized and headed as are the
other sections discussed, is charged with the audit, stating, and
settlement of all postmasters’ accounts constituting postal savings
depositories; the preparation and verification of statements of
differences and data for correspondence pertaining thereto; the
preparation of the lists of outstanding postal certificates and the as-
sorting numerically by denomination and the filing of postal sav-
ings certificates ; and the audit, stating, and settlement of Treasury
savings certificates and documentary stamp accounts submitted by
postmasters.

The Computing Section computes and verifies all accounts and
schedules received, prepares the quarterly analysis of settlement
warrant accounts, proves the correct issues of checks, keeps a fist
of outstanding checks, and audits the minor accounts received in
the Division.

The Chief of the Section reports directly to the Chief of Diviston,

The Current Files Section is charged with the custody of all files
coming into the Division. In addition it requests delinquent postal
and money-order accounts and vouchers from postmasters; asso-
ciates replies with suspended accounts; makes necessary adjust-
ments and releases such adjustments for stating and settlement by
the Auditing Section ; records double payments of money-orders and
determines the postmaster to be charged therewith ; compiles guar-
terly statements showing the number of money-orders, domestic
and international, issued and paid, according to states; prepares
list of delinquent money-order and postal accounts of all classes
for quarterly report to the Postmaster General; and withdraws
from the files and furnishes to employees of the Post Office De-
partment data to be used for review, correspondence, or other pur-
poses as well as all accounts, vouchers, or other papers relating to
the Division.

The Section is directed hy a Chief, who is responsibie to the
Chief of Division,

The Electrical Accounting Section receives and distributes all
mail, has custody of the permanent files of the Division, and
punches cards for paid domestic money-orders and for coupons
of issued international orders for use in auditing money-order
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accounts of postmasters. It also punches cards for checks used in
connection with the audit of the postmasters” moeney-order accounts,
prepares tabulations of money-order and coupen accounts, checks
money-order deposit accounts, prints and issues such tabulations
and adjusts all discrepancies appearing in the accounts mentioned.

The work of this Section, under a Chief who reports to the
Chief of Division, is divided among seven subdivisions, the titles
of which are explanatory of the work involved. These include:

1. Administrative Unit 5. Paid Auditing Unit
2. Mail Room Unit 6. Assorting Unit
3. Card Perforating Unit 7. Issued Auditing Unit.

4 Tabulating Unit

The Stenographic Section performs the work usual to such a
unit, and is headed by a Chief of Section or Principal Stenog-
rapher, who reports to the Chief of Division.

Investigation Division. The Investigation Division is headed by a
Chief of Division, who is aided by an Assistant Chief of Division
and an Assistant Chief of Division, Emergency Fleet Audit.

To this Division the following duties have been assigned:

To study the accounting problems of the government and devise
suitable forms, records, and procedure for a comprehensive ac-
counting system for the United States; to make investigations of
the problemns of appropriation and fund accounting in the several
departments and independent establishments for the purpose of
simplifying procedure and records and effecting economies in oper-
ation, prepare reports thereof with recommendations and devise
accounting forms, records, and procedure necessary to carry the
recommendations into effect; to devise and install appropriation
and fund accounting systems for the several departinents and inde-
pendent establishments ; to make investigations of the problems of
accounting in disbursing offices for the purpose of simplifying pro-
cedure and records and effecting economies in operation; to pre-
pare reports thereon with recommendations, devise accounting
forms, records, and procedure necessary to carsy such recommen-
dations into effect; to devise and install accounting systems for
dishursing offices ; to pass wpon accounting forms and records sub-
mitted by administrative offices as to their sufficiency; to cooperate
with administrative offices in studying their acoounting activities

1
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and devising improved methods and records; to determine and
report upon the adequacy and effectiveness of administrative exam-
ination of accounts and claims; and to examine and report upon
the procedure followed in rendering and settling the accounts of
accounting officers, with suggestions for the simplification of
procedure.

The Division is further required to conduct inspections of dis-
bursing offices to ascertain whether organization and procedure
are adequate to protect the receipt and disbursement of public
and other funds; to audit certain accounts of disbursing officers;
to prepare reports of such inspections and andits, recommending
changes in organization, procedure, and records (1) to protect
the interests of the United States, (2) to improve the ac-
counting for all financial transactions, and (3) to conform to statu-
tory and departmental accounting requirements; to make other
inspections and audits as may be required under authority of the
law ; and to determine the adeguacy and effectiveness of the depart-
mental inspection of fiscal offices and accounts.

The Chief of Investigations is responsible directly to the Comp-
troller General, The Assistant Chief is engaged in the assistance of
the Chief in the general work of the Division, while the Assistant
Chief, Emergency Fleet Audit, is charged with special responsibil-
ity for the work indicated by the title. The group under the Assis-
tant Chief is designated for payroll purposes as Emergency Fleet
Audit Section, and a Chief of Section is listed as in charge.

Another group has also been set up: Customs Field Audit Sec-
tion, the name of which indicates the type of work. This group
is only nominally under the Investigation Division, however, as
the Chief Investigator, who heads the work, is assigned by, and
reports directly to, the Comptroller General.

The remainder of the Division personnel comprises a shifting
and flexible force not subdivided into umits. It is organized as
required by the work under way, and such additional personnel as
may be required on especially large or important assignments is
recruited from other divisions of the Office,

The administrative work of the General Accounting Office, as
distinguished from the technical, is conducted through two major
units ; the Office of Executive Officer and the Personnel Division.
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Office of Executive Officer. As previous discussion has indi-
cated and the title would confirm, the Executive Officer or Admin-
istrative Assistant supervises the entire administrative branch or
service of the General Accounting Office.” The work assigned to
this officer may be said to be carried out through the direction of
the Office of Executive Officer, though no such designation exists
in practice,

‘To assist in the execution of this work, two subdivisions are em-
ployed, namely, the Offices of the Dishursing Officer and of the
Chief Clerk, each responsible directly to the Executive Officer.

The work of the Disbursing Office is that usual to such a unit,
namely, the custody of funds regeived from appropriations or other
sources and the payment of obligations lying against the General
Accounting Office, The Disbursing Officer is assisted by two
employees,

- The Office of Chief Clerk is the organization through which the
great preponderance of the administrative work of the General
Accounting Office is carried on. It is headed by the Chief Clerk.
This officer together with the Assistant Chief Clerk, Assistant to
the Chief Clerk, Administrative Bookkeeper, and certain clerical
assistants, may be said to compose the Office Proper of Chief
Clerk, that is, the directing or administrative unit of the organiza-
tion under discussion.

The Chief Clerk is responsible for the purchase and distribution
of afl supplies, equipment, materials for repairs, and printing and
binding, including the drawing of all specifications therefor, as well
as the hire and distribution of all non-personal services for the
General Accounting Office, He is also charged with the supervision
of mechanical shops and repair work, including carpenters, chauf-
feurs, auto mechanics, typewriter repairmen, etc.; the supervision
and direction of watchmen in such baildings as house the General
Accounting Office ; the institution of orders and responsibility for
results in the maintenance of all office quarters and fles space or
buildings; and the execution of leases for buildings used in con-
nection with the Office. In addition this Officer draws and awards
contracts for the disposition of paper stock ({money orders, tabu-
lating cards, etc.); makes contracts for necessary services; and
is responsible for zll obligations against the appropriations for

B See p. 128, auie.
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the General Accounting Office for contingent and miscellaneous
expenses and for printing and binding; keeps administrative
bookkeeping records; approves vouchers for supplies and equip-
ment and the reimbursement of traveling expenses; and performs
all other gemeral duties usually devolving upon such an officer.
Finally, the Chief Clerk supervises the automobile garage and
the maintenance of trucking, mail, and messenger service for
the entire General Accounting Office; acts as custodian of the rec-
ords of the office; and performs all duties in connection with the
files, including the furnishing to the courts and to others, of photo-
static copies and information from the records.

The Assistant Chief Clerk assumes the above duties and respon-
sibilities in the absence of the Chief Clerk,

To carry out the numerous duties placed upon this office the work
is distributed among & number of subdivisions, variously termed
sections, units, services, and divisions. These are as follows:

1. Records Division 9. Telephone Service
2. Supply Section 10. Mechanical Repair Shops
3. Photostat Section and Garage Service
4. Comptroller General Ree- 11. Information Service
ords Section 12. Messenger Service
5. Duplicating Section 13. Watch Service
&6, Mail Section 14. Maintenance and Repair
7. Translation Unit of Buildings Service
8. Carpenter and Labor Ser-
vice

‘The Records Division, headed by a Chief of Division, is charged
with the custody of settled accounts of fiscal officers of all govern-
ment departments and establishments (except the Post Office De-
partment) from the beginning of the government to date™ It
furnishes information upon which certain classes of claims, pen-
sions, insurance, refunds, etc., are paid and also furnishes informa-
tion and copies of records, or allows access, under supervision, to
the records and files."

The Records Division also performs original research work for
the purpose of obtaining information or data called for by com-

B The settlements are indexed and filed under approximately 150 separate
seriss and are located in fourteen widely separated buildings.
* Acconding 0 law and office regulations,
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mittees or members of Congress, the courts, the Comptroller Gen-
eral, officers and responsible employees of the General Accounting
Office, governmental departments and establishments, and others;
compiles and prepares reports, memoranda, statistics, financial
statements, etc. ; and verifies the service of government employees
for retirement and pension purposes.

For purposes of administration the Records Division is sub-
divided into subordinate units, which may be designated as follows:

I. Administrative Unit 5. Card Index Unit

2. Assembling Unit 6. Searching and Transcrib-
3. Current Files Unit ing Unit
4. Research Unit 7. Voucher Repair Unit

The first four of these units are housed in the main building,
while the last three are scattered, and hence are discussed separately
in a later paragraph.

The Administrative Unit or Office of Chief of Division carries
on the general administration of the Division. It is composed of
the Chief of Division, the Assistant Chief of Division, and various
specialized clerical assistants,” including photostat clerks and
operators.

The Assembling Unit, under a Clerk in Charge, collects all
papers in the accounts of fiscal officers that have been previously
separated and assigned to the various examining sections of the
Audit Division. The Unit, upon receipt of all examined vouchers
in an account, is charged with reporting the account as ready for
settlement,

The Current Files Unit indicates its custodial function by its
name. It is headed by a Chief of Files and is composed of five
sub-units, as follows:

1. Fiscal Officers’ Accounts 4. Navy and Marine Rolls
2. Miscellaneous Claims Files and Files
3. Transportation Claims Files 5. Army Rolis and Files

The Research Unit is composed of research clerks and special
searchers,” two of each being employed at present, This Unit
answers all calls for information from the files,

» Eight at present.
*™ One at present located in the Auditors’ Building,
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The remaining units, because of lack of central accommodation,
are scattered among outside buildings and hence are treated as a
.separate group. They are so only physically, however, as they might
properly be included under the main office so far as functions are
concerned. This group is generally designated as the Waiker-
Johnson Group,” and since it is separately housed, demands a sepa-
rate administrative head, who is the Assistant Chief of the Records
Division. He is aided by three clerks, one a Research Clerk

(Military).

The Card Index Unit under a Clerk-in-Charge maintains all
~ necessary card indexes for finding purposes, and employs special
searchers and recorders.

The Searching and Transcribing Unit is divided among numer-
ous buildings as the location of various records demands, These
include:

1. Walker-Johnson Building 5. Cox Building

2. Temporary Building No. 3 6. Temporary Building, No. 6
3. Canal Street Building 7. Winder Building

4. Corcoran Building

But one clerk is located in each of three buildings and two in
another,

The Voucher Repair Unit, as the name indicates, repairs, de-
ciphers, and transcribes vouchers and other records, which as a re-
sult of constant use ™ have become torn or illegible, The Unit is
supervised by a Clerk-in-Charge.

The Supply Section, under supervision of a Chief of Section,
procures, receipts for, stores, issues, and maintains stocks of sup-
plies and equipment for the entive General Accounting Office;
prepares requisitions for the Public Printer, and receives and issues
printed forms, blanks, publications, etc. ; prepares specifications and
solicits bids and quotations in the purchase of materials and sup-
plies; prepares all orders for equipment, stationery, and office
supplies; examines all vouchers in payment of equipment and
supplies and prepares them for signature of approving officers;
keeps property accounts of the Office and maintains the files and

® After the Walker-Johnson Building. i
* This is true only becauss, during the war, a Bimsy grade of paper was
ueed,
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records necessary for the proper handling of supplies; supervises
the repair shop for typewriters, adding machines, clocks, and other
mechanical office equipment ; supervises maintenance and operation
of automobile truck service: and supervises the administrative cost
accounting and bookkeeping procedure.™

This Section maintains for its own use three subsections: a
Repatr "Shop, Labor-Saving Devices, under a Senior Mechanic-in-
Charge, a Transportation Service unit, and a Garage under a
Mechanic-in-Charge. ,

The Photostat Section, headed by a Section Chief, is charged
with the production of photostats and certified copies and transcripts
of records of the General Accounting Office, and the determination
as to whether requests therefor are dong fide and should be com-
plied with. It includes the photostat (forgery and liabilities) work
carried on under the former Check Accounting Division, and the
printing and photostat work previously under the Post Office De-
partment Division.

The Comptroller General Records Section is directed by a Chief
of Section and, for the purposes of carrying on its work, is divided
into two subordinate units: Recording and Filing.

The Recording and Mail Unit, under a Senior Mail and Record
Clerk, maintains a record of all requests for review of audited
claims and accounts, and requests for advance decisions regarding
the expenditure of public funds,® The Unit is responsible for
routing cases to the Solicitor and through him to an attorney for
consideration and action, and for recording each step in the receiv-
ing and sending out of correspondence pertaining to the various
cases. The Unit is, further, custodian of the master cards, and on
final disposition of the case, is responsible for dating and mailing
the decision and returning papers to the proper division with a
copy of the decision for information and guidance,

The Filing Unit, composed of one file clerk, maintains a numeri-
cal card index and correspondence file, and an alphabetical card
index and correspondence file, as well as a subject fle and a file of
“ Court of Claims Cases.”

* This bookkesping unit is used by the Chief Investigator as the model for
demonstration and instruction for other government services, which have
been directed to install similar systems within a reaspnable time,

* These requests sre numbered, briefed as to subject matter, and Aled
mx.mu-icaiiy on record index cards. An alphabetical cross-index file is main-
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The Duplicating Section, directed by a2 Head Operator {Office
Devices), is charged with the duty of operating multigraph, mimeo-
graph, addressograph, and hectograph duplicating machines.™

The Mail Section receives, opens, stamps, sorts, and distributes
mail to the various divisions and subdivisions of the General Ac-
counting Office. It receives all incoming registered mail and handles
all routine for registry of important outgoing mail. All remittances
through the medium of cash, checks, drafts, money-orders, etc,,
are received and recorded and transmitted to the *accountable
officer ” of the office (the disbursing clerk).

Cutgoing mail is dispatched to the divisions of the Office, the
- various departments, or to the city post office, and the registry of
alt General Accounting Office mail is attended to. The Section is
supervised by a Chief of Section.

The Translation Unit, composed of one employee, a translator,
receives, records, and translates, or arranges for translation, all
communications that are written in a foreign language, and com-
poses letters sent out from the Office in foreign languages,

The Carpenter and Labor Service, in the charge of a Foreman
of Labor, is responsible for all construction and repair work and
the moving of files and office equipment, supplying of ice, etc.

The Telephone Service consists of one operator with the usuaal
duties of such an employee, operating a switchboard arranged for
both general and intra-office communication service.

The Mechanical Repair Shop and Garage Service, reporting
directly to the Chief Clerk, repairs, cleans and stores the automo-
biles and trucks of the General Accounting Office. In addition to
automobile repairs this shop cares for other work, such as repairing
hand trucks, steel boxes for transporting tabulating cards from the
regional postal accounting offices to Washington, etc. Two me-
chanics are employed.

The Information Service operates through the Office of Chief
Clerk and is under the immediate supervision of a clerk in that
office. It receives, in the Office of Chief Clerk, all visitors and all
phone calls for general information, and attempts to fumish all
information through this source.

® The variety of machines includes twe type-printing multigraph machines,
two mimeograph machines, two addressograpk machines, two hectograph
mechines, one graphotype machine, one mimeoscope, one electrically operated
stapling machine, and one envelope addressing machine.
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The Messenger Service is under the supervision of the Assistant
Chief (lerk, who assigns to the messengers the places they are to
serve, Al messengers in the various divisions of the General Ac-
counting Office are subject to control and assignment of duties
from the Messenger Service and are directed, imunediately, by the
Chief Messenger,

The Watch Service consists of employees who take up leave and
property passes, direct visitors to proper destinations, aad perform
general guard work and “ watch” duties.

To the Maintenance and Repair of Buildings Service is assigned
the duty of reporting and remedying all defects and wear and tear
of property pertaining to the buildiags occupied by the General
Accounting Ofhice.

Personnel Division. Corresponding to, and codrdinate with, the
Office of Executive Officer as one of two major subdivisions of
the doties here mcluded under “ general administration,” is the
Personnel Division, headed by a Chief, who is responsible directly
to the Comptroller General. He is aided by an Assistant Chief of
Division, in charge of welfare work™

‘The work of the Division is divided between two sections, ope
of which may be termed “ General” and the other of which is
called the Appointment Section.

The General Section, directly supervised by the Chief of Divi-
sion, is responsible for all matters refating to personnel in the Gen-
eral Accounting Office. These include appointments, transfers,
promotions, reductions, removais, and all other changes in the
personnel of the establishment, including applications for positions;
the preparation and submission to the Comptroller General of all
matters concerning the personnel of the establishment under the
Civil Service laws, rules and regulations, involving time and leave
records of employees, relating to the compilation of statistics in re-
gard to personnel and incdluding data required by the Budget Officer,
the Official Register, etc.,, and concerning efficiency records and
rating of employees, the classification of employees under the
Classification Act, and the working conditions and general welfare
of employees.

£ A nurse is also employed for this work.
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In addition this Section cares for all records and correspondence
relating to the foregoing duties and such additional matters as may,
be assigned from time to time, by the Comptroller General.

The Appointment Section, under the direction of a Chief of
Section, is charged with the administration and application of Civil
Service laws and rules and the regulations and policies of the office
in connection with the procurement and status of employees, and
provides the contact between the Civil Service Commission and the
General Accounting Office. This Section compiles data for salary
estimates ; keeps all records of personnel, including time, leave, and
service records ; prepares and examines all pay rolls; maintains a
recard of averages of all grades; and furnishes the Budget Officer
a complete record of all expenditures by pay periods for personal
services.



APPENDIX 1
OUTLINE OF ORGANIZATION
ExrrLawaTorY NOTE

The purpose of the Qutlines of Organization in this series of
Monographs is to show in detail the organization and personnel of
the several services of the national government to which they relate,
They have been prepared in accordance with the plan followed by
the President’s Commission on Economy and Efficiency in its out-
lines of the organization of the United States government.' They
differ from those outlines, however, in that whereas the Com-
mission’s report showed only organization units, the presentation
herein has been carried far enough to show the persommel embraced
in each organization unit,

These outlines are of value not merely as an effective means
of making known the organization of the several services. If kept
revised to date, they constitute exceedingly important tools of ad-
ministration. They permit the directing personnel to see at a
glance the organization and personnel at their disposal. They
establish definitely the line of administrative authority and enable
each employee to know his place in the system. They furnish
the essential basis of plans for determining costs by organization
division and sub-division. They afford the data for a considera-
tion of the problem of classifying and standardizing personnel and
compensation. Collectively they make it possible to determine the
number and location of organization units of any particular kind,
such as, laboratories, libraries, blue-print rooms, or other plants,
to what services attached and where located, or to determine what
services are maintaining stations at any city or point in the United
States, The Institute hopes that upon the completion of the pres-
ent series it will be able to prepare a complete classified statement

*62 Cong., H. doc. 458, 1912, 2 vois.
155
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of the technical and other facilities at the disposal of the govern-
ment. The present monographs will then furnish the details re-
garding the organization, equipment, and work of the institution
so listed and classified.

OUTLINE OF ORGANIZATION

GENERAL ACCOUNTING OFFICE
MARCH ¥, 1937
Units of Grganisalion;
Classes of Employees Number Salary Range
1. Office of the Comptroller Generai
1. Office proper of the Comptroller General

Comptroller General X $10,000
Private Secretary I 2400-3000
Special Assistant I 2200%
BMessenger 2 11401500
2. Office of the Assistant Comptroller
General
Assistant Comptroller General I 7500
Secretary I 2160-2700
Messenger I 11401500
3. Assistants to the Comptroller General
1. Executive and Budget Officer 1 6000
Secretary-Stenographer 1 15001860
2. Counsel I 6000
3. Special Assistant to the Comptroller
General 52006000
Attorney-Conferee (Legal) 1 3800-5000
Attorney-Conferee (Claims) I 3000-3600
Attorney-Conferee (Audit) 1 30003600
Conference Clerk
Clerk to Conferees 1 1680-2040
4. Office of the Chief Clerk
1. Administrative
Chief Clerk I 3600%
Assistant Chief Clerk 1 2700*
Assistant to Chief Clerk I 2200%
Translator I 1860-2400
Administrative Bookkeeper I 18602400
Information Clerk 1 1440*
Telephone Operator H 1440

Note~—The asterisk throughout this ocutline indicates * Reclassification
pending.™
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2. Records Division

Chief of Division 1 2700%
Assistant Chief of Division I 2040%
Assistant Chief of Division in charge
of Walker-Johnson Group I Z2100-2700
Clerk 2 18602400
IO 1680-2040
Clerk-Stenographer to Chief of
Division 1 1860*
Clerk 25 1500-1560
Clerk-Stenographer I 1320-1680
Clerk-Typist I 13201680
Photostat Operator h ¢ 1320-1680
Clerk 58  1320-1680
Typist 1 1140-1500
Clerk 27  1I40-1500
Laborer QOO-T140
3. Comptroller General’s Records '
Section
Chief of Section 4 2000%
Senior Mail and Record (lerk I 1860%
Mail and Record Clerk 2 1500-1860%
File Clerk 1 1140-1500
4. Supply Section
Chief of Section I 2400-3000
Assistant Chief of Section I 1680*
Legislative and Publications Clersk 1 1860*
Clerk-Typist I 1500*
Clerk 3 ¥320-1680%
File Clerk I 131401500
Assistant Storekeeper 1 1140-1500
Senior Mechanic in Charge 2 1500-1860%
Mechanic I 1500-1860
Chauffeur I 1140-1500
I 1020-1260
Chauffeur-Mechanic 4 1020-1260
Mechanic 1 10201260
5- Mail Section
Chief of Section I 1860%
Mait Clesk X 1500-1860F
1 1140-1500%
Messenger 2 1020-1260
Motorcycle Messenger 1 1020-1260
6. Duplicating Section
Head Operator {Office Devices) 1 16802040
Senior Typist H 1320-1680
Senior Operator {Office Devices) 1 1320-1580
Operator (Office Devices) 5§  I140-1500
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7. Custodial Unit
gzreman
rpenter
Messenger and Laborer

Junior Messenger and Laborer

W~

55
26

Assistant Messenger and Laborer 12

Office of the Disbursing Clerk
Disbursing Clerk
Deputy Disbursing Clerk
Clerk-Stenographer

Division of Personnel

1. Office of Chief of Division™
Chief of Division
Assistant Chief of Division

{In charge of Welfare work)

Special Investigator
Classification Clerk
Nurse
Junior Clerk-Stenographer
File Clerk

2. Appointment and Time Section
Chief of Section
Assistant Chief of Section
Principal Time Clerk
Time and Payroll Clerk
Clerk-Typist

Investigations Division

1. Office Proper
Chief of Division
Assistant Chief of Division
Investigator
Associate Investigator
Assistant Investigator
Secretary

2. Emergency Fleet Audit Section
Chief of Section
Assistant Chief of Section
Assistant Investigator
Auditor

3. Customs Field Audit Section
Chief Investigator
Investigator
Assistant Investigator

Division of Law

I. - Administrative
Solicitor

I
1
I

- O e B M bt bt bl bl b bl -t

o XN

L b

16802040
1500-1860
1140-1500
10201260
Q01140
600780

3000-3600
2100-2700
16802040

3800-5000

2400-3000
21002700
21002700
15001860
1320-1680
11401500

24003000
1860-2400
1680-2040
1500-1860
1500-1860

60007500
52005000
3000-5000
2700-3300
2400-3000
1860-2400

5200-6000
2700-3300
2400-3000
1680-2700

3800-5000

3000-3600
2100—3000

6000-7500
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Secre
Clerk to Solicitor
Librari

L IR ]

Senior Attorney
Attorney
Associate Attorney
Assistant Attorney

-
00 VMY b

3. Digest Usit

Digest Clerk
Assistant Digest Clerk
Clerk-Typist

"o

4. Stenographic Section

Chief of Section
Assistant Chief of Section
Stenographer
Secretary-Stenographer

"R

Clzims Division
1. Administrative

Chief of Division

Assistant Chief of Division
Conferee

Clerk to Chief of Division

L B ]

2. Appeals Unit

Unit Head

Claims Law Clerk

Appeals Reviewer {Civil)
Appeals Reviewer {Service)

W B o

3. Forgery-Liabiliies Unit

Unit Head
Custodian of Undelivered Checks

Correspondence Clerk
Review and File Clerk

W oo

4. Preliminary Section

Chief of Section
Assistant Chief of Section
Clerk {Sapersisory ©
er i sor
Clerk
Expert Stenographer
Stenographer
Expert Typist
Clerk
Typist

0 OO MG CNOD M K M

5. Civil Claims

1. Office of Assistant Chief of Division
Assistant Chief of Division I

159

21002700
18602400
1320-1680

5200-H000
3800-500¢
30003000
24003000

2100-2700
16802040
1320-1680

18602400
1680-2040
1500-1860
1500-1860

5200-6000
3800-5000
24003000
18602400

2700-3300
2400-3000
23003000
2100-2700

2200%

1860%
1320-1680*
1320-1680

2400-3000
2100—2700
1860-2400
16802040
1500-1860
15001860
1320-1680
1320-1680
1320-1680
I140-1500

3Boo—5000
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2. Civil Claims Section

Chief of Section 1 30003600
1. Development Unit
Unit Head 1 2700-3300
Claims Law Clerk 2 2400-3000
Senior Claims Adjuster 14 21002700
Check Voucher Clerk 2 15001860
Follow-up Clerk I 1500-1860
Unit Clerk 1 13201680
2. Contracts Unit
Unit Head I 2700-3300
Claims Law Clerk 5 2400-3000
3. Miscellaneous Unit -
Unit Head I 2700-3300
Claims Law Clerk 6 2400-3000
Senior Claims Adjuster 4 2100—270Q
Clerk-Comptometer 1 1560*
4. Accounts Unit
Special Auditor in charge 1 2100-2700
Auditor 1 18602400
Assistant Auditor 3 1680-2040
5. Review Unit
Unit Head X 30003600
Senior Reviewer 2 2700-3300
Reviewer 4  2400-3000
3. Collections Section
Chief of Section 1 30003600
Unit Head I 24003000
Debt Law Clerk 2 2400-3000
Senior Adjuster 4 2106-2700
Adjuster 4 18602400
Correspondence Clerk I 15001860
Clerk in charge of
Debt Cards 1 1500-1860
Debt Record Clerk 2 1320-1680
Clerk-Stenographer 1 1320-1680
Stenographer-Typist 1 1320-1680

6. Service Claims
1. Office of Assistant Chief of Division
Assistant Chief of Division 1 30003600
2. Service Claims Section

Chief of Section 1 2700-3300
1. Development Unit ]

Unit Head I 24003000

Senior Claims Adjuster 2  2100-2700

Claims Adjuster 3 18602400

Unit Clerk 1 1320-1680
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2. Seitling Unit
Unit Head
Senior Claims Adjuster
Claims Adjuster
Clerk-Typist

3- Review Unit
Unit Head
Senior Reviewer
Reviewer

4. Soldiers’ Home Unit
Claims Adjuster 1
Soldiers’ Home Fund Clerk 1

5. Soldiers’ Effects Unit
Senior Claims Adjuster I

7. Transportation Claims
1. Office of Assistant Chief of Division

Assistant Chief of Division .1
Assistant to Assistant Cisief

b L L

N

of Division
Clerk to Assistant Chief of
Division 4
Stating Clerk 5
Stating Reviewer 5

2. Freight Section
1. Office of Chief of Section

Chief of Section 1

Assistant Chief of Section 1
2. Eastern Unit

‘Unit Head 1

Special Rate Clerk 2

Senior Land-Grant Rate

Clerk 5
3. Western Unit
Unit Head 1
Special Rate Clerk 3
Senior Land-Grant Rate
Clerk 3
4. Southern Unit
Unit Head 1
Special Rate Clerk 1.
Senior Land-Grant Rate
Clerk 4

Non Land-Grant Rate Clerk 5
5. Review Unit

Senior Reviewer

Reviewer

37
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2400-3000
21002700
1860-2400
1320-1680%

2700-3300
24003000
2100~-2700

1860-2400
16802040

2100-2700

3800-5000
33003500
1680-2040

1500-1860
1500-1860

30003500
2700-3300

2700-3300
2400—3000

2100-2700

2700-3300
2400-3000

ZI00-2700

2700-3300
2400-3000

2100-2700
1680-2040

2700-3300
2400-3000
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6. Tarff Unit
Principal Tariff Clerk I 1680-2040
Tariff Clerk 3 15001860

2. Passenger Section
1. Office of Chief of Section
Chief of Section I 3000-3600

Assistant Chief of Section 1 2700-3300
Passenger Tariff Clerk I 16802040
2, Eastern Unit

Unit Head X 2700-3300
Special Rate Clerk 1 24003000
Senior Land-Grant Rate

Clerk - 21002700
Junior Land-Grant Rate

Clerk 2 18602400

Non Land-Grant Rate Clerk 6 16802040
3. Western Unit

Unit Head 1 2700-3300
Special Rate Clerk 1 2400-3000
Senior Land-Grant Rate

Clerk 4 21002700
Non Land-Grant Rate Clerk 7 1680-2040

4. Review Unit

Senior Reviewer 1 2700-3300
Reviewer 2 2400-3000

10. Audit Division
1. Administrative

Chief of Division 1 $200-6000
Assistant Chief of Division 1 3800-5000
Special Assistant to Chief of

Division 1 26c0*
Clerk to Chief of Division I 18602400

2. Contract Examining Unit

Contract Reviewer (Legal) 7 2400-3000%
Audit Clerk (Contract Briefing) 9 1500—2040%
Clerk b 1320-1680
Clerk-Checker 3 1380*
3. Receiving and Computing Section

Chief of Section b 2800*
Unit Head (Computing and

Stenographic) 1 2200%
Unit Head (Checking Unit) I 1860*

Assistant Unit Head (Computing

and Stenographic) 1 1g8c*
Assistant Unit {-)Ihead (Checking
Unit) 1 1680-2040

Clerk 7 1500-1860
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Special Computer

Computer-Checker

Stenographer

Senior Typist

Junior Typist

Clerk

Clerk
Civil Pay and Travel Section

Chief of Section

Auditor

Audit Clerk

Section Clerk
Military Pay Section

Chief of Section

Auditor

Audit Clerk

Section Clerk

Record Clerk
Contract Voucher Section

Chief of Section

Auditor

Audit Clerk

Section Clerk
Receipts and Deposits Section

Chief of Secton

Auditor

Section Clerk
Miscellaneous Section

Chief of Section

Auditor

Audit Clerk

Section Clerk

Check Assorter (Clerk)
Accounting Section

Chief of Section

Auditor

Clerk

Record Clerk
Audit Review Section

Chief of Section

Auditor

Clerk

Veterans’ Bureau Section
Chief of Section
Auditor

iz

47
6

12
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1500-1860
1320-1680
13201680
13201680
1140-1500
1320-1680
11461500

3400*
16802400
15001860
13201680

3000%
15803000
15001860
1320-168¢0

1320%

*
1680-3000
1500-1860
1320-1680

2Boo*
1680-3000
1320-1680

3o00*
16803300
1500~1860
1320-1680
1140~1500

11401500

3000*
1680-3000



164 THE GENERAL ACCOUNTING OFFICE

Audit Clerk
Clerk
Stenographer
Clerk
Computer
12. Indian Tribal Claims Section
Chief of Section
Assistant Chief of Section
Legal Research Clerk
Auditer
Audit Clerk
Audit Clerk-Typist
Clerk {Supervisory)
Expert Typist
Clerk-Typist
File Clerk
13. Check Section
Chief of Section
Auditor
Reconciliation Clerk (Axdit Clerk) 1
Clerk (Bookkeeping)
Clerk
Special Computer
Clerk (Supervisory)
Computer
Comptometer and Dalton Listing
Machine Operatars
Clerk

F NI R A mm 9 oom -

3 Sm

Files Messenger
Messenger Boy

11, Post Office Department Division

1. Administrative

Chief of Division
Assistant Chief of Division
Auditor
Correspondence Clerk
Clerk

2. Electrical Accounting Section
1. Administrative Unit
Chief of Section
Assistant Chief of Section
Secretary
Auditor
Clerk

N HA#H%N b IR RN

LR L

1500-1860
1680-2040
1500-1860
1320-1680
1140-1500
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Stenographer-Typist
File Clerk
2. Assorting Machine Unit
Clerk in Charge
Electrical Assorting Machine
Operator
3. Card Perforating Unit
Chief of Unit
Assistant Chief of Unit
Card Perforating Operator
4. Issued Auditing Unit
Verification Clerk
Issued Auditing Clerk

5. Mail Room Unit
Clerk in Charge
Clerk

6. Paid Auditing Unit
Clerk in Charge
Clerks (Paid Auditing)

Clerk
7. Tabulating Unit
Clerk in Charge
Tabulating Machine Operator

3. Postmasters’ Accounts Section
Chief of Section
Assistant Chief of Section
Auditor
Record and File Clerk

4. Postal Service Pay Roll Section
Chief of Section
Assistant Chief of Section
Auditor
Audit Clerk

5. Foreign Section
Chief of Section
Auditor

6. Miscellaneous Section
Chief of Section
Auditor
Stenographer-Typist
Typist
Clerk

i

b LA ]

(-

by =t

BT R R
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1320-1680
1140-1500

16802040
11401560

21002700
16802040
15001860

1860-2400
1680—2040
1500-1860
1320-1680

1500-1860
1320-1680
1140-1500

16802040
1500-1860
1320-16580
1140-1500

15001860

1500-1860
1320-1680

2700-3300
2400-3000
16802400
1140~-1500

2700-3300
24003000
16802400
1500-1860

2700—3300
1860-2700

2700—-3300
15802700
1320-1680
I1140-1500
1140-1500
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7. Postal Savings Section
Chief of Section
Settlement Clerk

File Clerk

8. Late Postmasters’ Section
Auditor

9. Controlling Accounts Section
Principal Accounting Clerk
Aunditor
Clerk

1o. Computing Section
Chief of Section

tn QN hm

E -

Bookkeeping Machine Operator 8

Comptometer Operator
Adding Machine Operator
Billing Machine Operator
Adding Machine Operator
11. Stenographic Section
Chief of Section (Principal
Stenographer)
Senior Stenographer
Junior Stenographer
Senior Typist
12. Current Files Section
Chief of Section
File Clerk
Clerk
12. Bookkeeping Division
I. Administrative
Chief of Division
Assistant Chief of Division
Clerk to Chief of Division
Requisition and Bond Clerk
2. Accounts Section
1. Appropriation and Personal
Accounts Unit
Unit Head
Assistant Unit Head
- Bookkeeper
Certificate Control Clerk
Unit Clerk
Checker
2. General Ledger and Control
Accounts Unit
Unit Head
Assistant Unit Head

i1
I
1
I

NW R -

]

Lo BN R, ] [ I I ]

]

24003000
1680-2040
1500-1860

1140-1500
18602400

2400—3000
16802400
13201680

21002700
I500-1860
15001860
13201680
1320-1680
I140-1500

16802040
1500-1860
1320-1680
1320-1680

1860-2400
1320-1680
1140-1500

33003500
30003600
16802040
1500-1800

24003000
21002700
18602400
1500-1860
1320-1680
1140-1500

2700-3300
2400-3000
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Control Accountant 12 2100-2700
Preliminary Control Accountant 1 18602400
1 16802040
Miscellaneous Machine Operator 1 15001680
3. Posting Unit

Supervisory Bookkeeping _

Machine Operator 1 1680-2040
Bookkeeping Machine

tor I 15001860

3. Claims Stating Section

Chief of Section 1 2400~3000
Assistant Chief of Section 1 1860-2400
Correspondence Clerk I 18602400
Clerk 2 1
4 15001860
7 1320-1680
Certificate Writer (Expert
Typist) 15 . 1320-1680
Clerk-Typist I 1140-T500



APPENDIX 2
CLASSIFICATION OF ACTIVITIES
ExprLaxatory Note

The Classifications of Activities have for their purpose to List
and classify in all practicable detail the specific activities engaged
in by the several services of the pational government. Such state-
- ments are of value from a number of standpoints. They furnish,
in the first place, the most effective showing that can be made in
brief compass of the character of the work performed by the
service to which they relate. Secondly, they lay the basis for a
system of accounting and reporting that will permit the showing
of total expenditures classified according to activities. Finally,
taken collectively, they make possible the preparation of a general
or consolidated statement of the activities of the government as a
whole. Such a statement will reveal in detail, not only what the
government is doing, but the services in which the work is being
performed. For example, one class of activities that would prob-
ably appear ia such a classification is that of * scientific research.”
A subhead under this class would be “ chemical research.” Under
this head would appear the specific lines of investigation under
way and the services in which they were being prosecuted. It is
hardly necessary to point out the value of such information in plan-
ning for future work and in considering the problem of the better
distribution and codrdination of the work of the government,
The Institute contemplates attempting such a general listing and
classification of the activities of the government upon the com-
pletion of the present series.

CLASSIFICATION GF ACTIVITIES

1. Contro! of Treasury Receipts and Issues
1. Approval (countersignature) of warrant
1, Receipts
1. Covering warrant
168
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2. Issues
1. Appropriation warrants
2, Settlement warranis
3. Accountable warrants
4. Transfer and other warrants
2, Disapproval (refusal of countersignature) of warrant
because of
1. Interpretation of appropriation act
2, Irregularities discovered in settlement, adjustment and
audit
2. Settlement and adjustment of claims against Government
1. Quasi-judicial acts :
1. Interpretation and construction of laws and regulations
1. Comptrollers decisions
1. In course
2. In advance
2. Legal matters
I. Recoveries of sums due from
1. Government officers
1. Suit for recovery
2. Withholding of pay
1. Defense against mandamus and injunction
2. State or other non-Federal governmental jurisdictions
3. Private citizens and firms
I. Preparation of briefs
2. Appearance in court
3. Appeals
2. Assistance in defense of suits brought by
i. Government officers
2. States, etc.
3. Citizens and firms
3. Miscellaneous
3. Audit
1. Regular
1. Washington
2. Field
2. Pre-audit
1. Veterans' claims
2, Transportation claims



170 THE GENERAL ACCOUNTING OFFICE

3. Special, resulting from
1. Acts of Congress
2. Order of Committees
3. Initiation of Comptroller General
3. Audit of receipts (settlement and adjustment of claims due the
government)
1. Internsl revenue
I. Audit for accuracy znd fraud only*
2. Customs receipts
1. Settlement and adjustment ® and andit
3. Miscellaneous receipts
1. Settlement and adjustment and audit
4. Quasi-judicial and legal
{Listed under * settlement and adjustment ” (2) above)
5. Accounts
1. Keeping
1. Control accounts (money)
2. Checks
3. Administrative®
2, Study
I. Recommendations
2. Installations
3. Prescription of forms
6. Investigations and Reports
1. Investigations
1. Administrative accounts
2. Administrative examinations
3. Departmental inspection of disbursing officers
4. Disbursing office methods
5. Miscelianeous
1. Upon Congressicnal initiation
1. Legislation
2, Order of committee
1. Either house

Under the law.
* In dispute,
* General Accounting Office and Retirement funds only,
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2. Committee with jurisdiction over
I. Revenue
2. Appropriations
3. Expenditure
2, Upon initiative of Comptroller General
2. Reports
1. Annual
2. Special, upon
1. Order of Congress
2. Reguest of
1. President
2. Bureau of Budget
3. Recommendations
1. Procedure
2, Methods
3. Organization
4. Legislation
7. Custodial
1. Settled accounts and pertinent data
2, Checks
1. Paid
2. Undelivered
3. Contracts
4. List of debtors to United States
8. Intramural Administration



APPENDIX 3
PUBLICATIONS

The regular publications of the General Accounting Office consist
of two titles, the Annual Report and the Decisions of the Comp-
troller General of the United States.

Annual Report. The Annual Report is addressed to Congress by
the Comptroller General in conformance with Section 312(a) of
the Budget and Accounting Act of 1921, which says:

The Comptroller-General . . . shall make . . . to Congress at
the beginning of each regular session, a report in writing of the
work of the General Accounting Office, containing recommenda-
tions concerning the legislation he may deem necessary to facilitate
the prompt and accurate rendition and settlement of accounts and
concerning such other matters relating to the receipt, disbursement
and application of public funds as he may think advisable. In such
regular report . . . he shall make recommendations locking to
greater economy or efficiency in public expenditures.

The format of the Annual Report follows in all essentials that
of other governmental reports, and has varied from sixteen to fifty-
nine pages.' The first part of the report is concerned with general
discussion and recommendations, while the remainder is devoted
to 2 recital of the accomplishments of the Office under organization
unit titles.

Decisions. The Decisions of the Comptroller General of the
United States are issued originally in monthly pamphlets, each con-
taining the decisions rendered during a calendar month. These are
bound into a volume at the end of each fiscal year, each volume
containing the twelve monthly bulletins from July to June, inclusive

The bound volume contains, (in addition to the text of the
decisions in chronoclogical order and serially numbered, with an
index-digest) a list of claimants, tables of statutes, decisions of the

3 1022 contains 16 pages; 1923, 43; 1924, 38; 1925, 34, and 1926, 50.
*The volumes are No, 1, 192:i-2; No. 2, 1923-3; No. 3, 1923-4; No. 4
1024-5: No. 5, 10256,
172
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Comptroller General, decisions of the Comptroller of the Treasury,
Second Comptroller’s decisions, decisions overruled or modified,
opinions of the Attorney General, and decisions of the courts,
referred to in the Comptroiler General’s decisions included in the
volume. '

The volume alse includes an appendix embracing General Ac-
counting Office Circulars, Bulletins, and General Regulations issued
during the fiscal year?®

Miscellancous Publications. The miscellaneous publications are
those just mentioned, pamely, circulars, bulletins, and general
regulations which appear from time to time as conditions dictate.
No classification is made as to contents included under the three
titles mentioned, and such issues appear variously in printed, multi-
graphed, or mimeographed form. They are on letter-size sheets and
are serially numbered.

*Such of these as relate to affice procedure and ars not for general infor-
maﬁonareci_tedhyﬁﬁc,dateandmzmber,huttﬁetextisomi&ed.



APPENDIX 4
LAWS

{(A) InpEx To Laws

Organization
Establishment {chronological sequence} of office or position of:
Comptrolier? ... .. .cciviieneneaan, Niceerarieenivesran T Stat. L., 65
Ao it iiieacriarr et e arae 1 Stat. L., 65
Accountant, War Department ... oiiesccanivcrnaas 1 Stat. L., 279, 280
Accountant, Navy Department. ....c.vcvricocirsrazearan 1Stat. 1,610
Comunissioner of General Land Office.........ccue... 25Stat. L., 718, 717

Comtnissioner t0 pass upon claims for property lost,
captured or destroved in the Military Service of the

United S5 o.uvevenvrroniurrrserstrsnsrensares 3 Stat. L., 261, 263
Additional Accountant, War Department.......concvcas 3Stat. L., 322
First Auditor .....ciciiieciiirinanrirscrsrareenccannan 3 Stat. L., 366
Second Anditor ....vivecrnerrrarrivsssasensrnranecnnss 35tar. L., 366
Third Auditor .....civeriirererionrernorsrinresnnvsrens 3S8tat. L, 366
Fourth Aumditor ......coiiiiiiiiiiririiaiiannenncnnnnns a5Stat L.,
Fifth Auditor .....ccivciitaitoiiocestanannsrarssssnnes 3 Stat. L., 366
First Comptroller ....ccviissvrinnscrescasasscanes 3 Stat. L., 366, 367
Second Compiroller ... ... .. c.iiiivniraiiiiiannnsn 35t L., 366, 367

Sixth Auditor, or Auditor for Post Office Department...5 Stat. L., Bo, 81
Commissioner of Customs {“ Third Comptroller”)...p Stat, L., 305, 306

Comptroller of Treasury...ovvveiiiivnieninneennnss 28 Stat. L., 163, 205
Auditor for Treasury Department.................. 28 Stat. L., 162, 205
Auditor for War Departmett. ..cvavieniscneennrnns 28 Stat, L., 162, 205
Auditor for Interior Department. ........ovvvneene. 28 Stat. L., 162, 205
Auditor for Navy Department........oovnvvinnnn.n 28 Stat. L., 162, 205
Auditor for State and Other Departments........... 28 Stat, L., 162, 205
Auditor for Post Office Department. ... ...cocnuv s 28 Stat. L., 162, 205
Division of Bookieeping and Warrants............. 2B Stat. L., 162, 208
General Accovnting Ofce . ... iiieniiiinnsenenecens 43 Stat. L., 20, 23
Comptroller General ® .. ... . civiineriireenminannnns 42 Stat. L., 20, 23
Assistant Comptrolier General®. ... .........co.enl.s 42 Stat. L., 20, 23
Abolition, supercession, change of title or transfer of duties of:
Auditor? .. i e iiiiiiaeacrirartirrern et raraaraas 3 5tat L., 366
Comptroller® (..t iiiiiiriiiiriatinrinesanannssnnns 3 Stat. L., 366, 367

1The office, in effect, was never abolished, Duties were cumulative and

transferred to new title or titles,
! Continuing, consolidating, and adding to previous powers and duties
under other titles, Essential matter was change of status,

174



Sixth ABIOT «.voevennnreesesneeecnasecnsuaerenes 28 Stat. L, 162, 205

Auditor for State and Gther Departments

Augditor for Post Office Department®.......ccvvue.....

Division of Bockkeeping and Warrants*
Personnel

Assistant Comptroller General.......ccvvceaminnennn.
Attorneys and other employees. ..o iiianaercinncanns
Compensation
Comptroller General ... ivrenrriiaiceeanensecsnssnes

----------------------------------------------

* Transferred to jurisdiction Interior Department.

¢ Transfer of status rather than discontinuance except for title

* Duties transferred to Bureau of Accounts, Post Office Department, by
4z Stat. L., 20, 24. .

* Duties concerning Treasury Department itself left with Division and
Division not transf
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Accounts, adjusted, payment........ arrrresersannrreane 42 Stat. L., 20, 25
administrative appropriation .....c...uvceincaiennaan 4z Stat. 1., 20, 25
eXamination Of ...i.iiveiivvrrrrvnsarerniserinrennans 42 Stat. L., 20, 26
examination and settlement of, by audmcrs.. .28 Stat. L., 162, 206, 207"
immediate settlement ... .. ... i il iirinieeiinnes +..Sec. 271, R. 8"
Keeping Of ..covecrvsesnnvarsrnsnancncsssennonacss 44 Stat. L., 004, 911
legislation cONCErHING .iiersescriatsasrtnatonnnanrsnc 4z Stat. L., 20, 2§
payment of ............. cerererarrerrrire P 4z Stat. L., 20, 25
preservation of c......n. fhesedorieateteanannesainas 28 Stat. L., 162, 207
public settlement of .. ....iiiniiiraennina... veramane Ser. 236, R. ST
TE-EXAMINAHON . .ouuvrerrracranen rrmearrentinaraen 28 Stat, L., 162, 207
reports, etc,, to be made concemmg ......... Const, Art. 1, Sec. 9, CL 6
renéenng ................................ evreas 28 Stat. L., 162, 200"
TEVISION ticicicriiacnernnsnacamsnnosaane ........ZSStat.L.,I{Sz,zeg'
settled, 1 General Accmtmg Office.v.cocnsn.. vrrena 42 Stat. L., 20,24

Activities, Information CONCETMINE. .ovvnenvreeenininanes 42z Stat, L., 20, 26

44 Stat. L., 1424, 1445
Adequacy of departmental inspection and examination. . @Stat.h 20,26

Adjustment of accounts and cladms........hivennnnnnna. 42 Stat. L., 20,24
Administrative examination of accounts and claims........14 Stat, L, 571
42 Stat. L., 20,26

Admission of attorneys to practice. ..vvvviresricininses 42 Stat. L., 20, 25
Advance decisions, Comptroller. .. .vviiaverersnrans a8 Seat L, 162, 207"
Advances, requisitions for........... tesmpnsenraa ...28 Stat, L., 162, 205"
Aid to congressional committees.........co0n.. Chrrcaan 42 Stat. L., 20, 26
Annual report required by Congress......cceneeneicria-42 Stat, L, 20,25
Application of public funds...... teeriraresrerranrraren 42 Stat. L., 20,23
Appointment, attorneys and other emplayeﬁ ........... 4a Stat, L., 20, 25
Appropriation accountig ......c.iiiaccniiiian. wrareas 42 Stat. L., 20, 25
Appropriations, COMMItICES ,.ivurivnreortanztzrenraaras 42 Stat. L., 20, 26
Assistants furnished to Committees.....vvicirerrsrnnen 432 Stat. L., 20, 26
Attorneys, appointment and removal of................. 425t 1, 30, 25
Audit, internal revenue. . ...iiainaes rssisseasarsraas 44 Stat,, L., 9, 113
special retivement fund ... ... ...oiillls ieeirea 44 Stat. L., 1434, 1445
Agditors, administer caths.....c.ccoiereniicicriiesznacene Sec. 207, R. St
duties of ..c.nuuiaennriraiitatatisiracantine s canarna Sec.277, R. 8.1
examination and settlement of accounts by ......... 28 Stat. L., 162, 206°
Balances, certification of. ... civisverraariren v ves-=28 Stat. L., 162, 207
certified, final and conclusive....vvavvnaniaennn vesrees 42 Stat. L., 20, 24
Books, right of access $0. ..vxvercrsirrsrrrzistansreners 4z Stat. L., 20, 26
Bookkeeping ........ sesatisisiana crrreacmeran raien a8 Stat. L, 162, 206
Budget, Bureay of, information for....civciiniiiinnnns 43 Stat. L., 20, 26
Business methods, information Ofla:easansssrscrrrersssne 42 Stat. L., 20, 26
Certification of balances.......... errecsreanasners.28 Stat, L., 362 2071
42 Stat. L., 20, 24

Civil Service examination questicm ................... .42 Stat, L, 20, 26
Claims, administrative examination of, reports on........42 Stat, L., 20, 26
for or against United States.....o0viocienasariosnanes 42 Stat. L, 20,24
settled and adjusted, in General Aceoummg Oﬂice ...... 42 Stat. L., 20, 24
settled and adjusted, payment of....oovvnnas itrsnana + .42 Stat. L., 20, 25

Collect #RXES, C...c0senensveersrnessrasrnssConSt, Art I, Sec. 8,Cl 1
T Ag amended by 42 Stat. L., 20.
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Committees of Congress may order reports, etc..........42 Stat. L., 20, 26
Compensation of employees and officers.............. 4z Stat. L., 20, 23, 25
Comptroller General appoints employees, etC....v.......42 Stat. L., 20, 25
approves Civil Service examination questions..........42 Stat. L., 20, 25
countersigns Treasury Warrants.......ccucvacvnvenan ¢..8ec. 305, R 81
makes advance decisions...... cacvivinnresnan... 28 Stat. L. 162 2077
Contracts violating JaW...c.vviivemsnnannsrnrssnnronsen 42 Stat. L., 20, 28
Congress may order inyestigations and reports........... 42 Stat. L., 20, 26
may levy and collect taxes, ete..............Const, Art. I, Sec. 8, CL. 1
reguires annual FePoTt. . uiieiilanirranvrasraoncrnaen 42 Stat. L., 2o, 25
Countersignature of WarTants. .. veiraversnanrersnanarons Sec. 305, R. S
Debts, recovery of...ccovvvvriniinveriraccnsnannans 28 Stat. L., 162, 2067
Decisions, advance .......veeveeereeesnnsererssnss.28Stat I 162 207"
report of ...... teasarenan eeresavanrsascase vreesa28 Stat. L., 162, 2077
Delegation of powers and duties........ouenee. ve.:.425tat L, 20 23,26
Delinguencies and reports theredn......oviane..0...28 Stat. L., 162, 2057
Departmental inspection and examination......... cerean 42 Stat. L., 20, 26
Department must furnish information........... cremnnn 42 Stat. L., 20, 26
Department of State need not reveal confidential records. .42 Stat, L., 20, 26
Disbursement public funds......cccvviiniiieainnen. ...42 Stat. L., 20, 25
Disbursing officers may pay settled claims. 42 Stat. L., 20, a3
Docoments, right of examination of......c.c00imneues....42 Stat. L., 20, 26
Duties and powers, delegation of....oneevieiivnnene 42 Stat. L., 20, 23, 26
Of auditors ...vveciennensnanrsnernns e rbantaacean .Sec, 277, R. S
of departments, ete, information......... sarrsasnen.42 Stat. L., 20,26
Economy and efficiency in public expenditures........... 42 Stat 1., 20, 26
Employees, appointment, removal, #C.. . vvvnineesaa. 42 Stat L, 20, 25
Establishments, independent, furnish informatien........ 42 Stat. L., 20, a6
Examination of accounts and claims...........-.....28 Stat. L., 162, 2087
42 Stat. L., 20, 26

records, ete, Tight 0f. ... iiiiiiiiiiiinciaieaan. 42 Stat. L., 20,26
Examinations, Civil Servict...cirviiivriivrarsnanss. 42 Stat. L., 20, 26
Exceptions to right of examination......cccehveinen.n 42 Stat, L., 20, 26
EXCise8 vvviizseanssntociacscacrcrnnrarcanne ..Comst,, Art. T, Sec. 8, Cl 1
Expenditures, committees with jurisdiction ower.........42Stat. L, 20,36
informatiofn CONCETNIAZ ..vvocenrerevriacornennrnreen .42 Stat, L., 20, 26
statement and account of .. ............... .-.Const, Art. 1, Sec. 9, CL 6
violating Jaw .....cciiiaiiiiiiiiieianans cerranent v+ .42 Stat, L., 20, 26
Finanecial transactions, information #2.....c..vnvnnn. .42 Stat. L, 20, 26
Fiscal officers .....ocivvvvniarvrorersnrerrnrennns cvor o4 Stat. L., 20, 25
Fund accounting . .ocviivacivisinnriscnnanssronesas. 42 Stat L., 20,25
General laws apply to General Accounting Office....... .42 5tat. L., 20,24
House, committees 0f.......ccveeicrnranraranseansaas. .42 Stat. L, 20,26
either, may order reports and investigations........ +..42 Stat. L., 20, 26
IMposts .oiiiviiirissnneesransaenseranaraaa.Const, At I, See 8, €L 1
Information required, by Bureau of Budget.......... ...42 Stat. L., 20, 26
by Committees of CoOnEress. cioseerieiioiaianrnennaas 42 Stat. L., 20, 26
of departments ... .....coviviranann cenevensnneaanss .42 Stat L, g0, 26
Inspection, departmental .....veuviviccsannancen eavsee o2 Stat. L., 20, 26
Intermal Tevenue .......eciiiircienins wreras vanevsenr 44 Stat. L, 9, 113
Investigations ........ceccneveeeen rirenss vrersaane.42Stat. L., 20,25, 26

T As amended by 42 Stat. L., 20,
I3
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Joint committees .........c0vveerniriorcenras cenrsreas 42 Stat L., 20, 26
Keeping of aceounts ......ooeiniviiioviiiniiinennnn 44 Stat. L, gog, g1
Law, violations of....... esrnesrerrresersrirrasinneesns 42 Stat, L., 20, 26
Laws, Civil Service...ovvvvvnennn. Crceeansenaes vrersan 4z Stat. L., 20, 25
Legislation, recommendations #e........covovvn... veeee .42 Stat. L., 20, 26
Methods of business in departments...c..susrsneiscss,..42 Stat. L, 20,26
Oaths .. ..iciimieisarincrrianes ferrsteaseresasarraasnas Sec. 207, R. 8T
Officers, fschl, and ofces. oo ivvrir v rirrorrsnceennns 42 Stat. L., 20, 25
Greanization of departments, etc......... ramerrenvsenseadd Stat. L., 20,26
Papers, aceess £0...ccuvrrirrrrreoiononanen remsanans e 42 Stat L., 20, 26
Payment ... .ciiciarnicraininsrmrnnssnnaransernsans 42 Stat. L., 20, 25
Power and duties.......... T T 1 a2 - T
43 Stat. L., 20, 23, 26

Prescription of forms, ete, for accounting.....ovivnnnnn 42 Stat. L., 20, 25
Preservation of accounts..... FavEtE itttz arsnnns 28 Stat, L., 16z, 207"
President may request report.....c.vnvivrsarsvrsnnnans 4z Stat. L., 20, 25
Procedure for administrative, etc, accounting........... 42 Stat. L., 20, 25
Publication of statement of receipts, etc......... Const., Art 1, Sec.9,CL 6
Pyublic accounts, settlement......... rrerrvaresssasresensonec 236, R. S
expenditures, recommendations £2......020.00 vreereas 42 Stat. L, 20,26
funds, investigation of receipts, ete, of.......vvuenn.. 42 Stat. L., 20, 26
moneys, account and statementof............. Const., Art. I.Scc.g.CLﬁ

Receipts, public funds, investigation of........c00.vn.. .42 Stat. L., 20, 26
statement and account of.....c.v0vvevnv.... .Const, Art. 1, Sec. g, CL 6

Recommendations .......cce.a..- frernaaas .......,..428tat L.,zu,zs,ﬁ
Records, access t0...cviicsrasssacenss resmnneennsarea..42 Stat L., 20,26
Recovery of debts....... cettrererenssiaerentas vera 28 Stat. L, 162, 205"

Regulations, admission of aHOMmeys. . covvrarerannrea-.42 Stat. L, 20, 25

CAITYING Of WOIK...evvavcrcrcnseesinnssscannnneesr 42 Stat. L., 20,25
Removal of officers and employees.............c.....425tat. L., 20,24, 35
Rendition of azccounts...... .....................,..aSSta.t.I..,r&z,zog'

Reports, annual . .c.cvvveinicasarssnscnnrzssnnns irenns 42 Stat. L., 20, 25
either Houseof Congress may demand. .....vc0aanna.. 42 Stat, L., 20, 26
of decisions ..... ,.....‘..............,,.,......ABStatL,xé_z,m'
on administrative examinations..... fesrreeransannaen 4z Stat. L., 20, 26

on delinquencies ......ccceiiciaaneicnarariane.. . 28 Stat. L, 162, 200"
on expenditures, ete., violating law........s0v00. o042 Stat. L., 20,26
ordered by Congress. ..vouviisrsannrsrssrsannsccssnns 42 S5tat. L., 20,26
requested by Bureau of Budget ... .42 Stak. L, 20, 26
requested by President......ccvcuivrnrirsrersanrsna 42 9tat L, 20,235
Requests for aid and mformation........cvvienave. .42 50t L, 20, 25, 26
Reqnisitions for advanCes, . cvvirrrencessiiocencrnnen 28 Stat. L., 162, 2007
Retirement aceounts ...oceeivovvsacsnsissvsrsonsnes 44 Stat L., 004,011
special fund ... .viminicieriieiniaraneranannnsadd St L, 1424, 1445
Revenue, committees with jurisdiction over..............425tat L., 20, 26

Revision of acepunts....... sernsvasansrensreesnrara-a8 Stat. L., 162 207 "
Right of access and examination........... Crreeerrraeen 4z Stat. L., 20, 26
Rules and regulations, efC..co.vuiirnieiricrrniiariacas 42 Stat. L, 20, 26
Senate cOMMIHEEs ..uviiensracaer tisrieanrarensnnesn.43Stat. L., 20, 26
Settlement, accounts, claims, e18... . aveiiriansiinnaceae...Sec 236, RS

28 Stat. L., 162, 200, 207 '

42 Stat. L., 20, 24, 25, 25

State opRIIMENt .....oviiciaiascnsrirsiinestrnassssadd Stat L., 20,25
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Statement of receipis, ete, to be made. .......... Const., Art. 1,Sec.g,CL6
Systems for accOMREAT. . ... i it raaaaanan 42 Stat. 1., 20, 25
TEXES . uuiicrsccirsnanssarsnanancscsvansnsane Const, Art. 1, Sec. 8, CL 1
Warrams .c...ececvecvean e eiassasssrscrarsrenasran 28 Stat. L., 162, 2097
42 Stat. 1., 20, 25
Work of Office, report Ol .. ivvivvneraniiaranceraneenns 42 Stat. L., 209, 25
Appropriotions (Current act}
Salaries
Comptroller General .. ... . ..iiviireirnccinnrns 44 Stat. L., 10bg, 1074
Assistant Comptroller General........cvvinnennen. 44 Stat. L., 106g, 1074
Other emplOYEES .nvnnrviinncrnicvonsnrnncarenas 44 Stat. L, 1060, 1074
Contingent expenses .
Development {See purchase)
EQUIDMERT ... vcvceinscnncnncinaecnsacraninnnas 44 Stat, L., 106, to7s

Exchange {See purchase}
Maintenance (See purchase)

Materials .. ..iiieiriciaii i et earas 44 Stat. L, 1069, 1075
Miscellaneous HteMS ...coivrniinvariinnncrrnmnens 44 Stat. L, 1069, 1075
Purchase, development, exchange, repair and maintenance of
Books and books of reference.....vciviesiinn.. 44 Stat. L., 1069, 1075
Calculating machings ... ... ..cccciieveiinnnnnan 44 Stat. L., 1060, 1075
Miscellanecas office appliances.....ovveeresnnnnn 44 Stat. L., 1069, 1075
Periodicals ..viviniinciiiianiirnceansnsrnssaas 44 Stat. L., 1060, 1075
Tabulating cards ..c..vvivnirnvnnnaes e rrreans 44 Stat. L., 1069, 1075
TYDEWIHETS . vrsterecrcrrrarcnsessasvecnsnnnns 44 Stat. L., 1069, 1075
Vehicles, motor-propelled, passenger carrying. .. .44 Stat. L., 1069, 1075
Rent, bulldings ......coiiniirmriisiorsarsnnnses 44 Stat. L., 1060, 1075
Equipment ..ociiieiriiinniincnnsansrnmnansaas 44 St L, 1069, 3075
Repairs (See purchase)
Services, other than personal.....civievnnreennan. 44 Stat. T, 1069, 1075
Supples .iiiiiiiiiiiirairirar ettt anrena 44 Stat. L., 1060, 1075
TraveliDE eXPeOSES .....vveinvsnincennrsnracanss 44 Stat. L., 1069, 1075
Printing and binding
General ..ttt iierrriisaa ey 44 Stat. L, 1060, 2075
Selected decisions Comptroller General
Amnual i e reenararaaran 44 Stat. I, 1060, 1075
Monthly (. .iiooiiiiiiiiic i iaiainccaanen 44 Stat. L., 1060, 1075

{B) ComriraTioN oF Laws

1787—Constitution of the United States—Article I, Section 8,
Clause I.
* % &

The Congress shall have power: To lay and collect taxes, duties, imp;)sts
and excises. . ...

1787—Constitution of the United States—Article I, Section g,
Clanse 6,

®* * ¥ =2

No money shall be drawn from the Treasury but in consequence of
appropriations made by law; and a regular statement and aceount of the
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receipts and expenditures of all public money shall be published from time
to time,

1780—Act of September 2, 1789 (1 Stat. L., 65)—An Act To
establish the Treasury Department.

[Secmiow 1]. That there shall be 2 Department of Treasury, in which shall
be the fellowing officers, namely: a Secretary of the Treasury, to be deemed
head of the department; a Comptroller, an Auditor, a Treasurer, 2 Register,
and an Assistant to the Secretary of the Treasury, which assistant shafl be
appointed by the said Secretary.

R. 8., Sec. 207—Auditors may administer oaths.

Ssc. 297. The several Auditors are empowered to administer vaths to
witnesses in any case in which they may deem it necessary for the due exami-
nation of the accounts with which they shall be charged.

R. S., Sec. 305—Duties of the Treasurer,

Sze, 305. The Treasurer shall receive and keep the moneys of the United
States, and disburse the same upon warrants drawn by the Secretary of the
Treasury, countersigned by either Comptroller, and recorded by the
Register, and not otherwise. He shall take receipts for all moneys paid
by him, and shall give receipts for all moneys received by him; and all
receipts for moneys received by him shall be indorsed upon warrants signed
by the Secretary of the Treasury, without which warrant, so signed, no
acknowledgment for rooney received into the public Treasury shall be valid.
He shall render his accounts to the First Comptroller quarterly, or oftener
if required, and shall transmit a copy thereof, when settied, to the Secretary
of the Treasury. He shall at all times submit to the Secretary of the Treas-
ury and the First Comptroller, or either of themy, the inspection of the
moneys in his hands.

1894—Act of July 31, 1894 (28 Stat. L., 162, 205)—An Act
Making appropriations for the legislative, executive and
judicial expenses of the Government for the fiscal year
ending June thirtieth, eighteen hundred and ninety-five
and for other purposes,

x & & % .

Sec. 3. The Auditors of the Treasury shall hereafter be designated as
follows: The First Auditor as Auditor for the Treasury Department; the
Second Auditor as Auditor for the War Department; the Third Auditor a3
Auditor for the Interior Department; the Fourth Auditor as Auditor for
the Navy Department; the Fifth Aunditor as Auditor for the State and other
Departments; the Sixth Auditor as Auditor for the Post-Office Department.
The designations of the deputy auditors and other subordinates shall corre-
spond with those of the Auditors. And each deputy auditor, in addition
to the duties now reguired to be performed by him, shall sign, in the name
of the Auditor, such letters and papers as the Auditor may direct
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Sz 4. The offices of the Commissioner of Customs, Depirty Commissioner
of Castoms, Second Compirciler, Deputy Second Comptrelier, and Deputy
First Comptroller of the Treasury are abolished, and the First Comptsoller
of the Treasury shall hereatter be kmown as Comptrolier of the Treasury.
He shall perform the same duties and have the same powers and respon-
sibilities {except as modified by this act) as those now performed by o
appertaining to the First and Second Comptrollers of the Treasmey and the
Commissioner of Castoms; and all provisions of law not fnconsistent with
this Act, ip any way relating to them or either of them, shall heseafter be
construed and held as relating to the Comptroller of the Treaswry. His
salary shall be five thonsand five hundred doliars per anoum. There shall
also be an Assistant Comptroller of the Treasary, to be appomted by the
Presidest, with the advice and consent of the Senate, who shall receve a
salary of five thousand dollars per annum and z chief clerk in the office of the
Comptroller of the Treasury, who shall receive a salary of two thonsand
five hundred dollars per annom.

The Assistant Comptrolier of the Treasury shall perform such duties as
oty be prescribed by the Comptrolier of the Treasmry and shaii have the
power, under the direction of the Comptroller of the Treasory, to coantesr-
sign all warrants and sign all other papers.

The Chief derk shall perform sach daties as may be assigned to kim by
the Comptroller of the Treasury, and shall kave the power, in the pame of
the Comptroller of the Treasury, to countersign ail warrants except account-
able warvants.

‘The Axnditors, under the direction of the Comptroller of the Treasary,
shall superintend the recovery of all debis finality certified by them, respec~
tively, to be due to the United States.

Section thirty-six hondred and twenty-five of the Revised Siatutes is
amended by sobstituting the words * proper Auoditors ® for the words ® First
Cmnm;:ﬂaof&efr&sm(wsheCmnﬁssimudeasﬂtase
may be}.”

Sectice thirty-six hondred and tlurty-three of the Revised Statutes is
amended by substitating the words “ proper Aunditors ™ for the words * First
or Second Compiroller of the Treasary.”

Sec 5. The Comptrofler of the Treasury shall, under the direchon of the
Secretary of the Treasury, prescribe the forms of keeping and rendering
all public acrounts, except those relating to the posial revenues and expen-
dHures therefrom.

The returns of fees mentioned in section seventeen hundred and twenty-
five of the Revised Statutes shali be made as prescribed by the Comptroller
of the Treasury.

Sec. 6 Section two hundred and seventy-one of the Revised Statutes
is amended to read as follows:

“ Sec. 271. The Comptroller of the Treasnry, in any case where, in his
opirion, the interests of the Govermment require it, shall direct any of the
Aanditors forthwith to andit and settle any particnlar account which such
Anditor is authorized to awdit and seftle”

Szc. 7. Accounts shall be examimed by the Anditors as follows:

First. The Auditor for the Treasury Departinent shall receive and
examine 3il accomnts of salaries and incidental expemses of the office of
the Secretary of the Treasury and all bureaus and offices under his direction,
all accounts relating to the customs service, public debt, internal revenue,
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Treasurer and assistant treasurers, mints and assay offices, Bureau of
Engraving and Printing, Coast and Geodetic Survey, Revenue-Cutter Ser-
vice, Life-Saving. Service, Light-House Board, Marine-Hospital Service,
public buildings, Steamboat-Inspection Service, immigration, navigation,
Secret Service, Alaskan fur-seal fisheries, and to all other business within
the jurisdiction of the Department of the Treasary, and certify the balances
arising thereon to the Division of Bookkeeping and Warrants.

Second. The Auditer for the War Department shall receive and examine
all accounts of salaries and incidental expenses of the office of the Secretary
of War and all bureaus and offices under his direction, all 2ccounts relating
to the military establishment, armories and arsenals, national cemeteries,
fortifications, public buildings and grounds under the Chief of Engineers,
rivers and harbors, the Military Academy, and to all other business within
the jurisdiction of the Department of War, and certify the balances arising
thereon to the Division of Bookkesping and Warrants, and send forthwith
a copy of each certificate to the Secretary of War,

Third, The Auditor for the Interior Department shall receive and examine
all accounts of salaries and incidental expenses of the office of the Secretary
of the Interior, and of all bureaus and offices under his direction, and all
accounts relating to Army and Navy Pensions, Geslogical Survey, public
lands, Indians, Architect of the Capitol, patents, census, and to all other
business within the jurisdiction of the Department of the Interior, and
certify the balances arising therzon to the Division of Bookkeeping and
‘Warrants, and send forthwith a copy of each certificate to the Secretary of
the Interior.

Sections two hundred and seventy-three and twe hundred and seventy-
five of the Revised Statutes are srepealed.

Section four hundred and fifty-six of the Revised Statutes is amended to
rezd as follows:

* Sec. 456. All returns relative to the public lands shall be made to the
Commissioner of the General Land Office

Fourth. The Auditor for the Navy Department shall receive and examine
all accounts of salaries and incidental expenses of the office of the Secretary
of the Navy, and of all bureaus and offices under his direction, all accounts
relating to the Naval Establishment, Marine Corps, Naval Academy, and
to all other business within the jurisdiction of the Department of the Navy,
and certify the balances arising thereon to the Division of Bookkeeping and
Warrants, and send forthwith a copy of each certificate to the Secretary of
the Navy.

Fifth. The Auditcr for the Stiate and other Departments shall receive
and examine all accounts of salaries and incidental expenses of the offices
of the Secretary of State, the Attorney General, and Secretary of Agri-
culture, and of all bureaus and offices under their direction; all accounts
relating to all other business within the jurisdiction of the Departments of
State, Justice, and Agriculture; afl accounts relating to the diplomatic and
consular service, the judiciary, United States courts, judgments of United
States courts, Executive Office, Civil Service Commission, Interstate Com-
merce Commission, Department of Labor, District of Columbia, Fish
‘Commisston, Court of Claims and its judgments, Smithsonian Institution,
Territorial governments, the Senate, the House of Representatives, the
Public Printer, Library of Congress, Botanic Garden, and accounts of
all boards, commissions, and establishments of the Government not within the

13
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jurisdiction of any of the Executive Departments. He shall certify the
halances arising therson to the Division of Bookkeeping and Warrants, and
send forthwith a vopy of each certificate, according to the character of the
account, to the Secretary of the Senate, Clerk of the House of Represen-
tatives, Serpeast-at-Arms of the House of Representatives, or the chief
officer of the Executive Department, commission, board or establishment
cuncerned.

Sixth, The Auditor for the Post-Office Departinent shall receive and
examine all accounts of salanes amd incidental expenses of the office of
the Postmaster-General and of all bureaus and offices under his direction,
all postal and money-order accounts of postmasters, all accounts relating
to the transportation of the mails, and to ail other business within the
jurisdiction of the Post-Office Department, and certify the balances arising
thereon to the Postmaster General for accounts of the postal revenue
and expenditures therefrom, and to the Division of Booklreeping and Warc
rants for other accounts, and send forthwith copies of the certificates in the
latter cases to the Postmaster General

The further duties of this Auditor shall continue 2s now defined by law,
except as the same are modified by the provisions of this Act.

Sec. 8. The balances which may from time to time be credited by the
Auditors to the Division of Bookkeeping and Warrants, or to the Postmaster-
General, upon the settfements of public accounts, shail be final and conclusive
upon the Executive Branch of the Government, except that any person
whose accounts may have been settled, the head of the Executive Depart-
ment, or of the board, commission, or establishment not under the jurisdiction
of an Executive Department, to which the account pertains, or the Comp-
trolier of the Treasury, may, within a year, obtain a revision of the said
account by the Comptroller of the Treasury, whose decision upon such
revision shall be final and conclusive upon the Executive Branch of the
Government: Provided, That the Secretary of the Treasury may, when in
his jndgment the interests of the Government require it, suspend payment
and direct the re-examination of any account.

Upon z certificate by the Compiroller of the Treasury of any differences
ascertained by him upom revision the Awuditor who shall have andited the
accounts shall state an account of such differences, and certify it to the
Division of Bookkeeping and Warrants, except that balances found and
acconnts stated as aforesaid by the Aunditor for the Post-Office Department
for postal revenues and expenditures therefrom shall be certified to the
Postmaster-General.

Any person accepting payment under a settlement by an Auditor shall be
thereby precluded from obtaining a revision of such settlement as fo any
items upon which payment is accepted ; but nothing in this Act shall prevent
an Auditor from suspending items in an account in order to obtain farther
evidence or explanations necessary to their settlerment. When suspended
items are finally settiad a revision may be had as in the case of the original
settlement. Action upon any account or business shall not be delayed await-
ing applications for revision: Prowided, That the Secretary of the Treasury
shall make regulations fixing the time which shall expire before a warrant
is issued It payment of an account certihied as provided in sections seven
and eight of this Act,

The Auditors shall, under the direction of the Compiroller of the Treas-
ury, preserve, with their vouchers and certificates, all acopunts which have
been finally adjusted.
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All decisions by Auwditors making an original construction or modifying
an existing construction of statutes shall be forthwith reported to the
Comptroller of the Treasury, and jtems In any account afected by such
decisions shalf be suspended and payment thereof withheld until the Comp-
trolier of the Treasury shall approve, disapprove or modify such ded-
sions and certify his actions to the Auditor. All decisions made by the
Comptroller of the Treasury under this Act shall be forthwith transmitted
to the Auditor or Auditors whose duties are affected thereby.

Disbursing officers, or the head of any Executive Department, or other
establishment not under any of the Executive Departments, may apply for
and the Comptroller of the Treasury shail render his decision upon any
question involving a payment to be made by them or under them, which
decision, whea rendered, shall govern the Anditor and the Comptroller of the
Treasury in passing upon the account containing said disbursement.

Sections one hundred and ninety-one and two hundred and seventy of the

Revised Statutes are repealed.
© 3Bec. & This Act, so far as it relates to the First Comptrolier of the
Treasury and the several Auditors and Deputy Anditors of the Treasury,
shail be held and construed to operate merely as changing their desigmtions
and as adding to and modifying their duties and powers, and not as creating
new officers.

Al laws not consistent with this Act, relating to the Anditors of the
Treasury in commection with any matter, shall be understood in each case
to relate to the Auditor to whom this Act assigns the business of the Exec-
utive Department of other establishments concerned in that matter.

Sec. 0. The Division of Warrants, Estimates, and Appropriations in the
office of the Secretary of the Treasury is hereby recognized and established
as the Division of Bookkeeping and Warrants. It shafl be under the
Direction of the Secretary of the Treasury as heretofore. Upon the books
of this division shall be kept all accounts of receipts and expenditures of
public moneys except those relating to the postal revennes and expenditures
therefrom; and section three hundred and thirteen and so much of sections
two hundred and eighty-three and thirty-six hundred and seventy-five of the
Revised Statutes as require those accounts to be kept by certain Anditors
and the Register of the Treasury are repealed The duties of the Register of
the Treasury shall be such as are now reguired of him in cormection with the
public debt and such further duties as may be prescribed by the Secretary
of the Treasury.

Sec. 11. Every reguisition for an advance of monpey, before heing acted
on by the Secretary of the Treasury, shall be sent to the proper Aaditor
for action thereon as required by section twelve of this Act

All warrznts, when authorized by law and signed by the Secretary of the
Treasury, shall be countersigned by the Comptroller of the Treasury, and
all warrants for the payment of money shall be accompanied either by the
Auditor's certificate, menticned in section seven of this Act, or by the
requisition for advance of money, which certificate or requisition shall
specify the particular appropriation to which the samw should be charged,
instead of being specified on the warrant, as now provided by section thirty-
six bundred and seventy-five of the Revised Statutes; and shall also go with
the warrant to the Treasurer, who shall return the certificate or regnisition
to the proper Auditor, with the date and amount of the draft issued in-
dorsed thereon. Requisitions for the payment of money on all aundited

+
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acconnts, or for covering money into the Treasury, shall not hereafter he
required. And requisitions for advances of money shall not be comatersigned
by the Comptroller of the Treasury.

Section two hundred and sixty-mine and sp much of section three hundred
and five of the Revised Statutes as requires the Register of the Treasury
to record warrants is repealed.

Sec 1z, All monthly acconnts shall be mailed or otherwise sent to the
proper officer at Washington within ten days after the end of the month
to which they relate, and quarterly and other accounts within twenty days
after the period to which they relate, and shall be transmitted to aed received
by the Auditors within twenty days of their actual receipt at the proper office
i Washimgton in the case of monthly, and sixty days in the case of gqnarterly
and other accounts. Should there be any delingunency in this regard at the
time of the receipt by the Anditor of a requisition for an advance of money,
he shall disapprove the requisition, which ke may also do for other reasons
arising out of the condition of the officer’s accounts for whom the advance
is requested ; but the Secretary of the Treasury may overrule the Auditor's
decsion as to the sufficiency of these latter reasons: Prowided, That the
Secretary of the Treasury shall prescribe smitable rules and regulations,
and tay make orders in particular cases, relaxing the requirement of mail-
ing or etherwise sending accounts, as aforesaid, within ten days or twenty
days or waiving delinquency, in such cases only in which there is, or is
likely to be, a manifest physical difficulty in complying with the same, it
being the purpose of this provision to reguire the prompt rendition of
acconnts without regard to the mere comvenmieace of the officers, and to
forbid the advance of money to those delinquent in rendering them: Pro-
gided furiher, That should there be a delay by the administrative Depart-
menits beyond the aforesaid twenty or sixty days in transmitting accounts,
an order of the President in the particular case shall be necessary to zu-
thorize the advance of money requested: And provided further, That this
section shall not apply 0 accounts of the postal revenue and expenditures
therefrom, which shall be rendered as wow required by law.

The Secretary of the Treasary shall, on the frst Monday of Jasuary in
cach year, make report to Congress of such officers as are then delinguent
in the rendering of their accounts or in the payment of balances found due
from them for the last preceding fiscal year. Sections two hundred and fifty
and two bundred and seventy-two of the Revised Statutes are repealed.

Section thirty-six hmdred and twenty-two of the Revised Statubes is
amended by striking therefrom the following words: “The Secretary of
the Treasury may, if in his opinion the circumstances of the case justify
and require if, extend the time hereinbefore prescribed for the rendition
of accounts.”

Sec. 13 Before!z-ansmssmuwtheDepa:tmmtoftheTmsnw,the
accounts of district attorneys, assistant attorneys, marshals, commissiosers,
clerks, and other officers of the courts of the United States, except consular
courts, made out and approved as required by faw, and accounts relating to
prisoncrs convicted or held for trial in any court of the United States,
and all other acconnts relating to the business of the Department of Justice
or of the courts of the United States other than consular courts, shall be
sent with their vouchers to the Attorney-General and examined under his
supervision.
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Judges receiving salaries from the Treasury of the United States shall
be paid monthly by the disbursing officer of the Department of Justice, and
to him ail certificates of nonabsence or of the cause of absence of judges in
the Territories shall be sent. Interstate Commerce Commissioners and other
officers, now paid as judges are, shall be paid monthly by the proper disburs-
ing officer or officers.

S5ec. 14. In the case of claims presented to an Auditor which have not kad
an administrative examination, the Auditor shall cause them to be examined
by two of his subordinates independently of each other. .

Sec. 15. It shall be the duty of the Secretary of the Treasury annually
to lay before Congress, on the first day of the regular session thereof, an
accurate, combined siatement of the receipts and expenditures during the
last preceding fiscal year of all public moneys, including those of the Post-
QOffice Department, designating the amount .of the receipts, whenever practi-
cable, by ports, districts, and States, and the expenditures, by each separate
head of appropriation.

Sec. 16, In section three hundred and seven of the Revised Statutes the
words ” Secretary of the Treasury” gre substituted for the words “Reg-
ister of the Treasury.”

Sec. 17. The transcripts from the hooks and proceedings of the Depart-
ment of the Treasury, provided for in section eight hundred and eighty-
six of the Revised Statutes, shall hersafter be certified by the Secretary
or an Assistant Secretary of the Treasury, and the copies of contracts and
other papers therein provided for shall be certified by the Auditor having
the custody of such papers.

Sec. 1B Section thirty-seven hundred and forty-three of the Revised
Statuates is amended tc read as follows:

“ SEc. 3743. All contracts to be made, by virtae of any Iaw, and reguiring
the advance of money, or in any manner connected with the settlement of
public accounts, shall be deposited promptly in the offices of the Auditors
of the Treasury, according to the nature of the contracts: Prowided, That
this section shall not apply to the existing laws in regard to the contingent
funds of Congress.”

Sec. 10, Section twenty-six hundred and thirty-nine of the Revised
Statutes is amended by substituting the words * proper Auditor” for the
words “ Commissioner of Customs”

Sec. 20. It shall be the duty of the collectors of customs and other officers
of customs to transmit, with thein accounts, to the officers charged with
the settiement of their accounts, all such papers, records, or copies thereof
relating to their transactions as officers of customs as the Secretary of the
Treasury may direct.

1921—Act of June 1o, 1921 {42 Stat. L., 20)-—An Act To provide
a national budget system and an independent audit of
N Government accounts and for other purposes.

[Secrox 1], This Act may ke cited as the “ Budget and Accounting
Act, 1021.”

Ssc. 2. . When used in this Act—

The terms “departroent and establishment™ and * department or estab-
lishment” mean any executive department, independent commission, board,
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bureau, office, agency, or other establishment of the Government, including
the municipal govermment of the District of Columbia, but do not inclade
the Legislative Branch of the Government or the Supreme Court of the
United States;

x * % X

Timie III—GeENERAL Accounting OFFICE

Sec. 301. There is created an establishment of the Government to be
known as the General Accounting Office, which shall be independent of the
executive departments and under the control and direction of the Comptroller
General of the United States. The offices of the Comptroller of the Treas-
ury and Assistant Comptrolier of the Treasury are abolished, to take effect
July 1, 1921. AH other officers and employees of the office of the Comp-
troller of the Treasury shall become officers and employees in the General
Accounting Office at their grades and salaries on July 1, 1921, and all
books, records, documents, papers, furniture, office equipment and other
property of the office of the Comptroller of the Treasury shall become the
property of the (Genmeral Accounting Office. The Comptroller General is
authorized to adopt a seal for the General Accounting Office.

Sec. 302. There shall be in the General Accounting Offire a2 Comptroller
General of the United States and an Assistant Comptrolier General of the
United States, who shall be appointed by the President with the advice and
consent of the Senate, and shall receive salaries of $10,000 and $7,500 a
year, respectively. The Assistant Comptroller General shali perform such
duties as may be assigned te him by the Comptroller General, and dering
the absence or incapacity of the Comptroller General, or during a vacancy
in that office, shall act as Comptroller General

Sec. 303. Except as hereinafter provided in this section, the Comptrofler
General and the Assistant Comptroller General shall hold office for fifteen
years. The Comptroller General shall not be eligible for reappointment.
The Comptrolleg General or the Assistant Comptroller General may be
removed at any tilie by joint resolution of Congress after notice and hearing,
when, in the judgment of Congress, the Comptroller General or Assistant
Comptroller General has become permanently incapacitated or has been
- inefficient, or guilty of neglect of duty, or of malfeasance in office, or of
any felony or conduct inveolving moral turpitude, and for no other cause
amd in no other manner except by impeachment, Aoy Comptroller General
or Assistant Comptrolier General removed in the manner herein provided
shall be ineligible for reappointment to that office. When a Comptroller
General or Assistant Comptroller General attains the age of seventy years,
he shall be retired from his office.

Sec. 364. All powers and duties now conferred or imposed by law upon
the Comptroller of the Treasury or the six auditors of the Treasury Depart-
ment, and the duties of the Division of Bookkeeping and Warrants of the
Office of the Secretary. of the Treasury relating to keeping the personal
ledger accounts of disbursing and collecting officers, shall, so far as not
inconsistent with this Act, be vested in and imposed upon the General
Accounting Office and be exercised without direction from any other officer.
The balances certified by the Comptroller General shzll be final and con-
clusive upon the executive branch of the Government, The revisicn by the
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Comptroller General of settlements made by the six anditors shall be dis-
continued, except as to settlemenis made before July 1, 1021

The administrative examination of the accounts and veuchers of the
Postal Service sow imposed by law upon the Auditor for the Post Office
Department shall be performed os and after July 1, 1021, by a burean in
the Post Office Department to be knmown as the Bureau of Accounts,
which is hereby established for that purpose. The Burean of Accounts
shall be under the direction of a Comptroller, who shall be appointed by the
President with the advice and consent of the Senate, and shall receive a
salary of $5,000 a year. The Comptrolier shali periorm the admipistrative
duties now performed by the Auditor for the Post Office Department and
such other duties in relation thereto as the Postmaster General may direct
The appropriation of $5,000 for the salary of the Auditor jor the Post
Office Departmest for the fiscal year 1922 is transferred and made available
for the salary of the Comptroller, Bureau of Accounts, Post Office De-
partment. The officers and employees of the Ofice of the Auditor for the
Post Offioe Department engaged in the administrative examination of ac-
counts shall become officers and employees of the Burean of Accounts at
their grades and salaries on Joly I, 1921. The appropriations for salaries
and for contingent and miscelianecus expenses and tabutating eguipment
for such office for the fiscal year 1922, and al books, records, documents,
papers, furniture, office equipment, and other property shail be apportioned
between, transferred to, and made available for the Bureau of Accounts
and the General Accounting Office, respectively, oo the basis of duties
transferred.

Sec. 305 Section 236 of the Revised Statutes is amended to read as
follows:

“Sec. 236, All claims and demands whatever by the Government of the
United States or against it, and ali accounts whatever in which the Govern-
ment of the Urited States is concerned, either as debtor or cveditor, shall
be settled and adjusted in the General Accounting Office™

Sec. 306. All laws relating generally to the administration of the depart-
ments and establishments shall, so far as applicable, govern the General
Accounting Oiffice. Copies of any books, records, papers, or documents,
and transcripts from the books and proceedings of the General Acomumnting
Cffice, when certified by the Comptroller General or the Assistant Comp-
troller General under #s seal, shali be admitted as evidence with the same
effect as the copies and transcripts referred to in sections 882 and 836 of
the Revised Statutes,

Sge. 207. The Comptroller Geperal may provide for the payment of
accounts or claims adjusted and settled in the Gentral Accounting Office,
throngh disbursing officers of the several departments and establishments,
instead of by warrant

Sec. 308 The daties now appertaining to the Division of Public Moneys
of the Office of the Secretary of the Treasury, so far as they relate to the
covering of revenues and repayments into the Treasury, the issue of dupli-
cate checks and warcants, and the certification of outstanding Habilities
for payment, shall be performed by the Divisioa of Bookkeeping and War-
rants of the Cfice of the Secremry of the Treasury.

Szc. 300. The Comptroller General shall prescribe the forms, systerns,
and procedure for administrative appropriation and fund accoumting in the
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several departments and establishments, and for the administrative examina-
tion of fiscal officers’ accounts and claims against the United States,

Sec. 310. The offices of the six auditors shall be abolished, to take effect
July 1, 1021. Ali other officers and employees of these offices except as
otherwise provided herein shall become officers and employees of the Gen-
eral Accomnting Office at their grades and salafiss on July 1, 1gar. All
books, records, documents, papers, furpiture, office squipment, znd other
property of these offices, and of the Division of Bookkeeping and Warrants,
so far as they relate to the work of such division ¢ransferred by section
304, shall become the property of the General Accounting Office. The
General Accounting Office shall occupy temporarily the rooms now occupied
by the office of the Comptroller of the Treasury and the six auditors.

Sec, 311, {a) The Comptroller General shall appoint, remove, and fix
the compensation of such attorneys and other employees in the General
Accounting Office as may from time to time be provided for by law.

{b} Al such appointments, except to positions carrying a salary at a
rate of more than $5,000 a year, shall be made in accordance with the civil-
service laws and regulations,

{c) Ne person appointed by the Comptroller General shall be paid a
salary at a rate of more than $6,000 a year, and not more than four persons
shall be paid a salary at 2 rate of more than $5,000 2 year.

{d) All officers and employees of the General Accounting Office, whether
transferred thereto or appointed by the Comptroller General, shall perform
such duties as may be assigned to them by bim.

{e} Al pfficial acts performed by such officers or employses specially
designated therefor by the Comptroller General shall have the same force
and effect as though performed by the Comptroller General in person.

{f) The Comptroller General shall make such rules and regulations as
may be necessary for carrying on the work of the General Accounting Office,
including rules and regulations comcerning the admission of attorneys to
practice before such office,

Sec. 312, {a) The Comptroller General shall investigate, at the seat
of government or elsewhere, all matters relating to the receipt, disbursement,
and application of public funds, and shall make to the President when
requested by him, and to Congress at the beginning of each regular session,
& report in writing of the work of the General Accounting QOffice, containing
recommendations concerning the legislation he may desm necessary to
facilitate the prompt and accurate rendition and settfement of accounts and
concerning such other matters relating to receipt, dishursement, and applica-
tion of public funds as he may think advisable. In such -reguiar report,
or in special reports at any time when Congress is in session, he shall
make recommendations looking to greater economy or efficiency in public
expenditures.

{b) He shall make such investigations and reports as shall be ordered
by cither House of Congress or by any committee of either House having
jurisdiction over revenue, appropriations, or expenditures. The Comp-
troller General shall also, at the request of any such committee, direct
assistants from his office to furnish the committes, such aid and information
as it may request.

{e) frhe Comptroller General shall speciaily report to Congress every
expenditure or contract made by any department or establishment in any
year in violation of law.
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(d) He shall submit to Congress reports upon the adequacy and effective-
ness of the administrative examination of accotnts and claims ip the respec-
tive departments and establishments and upon the adequacy and effective-
ness of departmental inspection of the offices and accounts of fiscal officers.

(¢} He shall furnish such information relating to expenditures and
accounting to the Burean of the Budget as it may request from time to time.

Sec 313 All departments and establishments shall furnish to the Comp-
troller General such information regarding the powers, duties, activities,
organization, financial transactions, and methods of business of their respec-
tive offices as he may from time to time require of them; and the Comp-
troller General, or any of his assistants or employees, when duly authorized
by him, shall, for the purpose of securing such information, have access
to and the right to examine any books, documents, papers, or records of any
-such department or establishment. The authority contained in this section
shall not be applicable to expenditures made under the provisions of section
291 of the Revised Statutes.

Sec. 314 The Civil Service Commission shall establish an eligible register
for accountants for the General Accounting Office, and the examinations
of applicants for entrance upon such register shall be based upon questions
approved by the Comptroller General.

Sec, 315. (a) All appropriations for the fiscal year ending June 30, 1922,
for the offices of the Comptroller of the Treasury and the six auditors, are
transferred to and made available for the General Accounting Office, except
as otherwise provided herein,

{b) During such fiscal year the Comptroller Geseral, within the limit
of the total appropriations available for the General Accounting Office, may
make such changes in the number and compensation of officers and em-
ployees appointed by him or transferred to the General Accounting Cffice
under this Act as may be necessary.

() There shall also be transferred to the General Accounting Office
such portions of the appropriations for rent and contingent and miscel-
laneous expenses, including allotments for printing and binding made for
the Treasury Department for the fiscal year ending June 30, 1922, as are
equal to the amounts expended from similar appropriations during the
fiscal year ending June 30, 1921, by the Treasury Department for the offices
of the Comptroller of the Treasury and the six aunditors.

{d) Duting the fiscal year ending June 30, 1922, the appropriations and
portions of appropriations referred to in this section shall be available for
salaries and expenses of the Gensral Accounting Office, including payment
for rent in the District of Columbia, traveling expenses, the purchase and
exchange of law books, books of reference, and for all necessary miscel-
laneous and contingent expenses.

Sec. 316. The General Accounting Office and the Bureau of Accounts
shall not be construed fo be a burean or office created since January 1, 1936,
80 as to deprive employees therein of the additional compensation alfowed
civilian employees under the provisions of section 6 of the Legisiative,
Executive, and Judicial Appropriation Act for the fiscal year ending June
30, 1022, if otherwise entitled thereto.

Sec. 317. The provisions of law prohibiting the transfer of employees _of

" executive departments and independent establishments ontil after service
of three years shall not apply during the fiscal year ending June 30, 1922,
to the transfer of employees to the General Accounting Office
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Sec. 318. That Act shall take effect upon its approval by the President:
Provided, That sections 301 to 317, inclusive, relating to the General
Accounting Office and the Bursan of Accounts, shall take efect July 1, 1921,

1926—Act of July 3, 1926 (44 Stat. L. 841, 844)—An Act
Making appropriations to supply deficiencies in certain
appropriations for the fiscal year ending June 30, 1926,
and prior fiscal years, to provide supplemental appro-
priations for the fiscal years ending June 30, 1926, and
June 30, 1927, and for other purposes.

* k% B
GENEzAL Accounting OFfice

Salaries: For additional personal services in accordance with the * Classi-
fication Act of 1923 t0 enmable the General Accounting Office to furnish
from its records evidence of financial transactions between the Government
and Indian claimants for use of the Department of Justice in defense of
suits filed by such Indian claimants against the Government under varipus
Acts of Congress, fiscal year 1g27, $150,560.

1926—Act of July 3, 1926 (44 Stat. L., go4, 911)—An Act To
Amend the Act entitled “An Act for the retirement of
employees in the classified Civil Service, and for other
purposes,” approved May 22, 1920, and Acts in amend-
ment thereof.

& 4R

The Comptroller General shall establish and maintain an account showing
the annual liabilities of the Government under this Act, and shall keep

such other accounts as may be deemed necessary for a proper administration
of the Act

1g927—Act of February 11, 1027 (44 Stat. L., 1069, 1074)—An
Act Making appropriations for the Executive Office and
sundry independent executive bureaus, boards, commis-
sions, and offices for the fiscal year ending June 30, 1528,
and for other purposes.

* % 3 ¥

GaneraL AcoouRTING OFFICE

Salaties: Comptrofler General, $10,000; Assistant Compiroller General,
$7.500; and for other personal services in the District of Columbiz in
accordance with the Classification Act of 1923, $3,557,500; iz all $3,575,000.

Contingent expenses: For traveling expenses, materials, supplies, equip-
ment, and services ; rent of buildings and equipment; purchase and exchange
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of books, books of reference and periodicals, tabulating cards, typewriters,
calculating machines, and other office appliances, including their development,
repairs and maintenance, including motor-propelled passenger-carrying ve-
hicles; and miscellanecus items, $232,000.

For all printing and binding for the General Accounting Office, including
monthly and annnal editions of selected decisions of the Comptroller Gen-
eral, $26,000.

1927—Act of March 4, 1927 {44 Stat. L., 1424, 1444, 1445)—An
Act To provide compensation for disability or death
resulting from injury to employees in certain maritime
employments, and for other purposes.

* & % % B
SeeciaL Funep

Sszr. 44 {a) There is hereby established in the Treasury of the United
States a special fund for the purpose of making payments in accordance
with the provisions of subsections (f} and {g) of Section 8 of this Act.
Such fund shall be administered by the ¢ommission. The Treasurer of the
United States shall be the custodian of such fund, and 21l moneys and securt-
ties in such fund shalf be held in trust by such Treasurer and shall not be
money or property of the United States.

. ox % ok

{f) The Comptroller General of the United States shall audit the account
for such fund, but the action of the commission in making payments from
siweh fund shall be final and not subject to review, and the Comptrofler
General is authorized and directed to allow credit in the accounts of any
disbursing officer of the commission for payments made from such fund
authorized by the commission.



APPENDIX 5
FINANCIAL STATEMENT
Exrrawarory Nore

Statements showing appropriations, receipts, expenditures, and
other financial data for a series of years constitute the most effective
single means of exhibiting the growth and developnrent of a service.
Due to the fact that Congress has adopted no uniform plan of
appropriations for the several services and that the latter employ
no uniform plan in respect to the recording and reporting of their
receipts and expenditures, it is impossible to present data of this
character according to any standard scheme of presentation. In
the case of some services the administrative reports contain tables
showing financial conditions and operations of the service in con-
siderable detail ; in others financial data are almost wholly lacking.
Careful study has in all cases been made of such data as are avail-
able, and the effort has been made to present the results in such a
form as will exhibit the financial operations of the services in the
_ most effective way that circumstances permit.

14 193
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APPENDIX 6
BIBLIOGRAPHY?®
Expranatory NoTE

The biblicgraphies appended to the several monographs aim to
list only those works which deal directly with the services to which
they relate, their history, activities, organization, methods of busi-
ness, problems, etc. They are intended primarily to meet the
needs of those persons who desire to make a further study of the
services from an administrative standpoint. They thus do not
include the titles of publications of the services themselves, except
in so far as they treat of the services, their work and problems.
Nor do they include bocks or articles dealing merely with technical
features other than administrative of the work of the services.
In a few cases explanatory notes have been appended where it was
thought they would aid in making known the character or value
of the publication to which they relate.

After the completion of the series the bibliographies may be
assembled and separately published 2s a bibliography of the Ad-
ministrative Branch of the National Government,

Academy of political science. National expenditures and public
economy. . . . A series of addresses. N. Y, Academy of political
science. 1921, 208 p.

v. 9 of Proceedings of Academy of political science, July, 1921

Adams, E, D. Control of the purse in the United States. (In
Kansas university quarterly, April, 1894, v. 2: 175-232.)

Adams, H. C. Science of finance. New York, Henry Holt and
company. 188g. 573 p.

Treasury department, p. I1ga-2of.

Budget system in operation, (In Congressional digest, Nov. 1922,
V. 2 42-50.)

Bullock, C. J. Finances of the United States from 1775 to 1789,
with especial reference to the budget, Madison, Wis, University
press, 1898. p. 117-263.
Bibliography, p. 266-73.

* Compiled by Sophy H. Powell o6
s I
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Collins, C. W. Historical sketch of the budget bill in Congress. {In
Congressional digest, Nov. 1922, v, 2: 37-8}

Plan for a national budget system, submitted by Hon. Medill
McCormick with legal citations, authorities, historical precedents
and charts, 1918, 53 p. (65th Cong. House doc. m%se)nal

7443

——  Problem of an mdepmdent national audit. {In Journal of
political economy, Jan. 1920, v. 28: 37-45)

Dewey, D. R. Financial history of the Umted States. New York,
Longmans, Green and company, 1915. 550 p.

Legislation and administration, p. 477-502.
Ample bibliographies at head of chapters,

Digest of the Budget and accounting act. (In Congressional digest,
Nov. 1922, v. 2:39-40)

Hotchkiss, W. E. Judicial work of the comptroller of the treasury.

. Ithaca, N. Y. Cornell university, 1911. 164 p.

Mayo, Robert. Synopsis of commercial and revenue system of the
United States . . . accompanied witha supplement. Washington.
L &G S Gideon [printer], 1847. 2 v.

Morris, Robert. Letter of Robert Morris to Benjamin Franklin
concermng his appointment as Superintendent of Finance. July

3, 1781, (In Franklin’s Works ed. by Bigelow v, 7:270-75)

Ple}m C. C. Introduction to public finance. New York, Macmilian

company, 1920. 446 p.

History of contrel and audit in the United States, p. 382-85.

Renick, E. I. Control of national expenditures. (In Pohtlcal science

quarteﬂy, June, 1891, v. 6: 248-81)

Short, L. M. Development of national administrative organization
in United States. Baltimore, Md. Johns Hopkins press, 1923.
515 P-

Thompson, N. H, Control of naticnal expenditures. {In Political
science quarterly, Sept. 1892, v. 7: 468-82)

U. 5. Auditor for Interior department, Annual report, 1894-1921.

From 1817 to 1Bog known as Third Auditor.
Until 1894 known as Fourth Auditor.

Auditor for Siaée and other depariments. Annual repert
18g4-1g21.

From 1817-18¢4, known as Fifth Auditor,

Auditor for Treasury departmeni. Annual report, 18g4-
1921,

From 1817-1804, known as First Auditor.

Auditor for War department. Annual report, 1894-1921.
Between 1817 and 1894 known as Second Auditor.
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—— Bookkeeping and warrants division. Accounting methods.
Extracts from statutes relating to accounting metheds enacted
upon report of Joint commission to Congress authorized Mar. 3,
1893. 1897. 2 p. (Treasury dept. doc. 1933)

Annual report, 1894-date,

Betwcm' x§79 and 1894 lmown as Division of warrants, estimates, and

appropriations.

Information relating to accounting system of Treasury

department, compendium of principal statutes and comptroller’s

decisions relating to accounting officers of Treasury, their duties
and jurisdiction to manner of rendering and settling public
accgcg;ats .« » by R. 5. Person. 1905. 76 p. (Treas. dept. doc.

2396). .

Budget Burecau. Laws relating to estimates of appropria-
tions, the appropriations, and reports of receipts and expendi-
tures. . . . Dec. 5, 1921. 1g21. 232 p. {67th Cong. House doc.
129). : Serial 7995

——  Comnsites on depariment methods. Methods of rendering
and stating accounts. 1905. 9 p.

e Report on assembling disbursing officer’s checks and
vguchers and verification of disbursing officer’s balances. 1907.
6 p

—_— P Report on Treasury bookkeeping [1907]. 10 p.

—  Compiroller Geneval of the United Stotes. Decision affectin
the administration of the Employee’s compensation act. {InT. S.
Dept. of justice. Opinion of attorney general, of May 16, 1923.
1924. 10 p. p. 8-10)

~—— —— Decisions . . . 1g22—date. Monthly.

—— Comptroller of treasury. Action of auditors upon accounts
and clzims not supported by sufficient evidence. Apr. 25, 1895.
1895. 1 p. {Treasury dept. circ. 86, 1805}

—— ——  Annual report, 1853-1921.

— Assembling of dishursing officer’s checks and vouchers
and verification of their balances in offices of Auditors of Treas-
ury department. 19o7. 24 p. {Treasury dept. circ. 52, 1907)

—— —— Auditing accounts abroad . . . communication sub-
mitting proposed paragraph of legislation relating to auditing
accounts [of military establishment] abroad. 1918. 2 p. (65th
Cong. House doc. 1465) Serial 7583

—— —— Certification of administrative examination of ac-
counts, 1go6, 2 p. (Treasury dept. circ. 51, 1906)

——— ——  Definitions of classes of expenditures outlined in cir-

- cular 34, revised, governing expenditure accounting and report-
ing. 1911. 11 p. { Treasury dept. circ. 36, 191%)

. . . Letter calling attention to language , . . [rela-

tive to method of auditing accounts] in [S. 569] to establish

Commerce and Labor department. 1g903. 2 p. (s7th Cong.

2d sess. Senate doc. 108) Serial 4424

——
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—— —— Method of rendering and stating accouats. 1906. 3 p.
{Treasury dept. cire. 46, 1905}

—— —— Methods of rendering and stating accounts of disburs-
ing officers, with suggested changes. 1901. 80 p.

——— —— Principles governing forms of expenditure documents’
and character of evidence to be prepared and kept pertaining to
transactions involving expenditures of public money. 191I. 2 p.
{ Treasury dept. circ, 35, 1911)

_ )—= Same. 19I1L. 3 p. (Treasury dept. circ. 34, revised,
1911

—— —— Principles which should govern expenditure accounting
and reporting in the several Departments after July 1, 1911
J911. 3 p. {Treasury dept. circ. 34, I9I1)

~—— —— Regulations governing revision . . . of accounts set-
tled by Auditors. Apr. 25, 1895. 18g55. 2 p. (Treasury dept.
circ. 87. 18g5)

[Rules and regulations governing] office of Comp-

troller of treasury, Feb. 26, 1907. (In Senate doc. 399, pt. [,

p. 194-26, 59th Cong. 2d sess, v, 25) " Serial 5092

Submission of new and modified accounting forms for

approval, 19i1. 1 p. (Treasury dept. circ. 32, I9I1).

Multigraphed.

—— ——— Treasury bookkeeping, June 17, 1907. 7 p. (Treasury
dept. circ. 38, 1907)

Treasury bookkeeping 1908. 7 p. {Treasury dept.
circ. 56, 1g08)

_— Treasury bookkeeping, 1g11. 1 p. (Treasury dept.

cire. 5814 1611)

Multigraphed.

U. 5. Congress, Debate on budget bill, Oct, 21, 1919, (In Congres-
sional record, v. 58, pt. 7. Oct. 6-24, 1019, p. 7294-95)

Debate on S. 1084 (budget hilf) May 5, 1g21. {In
Co)ngressional record, v. 6I. pt. 2, May 5-June 3, 1921, p. 2000~
g1

—

Debates on Treasury department, {In Annals of Con-
gress, May-June, 1789, v. 1: 38389, 301-92, 592-607, 611-15.)
Conference commsttee on national budget. National
budget system, conference report [on H. R. ¢783] to provide

national budget system. . . . 1920. 8 p. (66th Cong. Senate
doc, 279) Serial 7671
—— ——— Houge. National budget system, conference report [to
accompany H. K. ¢783]. . . . 1920, 16 p. (66th Cong. House
rept. 1044) Serial 7654

National budget system, conference report to
accompany [S. 1084, to provide national budget system]. . . .
1gzl. 11 p. (67th Cong. House rept. 96) Serial 7920
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Committee on appropriations. Legislative, execu-
tive and judicial appropriation bill, hearings, 1g00-1922,
See Comptroller of Treasury and Auditors in index to each volume.

Committee on commerce. [Report on] reorgan-
ization of Treasury department, June 7, 1836. 1836. Washington,
Blair and Rives [printers], 1836. 42 p. (24th Cong. 1st sess,
House Rept. 740) Serial 295

[Report on] reorganization of Treasury
depariment . . . Dec. 22, 1837. 1837. 45 p. (25th Cong. 2d
sess. House rept. 81) Serial 323

< Commitice on executive depariments, Expendi-

tures of the executive departments. July 5, 1708,

Disbursement of moneys and accounts of each department. (In American
state papers, Finance, vol. 1: 500-92) 5th Cong. 2d sess,
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. Index Record Unit, 67.
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Justice, Department of, 16, 67, 81,
104-05, 121,

Keep Commission, 55

Labaor, 67, 81.

1abor Foreman, 152

Labor Service, Carpenter and, 148,
152,

Land grant railroads, o1, 143.
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Mechanic-in-Charge, 131,

Mechanical Repair Shops and Ga-
rage Service, 148, 152

Merchant Fleet Corporation. See
Emergency Fleet Corporation,

Messenger, Chief, 153

Messenger Service, 148, 153

Methods, adequacy of, 122,

Methods of business of Executive
Departments, 40.

Military attaché accounts, 138,

Military Division, 67, 68.

Military losses, 43.
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Froperty accounts, 88, 110, 112, 120,

Prosecuting function of Comptroller,
20,

Prosecutions, 17, 108.

Proving balances, 112

Public debt, 36, 137, 138.

Public expenditures, 117,

Public lands, 15, 48, 70.
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Searching and Transcribing Unit,
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