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C fte  C o m m o n io e a ïtf)  o f ^ a s o a t i j u s e t t s

REPORT OF THE FINANCE COMMISSION OF THE CITY OF
BOSTON.

J une 29, 1949.
To His Excellency the Governor of Massachusetts.
To the Honorable the Mayor of the City of Boston.
To The Honorable the General Court of Massachusetts.

Dear Sirs: — The Finance Commission submits herewith its report 
on the supply system for the city of Boston and the county of Suffolk. This 
report is one of a series to be made under the authority of chapter 261 of 
the 1948, Acts of the Massachusetts Legislature.

For the field study of this subject, the Commission retained as its expert 
Russell Forbes, formerly Commissioner of Purchase for the city of New 
York, and for many years a nationally known authority on governmental 
purchasing. Mr. Forbes came to this survey from participation in the so- 
called Hoover Survey of Federal Agencies wherein he directed the work of 
the Procurement Division. Associated with him in the Boston Survey were 
Geith G. Barr of the Bureau of Federal Supply, United States Treasury 
Department; Mrs. Myrtle M. Watson, on leave from the Commission on 
Organization of the Executive Branch of the federal government; and 
George F. Williams, formerly purchasing agent of the Eastern Steamship 
Lines, Boston, Massachusetts.

Survey of the purchases by the School Department was not included in 
this study, inasmuch as a complete survey of the school administration had 
recently been made under Finance Commission auspices. A copy of the 
report of that survey was available to Mr. Forbes.

The city of Boston committed itself to the Central Purchasing Depart
ment idea as far back as 1908. At that time each department had its own 
purchasing agent, and purchases by any one were made in complete dis
regard of the purchases by any other. Following exposure of the diversity 
of practices under this variegated system, it was decided to create one de
partment which would thereafter do the actual buying for all the others. 
Standardization of types and quality of purchases was to follow. Grouping
I needs of all to permit bulk buying, and thereby to obtain better prices, was 
Visualized as the advantage to be gained. Boston was to be the pioneer in 
this respect.

More than forty years have elapsed since that undertaking was begun, 
but “ a central purchasing agency” exists today only in name.

A considerable portion of the purchases are routed “ on paper”  through 
the “ central purchasing agency,”  or the Supply Department, as it is offi
cially called, but purchasing is still scattered. The policy and practice are 
still largely that of rewarding administration favorites with orders regard-
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less of what might result from real competition for city business on open 
specifications. The most recognizable purpose served by what has been 
accomplished to date in the creation of “ a central purchasing agency” is 
that it is easier now to give the bulk of the city business as the mayor de
sires it given than it was when there were forty or fifty purchasing agents 
to control. Boston is still far away from the goal it set for itself in the 1908 
reform.

The purchases of supplies, materials and equipment by the city of 
Boston, exclusive of school purchases, amount to well over $12,000,000 
worth per year. These purchases are divided mainly among six depart
ments. A so-called Central Supply Department headed by a super
intendent appointed by the mayor nominally purchases the largest portioA 
(over $7,500,000 worth); three other distinctly city departments to whiclr 
appointments are made by the mayor (printing, public buildings and : 
transit departments), a department the head of which is named by the : 
Governor (police), and an agency the head of which is chosen by the 
voters (the sheriff —  in charge of the Suffolk County jail) make a sub
stantial portion of their purchases directly. If any purchase is made by 
the Supply Department for the other departments named, it is on a volun
tary basis. Numerous other departments buy directly for their own 
needs from time to time. The Supply Department is in reality merely a 
price-getting and order-placing agency for only a portion of those depart 
ments for which the city council appropriates funds.

It is significant of the methods followed in procurement of governmental 
supplies in the six major agencies mentioned that, in 1948, purchase was 
by contract in 356 instances, approximately. In contrast, purchase by 
simple order issued was made in 37,462 instances.

It is not surprising, therefore, that our surveyor finds that —
There is no supply system, in the modern sense, in the city, county and state agencies 

which are supported by the annual (city) budget. Millions of dollars are spent annually 
for new and additional supplies, materials and equipment, with scant attention to 
m odem  and scientific methods.

It is equally significant that there is little or no control of supplies, 
materials and equipment after purchase. In fact, very little attention 
is paid by anybody to what happens to most supplies, materials and equip
ment after purchase. There is no real inventory maintained. Further
more, there is rarely in all the departments any kind of inventory of any 
type of property. There is no reliable record, centrally or in the depart
ments, of what has been purchased except in the bills paid for purchases.

It is not surprising, therefore, that our surveyor states that —
If the government were a competitive enterprise, the current situation would lead 

to  bankruptcy. It could not and would not be tolerated in any business enterprise.

The obvious conclusion of an analysis of the procedures of the city ana 
county is that Boston needs “ a central purchasing agency”  in fact as well 
as in name. It needs an entirely new system of purchasing because what 
now purports to be its system is utterly lacking in methods and practices 
which are essential to an efficient and economical system. Furthermore, 
it needs a system of control of property which will prevent waste, extrava
gance, misuse and theft.
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)t; Our surveyor’s findings, with which the Finance Commission is in hearty 
a; agreement, are divided into five classifications, as follows: Purchasing, 
en5 Storage and Issue, Standardization-Specifications, Receipt and Inspection 
.sy and Property Control. In that order they are submitted herewith:
i?s

I. Findings.
( r There is no supply system in the modern sense in the city, county and 
Sstate agencies which are supported by the annual budget. Millions of 
^dollars are spent annually for new and additional supplies, materials and 

equipment with scant attention to modern and scientific methods. Very 
:';ktle attention, also, is paid to what happens to personal property after 

Bis purchased.
diis Many governments and most private corporations have learned that 
d the efficient management of their personal property is essential to eco- 
: nomical administration. The term “ supply”  (or “ logistics,”  as it is called 

in the military services) includes purchasing on a competitive basis, with 
the use of specifications which permit free and open competition; the 

: proper inspection of deliveries to insure that what is purchased and paid
■ for is actually delivered; the careful storage of goods on hand awaiting 
:use; and a systematic control over property bought and issued for use 
- to insure that such property is not wasted, stolen or otherwise dissipated.

From this broad point of view, it can be said that no supply system 
-exists in Boston and Suffolk County. This statement is based on a survey 

of a number of city, county and state agencies which were believed to be a 
¿representative sampling. The data compiled and methods discussed in 

this report are believed to reflect the general situation. If the government 
were a competitive enterprise, the current situation would lead to bank
ruptcy. It could not and would not be tolerated in any business enterprise.

¿let'

llt£ A. P u r c h a s in g .

Theoretically, Boston has had a system of centralized purchasing since
■ 1908. Actually, the purchasing responsibility is widely scattered. In 
•1948 the total expenditures for supplies, materials and equipment (ex- 
deluding construction contracts, and contracts and orders for contractual

services in which the private contractor furnishes both labor and material)
'  amounted to more than S12,000,000. Of this total, §7,579,714, or 63 per 
•cent, was spent on contracts and purchase orders issued by the Supply 

Department.
The Printing Department buys stationery and office supplies inde

pendently. The Public Buildings Department secures the furniture and 
f̂urnishings required for the thirty-two public buildings under its manage
ment. The School Department, the Police Department, the Public 
-library and the Transit Department also purchase their requirements 
independently, under provisions of special statutes or by executive order. 

f As f°r the government of Suffolk County, there are as many purchasing 
r. offices as there are county agencies. As a result of this situation, the tax 
pC dollar spent for material has less mileage than is justified, because the 
r inherent benefits of lower prices through bulk buying for the combined 

requirements of all government agencies is in many cases lost. Several



agencies buy the same commodities at different prices, in some cases from 
the same vendor.

The second most striking element in the situation is the complete absence 
of any definite regulations and uniform procedures. Certain phases of 
contracting in amounts over ,$1,000 are covered by requirements of the 
Charter, special statutes or the Ordinances. For expenditures of less 
than $1,000, no legal requirements exist. Those in charge of buying have 
no directives to follow or regulations to comply with, except those pre
scribed by the city auditor in 1934 under the terms of an executive order 
of the mayor. However, the city auditor’s regulations apply only to the 
accounting phases of disbursements of public funds by the departments 
under the mayor’s control, and require approval of purchase orders, as trj|> 
sufficiency of funds before issuance to the vendor, only on those prepare* 
by the Supply Department.

As a result of the lack of laws and regulations, open market purchase 
transactions are handled in a manner which would not have been used 
even by the old-fashioned country store. Of the purchasing offices sur
veyed, only the Supply Department goes through the motions of securing 
competition on open market purchases of less than $1,000. A large por
tion of the Supply Department’s open market purchases are based on 
bids secured by telephone. This is open to serious criticism because it 
can be used as a means to favoritism through “ tipping off”  the preferred 
vendor on prices quoted by his competitors. The Printing, Public Build
ings, Police, and Transit Departments, and the Suffolk County jail, of 
those surveyed, “ hand out” orders to favorite vendors without competi
tion, and without any indication on the orders of the prices to be paid. 
In the Suffolk County jail, the purchase orders are never issued to the 
vendors; they are prepared and submitted to the city auditor for en
cumbrance of funds — after the delivery has been made and the vendor’s 
bill has been received — and are then filed.

The Police and Transit Departments award a limited number of con
tracts. They are based on definite specifications and are awarded after 
advertising for bids. The Supply Department also awards numerous 
contracts within the framework of the law; but in many of their contracts, 
the specifications are faulty and inadequate. Furthermore, the mayor is 
in strict control of all awards by the Supply Department, and has much 
more to say about contracts than the superintendent of supplies. The 
mayor approves a request to advertise for bids, or to dispense with ad
vertising; he approves the proposed awards and the preparation of the 
formal contract document; and his signature on the written contract is 
required as the final step in its execution. Of those purchasing offices 
surveyed, the Printing and Public Buildings Departments make every 
possible attempt to avoid advertising for bids and the awarding of con
tracts, by “ splitting”  their requirements into numerous transaction^ 
each less than $1,000, so that their order-placing activities with favorite' 
vendors can be carried on without public knowledge.

Under current practice, written contracts for purchase of $2,000 and 
over are a form of useless red tape and an unnecessary burden on the 
taxpayer. So much time is now required to execute a contract that de
liveries in many cases are completed before the formal contract document 
has been signed by all parties concerned. The performance bond, now
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required as a part of every written contract, also serves no useful purpose. 
On the contrary, it adds to the total cost of the goods purchased, since the 
contractor includes the anticipated cost of the bond in his bid price.

Furthermore, in all purchasing offices surveyed, except the Supply 
Department, no records are kept of the basis upon which open market 
oi'ders are placed; and in the Supply Department it is a difficult task 
indeed to locate the records of any such transactions. Whether through 
accident or design, the filing system employed tends to conceal rather than 
to publicize the details of the purchase transactions. The records are 
there, and can be examined, provided the interested bidder or taxpayer 
has sufficient time and patience to ferret them out. In the other purchas

ing offices surveyed by the staff of this project, records of open market 
purchases are non-existent, except in a very limited number of cases, 
where written quotations are secured. On contracts, the records seldom 
show why awards are made to other than the lowest bidders. In most 
cases no explanation for such action is ever made, either verbally or in 
writing. When approved by the mayor, each case is closed.

Finally, the authority for purchasing is so diffused that it is next to im
possible to pin down or to fix responsibility for any abuse of the law or any 
violation of businesslike or commonsense methods. Orders have evidently 
been passed along by word of mouth to favor certain concerns. But no 
records of such verbal orders, naturally, are available. Contracts are 
awarded in myriad transactions without regard to the lowest bidder. The 
specifications, deliberately or otherwise, are so vague and indefinite in many 
transactions that only the bidder “ on the inside”  knows what is wanted; 
and it is accordingly difficult if not impossible in many cases to determine 
whether the vendor delivered what the taxpayers pay for. The advertise
ments for bids, and the terms and conditions on which written quotations 
are submitted, specify that the awarding official may reject any bid or part 
of bid “ in the best interests of the city.”  With this widest possible latitude, 
the awarding official can do what he wants, or what he is ordered, to do. 
And the only answer the dissatisfied bidder or the interested taxpayer re
ceives when inquiring the reason for capricious and arbitrary action is that 
such action was taken “ in the best interests of the city.”

The purchasing system, or what passes for a system, is a perfect “ set-up ” 
for flagrant favoritism and for political manipulation.

B. S t o r a g e  a n d  I s s u e .

With the exception of food items, we consider the administration of 
storage and issue operations a principal weakness in the present chain of 
supply.
A  Food items are brought under quantity “ term” contracts, made, for the 
*ost part, by the Supply Department, and deliveries are scheduled to the 
hospitals and institutions as required. These contracts are based upon 
relatively reliable estimates of requirements ; minimum stocks are main
tained at departmental levels; and turnover is rapid. Thus relative effi
ciency and economy are attained in the handling of this class of commodity.

In contrast, many other commodity classes are bought in small individual 
lots either by the individual agencies or by the Supply Department. Little 
consideration is given to consolidating requirements and buying on a quan
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tity basis. The Supply Department makes contracts on a term basis for 
some items known to be used in quantity, to be delivered as needed; but 
all agencies do not participate. Furthermore, these contracts are neces
sarily made on the basis of guesses as to future needs rather than factual 
estimates, since current and accurate control records are lacking in the 
agencies. Also no consideration is given to the possibility of added econ
omy through buying on a basis of delivery in bulk lots to central depot or 
sub-depot facilities for distribution as needed.

At the present time facilities for storage and issue of common-use items, 
except for stationery and office supplies, are operated only at departmental 
levels. The Printing Department centrally stores and distributes a limits^, 
number of stationery and office supply items. However, the supply funj|, 
tion is foreign to its main function of printing. Therefore practically no 
effort has been made to stock all common-use items of this class that may 
more economically be distributed through stores. Neither has the function 
otherwise been administered in accordance with good supply management 
practices. Even so, we consider that the availability of reserve stocks at 
this central level has retarded build-up of large reserves by the departments. 
We found little evidence of excessive stocking of stationery and office sup
plies at the departmental stockrooms.

Each department operates its stores facility independently and com
pletely devoid of central control. Even separate stores facilities within 
departments are practically independent of each other. The determination 
as to what items will be stocked and the quantities to be stocked is generally 
left to the discretion and personal judgment of the individual storekeepers. 
Inventory control is practically non-existent. The general storeroom of the 
City Hospital is the only facility that appears to be operating with any 
semblance of control over inventory. As the result, stock inventories are 
wholly unbalanced, the natural tendency being towards overstocking. Our 
spot analysis of stock cards at various installations invariably showed that 
quantities on hand represent many years’ supply for certain items and zero 
balances for others.

There are, therefore, no facilities for following through with an effective 
supply system on an over-all basis, even if practicable methods are adopted 
for determining the most economical methods of buying. Neither are there 
any means of redistributing excesses of common-use items that naturally 
accrue at various points to needy areas within the over-all city and county 
organization.

We found no evidence of procedural standards in any form. Since de
partmental stores are autonomous operations, each has devised its own 
methods and procedures, based largely on custom. Procedures vary, even 
within individual agencies, depending upon organizational structure. On 
the whole, procedures are outdated, and simplified practices and technique 
are entirely lacking. Nowhere did we find procedures reduced to writtP 
form. Standards of nomenclature and stock numbering are unheard of. 
Stock records are not maintained at numerous stores activities, and operat
ing cost records are maintained by none.

C. S t a n d a r d iz a t io n -S p e c if ic a t io n s .

Construction materials, such as ready-mixed concrete, bituminous patch
ing material, structural steel, cast iron pipe, iron castings and lumber, con
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tracted for in comparatively large quantities by the Transit Department 
and for the Public Works Department, are adequately covered by technical 
specifications prepared by the department engineers and based on state,
A. S. T. M. or other recognized standards.

Fuel, gasoline, perishable foods, canned goods and fire hose, purchased 
in quantities by the Supply Department, are covered by specifications 
drawn by that department with the assistance of the Fire Department, 
U. S. Department of Agriculture, and outside engineering companies. 
These specifications are fairly adequate, but some are in need of revision.

Most other commodities are purchased by the Supply, Printing, Public 
Buildings and Police Departments and by other purchasing officials with- 
i ît specifications or enough description to enable free and open competition.

D. R e c e ip t  a n d  I n s p e c t io n .

The only personnel reported by departments as engaged full time in in
spection of supplies, materials and equipment purchased through the Sup
ply Department are two inspectors of cast iron water pipe and castings at 
foundries for the Water Division, Public Works Department. The annual 
salaries of these employees is $6,300.

Construction materials purchased to technical specifications are inspected 
or tested in accordance with A. S. T. M. or other engineering society rules, 
or are graded according to lumber association rules.

The Supply Department makes use of the inspection services of the U. S. 
Department of Agriculture for grading and inspection of fresh meats, 
poultry, eggs, fruits and vegetables, and canned fruits and vegetables.

The City Health Department, which is equipped and staffed to sample 
and test milk, has not done so on deliveries to city and county agencies. A 
milk vendor, whose deliveries to City Hospital and Sanatorium in 1947 
and 1948 were found to be contaminated by tests in the City Hospital labo
ratory, is currently the contractor for, and is delivering milk to, Long Island 
Hospital.

“ Spot” sampling and analysis of fuel deliveries on Supply Department 
contracts are made by an outside engineering company.

In general, the receipt and inspection of supplies, materials and equip
ment is the responsibility of the individual using department. But very 
few tests are made of deliveries on purchases made by the Supply, Public 
Buildings, Printing or Police Department. Furthermore, there is no uni
formity in distribution of the receiving notice copies of purchase orders 
within departments or established methods of receiving supplies. Conse
quently, most receiving officials have no advance knowledge of the time or 
kind of deliveries, or of the quality for which they are expected to give a 
’̂ livery receipt.

E. P r o p e r t y  C o n t r o l .

It is understood that a property control system was set up about ten 
years ago with WPA assistance. This system provided for each piece of 
equipment to be numbered with a decalcomania, and for individual cards 
listing the equipment to be filed alphabetically. It also provided for re
porting new acquisitions, transfers and disposals, on standard forms, to the 
city auditor. We found no evidence, however, that the system is now fol
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lowed by any agency except the Public Welfare Department. The city 
auditor advised that the system became practically extinct when WPA 
assistance was eliminated.

A few departments maintain records of varying descriptions purporting 
to be property control devices. Others have no records or controls of any 
kind. Long Island Hospital maintains individual property cards, and peri
odically inventories its property. However, this system is merely a record
ing device and can in no way be considered a property utilization or man
agement tool. The Police, Fire and Public Works Departments maintain 
records of vehicles, but make no attempt to account for all non-expendable 
property. These records are kept primarily for recording maintenance 
costs; but in the Fire Department, at least, these costs are maintained A  
such a fine degree that it is believed the work involved may be more costly 
than the records are worth.

A few departments periodically inventory property in their custody. 
However, the majority have not inventoried their personal property in 
years. In most of those departments that do take periodic inventories, the 
information is not of much value, since there are no means for checking what 
is on hand with what should be on hand.

In brief, there is now no system for effective property management.

II. Recommendations.

Or g a n iza tio n  F or  Su p p ly .
1. C e n t r a l .

It is recommended that the General Court amend the City Charter 
and repeal or supersede conflicting statutes and provisions of the 
Ordinances to reorganize the Supply Department and to expend the 
scope of its functions, as discussed in section II, of this report on 
“ Organization for Supply”  (page 41).

The proposed Supply Department would have authority in the several 
phases of the supply function, as follows:

A. Purchasing.
Buy all supplies, materials or equipment, and those contractual services 

which are common to the needs of several or most city and county depart
ments, boards and officials, or permit any such agency to buy independently 
a certain class or classes of commodities.

Formulate, revise and enforce rules and regulations, subject to the ap
proval of the mayor, which would: (1) prescribe in detail the procedure for 
its own internal purchasing operations; and (2) prescribe the procedure bi 
which the using agencies would submit requisitions and estimates, issiP'/ 
shipping instructions or delivery orders on contracts, make and report 
emergency purchases, make purchases from petty cash funds, and carry on 
other related purchasing operations.

Establish a Purchasing Branch, headed by a qualified purchasing agent 
selected by civil service examination, who would have, as his technical 
staff, eight specialized buyers, each selected by a separate civil service 
examination.
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B. Storage and Issue.
Establish a Stores Branch to operate a central warehouse for those com

mon-use items of housekeeping, cleaning, maintenance, stationery, office 
and comparable supplies used in large quantities.

Administer the proposed stores operations through a qualified and ex
perienced supply officer, selected by civil service examination, with the 
title of Director, Stores Branch.

Make the director responsible for the development and installation of 
operating procedures for the departmental storerooms as well as for the 
central warehouse; for promulgating rules and regulations governing these 
Operations; for developing simplified practices and new techniques; and 
for supervising inspectional audits of departmental supply operations.

Staff the Stores Branch with trained supply personnel.

C. Standardization Specifications.
Simplify and standardize the types, varieties and sizes of commodities 

commonly bought and used, and develop, adopt, keep up to date, and en
force the use of standard specifications for such commodities, through a 
Board of Standardization, to be composed of the superintendent of supplies 
as chairman; the city auditor as secretary; and one employee from each 
of three using departments, to be designated, respectively, by the Com
missioner of Public Works, by the head of the Hospital Department, and 
by the Park Commission.

D. Receipt and Inspection.
Formulate rules and regulations on the methods and procedures for 

inspecting, sampling and testing of deliveries by the using agencies.
Make “ spot checks” on deliveries, to determine compliance with speci

fications and departmental conformance to the rules and regulations.
Make use of city laboratories and commercial laboratories for testing 

samples of deliveries.

E. Property Control.
Formulate rules and regulations prescribing policy and a standard 

system, methods and procedure for the effective control, utilization and 
orderly disposal of personal property in the custody of the city and county 
agencies.

D e p a r t m e n t a l .

It is recommended that each city and county agency select the 
best qualified staff member now engaged in any supply operation and 
designate him as Departmental Supply Officer to perform or supervise 
all supply operations, on a full-time or part-time basis, as determined 
by the specific workload conditions.

The Departmental Supply Officer would be responsible for coordinating 
the supply operations within his agency, and would act as liaison with the
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Supply Department in maintaining the records and in carrying out the 
system and procedures prescribed by its rules and regulations.

It is also recommended that each city and county agency merge its 
stock rooms into central departmental storage facilities, under the super
vision of the Departmental Supply Officer, in so far as space and distri
bution factors will permit; and that inventory control be centralized 
under the Departmental Supply Officer where physical mergers of stock 
rooms are not possible.

3 . R o l e  o f  t h e  C it y  A u d i t o r .

It is recommended that the General Court amend the City Chart ® 
and repeal or supersede conflicting statutes and provisions of the 
Ordinances to give the City Auditor the following authority applicable 
to all City and County agencies —

To require submission, for fund encumbrance, of all open market and 
contract orders, before such orders are issued to the vendors.

To withhold fund encumbrance when the specifications on any order 
are vague or indefinite, or when any order represents the “ splitting” of 
requirements to evade public advertising for contract bids.

To prescribe and enforce rules and regulations for the accounting phases 
of supply.

LEGAL REQUIREMENTS ON CONTRACTING.
It is recommended that the General Court amend the City Charter 

and repeal or supersede conflicting statutes and provisions of the 
Ordinances to modernize the contracting and purchasing require
ments in the eleven phases which are listed and discussed in section 
III of this report (pages 47-53).

OPERATIONAL PRINCIPLES AND PROCEDURES — CENTRAL.
In carrying out its enlarged responsibilities of establishing, co-ordinating 

and regulating a supply system for all city and county agencies, it is 
recommended that the proposed Supply Department adopt the following 
major principles and procedures, which are discussed in detail in section IV 
of this report (page 53).

A. P u r c h a s in g .

Prepare, and after approval by the mayor, put into effect, a Manual 
of Operating Procedures for the guidance of the staff in — ^

Securing and handling com petitive bids;
Maintaining and using bidders’ lists;
Inviting and evaluating cash and trade discounts in bids;
Revising and keeping up to date the terms and conditions of bidding;
Developing and using different and modern types of contracts;
Expediting the contracting procedure;
Amending and extending contracts (with the co-operation of the city auditor);
Enforcing the delivery terms of contracts; . . . . . . .  ...
Affixing on all contract documents the official number assigned by the city auditor;
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Increasing the number of contracts and decreasing the number of open market orders, 
through advance planning and estimating of requirements; and

Handling open market purchases on a competitive basis and reducing the present 
time-lag of such transactions.

Prepare, and after approval by the mayor, enforce, through periodic ex
aminations and audits, rules and regulations governing the following de
centralized purchasing operations in all city and county agencies —

Delegating to any agency the authority to purchase any specialized class of com
modity without intervention by the Supply Department;

Purchasing for emergencies, either by the Supply Department on an expedited basis 
or independently by the agencies; and 
 ̂ Purchasing from petty cash funds.

Maintain a simple but efficient system of records, to make available to 
interested bidders and citizens information on bids received and awards 
made and to facilitate the preparation and submission of a comprehensive 
and informative annual report.

Co-operate with the Board of Standardization in the development and 
adoption of standard forms for use in purchasing and other supply opera
tions both in the Supply Department and in the city and county agencies.

Reorganize the staff by the employment of specialized buyers and other 
required technical personnel; by the reclassification of titles, salaries and 
duties; by the reassignment of duties on a more equitable basis; and by 
the adoption of a uniform policy for attendance.

B. S t o r a g e  a n d  I s s u e .

Transfer to the proposed central warehouse, as the nucleus for its stores 
inventory, excess stock of common-use items now on hand in agency stock 
rooms.

Transfer to the proposed Supply Department the present function of 
central storage and distribution of stationery and office supplies exercised 
by the Printing Department, and the present function of central storage 
and distribution of used furniture and certain housekeeping and cleaning 
supplies exercised by the Public Buildings Department, together with all 
present stocks, personnel equipment and files related thereto.

Finance the inventory of the central warehouse by an appropriated re
volving fund in an initial amount of $250,000.

Prepare and promulgate, after approval by the mayor, an Operating 
Manual to govern the operation of the central warehouse, and to serve also 
as rules and regulations for the operation of departmental stock rooms. 
Such Manual should include, but not be confined to, operating principles 
and procedures on the following phases of the storage and issue function:

Determining items to be stocked;
Stocking versus direct delivery;
Maintaining operating cost records;
Maintaining a stock catalogue;
Simplifying the billing procedure by advance payments;
Costing stores issues;
Stocking levels;
Establishing minimum and maximum stock levels;
Installing stock control system;
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Using standard stores requisition;
Scheduling requisitions;
Changing departmental requisitions;
Handling requisitions for out-of-stock items;
Inventorying stock and adjusting the stock records;
Return of departmental excesses to central stock by inspectional audits; and
Stockage and materials handling methods.

C . S t a n d a r d iz a t io n —  S p e c if ic a t io n s .

Make available to the Board of Standardization the knowledge and ex
perience of the specialized buyers to facilitate the work of the Board in 
adopting standards and standard specifications.

Insist that every requisition for purchase submitted by a city or county 
agency describe clearly, in detail or by reference to the appropriate speci
fication, what is required; and return, through the Departmental Supply 
Officer, for revision and amplification any requisition which contains an 
inadequate specification.

Use adequate and detailed specifications in all contract proposals and 
invitations to bid, to facilitate and encourage open and widespread com
petition.

D. R e c e ip t  a n d  I n s p e c t io n .

Continue the current practice of sampling and analysis of fuel oil and 
coal by a commercial engineering concern.

Continue the current practice of inspection of deliveries of perishable 
foods and canned fruits and vegetables by the U. S. Department of Agri
culture.

Furnish the Health Department with copies of all contracts or open 
market orders awarded for milk and ice cream, and request spot sampling 
and testing of deliveries to city and county agencies, and reports on the 
results of such inspection.

Provide in the rules and regulations governing inspection by the using 
agencies that, unless impracticable to do so, all deliveries not meeting speci
fications should be rejected, and replaced by the vendor or purchased 
elsewhere against his account, as a means for insuring more faithful com
pliance with specifications.

E. P r o p e r t y  C o n t r o l .

Develop a program and system for control of non-expendable personal 
property; promulgate such program and system, after approval by the 
mayor, as rules and regulations; and enforce such rules and regulations by 
periodic inspectional audits in the city and county agencies.

In administering the program, the Supply Department would —
Promulgate a list of the items or classes of items on which property control records 

would be maintained;
Promulgate a set of standard condition categories for briefing the description of the 

property’s condition;
Design the forms and procedures of the record-keeping system;
Circulate lists of excess property; and transfer such property without charge to 

agencies in need of it;
Dispose of surplus property not needed by any agency by stock-piling until needed 

later; by trade-in on new equipment; or by public sale to the highest bidder;
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Screen all requisitions for new equipment against reported excesses and against the 
list of used equipment on hand as a stock pile; and issue used equipment, wherever 
practicable, in lieu of buying new equipment; and 

Fix a fair value on all property transferred between agencies or disposed of (for re
porting purposes only); and report annually to the mayor the value of such transfers 
and the value of all disposal transactions.

OPERATIONAL PRINCIPLES AND PROCEDURES — DEPARTMENTAL.

A. P u r c h a s in g .

Through the Departmental Supply Officer, carry out the rules and regu
lations of the Supply Department applicable to all purchasing operations 
in the city and county agencies.

Maintain purchase records for budget-making and operating cost data 
as well as for estimating future purchase requirements.

B. S t o r a g e  a n d  I s s u e .

Preparation and promulgation by the Departmental Supply Officer of 
each city and county agency of the following operating principles and pro
cedures, based upon standard procedures and rules and regulations of the 
Supply Department, to govern the operations of the stock room facilities 
of his agency:

Determining items to be stocked independent of central warehouse; 
Maintaining purchase and operating cost records;
Stocking levels;
Maintaining a stock catalogue;
Scheduling requisitions;
Scheduling stock replenishment requisitions on central warehouse;
Installing stock control system;
Establishing minimum and maximum stock levels;
Controlling and costing perishables;
Controlling drugs and chemicals;
Items temporarily out of stock;
Costing stores issues;
Inventorying stock and adjusting the stock records;
Standard stores requisition;
Coding requisitions;
Issue standards and screening requisitions;
Inspecting for excess stock; and 
Stockage and materials handling methods.

C. S t a n d a r d iz a t io n  —  S p e c if ic a t io n s .

Through the Departmental Supply Officer, review and revise all requisi- 
4  tions for purchase before their submission to the supply Department, 

to insure that the required items are clearly described or bear the proper 
reference to a standard specification.

Suggest to the Board of Standardization, through the Departmental 
Supply Officer, the need for adoption or revision of a standard specifica
tion; and make available to the Board any engineering and laboratory 
staff and facilities to assist in the adoption of standards and standard 
specifications.
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D . R e c e ip t  a n d  I n s p e c t io n .

Inspect deliveries in accordance with rules and regulations of the Supply 
Department, under authority delegated to receiving officials by the 
Departmental Supply Officer.

Establish in all city and county agencies a uniform procedure for dis
tribution of copies of purchase orders, whereby the receiving notice (fifth 
copy) is sent to the receiving clerk for his use in entering receipts directly, 
after physically counting, weighing or making other required inspection.

Discontinue the use of the “ Receiving Record;”  and use the “ Depart
mental Receiving Notice”  only for partial shipments.

Equip and staff the Sewer Division Laboratory as a laboratory for a , 
testing construction materials for all divisions of the Public Works Departs 
ment or for other city and county agencies.

Equip and staff the laboratory of the Fire Prevention Division for 
chemical analyses of certain types of deliveries for the Fire Department 
or for other city and county agencies.

E. P r o p e r t y  C o n t r o l .

Charge the heads of city and county agencies with responsibility for 
all non-expendable property in their custody and for maintaining accu
rate and complete records thereof, in the manner prescribed by the Supply 
Department. Permit agency heads in turn to delegate responsibility to 
organizational unit heads for property in their custody and for the main
tenance of the proper accounts.

The Departmental Supply Officer should maintain the property control 
system for the agency head, and should prepare and enforce rules and 
regulations, based upon those prescribed by the Supply Department, to 
include the following principles and procedures:

Record property location by name of organizational unit head to whom assigned, 
rather than by building and room location;

Record property numbers only for those equipment articles bearing manufacturer’s 
serial numbers as a substitute for the costly process of numbering all property;

Fix a fair value to all intra-departmental transfers (for reporting purposes only), but 
make no charges for such intra-departmental transfers;

Screen all requisitions for new equipment in the light of available excesses;
Require prompt reporting by organizational units of all equipment excess to their 

immediate needs, which in turn shall be reported to the Supply Department if excess 
to departmental requirements;

Require justification of all requisitions calling for new equipment to replace old, based 
on the maintenance cost records as posted on organizational unit copy of property 
record;

Handle such sales of surplus property, through competitive bidding procedures, as 
may be authorized and directed by the Supply Department;

Screen excess lists circularized by the Supply Department for used equipment that A  
may be utilized in lieu of buying new equipment; W

Audit periodically the organizational unit property accounts and procedures and 
inspect for accumulations of excess equipment; and

Require annual inventories by all organizational unit heads and individuals who have 
property assigned to them; adjust discrepancies by official approval only; hold indi
viduals personally accountable; and take appropriate disciplinary action in all cases of 
obvious malfeasance, proven negligence or theft.

In keeping with the practice established in this survey of city depart
ments the expert’s report was submitted to the Superintendent of Sup-
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plies for criticism. His reply was confined to a few minor criticisms, 
except that he took the position that purchasing in the Police and School 
Departments should be done by the Central Purchasing Agency.

Respectfully submitted,

JOSEPH K. COLLINS,
Chairman,

ALEXANDER WHEELER, 
LEO J. DUNN,
FREDERICK DEANE,

* EDWARD F. MULLEN,
The Finance Commission of the City of Boston.

R o b e r t  E. C u n n if f ,
Secretary.
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DETAILED REPORT.

A SUPPLY SYSTEM FOR THE CITY OF BOSTON AND 
SUFFOLK COUNTY.

$
I. Introduction.

Boston was among the first American cities to recognize the need for 
centralized purchasing when it created the Supply Department by ordi
nance in 1908. It has, however, failed to keep pace with progress in the 
past forty years, and now follows methods and procedures which, by 
modern standards, would be considered antiquated. Although the name 
of the department would indicate that it administers a supply system, 
the Supply Department is in reality merely a price-getting and order
placing agency for only a portion of those departments for which the city 
council appropriates funds for supplies, materials and equipment.

1. S u p p l y  a s  a  U n i f ie d  F u n c t io n .

The General Court has enacted from time to time legislation to govern 
the award of contracts for supplies, materials and equipment above a 
certain amount (formerly 82,000; now $1,000). There are no legal require
ments for purchases of less than $1,000; nor are there any regulations, 
either city-wide in effect or applicable to any one department, to govern the 
methods of buying in the open market in less than the contract amounts.

The statutes and the charter are silent on other phases of the supply 
problem. What happens to personal property after its purchase is a 
relatively neglected field. However, the use of stocks on hand or the 
securing of the maximum use from personal property may often make 
unnecessary the purchase of new and additional supplies or equipment. 
Such indirect saving may far outweigh in the course of a year the savings 
from lower prices for new commodities through competitive bidding.

Supply is a staff function comparable to budgeting or personnel ad
ministration. Those in charge of the supply function must consider it as 
a service and not as a prerogative. Supply is discussed in this report as a 
unified function of personal property management covering all phases from 

^  the initiation of a purchase requisition until the personal property bought 
on such requisition has outlived its usefulness and is traded in or disposed 
of as scrap. In the survey on which this report is based, the following major 
phases of the supply problem were investigated:

Purchasing.
Storage and Issue.
Standardization —  Specifications.
Receipt and Inspection (including sampling and testing).
Property Control (to secure maximum utilization).
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2. S c o p e  o f  S u r v e y .

Since the supply function is common to all agencies, this survey cut 
across departmental lines. It was, however, impossible within the time 
limit imposed to survey all city and county agencies. We therefore relied 
upon the excellent reports prepared by Griffenhagen & Associates on 
“ Requisitioning, Contracting and Storeskeeping,”  in the Park and Public 
Works departments for information on their supply activities. The staff 
of this project interviewed officials and studied supply methods and pro
cedures in the following additional agencies which were believed to be 
sufficiently representative to give a cross-sectional sampling of the general 
situation :

Supply Department.
Printing Department.
Public Buildings Department. 
Institutions Department. 
Hospital Department.
Penal Institutions Department.

Police Department.
Fire Department.
Public Welfare Department. 
Transit Department.
Suffolk County jail.

In addition to the information and data collected by staff visits, the 
heads of all agencies surveyed were requested to supply data from their 
records on their supply operations. All departments attempted to do so; 
but, unfortunately, no records are maintained to show personnel or other 
costs chargeable to purchasing, storing or other phases of supply. The 
data submitted has been summarized. At best it can be characterized as 
“ guesstimates.”  It is, however, presented below in tabular or narrative 
form as indicative of supply operations in Boston. The lack of accurate 
cost and other records is the best possible proof of the extent to which 
this important function has been neglected, and is a weighty argument 
for putting it on a regulated and co-ordinated basis.

3 . P e r s o n n e l  C o s t s  f o r  S u p p l y  F u n c t io n .

Table I gives the “ Estimated 1948 Personnel Costs for Supply Func
tion” in those departments surveyed by Griffenhagen & Associates (Park 
and Public Works) and by the staff of this project. These costs are 
shown for four major supply functions, — purchase, storage and issue, 
receipt and inspection and property control. They are admittedly in
complete. They are estimates for all except the Supply Department, 
where the total personnel costs are included. Many of the employees in 
other departments have numerous duties not connected with supply. 
They are engaged part time in supply work, and in some cases spend only 
a fragmentary part of their time on the operations we surveyed. Accord
ingly, the salary chargeable to supply for such employees had to be based 
on a rough estimate. Furthermore, this table does not reflect the total 
personnel costs of the city and county, since it is confined only to those 
departments surveyed.

For whatever it may be worth, however, Table I shows that a total of 
267 employees were working part time and 110 employees were working 
full time in 1948 on supply operations in the agencies surveyed at a total 
pay-roll cost of $371,616. ' These figures are not, of course, to be taken as
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the over-all cost even in the departments surveyed. In some cases the 
proportionate cost of supervision of supply functions by department heads 
was omitted. Further, these figures do not include the cost of checking 
bills and preparing vouchers for payment, nor the cost of printed forms 
and office supplies consumed in supply operations.

Nevertheless, they do show that a large number of employees are now 
working in the field of supply. They also show that it costs a considerable 
sum to maintain a wholly inadequate supply system. We believe that a 
well-regulated and effective supply system can be developed without any 
additional staff in the using departments and through the addition only 
of a small specialized staff in the Supply Department as discussed below.

I
A. P u r c h a s in g .

1. S u p p l y  D e p a r t m e n t .

The ordinance creating the Supply Department (chapter 34, Revised 
Ordinances, 1947) provides that —

The Supply Department shall be under the charge of the Superintendent of Supplies, 
who shall, upon requisition in writing, signed by the head of any department, supply 
materials, apparatus and other supplies required by such department, except furniture 
and those supplied by the Superintendent of Printing (section 1).

The Supply Department does not buy for all departments, as the or
dinance would indicate. Its purchasing responsibility does not extend to 
the courts and other agencies of Suffolk County; to the School Depart
ment, the Police Department and other agencies which are considered

T a b l e  II. —  1948 Purchases through Supply Department. 1

D e p a r t m e n t .

Number 
of Requi

sitions 
submitted.

Amount 
purchased on 

Regular Budget 
Appropriations.

Amount 
purchased on 

Special
Appropriations.

Total
Amount

purchased.

A s s e s s i n g ............................................. 1 - $110,815 00 $110,815 00

Auditing . . . . . . 14 SI,015 63 14,278 11 15,293 74

Boston Traffic Commission . 454 71,807 82 14,313 56 86,121 38

Building . . . . . . 27 439 96 600 00 1,039 96

City c l e r k ............................................. 9 4,025 75 5,104 20 9,129 95

City council . . . . . . 3 1,524 74 - 1,524 74

City Planning Board . . . . 4 17 15 - 17 15

E l e c t i o n ............................................. 26 1,660 75 - 1.660 75

F i r e ...................................................... 2,896 496,862 07 542,593 66 1,039,455 73

H e a lt h ...................................................... 232 38,272 28 20,149 32 58,421 60

H o s p i t a l ............................................. 5,401 3,074,339 70 133,730 74 3,208,070 44

In stitu tion s ............................................. 1,788 630,497 68 7,519 80 638,017 48

J a i l ...................................................... 113 40,432 20 - 40.432 20

Law . . . . . . 11 853 99 - 853 99
---------

' Figures furnished by Supply Department and represent actual expenditures in 1948.
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T a b l e  II. —  1948 Purchases through Supply Department —  Concluded.

D e p a r t m e n t .

Number 
of Requi

sitions 
submitted.

Amount 
purchased on 

Regular Budget 
Appropriations.

Amount 
purchased on 

Special
Appropriations.

Total
Amount

purchased.

Library...................................................... 121 $16,313 23 - $16,313 23

Mayor’s o f f i c e  . . . . . 20 375 22 $5,005 90 5,381 12

P a r k ..................................................... 1,408 285,274 35 160,840 26 446,114 61

Penal institutions . . . . . 1,176 337,753 73 34,755 03 372,508 76

P r i n t i n g ............................................. 17 9,061 25 - 9,061 25

Public B u ild in gs.................................... 389 119,572 37 - 119,572 37

Public W e l f a r e .................................... 482 43,262 98 12,937 00 56,199 98

Public W o r k s .................................... 3,431 827,364 89 487,214 83 1,314,579 72

R e g i s t r y ............................................. 2 737 38 - 737 38

Street laying-ou t.................................... 27 1,627 96 - 1,627 96

S u p p l y ............................................. 5 838 65 1,038 50 1,877 15

T r e a s u r y ............................................. 5 816 70 3,338 77 4,155 47

Veterans’ Services . . . . 33 2,578 50 - 2,578 50

Weights and Measures 32 1,584 94 3,533 36 5,118 30

Transit..................................................... 5 - 533 67 533 67

Workmen’s Compensation . 2 0 - 2,849 37 2,849 37

Retirement Board . . . . 41 - 3,134 32 3,134 32

Medical Examiner . . . . 1 - 1,756 50 1,756 50

Collecting Department1 - - 15 00 15 00

Contingent Fund—  U. S. bond allot
ment2 ............................................. _ _ 1,913 40 1,913 40

Franklin Technical Institute3 - - 2,831 81 2,831 81

T o t a l s ............................................. 18,194 $6,008,911 87 $1,570,802 11 $7,579,713^98

1 Carried over from 1946 requisition.
2 Total of 3 requisitions included under Treasury (2) and Park (1).
3 Requisitions included under Public Buildings.

State bodies; nor to other agencies like the Public Library, which have 
been exempted by executive order of the mayor. The ordinance as quoted 
above specifically exempts furniture. Despite this provision, the Supply 
Department does buy furniture from State Prison industries and other 

.^sources for the departments which it serves; while the Public Buildings 
Department buys furniture and furnishings for the City Hall, City Hall 
Annex and the thirty other public buildings under its supervision. All 
stationery, postage and office supplies are furnished by the Printing De
partment to all city agencies; and a majority of county and state agencies 
operating in Suffolk County secure a part of such items from the Printing 
Department on a voluntary basis.

Aside from its purchasing function for part of the governmental require
ments of Boston and Suffolk County, the Supply Department does not
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administer a supply system, as its name implies. The only other assigned 
responsibilities are to “ keep proper books of account” and to “ require 
suitable evidence that the materials and supplies furnished are accepted by 
the officer issuing the requisition”  (section 3); and to make an annual re
port which shall “ include a statement of the cost of all supplies furnished 
each department or officer” (section 4). These related duties are taken 
very lightly. As “ books of account” it maintains a file of purchase orders. 
“ Suitable evidence” of acceptance of goods purchased, which would ap
parently imply the authority to inspect deliveries or to examine delivery 
reports, is confined to the inspection of deliveries of hay and grain by a 
member of the staff, and to the examination of delivery tickets and in
voices for coal and fuel oil by the buyer of fuel, as discussed in greatA 
detail in the section on “ Receipt and Inspection.” Annual reports have 
not been issued since 1945, although the reports of 1946, 1947 and 1948 
are now in preparation.

Table II shows the “ 1948 Purchases through the Supply Department.” 
This table shows, for each department served, the number of requisitions 
submitted and the amount of expenditure. The figures for this table were 
submitted by the Supply Department. They are believed to be reason
ably accurate because they were checked before submission against the 
records of the city auditor.

This table shows that some of the agencies with authority to purchase 
independently occasionally submit requisitions to the Supply Department. 
Such voluntary action by the independent purchasing offices is usually in 
connection with those contracts such as coal, fuel oil, gasoline or grocery 
items on which the Supply Department has arranged especially advan
tageous contract prices by buying for consolidated requirements in bulk 
quantities. It is a recognition by such independent agencies that by par
ticipation in large-quantity contracts the mileage of their appropriation 
dollar can be increased. It is also strong testimony for further centraliza
tion of purchasing and for the reorganization of the Supply Department so 
that it can effectively serve all agencies.

2. O t h e r  P u r c h a s in g  O f f i c e s .

As stated above, it was impossible within the time limits to survey all 
departments which purchase supplies, materials and equipment. There 
are as many county purchasing offices, for example, as there are county 
agencies. Each buys independently, although their separate expenditures 
are in most instances relatively small. The School Department and the 
Public Library were considered as outside the scope of this survey. In 
addition to the Supply Department, however, surveys were conducted of 
certain independent purchasing offices. The scope of their purchasing op
erations is shown in Table III below, and their buying methods are rqp 
ferred to in this report in section IV, on “ Operational Principles and Pro
cedures: ”

(a) Printing Department.
The Printing Department was established by ordinance in 1897. Its 

current powers and responsibilities are now covered by chapter 24, Re
vised Ordinances, 1947, which provides that
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The Printing Department shall be under the charge of the Superintendent of Print
ing, who shall have charge of the printing plant and of all the printing of the city, shall 
supply all printing, binding, stationery and other office supplies, except furniture, used 
by any board, commission or department for which the city of Boston is required by law 
to furnish such supplies, and shall, wherever practicable, standardize all such printing, 
binding, stationery and other office supplies.

This is further buttressed by section 16, chapter 3, Revised Ordinances, 
1947, providing that —

Every officer in charge of a department requiring any printing, binding, stationery 
or other office supplies shall obtain the same from the Superintendent of Printing, by 
requisition, on blanks to be prepared by the Superintendent.

^ The Superintendent evidently has not found it “ practicable” to stan
dardize. He has done practically nothing in that line except the estab
lishment of certain standard sizes for printed forms, and standards for 
weight and size, and prohibitions against engraving, on most letterheads. 
This action was taken on the recommendation of a committee of repre
sentatives of private business concerns appointed by the mayor around 
1938.

Relying on his ordinance power for preparing the requisition blanks, 
the Superintendent of Printing maintains a form of requisition which was 
evidently designed before typewriting had come into general use. The 
requisitions are sold to the agencies in the form of expensively bound books, 
with original and duplicate copies. They cannot be used in typewriters 
without mutilation of the book; and so they are all handwritten. Although 
a minor illustration, this refusal to keep up to date reflects the “ horse-and- 
buggy-days” psychology of the Printing Department in all phases of its 
supply responsibilities.

During the first few years of its operation, the Printing Department was 
financed partly from an appropriation and partly from revenue; but since 
1910 it has operated on a revenue account, and all expenses, including pay 
roll, have been financed from revenue from its printing and office supplies 
operations. When purchasing stationery and other office supplies for 
delivery to the using departments, the Printing Department adds a “ sur
charge” to its bill to cover overhead cost. This averages 10 per cent of 
the price charged by the vendor on his bill when submitted to the Printing 
Department (the order having been issued without unit prices and without 
competition). The Printing Department also adds a surcharge on issues 
from its stationery stockroom. The surcharge varies according to the 
orders of the Superintendent, but averages 20 per cent and sometimes is 
25 per cent or more of the purchase price of the stock items.

Each agency receives annual appropriations for “ printing and binding” 
(budget classification B -l) and for “ office supplies”  (budget classifica
tion D -l). Stationery purchases for direct delivery and issues of sta
tionery from stock by the Printing Department are financed by one lump
sum appropriation, — “ Departmental Stationery and Postage,” — which 
in 1948 amounted to $120,000.

(b) Public Buildings Department.
All maintenance materials and supplies required for the thirty-two pub

lic buildings under supervision of this department are secured through the
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Supply Department. On the other hand, the Public Buildings Depart
ment buys independently the furniture required for office use in certain 
public buildings, under the provisions of section 1, chapter 25, Revised 
Ordinances of 1947. Unlike the case of departmental stationery and 
postage, no separate appropriations are made for furniture and furnishings 
for the agencies whose offices are located in the buildings managed by the 
Public Buildings Department. Instead, a lump-sum appropriation is in
cluded in the budget of the Public Buildings Department (budget classi
fication C-7) and averages the amount appropriated for 1948, which was 
$ 20,000.

(c) Police Department. |
The Police Department is considered a state agency, since the Police 

Commissioner is appointed by the Governor. Its authority to buy inde
pendently comes from the last paragraph of section 8, chapter 291, Acts 
of 1906, as follows:

All expenses for the maintenance of buildings, the pay of the police, clerks, stenog
raphers and other employees, and all incidental expenses incurred in the performance 
of the duties of said commissioner or in the administration of said police shall be paid 
by the city of Boston upon the requisition of said police commissioner.

Its supply activities are centralized in the office of the property clerk. 
All contracts are referred to and approved in writing by the Police Com
missioner; but all open market purchases are handled by the property 
clerk. In its contracting procedure, the Police Department is entirely in
dependent of the mayor and does not receive his approval or signature at 
any step in the process; nor are its contracts submitted to the Law De
partment for approval as to form. With the exception of firearms, am
munition and radio equipment, its material needs are for items used by 
other departments also. The costs of its operations could be materially 
reduced if its requirements were combined with those of other agencies 
through centralized purchasing in bulk quantities.

(d) Transit Department.
Although its work is confined to extensions and alterations of the Rapid 

Transit System under specific grants of authority by the General Court, 
the Transit Department is considered a city agency, since the three mem
bers of the Commission are appointed by the mayor. It is authorized by 
the enabling statutes to award contracts for construction “ to the lowest 
responsible bidder.”  The most recent enactment — chapter 622, Acts of 
1948 —  included in section 8 the following provisions, which appeared in 
substantially the same form in earlier laws:

The department may make contracts for work by virtue of Part 1 of this act, and all 
contracts involving two thousand dollars or more in amount shall be in writing, signed 
by the contractor and a majority of the department, and shall be let only after adver
tisement, and then to the lowest responsible bidder.

Its purchasing activities are supervised by the secretary. Purchases 
under $100 are considered as emergencies and are made without reference 
to the Transit Commission. All other purchases, and all contracts, are 
referred to and approved by the Commission before awards are made.
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In 1948 the Transit Department submitted five requisitions to th< 
Supply Department for coal. It considers such action to be entirelj 
voluntary. However, it will be noted that the law quoted above states 
that “ the department may make contracts for work.”  A strict construc
tion of such laws would probably require the Transit Department to requi
sition through the Supply Department all its commodity requirements foi 
use on force account work, such as its current subway extension project 
It would seem that the Transit Department as a city agency would be ir 
the same legal situation as the Public Works, Park or other department- 
which let contracts independently for construction by private concerns 
but requisition through the Supply Department supplies materials and 
equipment for use in construction or repair work by its own employees.
(e) Suffolk County Jail.

The county sheriff, who is in charge of the jail, is an elective official anc 
is therefore considered to be independent of the Supply Department ir 
securing the necessary supplies, materials and equipment. Until the be
ginning of 1949, however, the jail secured most of its requirements througl 
the Supply Department on a voluntary basis.

The supply activities of the jail are supervised by the deputy and special 
sheriff; but the detail work is carried on by the chief clerk and his staff.

3. T otal 1948 P urchases.
Table III shows the “  1948 Purchases of Supplies, Materials and Equip

ment” by all agencies whose expenses were paid by the city. It is based 
on reports submitted by the Supply Department; and by the independent 
purchasing offices surveyed by the staff of this project. Through the co
operation of the city auditor, it was possible to include in Table III, also, 
under “ Other Purchasing Offices,”  the amounts disbursed in 1948 for all 
the other city and county agencies which were not surveyed.

This table shows that a total of $12,114,548.17 was spent for supplies, 
materials and equipment in 1948. Of this total, the sum of $7,579,713.98, 
or 63 per cent, was spent through the Supply Department. On this table 
also are shown for the agencies surveyed, the number of requisitions 
handled; the number of orders issued; and the cost per requisition and pei 
order for purchasing personnel involved. The personnel costs for pur
chasing are admittedly estimates for all except the Supply Department 
and such figures are probably underestimates rather than overestimates, 
It must be borne in mind also that the Supply Department is the only one 
of the purchasing offices surveyed which makes any pretense of securing 
competitive bids on all transactions. This fact alone is sufficient to account 
for the slightly higher personnel cost per order. As pointed out below, it is 
believed that the Supply Department, if reorganized and given powerj 
commensurate with its name, could serve all agencies without the issuance 
of any more orders per year than its present output; and that, therefore, 
it could do a real job of buying at much less expense than in the other pur
chasing offices which merely write orders to selected vendors without 
securing competitive bids.
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B. Storage and Issue.
As indicated above, city and county agencies spend approximately 

$12,000,000 annually for supplies, materials and equipment. Table IV 
shows “ 1948 Storage and Issue Operations as Reported by Departments 
Surveyed.”  The table indicates that a substantial portion of the com
modities purchased are distributed through stores. It would appear that, 
with this volume of procurement, substantial savings could be attained on 
some classes of goods through bulk buying for central storage and dis
tribution. However, this is not done. Instead, storage and issue facilities 
are operated at departmental levels only. Even within the agencies, stores^ 
are not centralized to any great extent. Consequently most buying, even® 
though partially centralized in the Supply Department, is not handled on 
a consolidated basis.

Full utilization of the supply dollar is not being attained under existing 
conditions. Further, losses are so well hidden through lack of cost 
accounts and incomplete inventory records that any statement as to 
savings through adoption of improvements recommended would be 
only the wildest of guesses. We therefore refrain from such statements. 
We merely point out the lack of a real consolidated procurement pro
gram, the lack of cost figures, the lack of inventory records, the inadequacy 
of stock controls, and flagrant excesses in stocking levels.

Policies, procedures and methods for storekeeping vary by departments. 
So far as could be determined, no attempts have ever been made to 
standardize, on a city-wide basis, any phase of the stores operation. In 
1940 a standard inventory control system was installed at a limited number 
of points based on a survey by Cooley and Marvin, Certified Public 
Accountants. This limited attempt at standardization, however, has 
long since fallen by the wayside, and only the remnants of the system 
are now in use by a few of the agencies where installed.

We have attempted to secure current personnel costs applicable to the 
storage and issue function. In some few cases we were able to obtain 
relatively accurate figures; but on the whole, the figures in Table I are 
very rough estimates. Based upon our experience, we judge these figures 
to be highly conservative. Even so, they place storage and issue per
sonnel costs for only those agencies listed at approximately $158,500 
annually. Personnel overhead is the biggest single cost factor in any 
stores operation. It grows all out of proportion when outmoded prac
tices and procedures are followed. We do not attempt to say, merely 
by looking at the figures, that the personnel costs shown in Table I are 
excessive. We do claim that outmoded practices and procedures are 
now followed, and logically conclude that savings in personnel overhead 
can be attained by standardization and adoption of simplified practice^* 
and techniques. *

C. Standardization  —  Specifications.
Throughout the departments surveyed, the only attempt to establish 

city-wide standards has been made by the Supply E>epartment on a 
comparatively small group of commodities purchased in large volume. 
These are for coal, fuel oil, fresh foods and groceries and canned products. 
Specifications which have been prepared by the Supply Department are,
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however, ineffectual in many instances because of lack of facilities for 
checking quality or performance.

Technical specifications, based on national standards, are used by 
the Public Works and Transit departments for purchases of construction 
materials.

However, most purchases are made without detailed description or 
specifications.

D. R eceipt and  I nspection .
No written rules or instructions have been issued to govern the receipt 

^nd inspection of deliveries. For the most part, the inspection is informal 
wind casual.

The 1948 cost of inspection of fruits and vegetables by the Production 
and Marketing Administration, U. S. Department of Agriculture, and 
paid for by the vendors, amounted to $3,243.30. Inspection costs for 
other items of perishable foods and the inspectors’ automobile mileage 
costs paid to the Production and Marketing Administration by the city 
in 1948 totaled $2,924.50. The cost of sampling and analysis of fuel by 
outside laboratories in 1948 amounted to $700.50.

Reports submitted by the agencies surveyed show an estimated total 
cost for personnel engaged in receiving and inspecting during 1948 of 
$30,167.81. This represents the salaries amounting to $6,300 for two 
full-time factory inspectors of the Public Works Department, and the 
proportionate salaries ($23,867.81) of 78 part-time employees in all de
partments surveyed, as shown in Table I.

E. Property Control.

1. T he Present Situ ation .
During the course of our study, we found only one department main

taining any semblance of a property control system. That department 
was Public Welfare. It still follows the property control system set up 
with WPA assistance about ten years ago, and utilizes these records to 
some degree in determining when to buy new equipment. It is still re
porting to the city auditor new acquisitions and other property actions 
on forms prescribed for that purpose. The City Hospital also advised 
that it followed the system until recently, but discontinued sending the 
required notices to the city auditor ivhen it learned that no one in the city 
auditor’s office was making use of the data. Long Island Hospital main
tains individual property cards, and periodically inventories its property. 
However, the system in use at Long Island Hospital can in no way be 
considered a property utilization or management device. It is merely a 

Ijjecordmg device, and as such is not a great deal more valuable than its 
rile of purchase orders under which the property was acquired.

The Police, Fire and Public Works departments maintain property 
records of varying kinds and description for certain classes of property, 
mainly vehicles, but make no attempt to record all non-expendable 
property. The records maintained by these departments are kept 
primarily for recording maintenance costs; but in the Fire Department, 
at least, these costs are maintained to such a fine degree that it is believed 
the work involved may be more costly than the records are worth.
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Other departments at one time had their property completely inven
toried and numbered (by decalcomania method) with WPA assistance, 
but have either long since discontinued maintenance of the system or 
never completed the records installation in the first place. Still others 
have never made any attempt to provide for a property records system.

Inventory practices vary. A few departments take periodic inventories 
of property. However, the majority have not inventoried their property 
in years. In most of those departments that do take periodic inventories, 
the information is not a great deal of value, since there are no means for 
checking what is on hand with what should be on hand. At Long Island 
Hospital an attempt is made to adjust actual inventory with record in
ventory; but where a piece of property is missing the card record for thd  ̂
item is removed from the file (by organizational unit to which property is 
assigned) and placed under a “ dead,”  or “ missing,”  file.

Based upon conditions found in the activities covered by our survey, 
there is now no system for effective property management.

2. W h y  Property  C ontrol is E ssential .
To achieve economical and efficient procurement of personal property, 

any organization must know what is required and where. To accurately 
forecast needs in budgeting and in purchasing, the organization must 
know what it already has on hand, not only in stores stock, but also at 
points of use, where the property is physically located; and whether it is 
being fully utilized.

Effective property utilization is not only necessary to curtail expendi
tures for new equipment by one branch of an organization when used 
equipment is available by transfer from some other branch, but is also an 
important link in the chain of supply. Since there are no means under 
existing conditions to forestall its happening, it is quite likely that one 
branch of the city government is in the market to buy equipment, while 
at the same time another branch is in the market to dispose of comparable 
equipment or has surpluses lying idle.

Property records are generally regarded as an accountability device — 
the means by which it can be determined who has custody and is responsi
ble for the property. We believe, however, that this is of secondary value. 
The prime value of an effective property control system is its use as a 
property utilization device. A simple and effective property control 
system is the only means by which efficient property management can be 
assured.

The attitude of departmental officials generally acts as a hindrance to 
effective property utilization. Officials invariably regard property in 
their custody as “ their property” and look out only for their individual 
interests. They do not relish relinquishing that property to other uniA 
or departments even though they cannot prove current need for it. Seldom 
do such officials consider their department or branch as just one segment 
of a larger organization which must be geared to efficient and economical 
operation from an over-all standpoint. This is one of the major reasons 
we propose periodic inspectional audits of departmental property in rela
tion to current needs by the Supply Department, to disgorge unwarranted 
accumulations of property.
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II. Organization for Supply.

A. C en tral .
If Boston is to have a well-regulated and properly co-ordinated supply 

system, the responsibility must be focussed in one central department. 
Although its operational principles and procedures could be improved in 
almost any and every direction, the present Supply Department is doing, 
within its limited sphere, a less inefficient job of buying than the other 
purchasing offices. We believe that the Supply Department shoidd become 
jn fact the central purchasing agency; and that it should itself perform, 
^  delegate to others with periodic check on their performance of, related 
supply functions such as storage and issue of commodities purchased and 
delivered and awaiting use; the inspection, sampling and testing of de
liveries to insure receipt of what is purchased; and the control of personal 
property in use.

We therefore recommend that the General Court amend the city 
charter and repeal or supersede conflicting statutes and provisions 
of the ordinances to reorganize the Supply Department and to expand 
the scope of its functions as discussed below.

The Supply Department should be headed by a superintendent of 
supplies appointed by the mayor for a term of four years. He should give 
bond in the sum of $75,000. The mayor should be restricted in his ap
pointment to individuals who have had at least five years’ experience 
as a purchasing executive for a government or for a private concern, 
whose annual expenditures for supplies, materials and equipment are at 
least equal to those of Boston and Suffolk County. The Superintendent 
should be paid a salary of at least $10,000 per year, in order to secure a 
qualified and experienced appointee.

1. Functions of P roposed Supply  D epartm en t .
In order to centralize the supply responsibility, it is recommended 

that the Supply Department be assigned the functions listed below and 
be given the authority outlined below over all city and county depart
ments, boards and officials whose maintenance expenses are financed 
wholly or in part from the annual budget. This would include the material 
requirements of all Suffolk County agencies, the Public Library and the 
Transit Department, which now operate independently; but would 
exclude the Police and School Departments and others which are con
sidered state agencies. Exempted from central purchasing also would 
^construction contracts, and service (labor and material) orders and 
Ipntracts for repairs and alterations to public buildings and physical 
plants. Certain contractual services should be secured by the Supply 
Department, as discussed more fully below in section IV of this report 
on “ Operational Principles and Procedures.”

Since the Police and School Departments buy and use hundreds of 
items which are common to the needs of the city and county agencies, it 
is suggested that the General Court give consideration to inclusion of 
such material requirements in the general organization for supply. The
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School Department was not included in this survey; but, as pointed 
out below, the Police Department could undoubtedly curb its expenses 
quite materially, without sacrificing any autonomy of administration, 
by participating in bulk contracts awarded for the city and county depart
ments by the proposed Supply Department. The Police Department 
would benefit also by a reorganization of its supply system and by in
troducing the recommended modern methods of purchasing, storage and 
distribution, preparation and use of standard specifications and property 
control. Although detailed information is lacking on the present methods 
of the School Department, it is believed that it, too, could not fail to save 
large sums by participation in the supply system recommended in this 
report. ■

The Supply Department should be given by statute the authority to 
carry out the following functions:

(а) To buy all supplies, materials and equipment, and those contractual 
services which are common to the needs of several or most city and county 
departments, boards or officials; or to permit any such agency to buy 
independently a certain class or classes of commodities.

(б) To operate a central warehouse for the storage and distribution of 
office and plant maintenance supplies and any other common-use items 
on which the Supply Department can effect economies through central 
storage. (As a nucleus of such central warehouse, the Supply Depart
ment should take over and operate the. present stores facilities of the 
Printing Department and the Public Buildings Department, including 
all personnel related to the function.)

(c) To operate a revolving fund in an amount adequate to finance the 
inventory in the central warehouse. The administration of such fund 
should be audited annually by the city auditor.

(d) To formulate, revise and enforce rules and regulations, subject to 
the approval of the mayor and applicable to all city and county agencies, 
on the following:

(1) Prescribing in detail the procedure for its own internal purchasing activities, 
including but not restricted to securing of competitive bids, awarding orders and con
tracts, maintaining bidders’ lists, and other related purchasing operations;

(2) Prescribing the procedure for inspecting, sampling and testing of deliveries by 
the using departments to determine conformance with specifications;

(3) Prescribing the methods for storage and distribution of commodities in its cen
tral warehouse and in departmental storerooms, including but not restricted to stock 
handling, stock issue, inventory records and control, stocking levels, and other related 
storage operations;

(4) Prescribing the procedure for transfers of surplus personal property between 
units of a department or between departments or to its central warehouse; for trade-in 
of old equipment as part payment for new; for the sale to the highest bidder of all per
sonal property no longer of use to any department; for the maintenance of proper 
records for the control of personal property in use; and fpr other related aspects ote 
system which will obtain maximum utilization of personal property; and

(5) Prescribing the procedure by which the using agencies would submit requisitions 
and estimates, issue shipping instructions or delivery orders on contracts, make and 
report emergency purchases, purchase from petty cash funds (with the additional 
approval of the city auditor), and carry on other related purchasing operations.

(e) To make “ spot checks”  on, and test samples of, deliveries; to 
make periodic examinations of stocks on hand and inventory records in 
city and county departmental storehouses and stock rooms; and to conduct
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administrative audits on other aspects of supply operations in the using 
agencies to determine compliance with its rules and regulations.

(f) To be represented on the Board of Standardization. The Board 
should be composed of the superintendent of supplies as chairman; the 
city auditor as secretary; and one employee from each of three using 
departments, to be designated, respectively, by the Commissioner of 
Public Works, the head of the Hospital Department, and the Park Com
mission. The Board should be given authority to develop, adopt, keep 
up to date, and enforce the use of, standard specifications; and should 
simplify and standardize the types, varieties and sizes of commodities 
commonly bought and used, including printed forms and stationery. In 

fthe discharge of its function, the Board of Standardization should have 
power to make use of the laboratory and engineering staff and facilities 
of the various city and county departments, and should consult with the 
heads find other officials of such departments to determine their require- 
ments, in order to adopt as standards the specifications which meet 
wherever possible, the needs of the majority of such agencies.

(:g) submit to the mayor an annual report on the purchase trans
actions and other operations of the Department, including the findings of 
the city auditor on the annual audit of the stores revolving fund.

2. Organization Structure .

Enlarging the functions of the Supply Department would necessitate a 
radical overhaul in its personnel policies and the establishment of a limited 
number of technical and specialized positions before it could be expected 
to establish and to co-ordinate an effective supply system.
(a) Personnel Policies.

, Superintendent of Supplies would be expected to devote full time 
to his official duties, to keep regular office hours, and by his industry and 
zeal to set an example to the staff. The staff should be required to keen 
regular hours and to work full time for five days per week except when 
on sick leave or vacation.

The salary level throughout the Supply Department should be raised 
so that the employees would have an incefttive to devote their full time 
and the utmost of their abilities to their assigned duties. It is a penny- 
wise-and-pound-foolish policy, especially in a department which is spend- 
mg milhons m public funds, to expect the staff to live on a threadbare 
and hand-to-mouth existence. Those holding specialized and technical 
positions should be paid salaries which are commensurate with those 
paid by private employers for comparable work.

^b) Technical and Specialized Positions.
h Superintendent of Supplies should have two principal assistants, 
Doth oí whom should have had prior experience in their respective fields 
oi responsibility, purchasing and storage and issue.
(c) Purchasing.

There should be created the position of purchasing agent. The incum- 
ent should have the title of Director, Purchasing Branch, and be in
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immediate supervision of the buyers and the staff engaged in all pur
chasing activities. He should be responsible for preparing a manual of 
procedure and rules and regulations on purchasing; and for formulating 
rules and regulations on the methods and procedures for inspecting, 
sampling and testing of deliveries. The purchasing agent should be selected 
by civil service examination, open to any one who has had at least five 
years’ practical administrative experience as a head buyer or assistant 
purchasing agent for a government or for a private concern whose annual 
expenditures for supplies, materials and equipment are at least equal to 
those of the city of Boston and of Suffolk County. If and when the policy 
of the State is changed to permit credit for oral examinations, it is believed 
that the purchasing agent and the other technical positions recommended#!' 
for the Supply Department should be selected by a combination oi 
written and oral tests. At any rate, it is suggested that a select panel 
of representatives of private purchasing and supply offices be designated 
by the State Civil Service Commission to prepare the examination ques
tions, grade the papers and (if permissible) conduct interviews with the 
candidates. The purchasing agent should be paid an annual salary of at 
least $7,500, and should give bond in an amount of $50,000.

The majority of the positions in the purchasing branch of the Supply 
Department would be clerical in nature and could therefore be filled by 
the present clerical staff or from regular civil service lists. We are con
vinced, however, that the purchasing function will not be properly dis
charged unless and until a staff of specialized buyers are selected and 
installed. There should be a buyer for each major class of commodity 
to be purchased, and each buyer should be selected by a separate and 
special civil service examination. The present staff who are serving as 
buyers, although classified under varying and disparate titles, should be 
entitled to compete in the examination for buyer of the commodity class 
in which he or she has had experience; but failing in the examination, 
should be replaced and laid off or assigned to duties in other departments. 
However, the examinations should also be open.to any one who has served 
as a buyer of the given commodity class in a private purchasing organiza
tion. To secure the proper calibre of personnel, the position of buyer 
should be paid at least $5,000 per year. In addition to his purchasing 
responsibilities, each buyer should make “ spot checks” of deliveries to 
determine compliance with specifications and departmental conformance 
to the Supply Department’s rules and regulations on inspecting, sampling 
and testing.
(d) Storage and Issue.

There should be established in the Supply Department a stores branch 
to operate a cental warehouse for those common-use items of house-^ 
keeping, cleaning, maintenance, stationery, office and comparable supplied 
used in large quantities, and which the Supply Department can procure 
at sufficiently lower prices through bulk buying to more than offset the 
costs of warehouse overhead.

The stores branch should be headed by a qualified supply officer with 
at least five years’ experience in operating a stores facility of comparable 
size to the proposed warehouse, and who qualifies for the position as the 
result of a civil service examination. The supply officer should be paid
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an annual salary of at least $7,500, and should give bond in an amount of 
$50,000.

The head of the proposed stores branch should carry the title of Director, 
Stores Branch. Under policies laid down by the superintendent, he should 
be responsible for the development and installation of standard operating 
procedures for the departmental storerooms as well as for the central 
warehouse; for promulgating rules and regulations governing these opera
tions (as outlined under section IV of this report on “ Operational Principles 
and Procedures ); and for the development of simplified practices and 
new techniques in the field of storage and issue. It would also be his 
responsibility to supervise periodic inspectional audits of departmental 

ftores operations for compliance with rules, regulations and standard 
procedures. As one phase of these audits, inspection would be made for 
excess stocks that should be returned to the central warehouse for re-issue

The stores branch should be staffed only with trained supply personnel 
selected by competitive civil service examinations in their respective fields. 
Any personnel transferred to the stores branch from other departments 
as proposed above should have equal opportunity to compete for select 
positions; but in no case would be retained for any position unless they 
attain a qualifying grade under the examinations.

(e) Property Control.
It should be a function of the stores branch of the Supply Department 

to prescribe policy, and a standard system and procedures for the effective 
control, utilization and orderly disposal of non-expendable personal 
property by the various city and county agencies. Organizationally 
the function should be carried out by a sub-unit under direct supervision 
of the Diiector, Stores Branch. It would devise, and, where necessary, 
install up-to-date property control procedures (as outlined under sec- 
tion I\ on “ Operational Principles and Procedures” ). It would also 
make _ inspectional audits of departmental records and procedures for 
compliance with prescribed standards. As one phase of its inspectional 
audits,, this unit would inspect for accumulations of non-expendable 
personal property, excess to departmental requirements, which should 
either be: (1) transferred to other departments "which do have an existing 
need for the property; (2) transferred to the central warehouse for stock
piling m those cases where future needs are well anticipated; or (3) dis
posed of through public sale where no foreseeable need by any department 
exists.

CD Staffing Needs.
ji Although it is impossible to foresee and to predict the precise personnel 
^eeds of the proposed Supply Department, we believe that it can be 
reorganized and reconstituted for its enlarged functions with a small 
increment to the pay roll. The proposed position of purchasing agent 
would replace the present position of chief clerk; and the eight specialized 
buyers would replace the same number now acting as buyers under different 
titles. The net enlargement of the staff for purchasing would, therefore, 
e confined to whatever few additional clerical employees are found 

necessary. The establishment of the stores branch would require the
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addition of a supply officer with title of Director; at least two “ systems” 
specialists to prepare rules, regulations and procedures, and to conduct 
the suggested administrative audits in the departments to insure com
pliance with rules and regulations; a small staff for the central storehouse; 
and the necessary secretarial and clerical assistance to operate the branch.

It is believed that section 18 of the charter provides ample safeguard 
against abuse of authority by the Superintendent of Supplies and the 
Supply Department in the discharge of the very large responsibilities 
outlined above.

B. D epartm en tal .
It is equally important that the responsibility for the supply function) 

be centralized in each of the city and county agencies. The best qualified 
staff member now engaged in any supply operation should be designated 
as Departmental Supply Officer, and be placed in charge of all supply 
operations. It is believed that the larger departments, such as Public 
Works, Park and Public Welfare, and the larger institutions, such as City 
Hospital and Sanatorium, Long Island Hospital and the House of Correc
tion, would benefit both in dollars and cents and in increased efficiency 
through the creation from existing staff of a formal organization for supply. 
In the smaller agencies of the city and county, the responsibility for 
handling supply functions could be centralized in the chief clerk; and in 
some agencies this responsbility could be carried on part-time in con
nection with other duties.

The departmental supply officer should be well versed in stores opera
tions as well as other phases of supply. He should be bonded commensu
rate with the volume of his operations.

The departmental supply officer would be responsible for coordinating 
the requisitioning and the storage and distribution of supplies; the in
specting and testing of deliveries; and for property control within his 
employing department. He would also be the medium through whom the 
rules and regulations of the Supply Department are carried out. The 
relationship of the departmental supply officer to the Supply Department 
and his interdepartmental duties are discussed in more detail in section V 
of this report on “ Operational Principles and Procedures.”

Insofar as space and distribution factors will permit, separately operated 
stock rooms at the various city and county agencies should be physically 
and organizationally merged into central departmental stock rooms under 
administration of the departmental supply officer. Where space, dis
tribution or other factors will not permit such physical arrangement, the 
operation of these stock rooms and all controls should be under the ad
ministration of the departmental supply officer who, in turn, would operate 
under policies, rules, regulations and procedux-es prescx-ibed by the Supply, 
Department. I

Each department or other agency should assign to its departmental 
supply officer the responsibility for a central system of property utilization 
and disposal. He should develop and maintain depai-tmental procedures 
for property control following standards presci’ibed by the Supply De
partment. In most, if not all departments, this would be a part-time 
assignment to one of its employees.
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C. R ole of t h e  C ity  A uditor .
In addition to acting as secretary of the Board of Standardization, we 

believe that the city auditor should fill an important role in the develop
ment and administration of a supply system. The regulations issued 
by the city auditor in 1934 have, as discussed below, been a most im
portant and helpful influence in compelling some degree of order in the 
purchasing, receiving and paying procedures. However, the authority 
of the city auditor is confined to city departments. Furthermore, it is 
based on an executive order, which may be rescinded by the mayor at 
any time. We believe that the authority of the city auditor should be 

phased on statute; and should be broadened in scope and extended to all 
county agencies.

We therefore recommend that the General Court amend the city 
charter and repeal or supersede conflicting statutes and provisions 
of the ordinances to give the city auditor the following authority 
applicable to all city and county agencies:

To require the submission to his office for fund encumbrance of all open 
market and contract orders for supplies, materials or equipment, before 
such orders are issued to the vendors.

To withhold fund encumbrance of any open market order for supplies, 
materials or equipment when, in his opinion, the specifications on such 
order are too vague or indefinite to secure adequate competition, or to 
permit satisfactory inspection of the delivery and the preparation of a 
valid delivery report; or when, in his opinion, such order represents the 
“ splitting” of requirements to evade public advertising for contract bids.

To prescribe rules, regulations and procedures for receipting for de
liveries; for submission of invoices for payment; and for other accounting 
phases of supply.

III. Legal Requirements on Contracting.
The Supply Department will be unable to use modern methods in con

tracting unless there is a modernization of applicable statutes and charter 
provisions. Such necessary revamping of the laws governing the con
tracting procedure will require action by the State Legislature. It is 
believed that these recommendations for new legislation should apply 
to all expenditures for supplies, materials or equipment; and that they 
should, therefore, govern the actions of contracting officers of every city, 
county or state department, board or other agency which derives its 
support wholly or in part from Boston’s annual budget.

We therefore recommend that the General Court amend the city 
*  charter and repeal or supersede conflicting statutes to provide, as a 

part of the charter, the following basic requirements on contracting:
1. That the minimum amount of expenditure above which ad

vertising for bids in the City Record is required be increased from 
$1,000 to $2,000.

This change would restore the minimum amount to the original figure 
specified in section 4, chapter 418, Acts of 1890, which was lowered to 
$1,000 when this statute was re-enacted as section 30 of the 1909 charter.
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The general increase in commodity prices alone justifies restoration to 
the original figure. The added time involved in advertising for bids, or 
in securing the mayor’s approval for waiver of advertising, is one reason 
why all departments tend to keep their expenditures below $1,000 wherever 
possible, and to do so resort to the uneconomic practice of “ splitting” 
their orders, or their requisitions on the Supply Department, into smaller 
lots. Sometimes this is done so that open market orders can be awarded 
without public knowledge and without competition. Whenever this 
happens, it tends to defeat the basic price advantage of bulk buying.

To prevent the splitting of orders, section 30 of the city charter should 
be re-enacted in part to require every contracting officer to invite proposals 
in the City Record “ when about to do any work or to make any purchase,A« 
the estimated cost of which alone, or in conjunction with other similar™' 
work or purchase which might properly be included in the same contract, 
amounts to or exceeds (one) two thousand dollars.”  This requirement, 
now often evaded, should be enforced by giving the city auditor, as recom
mended above, the authority to disapprove open market orders which 
should be a part of, or be combined into, contracts.

2. That the mayor’s written authority to waive advertising for 
bids be limited to specific purchases over $2,000 in amount, and to 
cases where it is impossible to obtain competitive bids or where the 
needs of the using agency will not permit of the delay incident to 
advertising; that the written request of the contracting officer for 
permission to dispense with advertising for bids must include a detailed 
statement of adequate reasons therefor; and that the request be 
printed in the City Record within ten days following the mayor’s 
approval.

Such tightening up of the conditions through which the mayor’s per
mission is now sought and secured under charter section 30 would be a 
salutary improvement. Under current practice, the mayor gives blanket 
permission in some cases to a department or other agency to purchase 
all its requirements in printing, office supplies and other commodities 
without advertising for bids, during a six-month or yearly period and 
without any “ detailed statement of adequate reasons therefor.”  In 
other cases, the mayor approves a request which gives a rather lame and 
flimsy excuse but which savors of favoritism for a particular vendor. 
The following may be cited as typical recent samples:

Request of Justice Leary, Municipal Court, South Boston District, for permission 
to buy office supplies without advertising during year 1949. (City Record, Jan. 22,
1949, page 77.) . . .

Request of Thomas Dorgan, Clerk, Superior Court (Civil Business), for permission 
to buy printing and office supplies without advertising during year 1949. (City Record, 
Jan. 29, 1949, page 117.) »

Request of Superintendent of Supplies to buy crinoline bandage, without advertising, £  
from Chester A. Baker, Inc., one of three tie bidders. {City Record, Jan. 1, 1949,
pfft^GS 8 —0  )

Request of Superintendent of Supplies to buy submarine cable without advertising 
from Eagle Electric Supply Co., one of several tie bidders. (City Record, Feb. 5, 1949, 
page 146.)

No cogent reason exists for requesting or granting such blanket per
mission to any agency for waiving advertising for bids on all its purchases,
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or on all expenditures for a given class of commodities during a given 
future period. If the “ floor”  on expenditures without advertising be 
raised to $2,000, as recommended above, it is believed that the waiver 
of public advertising for bids could and should be limited to specific trans
actions.

As recommended above under “ Organization for Supply,” the mayor 
would have authority to approve the rules and regulations covering the 
details of the administrative functions of the Supply Department. It 
is strongly felt that such authority, plus the authority to waive advertising 
for bids as discussed in this section, should constitute the mayor’s entire 
connection with contracting and purchasing.

I  This separation of the mayor’s office from the details of procurement 
would bring local practice into line with practice in most other govern
ments. It is an unnecessary burden on the chief executive to read and 
approve contracts. It also diffuses responsibility. The purchasing officer 
now solicits bids; but the mayor has the final word on who gets the con
tract. The mayor, in approving a budget request, sanctions the object 
of a given expenditure. It should not be, and is not, necessary that he 
participate in the award of the contracts by which the object is to be 
attained. Furthermore, the mayor should not dip down into the minutite 
of administration. If his appointees cannot measure up to the full responsi
bility of contracting, they should be supplanted by others who can; and 
they should be sufficiently independent to resign if the mayor interferes 
with their function. Above all, the mayor, as an elective official, should 
not be subject to pressure from prospective contractors; nor should he 
be in a position to exert pressure upon them through his power to approve, 
or to withhold or delay the approval of, contracts.

3. That the present form of written contracts for expenditures of 
$2,000 and over for supplies, materials, or equipment be dispensed 
with; that the bid (offer) of the successful bidder, when signed by 
the contracting officer, be deposited with, and be accepted by the 
city auditor as the contract; that another copy of the bid, signed and 
sent to the successful bidder by the contracting officer, be considered 
as the official acceptance; that alterations in contracts be accom
plished by a written consent from the contractor, and by a written 
acceptance in the form of a change order; and that a copy of everj’’ 
such change order be displayed for public inspection.

Written contracts, as now handled, are a useless form of red tape. The 
rigamarole of approval and signatures now occupies so much time that 
a great proportion of deliveries are made before the contract authorizing 
them is executed. As an expedient to secure deliveries while the contract 
is pursuing its tortuous course, the city auditor now accepts the mayor’s 

^written consent to the preparation of a contract in lieu of the written 
*and signed contract, and authorizes the issuance of orders for delivery 
immediately thereafter.

The simple procedure recommended above as a substitute for written 
contracts is in line with the practice of the federal government through 
which hundreds of millions of dollars are spent annually for supplies, 
materials and equipment. United States Government Standard Forms 33 
and 33A are widely used as a combination invitation, bid and acceptance.
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The use of this form simplifies the work of the bidder and the contracting 
officer and satisfies all legal requirements of a contract as a written agree
ment between the buyer and the seller.

4. That performance bonds on contracts of $2,000 and over for 
supplies, materials or equipment be dispensed with; and that, instead, 
the bidder’s responsibility be determined by investigation, if neces
sary, of his financial standing and service reputation before his offer 
is accepted and the contract awarded.

Performance bonds, like formal written contracts, serve no useful pur
pose. On the contrary, they are unjustified additional expense, for bidders, 
almost without exception, include in their bid price the anticipated expense 
of securing a bond. The use of performance bonds has been dispense® 
with by the federal government for all supply contracts, except where 
the contracting officer believes that exceptional circumstances are present. 
They have been abandoned by the city of New York on contracts for 
supplies, materials and equipment; and are used there, as in the federal 
government, only on construction contracts. Furthermore, experience 
has shown that the surety will not “ make good” in the absence of litiga
tion, when the contractor defaults. The city, therefore, is compelled to 
include in its present contract proposal a provision whereby the bidder 
consents to direct action to secure satisfactory delivery from other sources 
and to the charge against his account of the amount of any price differ
ential or damages incurred, in case he defaults as a contractor.

5. That the Law Department’s approval be secured by an ex
amination and approval of the contract proposal before bids are 
solicited, by advertising in the City Record.

This change would eliminate much of the delay, confusion and red tape 
now involved in this phase of contracting. Occasionally, the Law De
partment objects to the form and phraseology of a contract and with
holds its approval until changes are made. The delay may inconvenience 
the using department and may embarrass the bidder whose quotation is 
based on the market conditions and prices current at the time of bidding. 
Furthermore, there have been cases where the Law Department decides 
that a contract prepared by the Supply Department for the furnishing 
of commodities should be awarded by the using department as a con
tractual service (labor and material) contract; or vice versa. In such 
cases, the contracting procedure must usually be started anew and from 
the beginning, with resultant delay and inconvenience to all parties con
cerned. Since the proposal becomes the bid with the filling in of prices 
and terms, and ultimately is embodied in the contract, the approval of 
the contract proposal by the Law Department would adequately safe
guard the city and would be a material time-saver. £

6. That the deposit of a duplicate bid with the city auditor on con
tract expenditures be retained; but that charter section 24 be amended 
to require the city auditor to open and announce the bids received in 
his office at the same hour that the original copies of such bids are 
opened and read by the contracting officer.

It seems to be universally agreed that the deposit of a duplicate copy of 
bids on contracts in the office of the city auditor is a helpful requirement,
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to prevent “ tampering”  with the bids after they are submitted for de
posit in the bid boxes in the purchasing offices. Under current practice, 
the auditor’s copies of bids are sometimes not opened and compared for 
days after the original bids have been publicly opened and announced. 
To make certain that neither copy of contract bids is tampered with or 
altered, it is strongly felt that the city auditor’s office should publicly open 
and announce all bids received on a particular advertised bid opening, 
simultaneously with such public ceremony in the office of the contracting 
official.

In addition, the present provisions of the charter on this subject are not 
strictly complied with. Charter section 24 quite clearly provides that the
i)rices and conditions on the city auditor’s copy of contract bids shall 
;overn and shall be accepted as the original bids in case of discrepancy. 
However, the practice has grown up of accepting as the original bid which
ever of the two copies contains the lower prices. This is not only a viola
tion of law, but it tends in 50 per cent of the cases to penalize the bidder 
who has submitted 'varying bids in error.

7. That original copies of contract proposals be accompanied by a 
certified check in a lump-sum amount to be fixed by the contracting 
officer, but approximating 10 per cent of the estimated value of the 
prospective contract.

Although the depositing of a certified check with his bid seems to be an 
unnecessary hardship on the reputable vendor, it is in practice greatly to 
his benefit. It places all bidders on an equal footing, and tends to dis
courage or to eliminate the submission of bids by “ fly-by-night”  vendors. 
The present practice of retaining the bid deposit for an indefinite period, 
while the award is being determined, the mayor’s approval is being se
cured, and the contract document is being executed, will be eliminated 
by the requirement in paragraph 10 below that awards must be made or 
all bids rejected within ten days after the bids are opened. Under these 
circumstances the inconvenience to the bidder of submitting a bid deposit 
will be considerably reduced through the prompt return of his funds.

8. That competitive bidding be required, wherever possible, on 
all expenditures for supplies, materials or equipment, regardless of 
amount involved.

This requirement will fill the legal void which now exists in connection 
with open market transactions. Since there are no legal requirements 
for expenditures below $1,000 in amount, all the purchasing offices sur
veyed, except the Supply Department, make no effort whatever, except 
in rare cases, to secure competition on open-market transactions.

To put purchasing on a businesslike basis and to eliminate flagrant 
favoritism to certain vendors, all purchases should be based on free and 
open competition. The only exception should be those cases where there 
is only one source of supply. In those cases the bid submitted by the sole 
and only potential bidder should be recorded and displayed for public in
spection, with an explanation of the lack of competition.

9. That the contracting officer be required to tabulate, immediately 
after bids are opened, as a part of the record, all bids received on all 
expenditures for supplies, materials or equipment, regardless of
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amount; that the successful bidder or bidders be noted on such tabu
lation immediately following the award of the order or contract; 
and that a copy of such tabulation be open to public inspection for
at least sixty days thereafter.

This requirement would go a long way toward supplying information 
which is now lacking, or is difficult to obtain. Public information on 
contract bids submitted is now withheld until the list of bids received and 
contracts awarded is published in the City Record, sometimes weeks after 
bids are opened. No information is made available to the public on bids 
submitted on open-market transactions. The requirement for public 
display of a tabulation of bids received will supplement the provisions o f -  
paragraph 10 below, which would continue the publication in the Cifi/jJ 
Record of such information on contract bids ; but would make such infor
mation available to the public at an earlier date and during the period 
when the decisions on awards are being formulated.

10. That award of all open market orders of less than 82,000 in 
amount, and of all contracts of $2,000 and over in amount, for sup
plies, materials or equipment, be made to the lowest bidder whose 
bid meets the specifications set forth, respectively, in the requests 
for open market quotations and in the contract proposals; that 
quality offered, delivery and discount terms, and service reputation 
of the vendor must be taken into consideration by the contracting 
officer in determining the successful bidder; that when award is 
made to other than the lowest bidder a detailed statement of ade
quate reasons for such action be noted on the tabulation of bids 
which is open to public inspection; that award be made, or all bids 
rejected, within ten days after opening of bids; and that notice of 
awards or rejection of contract bids, the statement of reasons for 
award of contracts to other than the lowest bidder, and a list of all 
bidders on contracts with the amounts of their bids, be published 
in the City Record within twenty days after bids are opened.

This requirement would establish a definite basis for award of pur
chases, and would require the contracting officer to use more definite 
specifications. He could no longer reject bids or capriciously make awards 
on the explanation that his action is taken “ in the best interests of the 
city.” It would require the display and publication of complete informa
tion concerning the competition secured on contracts and on the action 
taken. And it would require action to be taken promptly, thus stimulat
ing and encouraging competition by eliminating a large portion of the 
risks now incurred by bidders who quote on the basis of current market 
prices and sometimes find themselves with an award weeks later when 
market conditions may be radically different. f

11. That neither the contracting officer nor any member of his office 
staff shall be financially interested, or have any personal beneficial 
interest, either directly or indirectly, in any contract or open-market 
transaction for any supplies, materials or equipment; that neither 
the contracting officer, nor any member of his office staff, shall accept 
or receive, directly or indirectly, from any person, firm or corporation
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to which any contract or open-market order may be awarded, by 
rebate, gifts or otherwise, any money or thing of value whatsoever, 
or any promise, obligation or contract for future reward or compen
sation; and that any violation of this requirement shall be deemed 
a felony, and shall be punishable by fine or imprisonment, or both.

This requirement is self-explanatory. It is an added safeguard against 
malfeasance on the part of those who are entrusted with the spending of 
large amounts of public funds for material.

IV. Operational Principles and Procedures — Central.
 ̂ A. P urch asing .

If the Supply Department becomes in fact the central purchasing office 
for all agencies deriving their support from the annual budget, it will be 
necessary to establish new purchasing methods. In order to systematize 
the operations of the purchasing branch, the purchasing agent shoidd 
prepare for approval by the Superintendent of Supplies a Manual of Op
erating Procedures for the guidance of all buyers and all other staff mem
bers in purchasing through open-market orders and contracts. Such 
manual should not attempt to prescribe in detail every step and action to 
be taken by the staff. For instance, there must be some latitude for the 
exercise of initiative on the part of a buyer to devise and use his own pecul
iar type of files, records and methods. On the other hand, it is essential 
that the fundamental principles and procedures governing the purchasing 
process should be spelled out and uniformly enforced.

1. Securing and H andling  C om petitive  B id s .
It is therefore recommended that the purchasing agent should pre

pare, for the approval of the Superintendent of Supplies and the 
mayor, instructions covering, among other things, the following 
principles for securing and handling competitive bids:

(a) Open-Market Bids.
Bids should be secured by telephone only on purchases of less than $100, 

except in cases of emergency. In such cases, the emergency circumstances 
should be set forth as a part of the record of the transaction. Telephone 
bids should be secured from at least three bidders wherever possible; all 
bids should be tabulated and displayed for public inspection as a part of 
the record of the transaction; and the award should be indicated on the 
tabulation. Whenever the delivery time specified on the requisition will 
permit, and this should generally be the case when a proper scheduling 

hof requisitions is effected, requisitions for the same or similar articles should 
"be combined, and bids should be solicited on the larger quantities by writ

ten quotations. Awards on telephone bids should be held to the mini
mum. They lay the awarding official open to the suspicion of favoritism 
and to the charge of “ tipping off ” the favorite by revealing his competitors’ 
prices.

Written quotations should be secured on all purchases, except in real 
emergencies, between $100 and $2,000 in amount. Requests for such
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written quotations should be sent to at least ten prospective bidders 
unless there be a lesser number of potential sources of supply. A copy of 
each such request for quotations should be posted on a bulletin board to 
permit additional interested bidders to secure copies for submission of 
bids. Envelopes addressed to the Supply Department, with the time of 
opening of bids and the class of commodities to be purchased being in
dicated thereon, should be furnished with each request for quotations. 
All the bids submitted on a given open-market transaction should be 
deposited in a bid box until opened and read publicly at the hour stated 
on the requests for quotations and on the bid envelopes. Immediately 
thereafter they should be tabulated on a standard form, a copy of which, 
with the awards indicated thereon, should be displayed for public exami-A 
nation for at least sixty days after the date of opening of bids. ™

(b) Contract Bids.
A number of the current practices on contract purchases of $2,000 

and over, which are based on present legal requirements, should be con
tinued. Among these are the mailing of copies of the advertisement in 
the City Record to prospective bidders; the requirement that all contract 
bids be accompanied by a certified check in a lump-sum amount, roughly 
10 per cent of the anticipated contract; the depositing and safekeeping of 
all sealed bids submitted by mail or by hand in the bid box; and the open
ing and public reading of the bids at the hour stated in the advertisement 
and on the bid envelope.

On the other hand, the current practice of having the bid box opened 
by a representative of the mayor, and of retention of the key to the lock 
of the bid box in the mayor’s office between bid opening dates, should be 
discontinued. This is an unnecessary executive interference with an 
administrative detail. The responsibility for purchasing fairly and hon
estly should be fixed solely on the Superintendent of Supplies and his 
staff. Also, it is believed that the charge for copies of the contract proposals 
and bid envelopes, although in the nominal amount of 25 cents, should 
be discontinued, except when the proposal is highly complicated; and 
that in such exceptional cases the charge should be based on actual cost 
of production. To invite all bidders to submit quotations, and then to 
charge them for the privilege of doing so, is a contradiction in terms and 
is false economy.

Immediately after the opening, all bids received should be tabulated 
on a standard form, and a copy of the tabulation with awards indicated 
thereon, should be displayed for public inspection for at least sixty days 
thereafter. Such action would be a supplement to the continued practice, 
as recommended, of publishing in the City Record a list of all bids received 
and the amounts of the bids in connection with the public announcement * 
of the award of contracts. Such publication in the City Record should! 
appear within ten days after the awarding of contracts. The public dis
play of the tabulation of bids and awards made will make it less difficult 
for any interested bidder or taxpayer to determine what competition was 
submitted or what action was taken.

All open market orders and all contracts, regardless of amount involved, 
should be awarded to the lowest bidders whose bids meet the specifications 
set forth in the requests for quotations and in the contract proposals.
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Each award should officially be made by the Superintendent of Supplies 
or by the purchasing agent on the written recommendation of the buyer. 
In making his recommendation, the buyer should be required to take into 
consideration the quality offered, the delivery and discount terms, and 
the service reputation of the vendor in determining the successful bidders. 
If all bids received are for the same total amount or unit price, and if the 
needs of the using department will not permit the delay of resoliciting 
bids, the open-market order or the contract should be awarded to one of 
the tie bidders by drawing lots in public; or, in the case of tie contract 
bids, the Superintendent of Supplies should be permitted to arrange an 
open-market transaction for the same commodity or contractual service, 

f provided the price paid does not exceed the contract bid price. This 
would be a healthy improvement over the current practice of securing 
the mayor’s approval for arbitrarily awarding to one of the tie bidders 
without explanation or valid reason. The current practice savors of 
favoritism. (See illustrations from City Record cited above under recom
mendation 2 of section III of this report, on “ Legal Requirements on 
Contracting,” page 48.)

Whenever an open-market order or a contract is awarded to other than 
the lowest bidder, a detailed statement of adequate reasons for such 
action should be made on the tabulation of bids which, together with all 
such bids and proposals, should be open to public inspection. Such state
ment of reasons should also be published in the City Record within ten 
days after the awards are made.

Awards should be required to be made, or all bids rejected, within ten 
days after the date of opening of bids. Notice of award or of rejection of 
bids should be required to be published in the City Record within ten days 
after such action is taken. This requirement will insure the bidder’s 
receiving a notice of award in the form of acceptance of his bid, or the 
return of his deposit submitted with bid, within a reasonable period. It 
will help greatly to stimulate competition by reducing the risk of market 
price changes between date of submission of bid and date of award, and 
will “ tie up” funds of the bidders for only a reasonable length of time.

When the mayor’s permission to waive advertising for bids in the City 
Record is secured on transactions over $2,000 in estimated amount, they 
should be handled as are other open market transactions, wherever possi
ble. If such approval has been secured only to save time and to expedite 
delivery, requests for written quotations should be sent to prospective 
bidders, as in the case of open market purchases between $100 and $2,000 
in amount. The request to the mayor to dispense with advertising should 
be required to be confined to specific transactions and to include a detailed 
statement of adequate reasons; and the request, together with such 
statement, should be published in the City Record within ten days following 
the date of the mayor’s approval.

The advertisement for bids in the City Record, and all requests for 
written quotations, should state that all bids may be rejected; that infor
malities in bids which obviously represent typographical errors may be 
waived by the Superintendent of Supplies; that award will be made to 
the lowest bidders whose bids meet the specifications; and that the 
quality offered, the delivery and discount terms, and the service reputation 
of the bidders will be taken into account in making the award.
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The present limitless prerogative of the Superintendent to reject any 
or all bids or parts of bids “ in the best interests of the city”  should be 
definitely delimited. The “ best interests of the city”  is now the shibboleth 
by which explanations of awards are made to dissatisfied bidders, and is 
used as the excuse to reject any bid submitted by a firm which is not in 
favor. Although not bandied about, it is the policy of the Supply Depart
ment and other purchasing offices to reject, as in the best interests of the 
city, most bids offered by out-of-town concerns. All things being equal, 
the local bidder, because of lessened transportation and delivery costs, 
will in the vast majority of cases underbid out-of-town concerns on a free 
and open competitive basis. But in some cases the acceptance of an out-of- 
town bid may be advantageous to the city, especially when a small group j 
of local bidders agree on uniform prices or “ hold up”  the city by quoting 
extortionate prices.

The Superintendent of Supplies should reject “ unbalanced” bids. A 
tricky bidder may “ unbalance”  his bid by quoting a ridiculously low 
price on one or more items, in order to make his total bid the lowest; and 
after receiving the award may arrange with the using agencies not to call 
for deliveries on those low-price items.

2. B idders ’ L ists .
No bidders’ list was found in any purchasing office which could be con

sidered as modern in form or content. Most purchasing officers claimed 
that they depended upon memory or upon the classified telephone direc
tory when making up a list of prospective bidders on any given transaction.

It is recommended that the Manual of Operating Procedures should 
contain the following requirements on bidders’ lists:

Each buyer should be required to maintain and periodically to revise 
a list of all prospective bidders for open market purchases and contracts 
in his assigned commodity field. Such list should be used for all types of 
purchases and should be the basis for securing bids by telephone or written 
quotations as well as for mailing copies of the advertisement for bids as 
published in the City Record.

When requested to add a name to the bidders’ list, the buyer should, 
wherever possible, determine by inquiry in the trade, by resort to Dun 
and Bradstreet’s reports, by reference to Thomas’s Directory, and by 
other means, determine the responsibility and service reputation of the 
vendor. If such investigation throws doubt on the vendor’s ability or 
facilities to make satisfactory deliveries, he should be notified in writing 
over the signature of the Superindentent of Supplies that his name has not 
been added to the list.

Deletions from the bidders’ lists should also be made whenever a 
vendor is found to be irresponsible through having defaulted on a con
tract or having made deliveries which were rejected as unsatisfactory. 
The vendor whose name is deleted from the list should also be notified 
in writing over the signature of the Superintendent of Supplies of the 
action taken. Applications for reinstatement to the bidders’ list should 
not be considered in less than one year after the official deletion from 
the list.
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3. Cash D iscounts.
It is recommended that the procedure for taking cash discounts 

be radically revised and be included in the Manual:

The bidder is now invited to submit discount terms for prompt pay
ment as a part of his bid. The uninitiated bidder supposes that the dis
count period begins to run from the date his invoice is submitted or from 
the first of the following month, as is the common practice in private 
business. In city practice, however, the discount period is computed 
from the date on which the invoice is received, together with supporting 

l documents for payment, by the city auditor. Thus, the receiving de
partment may hold up submission of an invoice with voucher for an 

indefinite period as a penalty against an unwanted vendor and so depress 
future competition. This and other weaknesses in the cash discount prac
tices of the city of Boston should be corrected by the adoption of the 
following new procedure:

The city auditor should prepare and issue regulations for the prompt 
submission of invoices to him for payment by the receiving departments, 
with allowance for the normal time lag required for preparation of sup
porting documents and for the paper work involved. Such time, plus 
the time required for the auditing and paying processes, should be estab
lished and announced to all contracting officers and to all vendors as 
the minimum time within which payment will be made after submission 
of bills. All invitations to bid should refer to this minimum payment 
period and should specify that any bid discount based on a shorter period 
will be ignored. This would stop the practice of some bidders in attempt
ing to secure an award based on a large cash discount for payment within 
an unattainable period. It is recommended, also, that wherever possible 
the discount period be written into bid invitations so that all bidders 
will quote on a uniform basis. Competition would thus be based on 
unit price less discount for payment within an established time period.

It is also suggested that the present instructions to vendors on pur
chase orders issued by the Supply Department and on service orders 
issued by other departments be changed. It is an extra and unnecessary 
burden on vendors to have to remember to submit cash discount bills 
to the city auditor and non-discount bills to the using departments. It 
is also an unwarranted burden on the city auditor’s office. The using 
departments should be required to handle discount bills promptly without 
their having to be relayed through the city auditor’s office with a request 
in each case for expeditious action.

On “ term” contracts for indefinite quantities and with repeated de
liveries, bids should be invited on the basis of discount for payment within 
the established minimum number of days after the first of the month 
following delivery. Under such procedure, the contractor would bill 
the using departments monthly and support his invoice for all deliveries 
made the preceding month with receipted delivery tickets. This would 
result in huge savings in paper work in all phases of the billing, vouchering, 
auditing and paying procedure.

It would be economical, also, if all contractors who receive awards based 
on “ trade” discounts from list price, regardless of time of payment, could
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be instructed to bill monthly each using agency to which they make deliv
ery. Such invoices could be handled in accordance with the city auditor’s 
present instructions for vouchering non-discount bills on an established 
schedule.

4. T ypes  of C ontracts .
In order to modernize the contracting methods, it is recommended 

that the contract proposal as the basic document be carefully and 
thoroughly revised.

The proposal form and its terms and conditions are considerably out of 
date and out of line with modern purchasing practices. After satisfactory^ 
revision as a combination invitation, bid and acceptance form, similar to 
U. S. Government Standard Form 33, it should be approved by the Board 
of Standardization as standard. Such revision should not only be directed 
toward bringing the present document up-to-date but also toward stand
ardizing terms and conditions which will be fairer for the bidder and con
tractor, in the interests of wider competition. The present provisions of 
the contract proposal requiring delivery of 25 per cent in excess of the es
timated quantities (Article III) should be used only with “ term” con
tracts for indefinite quantities. These provisions should be included in 
the special terms and conditions which are usually mimeographed, at
tached to and made a part of the proposal, and in such form include also 
the specifications or other description of the commodities to be purchased 
and any special delivery requirements.

With a revised contract proposal form, it is recommended that the 
Manual of Operating Procedures include provisions for handling the 
following types of contracts; and that the rules and regulations pre
scribe the action to be taken by the using agencies in connection there
with :

(a) Indefinite Quantity Contracts.
The buyers should be required to study past consumption records in 

order to arrive at close estimates of requirements for a given contract 
period, before requesting bids on indefinite quantity contracts. All buyers 
should be required, and should be supplied with the necessary clerical 
assistance, to maintain a commodity card file of the articles which they 
buy. On these commodity cards would be shown the orders issued against 
current and past contracts by each using department.

After award, all pertinent data on “ term” contracts for indefinite quan
tities, including name and address of contractor, unit price delivered, dis
count terms, order quantity, time required for delivery after receipt of « 
order, and the time period of the contract, should be prepared by the { 
Supply Department, and copies should be furnished to each department 
whose needs are involved in such contracts. To facilitate the use of such 
contracts, a shipping or delivery order form should be devised and adopted 
as standard by the Board of Standardization. Such shipping orders, after 
fund encumbrance, should be issued directly by the using departments to 
the contractors calling for delivery at the times and in the quantities re
quired. A copy of each such shipping order issued should be furnished to
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the Supply Department for its records of consumption and for its estimates 
of requirements for the next ensuing contract period.

(b) Discount-from-List-Price Contracts.
To bring the purchasing and contracting procedure up-to-date, the 

buyers should be required to develop and use other types of contracts than 
the two prevailing types, — definite quantity and indefinite quantity.

One new type of contract which would result in economies and would 
cut down a great deal of paper work is that based on discount from list 
price. The discount-from-list-price contract would be particularly applica-
tble to the procurement of repair parts, hardware and pharmaceuticals. 
f Under this type of contract, competitive bids would be secured on the 
basis of a discount from the manufacturer’s list price or discount from 
current retail price; and the award would be made to that bidder offering 
the greatest discount. In purchasing repair parts for automotive equip
ment, such type of contract could be arranged with a dealer for each make 
of equipment. In connection with the government’s requirements for 
hardware, plumbing supplies and other items needed for repair and main
tenance work, consideration should be given to the possibility of having 
several such contracts with reputable dealers in various parts of the city. 
Under such contracts, the contractor would be given a monthly order 
authorizing him to deliver to officially designated employees of each 
interested department whatever they needed for repair and maintenance 
purposes up to a certain maximum amount; and the contractor’s monthly 
bill would be supported by receipts given by such authorized employees. 
This type of contract would be especially valuable, also, in the procure
ment of drugs and pharmaceuticals for the hospitals and other institutions. 
Contracts could be awarded to reputable wholesale drug firms, each 
covering the entire output or list of brands of each leading pharmaceutical 
house. When the institution needs some proprietary product, it would 
telephone a delivery request to the contractor and thereby eliminate the 
present red tape of submission of requisitions, securing of bids and the 
other processes connected with the award of an order. Here, too, compe
tition could be secured from the local representatives of each pharma
ceutical manufacturer and award could be made on the basis of the greatest 
discount from list price. Under this procedure the contractor would bill 
the city monthly for goods delivered and would support his bill by de
livery orders issued by the using agencies or by receipted delivery tickets.

(c) Sliding-Scale Discount Contracts.
Another type of helpful contract is that based on a sliding scale dis

count, dependent upon the total year’s consumption by all government 
‘agencies. Bids would be secured and the contract would be awarded to 
that manufacturer or dealer who offers the most satisfactory discount terms 
varying with quantity used. A good example of such contract is for 
electric light bulbs. Under this procedure, used widely in other cities, the 
contractor credits the government at the end of the contract period, usually 
a year, for the discount applicable to the total consumption by all agencies. 
The total discount is usually granted in the form of a refund on bills 
already paid or as a credit against the last bill submitted under the con
tract.
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(d) Contracts for Patented Articles.
The Supply Department should continue to use the term “ or equal” 

or “ or its equivalent”  whenever bids are solicited by trade name or brand, 
on both contract and open-market transactions. This is necessary in order 
to encourage the introduction and use of new and improved products. 
To make this practice workable, however, the Supply Department should 
have facilities to make comparative performance or laboratory tests of 
the substitute offered as against the brand specified and should be supplied 
with funds for laboratory tests when required. The phrase “ or equal” 
could be omitted when using a list of qualified products adopted by th(v 
Board of Standardization, as recommended below under “ Standardization.’*'

(e) Contracts based on Standard Sample.
Consideration should also be given to the use of standard samples in 

purchasing on contracts and open-market orders that type of article whose 
quality or make-up is difficult to describe in a specification. Some standard 
specifications incorporate a standard sample by reference, to supplement 
the quality description in the specification. Standard samples should be 
numbered and labeled; kept under lock and key; opened to examination 
during working hours; and examined for comparison with the delivery. 
This method of purchasing is particularly applicable to items of clothing, 
for example.

(f) Service Contracts.
As recommended above, under “ Organization for Supply,”  it is be

lieved that the several departments should separately award contractual 
service orders and contracts when the contractor furnishes labor and 
material, in connection with repairs or alterations to public buildings and 
plant equipment. On the other hand, there is no doubt that great savings 
could be effected by the Supply Department through award of city-wide 
contracts for other types of service which are required in common by many 
or most of the city and county agencies. Examples of service contracts 
which it is suggested should be awarded by the Supply Department are 
as follows:

Typewriter repair (for agencies which do not have their own repair crew).
Automotive repair (for agencies which do not operate their own garage).
Hand towel service.
Reporting service (for conferences, hearings, etc., for which regular staff is inadequate).
Moving and trucking service (for agencies which do not have their own trucks).
Water cooler service.
Window' cleaning service.
Door and window lettering service. .
Rubber stamps. j

In such contracts, the contractor furnishes labor and material; but 
the nature of the service permits bidding on a fixed unit price or hourly 
rate basis. Furthermore, the service rendered under such contracts is 
not connected with a building or plant equipment, and is, therefore, re
mote from the field of construction.

Copies of such service contracts when awarded should be furnished to 
each agency of the city and county, with instructions that they are to be
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used exclusively. The agencies would deal directly with the contractors, 
and would issue service orders as needed. The contractor would bill the 
agencies monthly. To secure maximum saving under this plan will re
quire close co-operation from the city auditor, who should refuse to pay 
the bills for such service if secured from' other sources than the Supply 
Department contractors.

5. Expediting  the C ontracting  P ro cedure .
As mentioned above in section II, on “ Legal Requirements on Con

tracting,” the time now consumed in arranging a formal written contract 
Ais an inducement to “ splitting”  of requirements into more than one trans
action, each under the open-market purchase limit. An examination of 

several contract transactions in the Supply Department shows that an 
average of at least two months elapses between the receipt of requisitions 
or estimates and the date of deposit with the city auditor of the formal 
contract signed by the mayor, the contractor and the surety. As a means 
of securing delivery at an earlier date, the city auditor accepts the written 
approval of the mayor for the award of a contract in lieu of the contract 
document, and encumbers the funds on contract orders issued immedi
ately thereafter. Frequently the delivery is made considerably in advance 
of the execution of the contract. An extreme example is a current con
tract for milk. Bids were opened by the Supply Department on Decem
ber 16, 1948, for furnishing milk during the period January 1 to June 13, 
1949. The formal contract with Shawmut Dairy Company was not de
posited with the city auditor until March 1; but the contractor had been 
delivering milk to Long Island Hospital since January 1. Under such 
circumstances, the formal written contracts are almost meaningless and 
may be considered as useless red tape.

If the General Court enacts new legal contracting requirements as 
recommended, the contracting procedure can be considerably speeded up. 
From requisitions or estimates submitted, or from consumption records 
on the commodity cards, the buyers could determine the quantity required 
during the future contract period. The proposal could then be prepared 
and submitted to the Law Department for approval. Concurrently, an 
advertisement could be prepared for publication in the City Record. As 
elsewhere mentioned, it is suggested that the contract proposal be a com
bination invitation, bid and acceptance form similar to Standard Forms 33 
and 33A of the United States government. Such form would be submitted 
by the bidder in triplicate. After bids are tabulated, the award would be 
made by returning a copy of the bid to the successful bidder with accept
ance in writing by the contracting officer. To forestall the possibility of 
non-performance by the bidder, the invitation, bid and acceptance form 

j* could be supplemented by requiring the contractor to file a written ac
ceptance of the contract, and his bid deposit could be retained until such 
formal acceptance is received. The Transit Department includes a para
graph in its contract proposal which, with slight modification, could be 
used by the Supply Department to insure prompt acceptance of a contract. 
This paragraph is as follows:

When his bid has been accepted and the contract is ready for signature, the successful 
bidder will be notified by the department. If the bidder fails to execute the contract
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and furnish the bond within six (6) days (Sunday excepted) after the date of such notifi
cation, the proposal will be considered as abandoned and the certified check accompany
ing the proposal forfeited to the city as liquidated damages.

Under this proposed procedure, contract orders could be issued by the 
Supply Department immediately after the acceptance is mailed to the 
contractor; and his bid deposit could be retained until his formal accept
ance had been returned. If the purchase is for an indefinite quantity on 
a “ term ” or “  requirement ” contract, as pointed out above, the using agen
cies would issue shipping orders directly to the contractor.

It is believed that such revision of the contract procedure would reduce 
the average time lag from two months to three weeks; would increase com^, 
petition by curtailing the action now required from the bidder and conV 
tractor; and would eliminate a great deal of unnecessary documentation 
and other forms of red tape.

The speed-up of contracting would be materially aided if an assistant 
corporation counsel were assigned by the Law Department for the ap
proval of contract proposals. Theoretically, such special assignment has 
been made; but, in fact, considerable time is now sometimes required to 
secure Law Department approval, because such assistant corporation 
counsel also has court duties and other assignments which make him un
available for immediate action on contract work.

(a) Contract Division.
One staff member in the Supply Department should be put in charge of 

the Contract Division. It should be his duty, with necessary clerical as
sistants, to duplicate contract proposals after they are put in proper form 
by the buyer, and to secure their expeditious approval by the Law De
partment. The Contract Division should also open and read in public 
all written bids submitted on open-market transactions and on contracts; 
tabulate all bids received and note on such tabulation late bids and any 
exceptions or informalities contained in other bids; forward the tabula
tion and all bids received to the appropriate buyer for consideration and 
for his recommendation to the awarding officer; maintain in the bid room 
a public file of all tabulations of bids for at least sixty days after the bid 
opening date; and furnish to interested bidders copies of the proposal 
on contracts and requests for quotations on open-market transactions.

6. A mendments to and E xtensions of Contracts.
Under current practice, open-market transactions are amended by the 

issuance of a change order. Contracts are amended in a more formal way 
by the preparation of a new document and signatures by all the original 
parties including the surety, followed by the issuance of a change order.« 
Although this procedure appears at first glance to be fair, in actual prac-" 
tice it can result in gross unfairness to competitive bidders. As pointed 
out below, instances have been found of change orders or amended con
tracts which materially increased the original purchase price. By such 
action the contracting officer can grant the contractor an unfair advantage 
by allowing him a higher price than the next lowest competitive bidder. 
As recommended above, a change order could be used for amending a 
contract when written contracts are dispensed with. To insure fairness 
to all bidders, however, a copy of every change order amending a con
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tract or open-market transaction should be required to be put on display 
for public inspection so that all interested citizens and bidders would 
know what action has been taken. The change order should also state in 
detail the reason or basis for such action.

It is also believed that a great deal of time, effort and expense can be 
saved by eliminating the cumbersome current practice of extending con
tracts into the next ensuing fiscal year. Now all contracts expire on 
December 31 of each year. Thus, if a contract is awarded in September 
for a yearly period, it has to be extended for nine months in the next year. 
All extensions of contracts are also published at considerable expense in 
the City Record. The contracts, when awarded now, leave considerable 

■oubt as to whether or not they will be extended. The latitude now given 
to contracting officers to extend a contract or not as they see fit opens 
the door to favoritism and discrimination.

By virtue of the fact that section 3A of the charter permits the spending 
of available funds at the beginning of each fiscal year before the budget 
is adopted, it is believed that the Supply Department or any other con
tracting office could contract, without any change in law, for a twelve- 
month period overlapping fiscal years. In that case the contract should 
state that it will be extended unless, by December 15, the contractor is 
given official notice that the contract will be terminated on December 31. 
If the bidder is given such assurance that he will, as a contractor, deliver 
during a twelve-month period, and the possibility of cancellation at the 
end of the year is thereby reduced, it is believed that competition will 
increase and lower unit prices wall obtain.

It is also believed that, through co-operation with the city auditor, this 
plan could be worked out so as to eliminate the voluminous red tape now 
connected with contract extensions. The contracting officer could apply 
to the city auditor at the end of November or early in December of each 
year for permission to use any available funds in the new year in advance 
of the adoption of the budget. The auditor could thus “ freeze’ the 
appropriate funds so that they would not be available for transfer, and 
could designate them as contract obligations on his accounts; and would 
then so notify the contracting officer. The contracting officer would then 
formally advise the contractor in writing that his contract had been ex
tended for the remainder of the contract period.

7. Enforcing the  D elivery  T erms of C ontracts.
Contrasted with the practice whereby deliveries are frequently made in 

advance of the execution of the contract, there are instances where delivery 
is unreasonably delayed. An outstanding illustration of such delay is 

j equipment for the Fire Department. During the years 1946, 1947 and 
^948, eighty-nine pieces of fire-fighting equipment were purchased by 

the Supply Department at a total cost of $1,342,550. This equipment 
was financed by the Departmental Equipment Loan. Of the forty pieces 
of equipment contracted for in 1946, four aerial ladders are still undelivered. 
Ten aerial ladders contracted for in 1947 have not yet been delivered; 
and one aerial ladder and three tractors for aerial ladders purchased in 
1948 were undelivered up to April, 1949.

The contract proposal upon which bids were submitted for this equip
ment made it clear that the Superintendent of Supplies (Article 5) could
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cancel the contract if delivery were not made; and that he could, in 
addition, assess on the contractor the amount of expenses, losses and 
damages (Article 6) sustained by the city for failure to make delivery. 
On this fire-fighting equipment, the contracts were not cancelled nor were 
any assessments made against the contractors for delay. On the contrary, 
new contracts were awarded to the same concerns who were already 
delinquent in delivery on previous contracts. The explanation given by 
the Supply Department and also by the Fire Department is that the 
equipment could not be secured from other sources, and that nothing 
would be gained by cancellation or assessment of damages.

The cure for this situation would appear to be an amendment to th<L 
contract conditions specifying a definite amount for liquidated damage^ 
for each day of delay in delivery after the promised delivery date. Other 
cities have and enforce such definite liquidated damage provisions in 
their contracts. The Boston Fire Department has been for years under
equipped. Other cities have been securing deliveries while Boston has 
been securing only explanations of, and excuses for non-deliveries of, 
equipment.

8. N umbering of Contracts.
The contracting procedure should be formalized by the assignment of 

an official number to each contract. This should be. done by the. city 
auditor when the signed copy of the combined invitation, bid and ac
ceptance is submitted to him. The Supply Department, when furnishing 
the using departments with all the essential data in the contract, should 
specify that the contract number assigned by the city auditor must appear 
on all copies of the shipping or delivery order which they issue to the 
contractor, and on the contractor’s invoices. Such number should also 
appear on the special contract order form which, as recommended below, 
should be devised for issuance by the Supply Department and other 
contracting offices, to distinguish such orders from open-market trans
actions.

9. B ulk  B uying  on C ontracts.
Some of the contracts awarded by the Supply Department are satis

factorily handled. The contracts for gasoline, fuel oil and coal, for ex
ample, appear adequate as to the specifications used, the competition 
secured and the unit prices paid. This is best attested by the fact that 
the Suffolk County jail, which has authority to buy independently, uses 
these contracts for its requirements either by requisitioning through the 
Supply Department or by arranging for the contractor to make deliveries 
at the same price. Likewise, the Police Department, when unable in 
past years to secure contract price as favorable as those of the Supplyjjj 
Department, has occasionally arranged with the Supply Department 
contractor to fill police requirements under the same terms.

Further proof that the Supply Department is doing a better job than 
other purchasing offices in some fields is shown by comparative contract 
prices for light fuel oil and coal being paid by the Police Department. 
The prices paid for heavy fuel oil are the same on both of the current 
contracts; but the price on the Supply Department contract for light 
fuel oil since October 1, 1948, has been lower than the Police Department’s
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price. The White Fuel Company, contractor for the Police Department, 
charges $0,112 per gallon, while the Petroleum Heat & Power Company 
is furnishing the same item under the Supply Department contract for 
$0,108 per gallon.

Had the Police Department obtained its requirements on the Supply 
Department contract, there would have been a saving of about $800 on 
this one item.

In the case of anthracite coal, the same contractor, the Boston Ice 
Company, supplies the Police Department and also the several agencies 
served by the Supply Department. On egg size, the Police Department 
is paying $19.80 per ton, while the Supply Department contract is for 

'§19.50 per ton. On No. 1 buckwheat size, the Police Department contract 
price is $14.30 per ton, while the Supply Department price is $13.95 per 
ton. The price differential of 30 cents per ton on egg coal, and 35 cents per 
ton on No. 1 buckwheat coal, represents an unnecessary expenditure by the 
Police Department of $122.50. When combined with the potential saving 
on light fuel oil cited above, the aggregate saving on these three items 
would have been almost $1,000.

A further illustration of price differential can be cited on bread flour. 
On January 14, 1949, the Supply Department issued order No. 01380 for 
thirty bags of “ Contender”  bread flour on requisition from the Suffolk 
County jail. On February 14, 1949, one month later, the Suffolk County 
jail purchased twenty-five bags of the same brand of flour from the same 
vendor on its own order No. S-105 and paid $5.98 per bag, or 9 cents per 
bag more than the contract price of the Supply Department for the same 
item.

These random illustrations do not prove that the Supply Department is 
without fault in its contracting procedure. Some contracts — for example, 
raincoats for the Fire Department — are awarded on specifications which 
are entirely inadequate and which do not permit fair competition. These 
and other faulty contracts are discussed below in the section “ Standardiza
tion of Specifications.”

Furthermore, the Supply Department gives evidence of favoring certain 
contractors by arbitrary award based on flimsy fault-finding with the bids 
of lower bidders than the favorites: An illustration in point is the recent 
award of contracts for paint and paint brushes. The proposal called for 
bids for requirements for the six-month period beginning January 15, 1949, 
on two items of “ Prismo”  traffic paint; seventy items of other paints 
specified by the trade names of six manufacturers, “ or equal” ; and 
twenty sizes of paint brushes specified only as “ pure black Chinese bristle.”  
The list of the bids submitted and the contracts awarded fill more than six 
pages of the March 5, 1949, issue of the City Record (pages 236-244). A 
ijjview of this information shows that awards on many of the items were 
'wvided between two or three bidders, in addition to the low bidder, without 
regard to price. The following illustration can be cited as typical:

Item 1 — 365 Gals. Flat White Paint.
Awards made as follows :

u n neZ  Hardware Co., 150 gallons at $2.29 per g a l l o n .................................$343 50
McUee Paint and Varnish Co., 100 gallons at $2.40 per gallon . . . . 2 4 0  00
Waterproof Paint and Varnish Co., 15 gallons at $1.88 per gallon . . . 28 20

$611 70
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No award was made to the low bidder, the Norfolk Paint and Varnish Co., 
at $1.33 per gallon. Since the product of the low bidder was not listed in 
the proposal as one of the acceptable brands, and since the Supply Depart
ment is without funds and the city is without facilities to conduct laborar 
tory tests to determine whether the paint offered by the low bidder was 
“ equal to the standards specified,”  there is some possible excuse for ig
noring the lowest bid. However, if the city invites bids on the basis of 
specified brand “ or equal,”  the bidders offering substitutes are entitled to 
have their product submitted to laboratory or performance test, or both. 
But lacking such facilities for test, it would be fairer to confine competi
tion to the manufacturers and dealers offering the acceptable brands. 
Nevertheless, in the case cited above, waterproof paint was listed as on^ 
of the acceptable brands. Had all of the requirements in flat white paint 
been awarded to Waterproof Paint and Varnish Co. at $1.88 per gallon, 
the difference in price would have been $113.50 less than by the splitting 
of awards among three bidders. It is estimated that approximately $2,500 
could have been saved on this one bid opening by making all awards to 
the lowest qualified bidders, who offered one of the brands specified, on all 
of the items involved.

Frequently, also, the Supply Department, without apparent reason or 
satisfactory explanation, awards an order, with the mayor’s permission, 
without competition for an item on which wide competition could un
doubtedly have been secured. An illustration of such errant procedure is 
the recent award of an order to Joseph Harrington for four “ Philco” tele
vision sets for the Sanatorium. The mayor’s permission to make the award , 
was requested and approved on the dubious ground that competition was 
impossible to obtain. (See City Record of Jan. 15, 1949, page 47.)

In addition to correcting such abuses in contracting, it is recom- 
mended that the Supply Department attempt to purchase more 
items in bulk lots on contracts and less in small lots as open-market 
transactions.

There are two principal economic advantages of buying in bulk in large 
quantities:

Lower unit, prices can usually be obtained; and
Large indirect savings can be made through reduction of the paper work connected 

with open-market transactions.

Under the co-ordinated supply system recommended in this report, 
the Supply Department would have authority to combine the require
ments of all city and county users of a commodity into bulk contracts 
which, in most cases, would result in lower unit costs. It does so now on 
some items, such as perishable foodstuffs, canned goods, groceries, and 
medical and surgical supplies, by requesting estimates of requirements 
the departments which it serves. If our recommendations are adopted^* 
the Supply Department would have authority to establish by regulations 
a schedule for submitting estimates on a monthly, quarterly or semi-annual 
basis, depending upon the commodity and upon market conditions. By 
such programming, it would be possible to have such estimates sent in on 
schedule without having specifically to request them as is now the practice, 
and without having to delay the contracting procedure because of the 
failure of some agencies to report promptly.
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Each buyer, as recommended above, should keep a commodity card 
record of the items which he buys, showing the vendor, the prices paid, 
and the deliveries made against each contract. On some commodities for 
which needs are stable, no estimates would be required from the using 
departments, and contract proposals could be prepared with estimates 
based on the consumption records. Should the Supply Department need 
to secure an estimate of requirements, such estimate would be requested 
from the departmental supply officer, who would in turn prepare his 
figures from his own commodity card records; from the inventory records 
of the inventory control clerk ; and by consultation with the administra
tive officials to determine whether or not future consumption would exceed 

•present or past consumption due to a change in program, inmate popu
lation or other factor. In cases where the buyer of a given commodity 
class is of the opinion that market conditions indicate the advisability of 
a long-term contract, the schedule for submitting estimates would be 
altered and special estimates would be secured as outlined above. How
ever, the great bulk of the government requirements would be purchased 
on regular schedules for established contract periods. When the schedule 
and the procedure are well established, action under them would become 
routine and semi-automatic.

If the buyer is to fulfill his function properly, he should have and use a 
considerable amount of time in studying what articles currently purchased 
in small lots by open-market transactions could be put on contracts. As 
pointed out above, savings would accrue on purchase costs, and also 
through curtailment of red tape and paper work on small-lot purchases. 
Our examination of current practice indicates that a $5 purchase in many 
cases represents as much routine work and as many steps as a $500 pur
chase. Table III shows that the average cost for processing a requisition in 
the Supply Department is $3.87. A large potential saving resides, there
fore, in the reduction of the number of requisitions submitted. It would 
ordinarily cost the using department no more to issue a shipping order 
against a contract than to prepare and submit a purchase requisition to 
the Supply Department .

It should therefore be the aim of the Supply Department to demonstrate 
its effectiveness through a reduction in the number of purchase trans
actions, by increasing the number of contracts and decreasing the 
number of open-market purchases. As shown in Table III, the personnel 
cost per order in the Supply Department in 1948 was $2.61, and the 
average for all purchasing offices surveyed was $2.71.

10. O p e n - M a r k e t  P u r c h a s e s .

We could find no legal requirements whatever, either in the statutes, 
Ahe city charter or the ordinances, to govern or regulate the methods 
yf purchasing supplies, materials and equipment, or contractual services, 
in the open market in amounts less than $1,000.

The only guide to any phase of such transactions is the “ Disbursement 
Procedure Designed to Secure More Effective Control Over Departmental 
Expenditures,”  which was issued by the city auditor under date of 
November 15, 1934, and occasionally supplemented since then by specific 
directives. In this document, the city auditor prescribes the methods 
for encumbrance of orders, receipting for and reporting deliveries, and
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handling of vendors’ invoices and emergency purchases. It also prescribes 
the forms of purchase orders to be used by the Supply Department, 
service orders to be used by all departments, printing orders to be used 
by the Printing Department, and receiving notices to be used by all 
departments. Our survey revealed that certain agencies depart widely in 
practice from the auditor’s instructions on these subjects. This is par
ticularly true of those departments which are state agencies, or those 
about which there is doubt as to governmental status. Violations of 
these instructions by the Police Department and by Suffolk County 
agencies stem largely from doubt as to whether or not the auditor has 
definite authority to prescribe procedures in this field. As recommended 
above, we think the auditor should be given definite legal authority 
over all agencies which derive their support wholly or in part from the 
annual budget.

Furthermore, we could find nowhere in the departments surveyed 
any semblance of a manual of instructions to the staff or of regulations 
covering the securing of competitive bids, the awarding of orders or any 
other important phase of the purchasing process. Although some govern
ments are handicapped by overregulation, it is astounding to find such 
complete lack of instructions or regulations in Boston. Regardless of 
whether or not they are prohibited by laws or regulations, the method of 
doling out purchase orders which we found in most of the department 
surveyed is inexcusable. For example: the Printing Department, the 
Public Buildings Department, the Police Department, the Transit De
partment and the Suffolk County jail, among those surveyed, all issue 
open-market orders without securing, except in isolated cases, any com
petitive bids on open-market purchases. Such orders are issued blank 
as to price to be paid. Such practice gives the vendor to whom orders 
are issued complete leeway to bill at any price which suits his fancy. In 
explaining this practice, the Police Department and some others claimed 
that bills for delivery on such orders were checked as to price; and if 
they were found to be excessive the vendor was asked to reduce the 
amount of his bill. However, only the Police Department kept any 
price records against which to check vendors’ invoices. Even more serious 
than the lack of control on prices is the opportunity presented by this 
procedure to “ hand out” orders to favorite concerns. If no competitive 
bids are solicited, there is no possibility that such favorite vendor can fail 
to get the order.

Of all the purchasing offices surveyed, only the Supply Department goes 
through the motions of securing competitive bids on all open-market 
transactions. The practice there, however, varies with the individual 
buyer. Some buyers conscientiously attempt to get competitive bids by 
telephone or written quotations wherever there is more than one potentisd 
source of supply. Others assume that they have done their duty if thqW 
secure two competitive bids by telephone; while others claim that their 
knowledge of the market and their familiarity with past transactions en
able them to call one particular vendor and get a fair price quotation by 
telephone. No orders are issued by the Supply Department without the 
unit price being indicated thereon. This is due, in part, to the policy of 
attempting to secure competitive bids on all transactions. It is also due, 
in large measure, to the city auditor’s regulations referred to above, which
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require the Supply Department to submit all orders for encumbrance of 
funds in advance of issue to the vendor.

The Supply Department follows the strange and unusual practice of 
issuing the original copy of the order to the vendor, with only the unit 
price shown thereon. So far as known, purchasing offices in all other cities 
make the extensions and computations on all copies of the order, including 
that which goes to the vendor. The Supply Department claims that it is 
the auditor’s wish that extensions and computations be omitted; and that 
they be inserted by his staff on the copy which he retains for his files and 
on the copy which he returns to the Supply Department for its records. 
It would be more businesslike if the Supply Department filled in all col
umns on the order and indicated the total amount. To do so would not re
quire much additional staff if the clerical work, connected with the prepara
tion of the orders is performed by a central pool, as recommended below.

A further departure from established and businesslike practice is found 
in the Suffolk County jail. When dealing there, the vendors never re
ceive any order. The vendors for the Suffolk County jail are given tele
phone instructions to make delivery. When the vendors’ invoices are sub
mitted following delivery, a service order is prepared for encumbrance of 
of funds by the city auditor in the amount stated on the invoice. When the 
orders are returned, approved by the city auditor, the vendors’ copy (the 
original) is filed.

It is therefore recommended that the Manual of Operating Procedures 
of the Supply Department include detailed instructions for the guidance 
of the staff in handling open-market purchases, so that uniform meth
ods and procedures will be followed by all buyers and by the clerical 
employees, in this field as well as in purchasing on contracts.

The request-for-quotations form should contain terms and conditions 
for bidding, and delivery requirements, similar to those adopted for the 
contract proposal; and should likewise be kept up to date.

(a) Open-Market Purchases of Perishable Foods.
Several types of foodstuffs are bought as open-market transactions by 

the Supply Department. Although the amounts spent are large, all perish
able foodstuffs have been since 1938 purchased in the open market without 
advertising in the City Record, with the written approval of the mayor. 
This was a change from the former practice of securing bids for these com
modities on a monthly basis. The most recent approval of the mayor, pub
lished on page 47 of the January 15, 1949, issue of the City Record, was a 
routine request by the Superintendent of Supplies for permission to pur- 
mase fresh fruits and vegetables tri-weekly, and meats, poultry, butter, 
# h  and eggs weekly, from January 1 to June 30, 1949.

Under this grant of authority, the buyer of perishable foodstuffs opens 
bids for fresh fruits and vegetables on Monday, Wednesday and Thursday 
of each week at 11 a .m . ; for fish for the institutions on Wednesday of each 
week at 9 a .m . and for fish for the Aquarium on Monday, Wednesday and 
rnday; and for meats, poultry, eggs, cheese and oleomargarine on Thurs
day at 2 p.m . In addition, this buyer receives informal quotations by tele
phone or letter as requisitions are received for frozen fruits, for frozen
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vegetables, and for potatoes for delivery in 50-bag lots. Each written bid 
is accompanied by a statement labeled “ Default of Contractor,”  similar 
to Articles 5 and 6 of the contract proposal, in which the bidder agrees that 
the city may buy the commodities elsewhere and charge against him the 
difference in price paid, in case he defaults on delivery.

When tabulation and analysis of bids are completed, the buyer telephones 
information on the low bid price on each item to the using departments. 
At that time or shortly thereafter, the buyer receives from the using de
partments by telephone the quantity needed for the next delivery period. 
These quantities are then telephoned to the vendors as orders to deliver. 
At the same time the Department of Agriculture inspectors are notified 
and requested to inspect deliveries.

By this open-market purchase method, the Supply Department spent uT 
1948 a total of 81,898,395.40 for food, of which a large portion was for 
purchases of perishable food products. Our examination of the methods 
followed indicated that good competition is secured, because the bidders’ 
risk from changes in market prices is less than it formerly was on a monthly 
bid basis. The prices bid also seemed fair. Furthermore, all using agencies 
expressed satisfaction with this method of purchase and with the quality 
of goods received.

Nevertheless, it is recommended that the following changes in pro
cedure be made, to improve the buying methods:

The mayor’s authority to grant a six-month blanket exemption from 
public advertising for bids, under section 30 of the charter, would appear 
questionable. If our recommendations are adopted, expenditures over 
$2,000 would be contracts requiring public advertising. Since it is not 
known in advance of any bid opening for perishable foods what contract 
awards will be made, it is suggested that an advertisement inviting pro
posals on these perishables be run in each issue of the City Record, stating 
dates and hours of opening; and that the bids be handled as if they would 
all result in contracts.

It is also suggested that equally satisfactory quotations could probably 
be secured if bids on fresh fruits and vegetables were secured bi-weekly 
instead of tri-weekly. Furthermore, there would seem to be no necessity 
for securing bids three times per week for delivery of fish to the Aquarium, 
since the total amount purchased per week is only about 600 pounds, and 
since satisfactory deliveries for human consumption at the institutions are 
secured on bids received once per week.

It is also suggested that the purchase of frozen fruits and vegetables 
and of potatoes be handled on a regularly scheduled bid opening procedure 
as are other perishables.

The work of the Supply Department would also be materially speed«»’ 
up if printed forms for tabulation of bids for all these perishable foP# 
items were available. A printed form was available at the time of our 
survey; but on one bid opening the buyer was obliged to add in longhand 
fourteen items of vegetables and seventeen items of fruits. No printed 
form was provided for tabulation of bids for meats, poultry, cheese, oleo
margarine, etc. The buyer each week prepared a tabulation in longhand. 
This was a sizable task, for as many as seventeen bids were submitted, 
with some of them covering twenty-five or more items. The items regu



1949.] HOUSE — No. 2700. 71

larly purchased should be on a printed form or forms, and the tabulation 
should be made, as bids are opened and read, by a clerical assistant to 
the buyer so that the buyer himself could give attention to more important 
problems.

If the procedure were speeded up, orders could and should be issued 
before the vendors make delivery. Under the existing practice, the quanti
ties needed, the orders to the vendor and the requests for inspection are 
all made verbally by telephone; whereas the written purchase orders 
are not issued to the vendor for a week, and sometimes ten days, after 
delivery is made. Under these circumstances, it is impossible to avoid 
errors; and every error must be corrected by a change order which multi
pies the red tape involved.

(h) Open-Market Purchases of Sugar.
Another departure from regular contract procedure for purchases in 

large dollar volume is that of sugar. The buyer of canned goods and 
groceries is convinced that only two sources of supply for sugar in whole
sale lots are available. The prices uniformly quoted by each are identical. 
By special arrangement with the city auditor, sugar is bought in large 
quantities involving large amounts of money on an open-market basis 
without contracts. It is believed that under the simplified contract 
procedure recommended in this report, the purchase of sugar could be 
handled on a regular contract basis without unnecessary or undue loss of 
time.

(c) Open-Market Price Agreements.
The buyer of canned goods and groceries, and some other buyers, in 

the Supply Department purchase several articles —  canned milk, for 
example —  on open-market price agreements. Like the “ term” or “ re
quirement”  contract, such agreement covers the estimated governmental 
needs for a given period of time. These agreements are practicable and 
sound and should be continued.

It is recommended, however, that open-market price agreements be 
formalized and handled as contract transactions, even though the 
estimated amount of the expenditure may prove to be below the 
contract amount of $2,000.

A copy of the agreement should be furnished to the using agencies as 
is recommended for contracts. Shipping orders should be issued by the 
using departments, with copies furnished to the Supply Department for 
their consumption records.

’W) Time-Lag on Open-Market Purchases.
As stated above, the Supply Department attempts to secure competition, 

or goes through the motion of securing competition, depending upon what 
buyer is involved. It is, however, subject to criticism for the length of 
time now consumed in handling open-market transactions. The delay 
from submission of a requisition to receipt of a copy of an order is one 
reason given by the Suffolk County jail for buying most of its requirements 
independently since the end of 1948. Although the Supply Department
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can and does quickly handle many open-market transactions when the 
using departments stress the need for speed, our survey indicates that the 
average time-lag on a routine requisition which is not so expedited is three 
weeks. This is entirely too long, and should and could be cut in half, if 
the Supply Department were properly organized and administered.

11. Sm all-L ot B u y in g .
To determine the frequency of purchasing and the extent of buying in 

small lots, the following analyses of purchase orders were made:
(a) Printing Department. —  Purchases during 1948 of a selected list of fourteen items^
(b) Public Buildings Department. —  Orders during 1948 for furniture and furnisBfc 

ings. (All purchases were open-market transactions; no contracts were awarded.)
(c) Supply Department. —  (1) All 1948 orders issued on requisitions submitted by 

Public Buildings Department.
(2) A sampling of 1,575 orders issued in 1948 on requisitions against the annual bud

get appropriation submitted by all other departments served by the Supply Department.
(3) All 1948 orders issued on requisitions against special appropriations.

(a) Printing Department.
Orders of the Printing Department were analyzed to show the extent 

of buying in small lots for delivery directly by the vendor to the point of 
use. Selected for such analysis were the following nonstock office supply 
items which it was thought should have been purchased in bulk for dis
tribution from stock:

Carbon paper.
Typewriter ribbons.
File folders.
Stapling machines.
Pencil sharpeners.

all of which were purchased from Joseph Harrington Company; and
Mimeograph stencils.
Mimeograph ink.
Correction fluid.

which were purchased on a non-competitive basis from one of the com
petitive manufacturers, A. B. Dick Company. Also analyzed were orders 
for the following stock items :

Pencils.
Paper blocks (scratch pads).
Rubber bands.
Writing ink.
Mimeograph paper.
Copy paper.

The results of this analysis are summarized in Table V (“ Printing D &  
partaient” )- They indicate that the Printing Department is grossly in
efficient as a purchasing office. It obviously gives no attention to the 
problem of what items should be stocked and what items can more ad
vantageously be purchased for direct delivery. Its present practice of 
piecemeal buying of the great bulk of its requirements without compe
tition results' in flagrant favoritism to certain selected firms and the 
complete shutting out of rival firms. As indicated in the third section of
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Table V, its stock items are not standards. Since it charges cost plus 10 
per cent, it is willing to buy any brand or style of pencils or writing ink, 
for example, for any department by placing an order for direct delivery 
by Joseph Harrington, if such a department does not like the stock item. 
This is shown by the fact that 92 per cent of the 1948 deliveries of pencils 
and 87 per cent of the 1948 deliveries of writing ink were not issued from 
stock, but were purchased in small lots for direct delivery by the vendor.

Most of the orders issued and some of the bills submitted do not specify 
exact quality; and so it was impossible to check the deliveries against 
invoices or to compare one invoice with another to determine whether 
the bills at the varying prices were for identical items. Nevertheless, the 
range and variety of prices paid strongly indicate that the favorite vendc^ 
charges what he pleases; and that the Printing Department does not check 
bills against previous charges or against current market prices.

Operating on a surcharge basis from which revenue it meets payroll 
costs, the Printing Department has no incentive to secure lower prices; 
for the higher the prices the greater the surcharge.

In the case of mimeograph stencils, the discount from list prices would 
have been 10, 8 and 10 per cent had the city’s requirements been pur
chased in quarterly lots. In addition to such savings in the purchase price, 
indirect saving would have been much greater. By eliminating a great 
proportion of the paper work through quarterly purchasing, as shown in 
the last two columns of Table V, and by handling these items through 
stock, the potential saving would have been sufficiently sizable to out
weigh by far the cost of stores handling and distribution. This illustration 
shows the importance of studying each commodity, in the light of markets 
ing and distribution practices, to determine what should be purchased for 
direct delivery and what should be handled through stock.

No convincing reason is apparent for continuing the Printing Depart
ment as a purchasing office, even for the materials needed for the pro
duction of printing, it is difficult to conceive of a less busmesslike or more 
slipshod purchasing or stores set-up than that now operated by the Printing 
Department. But there is one —  in the Public Buildings Department.

(b) Public Buildings Department.
The orders issued by this department in 1948 were analyzed to de

termine the methods of buying furniture and furnishings (budget classi
fication C-7) for the thirty-two public buildings under its supervision.

The analysis showed that a total of 45 open-market orders were issued 
averaging $515.77 in amount for a total expenditure of $23,209.97. No 
contracts were awarded. The mayor’s approval to buy in amounts be
tween $1,000 and $2,000 in the open market was sought in only one case. 
All other purchases were kept below $1,000. Of the orders issued, five, oL 
11.1 per cent of the transactions, were for amounts between $10 and $10(7; 
totaling $235.85; twenty orders, or 44.5 per cent, were between $100 and 
$500, totaling $5,336.37; nineteen orders or 42.2 per cent were between 
$500 and $1,000, totaling $15,643.29; and one order, or 2.2 per cent, was 
issued for $1,994.46.

Since the requests for new furniture and furnishings greatly exceed the 
budget allotment, which averages $20,000 per year, the Superintendent of 
Public Buildings buys only when the pressure and demands from a de
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partment head become insistent. The paper work of buying is supposed 
to be handled by the chief clerk; but during the course of this survey the 
chief clerk was usually absent or unavailable, and the assistant chief clerk 
was actually in charge.

The Department of Public Buildings does not really purchase; it 
“ hands out” orders. No competitive bids are obtained. In most cases 
orders are issued as a result of a verbal agreement with a salesman. In 
some cases the vendor confirms in writing on his own stationery the prices 
quoted verbally by his representative. No records are maintained in 
support of orders. The orders issued are vague and indefinite as to speci
fications on quality, size and description.
| Of the total 1948 orders for 123,209.97, 93.8 per cent were handed 
out to two vendors. S. M. Levin Company, Inc., secured 22 orders for 
$15,233.67, or 65.6 per cent of the total. The Boston Desk Company 
secured 13 orders for $6,557.70, or 28.2 per cent of the total purchases.

It should be noted that the dollar values cited are the amounts shown 
on the orders and are not actual disbursements.

Instead of attempting to consolidate requirements for bulk purchasing 
on a competitive basis, the Department of Public Buildings bought 39 
desks at fifteen times during 1948 on as many orders. Last year, also, 
181 chairs were purchased on 17 orders; 51 file cabinets on 15 orders; 
60 cabinets and lockers on 11 orders; and 14 typewriting stands on 8 
orders.

As in the case of the Printing Department, there would appear to be 
no valid reason for continuing the Department of Public Buildings as a 
purchasing office.

(c) Supply Department.
(1) Orders Issued for Public Buildings Department. — The orders issued 

by the Supply Department on requisitions from the Public Buildings De
partment for needs other than furniture were analyzed to determine 
whether the Public Buildings Department schedules and consolidates 
requisitions from the various buildings into bulk quantities, or whether 
it requisitions on a hand-to-mouth basis.

The analysis showed that a hand-to-mouth policy is followed. Each 
building custodian requisitions as need arises. Each requisition, after 
approval and signature by the Superintendent of Public Buildings, is 
forwarded to the Supply Department. The stockroom in the basement 
of City Hall Annex is not used as a central stores facility, but as a storage 
point for a few maintenance items for the City Hall Annex and the City 
Hall.

A single requisition may cover several items for delivery to one building, 
dt often leads to the issuance of several orders. No attempt is made to 
ascertain the total needs of all buildings for a given item for a given future 
period. If the Supply Department insisted on securing such consolidated 
estimates, the vendor could deliver at much lower cost by distributing 
a truckload, for example, to several points on a single order. The paper 
work of order-writing, billing, etc., would be correspondingly reduced.

Under this unsatisfactory arrangement, the Supply Department in 
1948 issued 449 orders on requisitions from the Public Buildings Depart
ment for a total expenditure of $120,981.76, or an average per order of
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$269.45. Sixty-three, or 14 per cent of all orders, were for amounts under 
$10. They averaged $5.82 for a total expenditure of $366.65. Two hun
dred and fifty-seven, or 57.2 per cent of all orders, were for amounts 
between $10 and $100, averaging $35.02 and totaling $9,002.37. Seventy- 
nine, or 17.6 per cent of all orders, averaged $218.74 and totaled $17,280.33. 
Thirty-one, or 6.9 per cent of all orders, averaged $649.07 and totaled 
$20,121.15. Seven, or 1.6 per cent of all orders, averaged $1,444.90 and 
totaled $10,114.32. Twelve, or 2.7 per cent of all orders, averaged $5,341.41 
and totaled $64,096.94. Of all these orders, 56, or 12.5 per cent, were 
issued to confirm deliveries already made. It should be noted in this 
case, also, that these figures are for the amounts shown on orders issued, 
and are not the actual disbursements. |

The orders issued by the Supply Department did not indicate in 125 
cases, or 27.8 per cent, upon what basis of competition the award was 
made. On 152 orders, or 33.9 per cent, competitive bids were secured 
by telephone or written quotation; and 172 orders, or 38.3 per cent, were 
issued against contracts.

(2) Sampling of Orders for All Other Departments. —  Since time limits 
tion did not permit an analysis of all Supply Department orders, a total 
of 1,575 orders were analyzed on a sampling basis. To make the sampling 
representative, every twentieth order was analyzed from each budget 
classification order file for the large using departments (other than Public 
Buildings Department); and at least one order was analyzed from each 
budget classification order file for the smaller using departments. Al
though far from satisfactory or complete, this sampling expedient revealed 
certain facts which are believed to be sufficiently reliable to be cited.

Of the 1948 purchase transactions for departments other than the 
Public Buildings Department, 355, or 22.5 per cent, of the 1,575 orders 
sampled were for amounts under $10; 674, or 42.8 per cent, were for 
amounts between $10 and $100; 401, or 25.5 per cent, were for amounts 
between $100 and $500; 82, or 5.2 per cent, were for amounts between 
$500 and $1,000; 22, or 1.4 per cent, were for amounts between $1,000 
and $2,000; and 41, or 2.6 per cent, were over $2,000 in amount.

Of this total sampling, 528, or 33.4 per cent, were confirming and 
superseding orders. However, 246 of these confirming orders were for 
perishable food purchases. As pointed out above, orders for such food pur
chases are issued a week or ten days after delivery has been made, in
spected and accepted. The remaining number of confirming or super
seding orders were 282, or 11.5 per cent of the total.

There was no indication on 612, or 38.9 per cent, of the total orders as 
to the competitive basis for award. Of the remaining total, 303 orders, 
or 19.2 per cent, were issued against contracts; 4 orders, or .2 per cent, 
were issued as open-market orders without advertising for bids and with 
permission of the mayor; and 656, or 41.7 per cent, were based on tele
phone or written quotations.

(3) 19/{8 Orders against Special Appropriations. — The orders resulting 
from requisitions submitted against the Departmental Equipment Loan 
and other special appropriations were analyzed to see whether the pur
chase of equipment would result in less orders for larger amounts. The 
analysis showed that a total of 521 orders were issued at an average 
value of $1,572.62 and for a total expenditure of $819,336. Of this total
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of 521 orders, 29, or 5.6 per cent of all orders and .02 per cent of the total 
expenditures, were for amounts under $10, averaging $5.50 and totaling 
$159.49; 136, or 26.1 per cent of all orders and .68 per cent of the total 
expenditures, were for amounts between $10 and $100, averaging $41.12 
and totaling $5,592.44; 173, or 33.2 per cent of all orders and 5.43 per 
cent of the total expenditures, were for amounts between $100 and $500, 
averaging $257.59 and totaling $44,463.90; 68, or 13.1 per cent of all 
orders and 6.03 per cent of the total expenditures, were for amounts 
between $500 and $1,000, averaging $726.59 and totaling $49,408.36; 
33, or 6.3 per cent of all orders and 6.31 per cent of the total expenditures, 
were for amounts between $1,000 and $2,000, averaging $1,567.53 and 

»totaling $51,728.60; and 82, or 15.7 per cent of all orders and 81.53 
per cent of total expenditures, were over $2,000 in amount, averaging 
$8,146.14 and totaling $667,983.21. These figures, as in the other analyses, 
are for amounts shown on the purchase orders and are not the actual 
disbursements.

The average value per order was higher in this analysis than for the 
routine purchases for departments from budgetary appropriations. 
More than four fifths of the total expenditures were on contracts over 
$2,000 in amount.

There was no indication in 136 cases, or 26.1 per cent of the total orders, 
upon what basis of competition award was made. Of the remaining 
orders, 191, or 36.7 per cent, were based on telephone or written quotations; 
and 194, or 37.2 per cent, were issued against contracts.

The transactions which were cancelled by change orders are not in
cluded in the above totals. However, on the transactions analyzed, 
43 change orders were issued, sometimes to correct typographical errors 
and errors in bids which reduced the price paid. On the other hand, 
some change orders were for price increases, based on escalator clauses 
in the contract; changes in brand or type to be delivered; or changes 
in the specifications for equipment. In a few cases the prices were in
creased by change orders which gave no reason for the change. Such 
practice should not be condoned. In fairness to all bidders, every change 
order should include a detailed statement of reasons for the change; and, 
as recommended elsewhere, should be displayed for public inspection 
along with the tabulation of bids on which the original order or contract 
was awarded.

These illustrations indicate that, either deliberately or unthinkingly, the 
policy for many commodity classes is to buy on a hand-to-mouth basis. 
The results are obvious. The city and county departments pay retail 
prices for small-lot deliveries of items which in total are sufficient to com
mand wholesale prices. The above illustrations also point quite clearly to 
the need for centralizing the purchasing power and responsibility in one 

^department. The unbusinesslike purchasing methods of the Printing De
partment and the Department of Public Buildings should no longer be 
tolerated. Although not analyzed in detail, the open-market orders of the 
Police Department are also awarded without competition. The handing 
out of orders to favorite vendors should be stopped by requiring competi
tive bidding on all transactions.

It is believed that the Supply Department could buy all supplies, ma
terials and equipment, and the types of services listed above, for all gov
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ernmental units included in the annual budget; and that, in doing so, it 
would issue less orders than it places now in serving a portion of such agen
cies. This, however, would presuppose the development of a co-ordinated 
supply system to include, in addition to centralized purchasing, the dis
tribution of certain classes of common-use items through a central ware
house; the centralization of stock and inventory control within each de
partment ; the scheduling of requirements and other devices for increasing 
the number of contracts; and reduction in the variety of articles used 
through action of the Board of Standardization.

12. D ecentralized  P urchases.
(а) Specialized Classes. "

To be workable, a system of centralized purchasing must provide a cer
tain degree of decentralized purchasing. To achieve this end, we recom
mend above that the Superintendent of Supplies have authority to dele
gate to any department the right to buy independently any specialized 
class of articles (books for the Public Library, for example) whenever, by 
centralized buying, the red tape and paper work would be increased with
out any compensating dollars-and-cents savings. By rules and regulations 
the Superintendent of Supplies should prescribe how such decentralized 
purchases are to be made, and should require that a copy of every pur
chase order issued under such delegated authority should be sent to the 
Supply Department for its price and consumption records.

It is recommended that such exemption from centralized purchas
ing in the rules and regulations be made on the basis of articles and 
not on the basis of agencies.

If it be decided, for example, that the Public Library can buy books in
dependently to better advantage than through requisitions submitted to 
the Supply Department, this should not be used as an excuse for the Pub
lic Library to buy independently fuel, office supplies, stationery and the 
vast majority of its requirements which are common to the needs of other 
agencies and could be bought in bulk for all.

(б) Emergency Purchases.
The rules and regulations of the Supply Department, as approved 

by the mayor, should also contain provisions for deliveries to be se
cured directly by the using agencies in real emergencies.

Emergencies should be defined and limited to breakdown in plant equip
ment where the public interest, health or safety will brook no delay in 
securing new equipment or replacement parts or materials. If such emer
gency occurs during office hours, the using agency should telephone the( 
Supply Department for permission to secure delivery and be given a pur
chase order number which is to appear on the requisition when submitted 
later. Such requisition requesting the issuance of an order confirming 
delivery should be accompanied by a full explanation of the emergency, 
as well as the name of the vendor and the price. Such procedure is now in 
effect in the Supply Department since January first of this year. The 
change in policy is partly traceable to the wish of the Superintendent of
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Supplies to curtail the number of confirming orders and partly to the city 
auditor’s recent directive on the subject. The order when issued should 
be marked “ confirming delivery already made; ” and it should repeat the 
explanation of the emergency as given on the requisition.

If, however, the “ emergency”  represents merely a shortage of stock 
items or of common-use articles already on contract, the Supply Depart
ment should refuse to sanction an independent purchase. Instead it 
should secure telephone bids and authorize delivery by the successful 
bidder. This it could do as quickly as could the using department.

Our sampling of purchase transactions by the Supply Department 
showed that 11.5 per cent of the purchase orders issued by that office in 
.1948 were confirmatory of deliveries already made. The restrictions on 
^‘ emergency” purchases recommended above would greatly reduce the 
number of confirmatory orders issued by the Supply Department, and 
would put a stop to independent purchases from favorite vendors under the 
guise of an emergency.
(c) Petty Cash Purchases.

It is recommended also that the rules and regulations of the Supply 
Department include provision for small purchases independently by 
the using departments from petty cash funds.

Such provisions should be approved by the city auditor, who should 
supplement them with his own regulations for accounting for such funds, 
reporting expenditures, and securing replenishment of the funds. It is 
further recommended that petty cash purchases be prohibited for items 
which are on contracts of the Supply Department and for items which are 
carried in stock in the central warehouse or departmental storehouses; 
and that such purchases be limited to expenditures under $5 each. When 
reporting expenditures from its petty cash fund, in order to have the 
fund replenished, each agency should send to the Supply Department a 
copy of the list of disbursements from the fund. This would enable the 
Supply Department, whenever necessary, to take appropriate action to 
curb abuses of the regulations.

Our survey showed that several departments now have petty cash funds. 
In the Institutions Department, for example, the fund is $2,000; in the 
Fire Department, $250; in the Transit Department, $100; and in the 
Suffolk County jail, $50. It is believed that the city auditor should es
tablish a petty cash fund for every department which can demonstrate a 
need for it. If properly controlled, the use of petty cash funds for small, 
unusual purchases can eliminate much of the criticism often leveled at a 
centralized purchasing system for the time and work involved in trivial 
transactions; and can correspondingly reduce the paper work and red 

»tape connected with such transactions, thus achieving sizable indirect 
Havings.

13. Purchase R ecords.
It would be foolhardy to attempt to prescribe in detail what types and 

forms of purchase records should be maintained by the Supply Depart
ment. Nevertheless, the following are suggested as an essential nucleus 
foi a records system:
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(a) Commodity card records should be maintained by all buyers in 
a form identical with or similar to those now kept up to date by three 
buyers. Such records would show, for each commodity, the open 
market purchases made and the contracts awarded, with unit prices 
paid and the names of the vendors; and the records of quantities 
purchased and all deliveries made against contracts.

(b) A requisition register and a file of the requisitions handled, 
classified by requisitioning departments, and indicating on each the 
purchase order or contract numbers by which the requisition was 
filled.

(c) A contract file, classified by commodities and cross-referenced 
by official contract numbers; and containing all bids submitted ancR 
a tabulation of bids on which are indicated the contracts awarded om  
each contract bid opening.

(d) An open-market order file, with the tabulation of telephone 
bids secured and with copies and the tabulation of written quotations 
submitted. (If more than one order is placed from a set of written 
quotations, the file should be cross-referenced.)

(e) A public file of all bid tabulations, displayed for at least sixty 
days after the date of opening, with the supporting file of bids re
ceived being made available for examination by interested bidders 
and citizens.

14. Standard  F orms.
In his recommended role as chairman of the Board of Standardization, 

the Superintendent of Supplies will have a large responsibility. He and 
his staff will be expected to assume leadership in suggesting what items 
should be covered by standard specifications. They should also suggest 
what degree of simplification can be brought about in printed forms, 
through adoption of standard sizes and weights of paper for letterheads, 
envelopes, etc., thereby reducing to the minimum the varieties used. The 
Superintendent would also be expected to take the lead in suggesting the 
adoption of standard forms for use in his own department and in the using 
departments.

It would likewise be foolhardy to suggest a complete list of standard 
forms which will be required. However, it is believed that at least the 
following forms should be prepared, adopted and their use required as 
standards by the Board of Standardization, to cover the essential needs of a 
co-ordinated supply system:

Contract Proposal (invitation, bid and acceptance).
Purchase Orders (1, open market; 2, contract).
Service Order.
Requisition on Supply Department for Purchase. .c
Requisition on Printing Department for Printing.
Intra-departmental Requisition for Purchase.
Stores Requisition.
Inventory Control Card. (See Appendix A for recommended form.)
Purchase Record Card.
Request for Quotations (open-market orders from $100 to $2,000).
Tabulation of Bids (telephone, written and contract).
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15. Organization  P olicy .
Before it could measure up to its recommended larger responsibilities, 

the Supply Department would have to be reorganized.
At the present time, there does not appear to be any attendance policy. 

Those who are so inclined work hard and long; others come and go as they 
please. The accomplishments for which the Supply Department can claim 
credit are traceable largely to the zealous efforts of the chief clerk and some 
of the other civil service employees, particularly some of those acting as 
buyers. They operate largely on their own initiative and without written 
guidance and instructions.

A Furthermore, there now seems to be little if any relationship between 
title, salary and duties. The employee with the title of “ Inspector and 
Weigher” is an insepctor and weigher (of hay and grain). On the other 
hand, the “ Inspector and Weigher of Coal”  is the buyer of fuel and of 
hardware and plumbing supplies. The “ Inspector and Tester of Eggs” 
is the buyer of fresh fruits and vegetables, meats, fish and other perishable 
foodstuffs. Others acting as buyers have civil service titles of “ Clerk”  or 
“ Clerk-Stenographer.”  A general overhaul and reclassification are needed 
to achieve equal pay for equal work, and to bring titles into line with duties.

We have recommended above the selection by examination of specialized 
civil service buyers and the assignment of certain non-specialized em
ployees to particular functions connected with bids and contracts. It is 
believed that the present quota of eight buyers would be sufficient to carry 
the heavier responsibility recommended for the Supply Department. It 
would be necessary, however, to review and rearrange the commodity 
classes assigned to each buyer. The present assignments are in many cases 
overlapping; and in other cases they cut across commodity lines which 
should be grouped together.

In addition, the creation of a typing or stenographic pool would be a 
salutary change in organization. At the present time five employees act
ing as buyers have stenographic and clerical assistants to aid them in their 
duties. Contrariwise, three employees acting as buyers have to work 
single-handedly. They keep their own records; secure telephone bids; 
summarize written quotations and contract bids; and, believe it or not, 
type their own purchase orders! Since no one else is familiar with their 
work, the functions of these three employees cease when they are absent. 
Such work stoppage extends often to the point where using departments 
inquiring by telephone about requisitions and orders are told only to call 
some other time by the person who answers the telephone.

When specialized buyers are installed as recommended above, each 
should have an assistant to handle record-keeping and clerical work, and 
to impart information to visitors or in response to telephone calls. All 

Wpen-market and contract orders, all order changes, and other purchase 
documents should be typed by a central pool. It is recommended that this 
central group contain one employee who, on a part-time or full-time basis 
as required, would calculate extensions and totals for all purchase orders 
before they are typed and sent to the city auditor for approval.

Centralized purchasing is a service function. The employees must be 
imbued with the spirit of service, and must realize that they are the servants 
and not the masters of the using agencies. No centralized purchasing office 
has any reason for existence unless it can purchase better on a consolidated
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basis than can the using departments separately. This should be clearly 
iterated and reiterated to the staff by the supervisory officials, who should 
themselves reflect the spirit of service and be entirely lacking in jurisdic
tional arrogance.

B. Storage  and  I ssu e .
The many branches of the city of Boston and Suffolk County, inde

pendently and completely devoid of central control, now operate numer
ous stores facilities. Each stores activity is practically autonomous and 
organized according to varying structure. Operating principles, pro
cedures and methods are about as varied as there are storerooms.

Duplicate inventories of considerable dollar value, principally in thA 
category of hardware, electrical, housekeeping, cleaning and general plan* 
maintenance items, exist at practically every agency surveyed. These 
items are bought for the most part through the Supply Department in 
small lots for direct delivery to the individual departments. No consider
ation is given, or can be given, to bulk buying of these common-use items 
by the Supply Department, for several reasons. First, most activities 
have failed miserably in maintaining stores inventory control over com
modities other than food items, and therefore can do no better than guess 
at their anticipated requirements. This, of course, would not serve as the 
base for a real purchasing program. We propose that this be corrected by 
installing, in all departments, a simplified and standard stock control 
system, with supervisory assistance and guidance by the stores branch of 
the Supply Department which would also inspect for compliance with 
prescribed policy, procedures, rules and regulations. Secondly, to gain 
the benefit of lowest possible prices, supplies should be bought on a definite 
quantity, delivered-lot basis. This can be done only if storage space and 
redistribution facilities are available. We propose that this problem be 
solved by establishing a central warehouse under the stores branch of the 
Supply Department, to store bulk lots for distribution in retail lots to the 
departments, thus curtailing the need for large reserves at departmental 
levels.

In contrast to the duplication and overlapping of stores inventory on 
the kind of items mentioned above, we found little evidence of this con
dition in the handling of stationery and office supplies. We believe this 
can be attributed, in part, at least, to centralized storage and distribution 
of this class of supplies through the Printing Department. Since these 
supplies are available for relatively rapid delivery, the agencies apparently 
do not attempt to build up large reserves.

1. P rintin g  D epartm en t ’ s Storage Operations .
Even though the Printing Department is responsible for and is operat^ 

ing a central storage and distribution point for stationery and office sup-^ 
plies, it has made no attempt to capitalize on the benefits of a centralized 
function. It has made no effort to buy in bulk lots to gain wholesale price 
advantages (see Table V ); it has made no attempt to define and stock all 
common-use items that might advantageously be distributed on a central 
basis; it has not considered the relative merits of stocking versus direct 
delivery to using points; nor does it maintain cost accounts whereby such 
determinations could be made or reviewed.
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The Printing Department operates, in theory, at least, on a self-support
ing basis. We were advised that overhead for the supply operation is re
covered by imposing a 10 per cent handling charge on all direct purchases 
and issues from stock. Our spot analysis, however, indicates that the 
surcharge on stock items is far greater than 10 per cent. A review of 
28 different departmental orders on the Printing Department stock room 
showed that the mark-up over cost price was 25 per cent or more on 20 
orders, and on one order the mark-up was 42 per cent. Several orders 
were marked up more than 30 per cent of cost; one order only was marked 
up less than 22 per cent, and in that case a surcharge of 18 per cent was 
imposed. The Superintendent stated that he usually secures prices on 
stationery and office supplies at approximately 20 per cent below list. At 
this rate it is costing the using departments far more than it would if orders 
were placed direct with vendors at regular retail prices.

We find, too, that the stores inventory of office supplies at the Printing 
Department is as much out of balance as are departmental stores in gen
eral. This stems from the lack of an up-to-date stock control system. 
The system employed is nothing more than an “ in-and-out” record with 
posted balances. There is no method or pre-determined policy in deter
mining ivhat to stock or in what quantities to stock. These all-important 
elements are left to the decision of one man, the Superintendent. The 
Superintendent decides what to stock largely by precedent — that is, he 
stocks what he is used to stocking. He decides what quantities to stock 
on the basis of his personal judgment. The Superintendent is a printer. 
He is running a print shop and that is his prime interest. It cannot be 
expected that he would devote the time and energy or have the experience 
required to run an up-to-date, efficient stores facility. The results of this 
method of stock control are self-evident. Our spot analysis in February, 
1949, of every fifth stock card only showed the following:

Per
Cent.

19 no issues since January 9, 1948.
10 one issue only since January 9, 1948.
6 two issues only since January 9, 1948.

35 two issues or less in more than a year.

A spot analysis of certain individual stock cards selected at random 
showed stock level on practically every item either too “ long” or too 
“ short.” The following, to cite only a few, illustrate the point:

Item. On Hand.
Issued since 
Jan. 9, 1948.

Supply Level 
(Approximate).

Blocks, x 11", plain (dozen) . . . . . 861 151 5 years

Blotters, assorted colors, 4 x 9H " (C) . . . . 4,552 44,648 1 Yz months
Fasteners, paper star, #3, W  length (C) . 7,000 1,000 7 years

Ink, Supremacy, blue-black (quarts) . . . . 110 25 4 years
Pencils, Dixons, #1950 (dozen) . . . . . . 839K Ti'A 11 years
Rubber bands, #12 lb. b o x ) .................................... 40 % 10 4 years 

.. ■
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The first set of figures above clearly indicates that more than one third 
of the stock is either obsolescent or are items that the agencies do not want 
because of some quality or brand preference. The second set indicates 
that pure guesswork is the basis for ordering replenishment stock. A 
qualified supply officer, looking at these figures, would quickly realize 
that his stockroom is not operating on a sound basis.

As discussed more fully under section V of this report, comparable un
balanced stock levels are currently on hand at the various departmental 
stockrooms. It is primarily for this reason that we have recommended the 
establishing of a central warehouse and placing control over departmental 
stores operations in the Supply Department. Standardization and simpli
fication of system and economy of operation can be attained only through ( 
central management. It can be maintained only through continued in- 
spectional audits. A central warehouse operating as the reserve supply 
point alleviates the need for large reserves at departmental levels. Also, 
where excess stocks accumulate at certain departments, as determined by 
periodic Supply Department inspections, they can be returned to the cen
tral warehouse for re-issue where needed. This is the keystone to the whole 
plan, but is only one of the benefits that will accrue if the program is 
efficiently administered.

2. E stablishing  the  C en tral  W areh ouse .
Only such items as hardware, tools, non-bulky building and repair sup

plies, electric light bulbs and other electrical supplies, housekeeping and 
cleaning materials, chemicals, disinfectants, paint, certain standard auto
motive repair parts and accessories, stationery, office supplies and com
parable items of durable nature should be stored and distributed through 
the proposed central warehouse. Food items would not be centrally stored 
and distributed because of excessive handling costs; nor would any item 
peculiar to the needs of a single department. New furniture, furnishings 
and office machines should not be handled through the central warehouse. 
However, used equipment, as it becomes excess to the needs of any agency 
should be delivered to the central warehouse for storage and re-issue as 
may be directed by the Supply Department. The particular stock items 
in these categories would be determined by application of the cost formula 
recommended below, and would, therefore, be confined to those which 
can be procured at sufficiently lower prices through bulk buying to more 
than offset the costs of warehouse overhead and distribution.

In establishing the central warehouse, common-use items nowr on hand 
in storerooms of the various departments, exceeding the stocking levels 
prescribed below, should be transferred to the central warehouse. The 
current value thereof should be added to and become part of its authorized 
revolving fund.

3. T ransferring  E xistin g  C en tral  Stores F unctions.
The stocks of stationery, office supplies, paper, etc., now centrally stored 

and distributed by the Printing Department, should be transferred in toto 
to the central warehouse, and the current value thereof should be added to 
and become part of its authorized revolving fund. Likewise the present 
function of central storage and distribution of stationery, office and print
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ing supplies (not specially printed material but including standard forms) 
of the Printing Department should be transferred to the Supply Depart
ment. All personnel, equipment and files related to the function should 
accompany the transfer.

The used furniture, now stored and distributed by the Public Buildings 
Department from its Blossom Street storehouse or at other points, should 
be transferred to the central warehouse, together with such stocks of house
keeping and cleaning supplies in excess (if any) to levels prescribed below 
for supplying the City Hall and Annex buildings only. (Hereafter these 
supplies would be drawn by the various public building custodians direct 
from the central warehouse.) The current value of stocks thus trans
ferred should be added to, and become a part of its authorized revolving 
fund. Likewise the present function (limited though it is) of stocking used 
furniture, etc., and the stocking of housekeeping and cleaning supplies for 
distribution to buildings under its jurisdiction by the Public Buildings De
partment should be transferred to the Supply Department. All personnel, 
files and equipment related to the function should likewise be transferred! 
(The stores branch might well find it profitable to operate a small furniture 
repair shop in conjunction with its warehouse operation for rehabilitating 
used furniture.)

It is therefore recommended that the following operational princi
ples and procedures be adopted to govern the operation of the central 
warehouse under the stores branch of the Supply Department; and 
that they be incorporated in a Manual which would also serve as 
rules and regulations for the operation of departmental stockrooms:

4. Standard C ommodity C lassification .
The development and maintenance of a standard commodity classi

fication catalogue is a prime prerequisite for any effective central stores 
operation, or for even a centrally controlled stores operation. The Board of 
Standardization should therefore immediately undertake the development 
of standard nomenclatures and catalogue numbers for all major items of 
supply used by the city. This step should preferably be taken before the 
proposed central warehouse is established. Its maintenance should be a 
continuing responsibility and function of the Board of Standardization. 
The present budget item classification could be used as the basis for a new 
system. When adopted, it could probably be adapted to budgeting and 
accounting as well as to purchasing, storing and the other supply functions.

5. D etermining  Items to be  Stocked .

Based upon the standard commodity catalogue system developed by the 
Board of Standardization, the Supply Department should determine those 
items of common use (including standard printed forms) which are bought 
in sufficiently large quantities to justify, on a cost basis (that is, cost at 
the ultimate consuming point), central storage and distribution. This 
step must necessarily be taken before the proposed central warehouse is 
established, and thereafter should be a continuing responsibility and func
tion of the Supply Department.

In determining what items to stock, every effort should be made to re
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duce the variety of items by standardizing on particular kinds. Emphasis 
should be on the use of the item and not the personal preferences of various 
individuals. When thus adopted as a standard stock item, no department 
should be permitted to procure another item for reasons of personal prefer
ence. In carrying out this function, the Supply Department must exercise 
due care to avoid sacrificing quality to cost price.

6. Stocking  V ersus D irect  D e l iv e r y ; M aintaining  Operating
C ost R ecords.

Determining whether an item should be stocked, or bought as needed 
for direct delivery to consuming point, and when abnormally large orders | 
for stocked items should be bought for direct delivery, are most important 
functions of a supply organization. The function can be efficiently ad
ministered only through keeping proper records of warehouse operating 
costs. The Supply Department therefore should maintain cost accounts, 
preferably on a quarterly basis, showing total overhead broken down as 
follows:

Salaries (full or part time and including proportionate share of all supervisory officials, 
including the Superintendent of Supplies, and proportionate share of purchasing 
personnel).

Rent (or depreciation).
Building repairs and maintenance (proportionate share).
Heat.
Utilities.
Telephone, telegraph and other communications.
Travel.
Supplies consumed in the operation.
Depreciation on equipment in use.
Equipment operating costs (vehicles, etc.), including maintenance and repairs.
Normal stock obsolescence, breakage, spoilage and pilferage.
Overhead can then be calculated to a percentage factor (by dividing 

total dollar overhead by total dollar issues) to provide a sound base for 
determining when it is more economical to stock an item than to buy for 
direct delivery to consuming point. In no case should an item he stocked 
when the unit cost plus the percentage factor exceeds the unit cost for delivery 
direct to consuming point, except where —

The item is used so frequently that costs of writing individual orders 
(or other forms of delivery notice to vendor) more than offsets the 
difference; and where —

Speed and consistency of delivery is the prime factor and vendors 
cannot be relied upon to meet delivery needs.

Overhead calculated to a percentage factor should be reported quarterly 
by the director of the stores branch to the Superintendent of Supplies as | 
a basis for judging the efficiency of his stores branch.

7. Stock  C atalog ue .
A stock catalogue should be developed and maintained by the central 

warehouse, listing all stock items according to the standard nomencla
tures and numbering system prescribed by the Board of Standardization 
and the use standards developed by the Supply Department. A copy of
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this catalogue should be made available to all requisitioning agencies, and 
requisitions submitted by the departments should follow the description 
and stock numbers contained therein. New items should be added to, 
and dropped items should be eliminated from the catalogue by means of 
addenda issued periodically, probably on a quarterly basis. New cata
logues should be issued as experience proves the need for complete revision 
which in anjr event should be when the addenda become too numerous 
for rapid and efficient catalogue reference.

8. F inancing Stobes Inven tory .
[; Stores inventory of the central warehouse, including bills payable for 

due-in stock, should be financed by means of an appropriated revolving 
fund in an initial amount of approximately $250,000.

Although we are proposing all-out control over storage and issue opera
tions by the Supply Department, we are not proposing a large-scale cen
tral warehouse operation. To the contrary, we are of the opinion that, 
even though the warehouse operation may ultimately grow to considerable 
volume, its growth should be gradual. For that reason, and since existing 
departmental excesses and stationery stocks of the Printing Department 
are available for transfer as the nucleus for central stores inventory, the 
revolving fund should be held to a minimum at the start. These factors, 
plus the estimated annual expenditure for those kinds of commodities that 
may possibly be distributed through central store facilities at a savings, 
were considered in arriving at the recommended amount of the revolving 
fund.

The fund may be increased as the Supply Department proves to budget 
officials the economies to be derived through stocking wider varieties of 
items and increased quantities.

Personnel and other overhead should be financed by direct appropri
ation so that such expenses will be subject to annual budgetary review 
the same as any other expenditure. The revolving fund should be subject 
to audit at any time, and should be audited at least annually by the city 
auditor. (Stores inventory plus accounts receivable and unexpended 
balance in the fund should at all times equal the total amount of the re
volving fund.)

9. Simplifying the B illing  P ro ced u re ; C osting Stores I ssues.
At the beginning of each budget year agencies should make to the Supply 

Department advance payments, if legally permissible, in amounts com
mensurate with the anticipated cost of goods to be drawn from the central 

. warehouse during the year. Monthly statements of goods issued could 
‘ be furnished to the agencies by the Supply Department in lieu of the more 

costly billing and payment procedure for individual transactions. The 
agencies would augment their original advances as necessary to maintain 
a credit balance with the Supply Department.

Goods furnished by the central warehouse should be at cost. They 
should be charged at “ average price”  (of original cost) so that the central 
warehouse will neither “ lose money” (losses to the revolving fund) on a 
declining market, nor “ make money”  (gains to the revolving fund) on a
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rising market. The term “ average price” means that upon receipt of 
replenishment stock at a price different from that of stock on hand the 
price will be averaged by adding the quotient of old stock multiplied by 
old price to the quotient of new delivery multiplied by the new price. 
(Illustration: Stock on hand is 200 units priced at 40 cents per unit. Re
plenishment stock of 800 units is priced at 38 cents. The value of old 
stock is $80. The value of new stock is $304. Total stock value is $384. 
Dividing the value of stock ($384) by number items on hand (1,000) gives 
“ average price” of $0,384 each.)

Losses through obsolescence, breakage, spoilage, depreciation, pilferage, 
fire, etc., should not be written into the cost of goods furnished to the 
departments; but should be covered by a special request at the next | 
budget year for an appropriation to bring the revolving fund up to the 
fixed amount. At that time justification would necessarily be required 
where these unusual cost factors are excessive.

10. S t o c k in g  L e v e l s .

Stocking levels at the central warehouse should be maintained at ap
proximately 60 to 90 days’ supply above minimum levels to effect stock 
turnover at the rate of 3)^ to 4 times annually. In some cases it may 
prove economically sound to extend stocking levels upward as high as one 
year’s supply to take advantage of standard packing, bulk buying and 
similar factors. The purchasing in such quantities, however, must be 
carefully scrutinized to avoid overstocking, obsolescence and resultant 
decline in stock turnover ratio.

11. E s t a b l is h in g  M in im u m  a n d  M a x im u m  S t o c k  L e v e l s .

Minimum stocking quantities should be established for every item and 
entered on the individual stock control cards. “ Minimum” or “ re
order point,”  as it is sometimes called, should represent the time required 
to replenish stock. This is sometimes referred to as “ lag-time”  or “ lead- 
time” , and represents the time it takes to prepare a requisition and issue 
the purchase order, plus average delivery time for the particular com
modity. This minimum will vary as procedures change or as market 
conditions fluctuate. Therefore minimums once established must be con
stantly reviewed and changed as conditions require. Outdated minimums 
are as bad as, if not worse than, no minimums at all.

“ Maximums”  should be established only for those few items of rela
tively stable demand, since demand (or consumption) is a fluctuating 
factor requiring constant surveillance, and results in numerous changes to 
posted maximums. In lieu of fixing maximums (sometimes called “ order
ing quantity” ), ordering quantities are determined on a current basis 
(that is, when quantity reaches the established minimum), by reviewing 
past consumption and probable variation in future demand (if any and if 
known to a reasonable degree). Ordering quantities (including fixed 
“ maximums” posted to stock control cards) should be the sum of posted 
“ minimums” and monthly consumption, multiplied by the time period 
in months prescribed as the stocking level for the particular item.
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12. I n s t a l l in g  S t o c k  C o n t r o l  S y s t e m .

A simplified stock control system of the perpetual inventory type should 
be adopted. In order to reduce paper travel and provide ready reference 
at the most frequent reference point, the stock control system should be 
located at the warehouse site. The stock control cards should provide 
for entry of the following data:

Full description of item for re-ordering purposes on body of card, with briefed de
scription on exposed portion of card for read}’- reference purposes;

Stock number;
Unit of issue;
Price (in pencil so that it can be changed as needed);
Minimum (“ re-order point’ ’ ), readily viewable to posting clerk (this should also be 

in pencil, or several blocks provided so that new mínimums may be inserted as the need 
arises), and maximum (for use only in those cases where demand is relatively stable);

Supporting voucher references (requisition numbers, order numbers, etc.)" and dates;
Receipts, issues and current balance;
List of usual sources of supply (vendors);
Purchase order data (number of purchase order, date, vendor, quantity, price);
Delivery data (date, quantity received, undelivered balance); and
Cumulative issues by months covering a period of two years or more.

To avoid duplication of records and otherwise simplify the handling of 
out-of-stock items, the back-order system described below should be in
corporated into the stock control system. This can be simply done by 
drawing a diagonal line through the “ date” and “ issued” blocks on the 
stock control card whenever an item is temporarily out of stock, and by 
entering the date of requisition and quantity requested on the upper half of 
the block just the same as if the item were being filled from stock in the 
normal manner. The date of filling the requisition and the quantity issued 
could be posted on the lower half of the block when the goods are received 
from the vendor and are available for issue. Receipts and balances would 
be posted in the normal manner.

One of two methods may be employed in analyzing stock requirements 
for purposes of ordering replenishment stock. One method is for the stock 
clerk to glance at the posted minimum each time he makes an issue posting. 
When the new balance approaches the fixed minimum, he would flag the 
card by tab or otherwise and would then periodically review all flagged 
cards for purposes of preparing stock replenishment orders. The other 
method is to make no attempts at flagging cards during postings, but 
periodically go through all stock cards, note all items at or approaching 
mínimums, and prepare stock replenishment orders accordingly. In either 
case the ordering quantity is determined by reviewing past consumption 
(as reflected on the cards by posted total monthly consumption) and any 
anticipated variation in future demand.

Remington Rand, Acme or comparable visible card filing equipment 
should be used to file the stock control cards. There is ample equipment 
of this kind now on hand in various departments. It is not being fully 
utilized, is not necessary for their type of operation, and could be made 
available by transfer to the Supply Department. It should not be neces
sary to procure the stock cards commercially. They should be of simple 
design so that they can be printed by the Printing Department as required.

A suggested form of stock control card (in two parts) is attached as 
Appendix A.
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13. U sing Standard  Stores R equisition .
A standard form of stores requisition for requisitioning supplies from 

the central warehouse should be developed by the Board of Standardiza
tion for mandatory use by all agencies. One copy of the requisition 
should be designed for use as a receipt. It could accompany delivery of 
the goods and be signed and returned to the central warehouse, thus elim
inating the need for a separate delivery form. This form should not be 
overprinted with department names, official titles, etc., so that it could be 
printed in quantities at greatly lessened cost. Department name, official 
titles, etc., should be placed on the form by rubber stamp or typed in at 
the time of filling out the requisition. Q

14. Scheduling  R equisitions .
Requisitioning schedules should be developed whereby each agency is 

assigned a specific time of the month to requisition supplies from the central 
warehouse, preferably on a monthly basis. This schedule should be 
strictly enforced in order to provide a steady work flow in the central 
warehouse, and to minimize paper work among the departments as well 
as at the central warehouse. Intermittent requisitions should be honored 
only in cases of emergencies or other well-justified instances.

15. C hanging  D epartm ental R equisitions .
The central warehouse should not have authority arbitrarily to reduce, 

cancel or otherwise change the quantity, or to make substitutions on a 
departmental requisition. It should, however, have and exercise authority 
to question a departmental requisition; to suggest changes in quantity 
where the quantities ordered are abnormal; and to request authority to 
make substitutions when deemed appropriate or when the particular item 
requested is out of stock.

16. H andling  R equisitions  for Out- of-Stock I tem s.
To reduce paper work in the departments through re-ordering of items 

temporarily out of stock, and to expedite delivery of requisitioned supplies, 
a back-order system should be installed as a part of the stock control sys
tem. Requisitions calling for items temporarily out of stock should be 
posted to the stock control record as “ back-order” and then held in a 
suspense file. One copy of the requisition should be returned to the requi
sitioning agency with stamp notation of items being back-ordered and 
specifying date when item should be re-ordered if not delivered. The 
same copy that is used for receipt purposes could be used as a back-order 
notice. As replenishment stock is received, the back-order postings on ̂  
the stock control cards provide ready reference to those requisitions calling 
for the particular item. The requisition is then pulled and filed and the 
stock records are posted accordinglju

It should be standard procedure that requisitions calling for items 
temporarily out of stock will be held in back-order for a specified period 
only, preferably no longer than ninety days. After that lapse of time, the 
requisition should be considered automatically cancelled, removed from 
suspense file and placed in completed file. The back-oider postings to
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stock control would be cancelled accordingly. If the article requested is 
still needed, it can be re-ordered on the department’s next monthly requi
sition.

17. Inventorying Stock and  A djusting  the  Stock R ecords.
Physical inventory of all stock on hand should be taken at least annually, 

preferably on a cyclic basis (that is, one twelfth of items inventoried in 
January, one twelfth in February, one twelfth in March, etc.). In ad
dition, every item should be physically inventoried and compared with 
book inventory at re-order point before proceeding further with replenish
ment action.

Physical inventory should be checked against and entered as such on 
stock cards. In all cases where a difference is noted, a recount should be 
made before entering inventory count on the records. If still in disagree
ment with the stock cards, a standard form of inventory adjustment slip 
should be submitted to the Director of the Stores Branch for approval, 
explaining reasons, if any, for the difference. Upon approval of the 
Director, the actual count figure would then be posted to the stock control 
card. Where wide discrepancies are found, the Director should make such 
investigations as may be necessary and submit the facts to the Superin
tendent of Supplies for decision as to action to be taken.

18. Inspectional A u d its ; R eturn  of D epartm ental  E xcesses to
Central Stock .

The stores branch should periodically inspect departmental stores opera
tions for compliance with storage and issue policies and procedures pre
scribed by the Supply Department, and to determine what excess stocks, 
if any, are on hand. As a general rule, excess stocks should be defined as 
any item exceeding one year’s supply, and such stocks should be returned 
to central warehouse inventory for re-issue, except where special circum
stances justify retention by the department.

Formal reports of such inspections should be submitted to the depart
ment head through the Superintendent of the Supply Department, with 
appropriate recommendations for action. Continued follow-up should be 
maintained by the Supply Department to see that action is taken.

Departmental appropriations should not be reimbursed for stocks re
turned to the central warehouse inventory because of overstocking. (This 
should act as a brake on overstocking practices at departmental levels.) 
The return of departmental excesses should be charged to the central 
warehouse revolving fund as donated capital, and the fund should be 
revised upward accordingly.

19. Stockage and M aterials  H andling  M ethods .
Stockage methods should follow up-to-date practices. Like goods should 

be stored together so far as feasible. In the main, stock should be stored 
according to availability of space and convenience to fast-moving items, 
and through use of a stock-locator system rather than alphabetically by 
stock numbers or according to catalogue listing. This will avoid waste 
motion in the order-filling process and undue handling and reshuffling of 
stock to make space for incoming deliveries.
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Up-to-date materials handling and storage methods should be employed 
to minimize manual handling of materials, and thereby to increase the 
efficiency and lower the costs of the operaton. The initial cost of equip
ment, such as lift trucks, pallets, skids, conveyors, bins, planned lighting, 
etc., will be more than offset over the years by reducing manpower re
quirements and at the same time increasing efficiency.

C . Standardization  —  Specifications.

1. W ork P rogram  of B oard of Standardization .
The Board of Standardization should work in close co-operation with 

the purchasing agent and his staff of specialized buyers, and should consuW 
with heads and other officials of the using agencies in an endeavor to pre
scribe those standards and standard specifications which meet the needs 
of the majority.

The Board should meet regularly once each week, at least for the first 
year, with special intermediate meetings subject to call by the chairman.

In preparing a standard specification, the Board should solicit the advice 
of the Supply Department buyer of the commodity under consideration, 
or should form a committee, consisting of the buyer as chairman and 
qualified employees of the using agencies as members, to prepare data and 
to make recommendations to the Board. Data should also be obtained 
from interested distributors or manufacturers.

Before preparing a new specification, the Board should consider the 
possible use of existing Federal, American Standards Association, A. S. T. 
M., or other recognized standard specifications for the commodity involved.

In connection with its work of preparing or revising standards and 
standard specifications, the Board would have authority to require tests 
and reports by any of the city laboratories; to call on the professional 
staff of the departments for technical advice; or to engage the services of 
the U. S. Bureau of Standards or other recognized government or com
mercial laboratories.

Whenever it be found impracticable to adopt detailed specifications for 
certain classes of supplies, the Board should prepare and adopt lists of 
qualified products. Such lists should be used as the basis for competition; 
and should be amplified by the addition of any new product which meets 
government requirements and passes laboratory or performance tests.

A specification should be prepared as a tentative standard, and should 
then be submitted by the Board to the using agencies and interested manu
facturers or distributors for suggestions and criticism. If there is a una
nimity of opinion that the specification should be adopted, the Board would 
promulgate it as a tentative standard, by posting on the Supply Depart
ment bulletin board and by printed notice in the City Record. It should! 
govern all future purchases until revoked or amended. After .use as #  
tentative specification for a trial period, it would then be adopted by the 
Board as a standard. .

Each specification should be assigned a number with a prefix designating 
the commodity group or class, and numbered serially for each such group 
or class. The numbers for tentative specifications should be followed by 
the letter “ T ” , which would be dropped when the specification is adopted 
as standard.
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Upon adoption of either a tentative or standard specification by the 
Board, it should be obligatory for the using agency to refer to the specifi
cation by number on each requisition for the commodity covered by such 
specification.

Any requisition not containing a complete and definite description of 
the required items, or lacking reference to standard or tentative specifica
tions or reference to lists of qualified products, should be returned by the 
Supply Department buyers to the requisitioning department through its 
departmental supply officer, with a form attached to list or check the ad
ditional data needed.
I It is recommended that purchase should not be undertaken until 
* specification details are furnished on the requisition.

2. Specifications N ow  in  U se .

(a) Adequate Specifications.
The specifications for coal and fuel oil presently in use are adequate. 

They conform to recognized government and commercial standards: have 
been kept up to date by revision with expert engineering advice from out
side sources; and are permissive of open competition. The specifications 
for milk, ice cream, coffee, tea and flour also appear to be satisfactory.

The specifications for “ fresh foods”  and for “ groceries and canned 
products,” now in use by the Supply Department, were prepared with the 
assistance of specialists from the U. S. Department of Agriculture, and 
were complete and adequate when first printed more than ten years ago. 
There have been many changes in items required, in grades and in methods 
of delivery, so that all of these printed specifications are now in need of 
revision. The production and marketing administration staff who handle 
the inspection of food for the city can be called upon at any time to assist 
in revising or preparing specifications.

It is recommended that the Board of Standardization undertake, 
as one of its first projects, the revision of the specifications for fresh 
foods and for groceries and canned products.

(b) Inadequate Specifications.
By contrast, there are many items of materials, supplies and equipment 

used by the city and county for which there are no adequate specifications. 
The description given on the requisition is often inadequate and indeed 
unintelligible. In many instances, the Supply Department buyer has 
gotten together information and prepared makeshift specifications. Many
Étems are bought on limited competition because only the current supplier, 

t the one who has had the previous contract or order, knows what is 
wanted.

There follows a number of examples of recent purchases by the Supply 
Department on inadequate specifications :

(1) Anti-freeze Compound. — The 1948 requirements of anti-freeze were 
specified as “ Denatured Alcohol, Thermo Royal or equivalent.”  The low 
hid was rejected because the Supply Department buyer was not sure of the 
quality of the alcohol offered. Award was made to the higher bidder who
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indicated that he bid on Type N Ethyl Alcohol” which, in the opinion of 
the buyer, was satisfactory, although not specified in the proposal.

The specifications should be revised by eliminating reference to denatured 
alcohol or to any trade name, and “ Type N Ethyl Alcohol” should be 
substituted. All bids would then be on the same product and wider com
petition would be obtained.

(2) Rvbber Coats. —  On February 16, 1949, a contract amounting to 
$4,036 was awarded by the Supply Department for 400 rubber coats for the 
Fire Department. The low bidder quoted $996 lower than the successful 
bidder. He was disqualified because he did not bid on a coat with vul
canized seams. There was no mention of this detail in the specifications.

In this instance, the details contained in the specifications were worthy 
less. Unless the desired coat can be described accurately for future pro
posals, bids should be obtained as per standard sample subject to exam
ination by all prospective bidders.

(3) Surgical Dressings. — The proposal for surgical dressings required 
for the period January 1, 1949 to March 31, 1949, specified well-known 
trade names “ or equal,”  such as —

Adhesive —  “ ZO ”  or equal.
Bandages —  “ Nu W rap” or equal.
Cotton, absorbent—  “ Brunswick”  or equal.
Sponges —  “ Zobec” or equal.

On such items, it is felt that much wider competition would be obtained 
and better prices would be received if a list naming at least three trade 
names of qualified products for each item were adopted as standard and by 
reference made a part of each contract proposal.

(4) Paint. — As pointed out above, under “ Purchasing,”  the specifica
tions for the paint contract for January 15 to July 31, 1949, although listing 
the names of six paint manufacturers, “ or equal,”  limited the awards to 
the products of the manufacturers listed, and disqualified the low bids on 
products of other manufacturers. The Superintendent of Supplies in his 
letter of February 4, 1949, to the mayor stated: “ The difference in prices 
and quality of the paint from various concerns cannot be checked without 
excessive cost to the city.”

On future proposals listing approved products, the phrase “ or equal” 
should be eliminated and award made to the lowest bidder on an approved 
product for each item in the proposal. Since many of the large paint man
ufacturers produce several grades of paint, any reference to manufacturer’s 
name should also give the manufacturer’s number of the approved product.

(5) Firemen’s Uniforms. — The specifications for firemen’s uniforms,
including both labor and material, are complete in most details except for 
the cloth. This is specified to be fireman’s cloth, American Woolen Com
pany “ or equal.”  A

Bids were opened on February 1, 1949, and each bidder was required ter 
name the manufacturer and price per yard of the cloth he proposed to use, 
and to furnish a small swatch of the goods. Award of the contract was 
made on February 16, 1949, to the low bidder who bid on the cloth of three 
manufacturers, including the American Woolen Company.

The difference between the price of the American Woolen cloth and the 
lowest-priced cloth, both offered by the low bidder, was $1,475 per yard 
for 18-oz., and $2.25 per yard for 30-oz., cloth. The decision to award to
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the lowest bidder was made by the Supply Department by visual examina
tion of two very small swatches.

As in other instances cited, the use of “ or equal”  in this specification 
requires the buyer to make a decision without facts to back it up.

(6) Police Uniforms. — In contrast to the Supply Department method, 
the Police Department purchases cloth to specifications, and contracts 
separately for making the uniforms. The specifications for cloth for the 
police uniforms are much more detailed and call for tests of the cloth ; but 
make no reference to manufacturers. On the current contract, only two 
bids were received on the cloth, on products of the American Woolen Com
pany and Warrenton Woolen Company. Awards were made for both
Éroducts to the respective low bidder. However, it is understood that no 

:sts were made of the material.
In this instance the specifications were ineffectual for the reason that no 

tests were made. Award was based on the decision of the property clerk 
that both manufacturers produced satisfactory cloth.

(7) Steel Furniture. — Purchases of steel desks and file cabinets wrere 
made by the Public Buildings Department on May 26 and November 4, 
1948, from S. M. Levin and Company, without description or specifica
tions except as to size and “ gray steel.”

There are several distributors in Boston of steel furniture made by 
nationally known manufacturers. If detailed specifications are not avail
able, the products of at least three such manufacturers should be named in 
the request for bids.

(8) Paper and Envelopes. — On November 14, 1948, nearly five tons of 
plain and blocked paper were purchased by the Printing Department from 
Joseph Harrington without any specifications except for size and “ ruled.” 
No mention was made of substance, color or weight of the paper.

The 1948 contract with the Massachusetts Envelope Company was for 
two items of special “ window” or “ outlook”  envelopes, without complete 
description or reference to samples. No competition was obtained on the 
two items mentioned.

(9) Paint Brushes. — Paint brushes were combined with paint in se
curing bids for the six-month period beginning January 15, 1949. The 
only specifications were “ pure black Chinese bristles;”  and the thickness, 
width and length of bristle.

There are several reputable manufacturers of paint brushes in or near 
Boston. If their products could be decided upon as qualified and named 
in the proposal, better competition could be obtained.

It is recommended that the Supply Department revise its specifi
cations in purchasing the items discussed above ; and that it use ade
quate and detailed specifications in all contract proposals and invita- 

^  tions to bid, to facilitate and encourage widespread competition.

D. R eceipt and  Inspection .
As recommended above in section II, on “ Organization for Supply,” 

the Superintendent of Supplies should establish policies for receipt, in
spection, sampling and testing of all deliveries of supplies, materials and 
equipment, to determine conformance with specifications in the order or 
contract. He would not actually do the inspecting, but would prescribe
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uniform and effective methods. He would delegate authority for inspec
tion to the using agencies; and designate outside laboratories for testing 
if facilities are not available in city laboratories. He would issue rules and 
regulations, prepared for his approval and the approval of the mayor by 
the purchasing agent, governing procedure for receipt, inspection, sampling 
and testing. The purchasing agent, through his staff of specialized buyers, 
would also make spot checks to determine that deliveries conform with 
specifications and to determine whether departmental supply officers 
comply with rules and regulations on inspection, sampling and testing.

1. Fuel .
It is recommended that the sampling and analysis of fuel oil an i 

coal now performed by an outside engineering company, under thu 
direction of the Superintendent of Supplies, be continued.

Spot checks should be made by the buyer of these commodities to 
insure that quantities receipted for are verified; occasional verifica
tion of weights or capacities is made by the city sealer of weights and 
measures; equipment for gauging tanks is kept in good condition; 
and procedure for sampling and gauging is carried out.

A large part of the heavy fuel oil used by the institutions must be de
livered by tank trucks which are not equipped with meters for measuring 
the deliveries. It is the practice of the oil contractors to fill each truck to 
capacity. The boiler room engineer who receives the load is instructed to 
make a visual examination to determine that the truck is full when it ar
rives and empty when it leaves.

In observing several deliveries into storage tanks, it was found that the 
boiler room engineer gauged the storage tanks, before and after delivery, 
with a wooden or steel measuring rod, and calculated the number of gal
lons received from a calibration chart. The results obtained by this method 
were inaccurate.

At the house of correction at Deer Island, the storage tanks are equipped 
with a “  pneumercator ”  gauge which, if in good condition, would be reason
ably accurate; but this gauge was out of repair and had not been used for 
several years. At the Sanatorium Division of the City Hospital the tanks 
are equipped with a similar gauge used by the engineer at that institution 
for checking all deliveries of fuel oil.

Since the spot checking of oil deliveries was made under this survey, the 
Supply Department has obtained from each oil supplier a letter giving the 
number of each of its trucks with the certified capacity of each; and has 
had the city sealer of weights and measures verify the capacities of some of 
the trucks.

2. Food. |
It is recommended that the venders of perishable foods and canneO 

fruits and vegetables, on all deliveries to city and county agencies, be 
required to continue inspection by the Inspection Service of the Pro
duction and Marketing Administration, United States Department 
of Agriculture.

The Superintendent of Supplies, through the buyer of these commodities, 
should have spot checks made to insure that specifications and government
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stamping requirements are being complied with, and that all weights are 
verified by the receiving department. Spot checks should also be made of 
quality and weights of fish and any other food items not subject to United 
States Department of Agriculture inspection.

Outside agencies should be used for an occasional spot check of flour and 
cereals. These items are not now inspected except when complaints are 
received from the using department.

Bids on perishable or canned foods stipulate that bidders’ prices are to 
include the cost of federal inspection. However, prior to March 1, 1949, 
inspection costs for meat, poultry and eggs were billed to, and paid for by, 
the city. This practice was discontinued by directive from the Superin
tendent of Supplies, dated February 11, 1949. The only charges in con
nection with federal inspection which the city will now pay is the mileage 
charge for automobiles used in inspection.

All receiving officials interviewed expressed complete satisfaction with 
federal inspection of foodstuffs.

3. M i l k .
It is recommended that the Supply Department furnish the Health 

Department with copies of all contracts and open-market orders for 
milk and ice cream, with a request that spot sampling and testing of 
deliveries be made and reports submitted thereon.

From the Milk Inspector of the Health Department it was learned that 
contaminated milk had been delivered on Supply Department contracts 
for 1946, 1947 and 1948 to the City Hospital and to the Sanatorium 
Division.

As the result of complaints made by the head of the city hospital, con
ferences, attended by hospital authorities, the Superintendent of Supplies 
and the city milk inspector, were held on February 12 and 18, 1947, and a 
revision of the milk specifications was agreed upon.

The revised specifications, providing for a minimum content of “ micro
organisms of the coliform group” and for the city milk inspector to act as 
referee, were incorporated in Supply Department milk contracts and have 
been a part of all such contracts since November 1, 1947.

The Shawmut Dairy, Inc., was the contractor at City Hospital from 
November 1, 1946 to April 30, 1947, when the first complaint was made; 
and again held the contract for milk for the City Hospital from June 1, 
1938 to December 31, 1948.

On November 23, 1948, Martin J. English, president of City Hospital 
trustees, wrote to Mayor Curley a letter containing the following:

I have been instructed by the Board of Trustees to report to you that the milk sup
p e d  to the main hospital and the Sanatorium Division, in bottles and large cans, under 
* e present contract, has been consistently contaminated by colon bacillus, a germ 
tound in animal and human excreta.

In a letter of December 16, 1948, to the Superintendent of Supplies, the 
milk inspector reported non-compliance with the specifications. There 
is no record, however, that any action was taken against the contractor 
for failure to comply with specifications, although it was the opinion of the 
milk inspector that the excess of colon bacillus was due to carelessness on 
the part of the employees of Shawmut Dairy in handling containers for milk.
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Bids were opened on December 15, 1948, for new six-month contracts, 
beginning January 1 , 1949. The Supply Department tabulation of bids 
indicate that the low bids at both the City Hospital and Long Island 
Hospital were submitted by the Shawmut Dairy, Inc. In making the 
awards, however, the bid of this company for milk for the City Hospital 
was ignored because of unsatisfactory performance on the 1948 contract. 
Notwithstanding, Shawmut Dairy was given the contract for Long Island 
Hospital’s milk requirements from January 1 to June 30, 1949.

No sampling and testing of milk deliveries on the new contract with 
Shawmut Dairy, Inc., was made prior to February 2 1 , 1949. As the result 
of a report to the Finance Commission on that date, samples were subse
quently taken and tests made by the milk inspector. The tests indicate^ 
compliance with specifications.

4. I nspection  of Other  C ommodities.
Hay, grain and poultry feed are inspected by an inspector attached to 

the Supply Department, who also acts in an advisory capacity in purchas
ing these supplies. These are the only items which are inspected directly 
by Supply Department personnel. Aside from fuel and food, the Supply 
Department does not exercise any authority or supervision over inspection 
of deliveries of the articles which it buys.

Inspection of deliveries to the proposed central warehouse would be 
made by the storekeeper, whose staff would be trained for inspection of 
items regularly carried in stock. The central warehouse equipment should 
include accurate scales for checking supplies purchased by weight; a Mul- 
lin gauge and a thickness gauge for testing paper; and other similar equip
ment for inspection of stock items.

Issues from the central warehouse to using departments would not re
quire re-inspection, but they should be checked by the receiver for quantity 
or weight.

5. A cceptance of D eliveries  N ot M eeting  Specifications .
As mentioned above, under “ Purchasing,”  the bids for perishable foods 

submitted to the Supply Department contain a clause permitting the city, 
in the event of rejection of deliveries, to require the contractor to replace 
the supplies immediately. If this is not done, the city may purchase re
placements in the open market and hold the contractor liable for any excess 
cost.

Penalty notice for default on delivery (Form SD 17) is used by the 
Supply Department in reporting amount charged to contractor on such 
purchases against his account. The Supply Department enforces this 
clause; and seven instances of such excess costs were noted between Sem 
tember 26 and December 6 , 1948, amounting to $142.10.

Both fuel oil and coal contracts contain a clause requiring the contractor 
to remove the rejected oil or coal, or to accept in full compensation there
for the amount the Superintendent of Supplies decides ought to be paid for 
the defective delivery. One instance of settlement on this basis was noted 
in connection with a delivery of 23.6 tons of anthracite buckwheat coal on 
January 14 and 15, 1949. The analysis of this delivery indicated an ash 
content of 18.3 per cent — 4.3 per cent above maximum allowed. Settle
ment was made by a deduction of 70 cents per ton from the contract price.
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Although the usual procedure is to require replacement of supplies, or 
to purchase against the account of the contractor, occasionally, under 
special circumstances, meat rejected for grade is accepted if the U. S. De
partment of Agriculture inspector certifies that the higher grade is not 
available in the local market. In such instance, the reduction in price is 
negotiated by the Supply Department buyer and is confirmed by a change 
order.

It is recommended that, unless impracticable to do so, all deliveries 
not meeting specifications should be required by the rules and regu
lations to be rejected and replaced by the vendor or purchased else
where against his account, as a means for insuring more faithful com- 

t( pliance with specifications.

E. P roperty  C ontrol .
As stated in the introduction of this report, there is now no system for 

efficient control or management of personal property.
It is therefore recommended that the Supply Department develop 

a program and system for control of non-expendable personal property; 
promulgate such program and system as rules and regulations; and 
enforce such rules and regulations by periodic inspectional audits in 
the city and county agencies.

It is believed that the system should embody the following principles 
and procedures :

1. Defining I tems subject to P roperty  C ontrol .
One of the first steps that the Supply Department should take is to 

promulgate a list of the items or classes of items on which property control 
records will be maintained, based upon the following principles:

(а) The maintenance of property control records should be confined to 
non-expendable personal property. “ Non-expendable”  personal property 
may be defined as those items of a more or less permanent nature that do 
not lose their identity upon removal from their location.

(б) Non-expendable items of small dollar value (like staplers, desk 
trays, small perforators, inexpensive pen and inkwell sets, etc.) should not 
be included in the property control record. Some governments limit their 
records on personal property to items costing more than a fixed dollar value 
(some do not record property of less than $5 value, while others exempt 
items as high as $50). This exception should not apply, however, to pilfer- 
able items, like brief cases, instruments, etc., where the exemption from 
control might lead to excessive losses through theft.

Standardizing C ondition D escriptions of U sed P ro pe rty .
The Supply Department should next promulgate a set of standard con

dition categories for briefing the description of the property’s condition. 
*or example, a piece of excess property that is new might be classed as 
AA” ; used but as good as new for all practicable purposes, “ A” ; used 

and in good condition as is, “ B” ; used and in fair condition as is, “ C” ; 
upi, an<̂  neec* minor repairs, “ D ” ; used and in need of major repairs, 
h ; and used and beyond economical repair, “ J” .
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In promulgating such a listing, explanation should be provided under 
each category as to when and under what conditions property will be so 
classified, in order that all agencies will report their property on a common 
basis.

3. T he R ecords-K eeping  System .
As the third step in establishing a standard property control system, 

the Supply Department should design the forms and procedures of the 
records-keeping system and prescribe rules and regulations embodying 
basically the following principles and procedures:

(o) The form of property records should consist of a 3-part multi
colored 3 x 5" snap-out type form 1 with interleaved carbons, designed witkj 
spaces for inserting: (1) description of article; (2 ) purchase order or other 
acquisition document reference number; (3) date of acquisition; (4) cost; 
(5) manufacturers’ serial number, if any; and (6 ) name of organizational 
unit or individual to which property is assigned.

Upon receipt of an article (of the kind prescribed as subject to property 
control), the departmental property unit would fill out one of the above 
forms for each item of non-expendable property. Identical items bought 
from the same source at the same unit price and assigned to the same or
ganizational unit or individual may be shown on a single form, with no
tation as to serial numbers (if any) on reverse of form, as one means of re
ducing the number of individual cards. These property cards would then 
be distributed and filed as follows:

Departmental Property Unit.
Original filed alphabetically by name of article (after duplicate copy has been signed 

and received as below).
Duplicate filed according to organizational unit of the department (or individual) to 

whom property is assigned, after first routing to unit head (or individual) for his signa
ture on reverse side, receipting for the article. (See (6) below.)

Organizational Unit (or Individual) to which Property is Assigned.
Triplicate filed alphabetically by name of article. (The date and cost of all major 

repairs only to vehicles,, office machines and other items of non-expendable property 
requiring maintenance should be recorded on the reverse side of this copy, for determin
ing at what state the property is more costly to maintain than to replace with new 
property and for budgetary justification purposes.)

([b) Organizational unit heads or individuals should be held responsible 
for property in their custody (see section V of this report) and should sign 
the duplicate copy of the property card. This copy would be forwarded 
to the unit head, together with triplicate copy. The original copy would 
be retained by departmental property unit for follow-up to insure proper 
signature.

(c) Transfers of property between organizational units of a departmer^ 
should be formalized through use of a standard property transfer form. A., 
transfers should be handled by the departmental property unit, which 
would route a copy of the transfer document to the transferor and trans
feree units for their files, retaining the original.

Coincident with the transfer the following steps would be taken to adjust 
the control cards:

1 Snap-out forms of this type are commercially available at nominal cost.
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(1) Departmental property unit would prepare a new set of property records, using 
the regular 3 x 5" snap-out forms and would make distribution in the same manner as 
for property newly acquired;

(2) The transferee would sign the duplicate and return to the departmental property 
unit, retaining the triplicate for his alphabetical property file;

(3) Upon receipt of signed duplicate, the departmental property unit would pull the 
old duplicate copy, staple it to the back of the new duplicate copy signed by transferee, 
and file according to revised assignment. The new original copy would be stapled to 
the old original copy and refiled in the same alphabetical file;

(4) The transferor would pull his card covering the transferred item from his alpha
betical file, mark “ transferred” and cite transfer reference across the face, then file in 
a “ dead” file; and

(5) Property disposed of through sale, trade in, or transfers to other departments 
rvould be handled and recorded in basically the same manner, with such modification 

* s  may be necessary.

(d) Transfers between departments should be handled in the following 
manner:

(1) Departmental excesses would be declared as they arise (using the standard con
dition category abbreviations) to the Supply Department which would periodically 
circulate lists of excesses available for transfer to all departments. Excesses located 
by the Supply Department through its inspectional audits would be likewise circularized;

(2) Departments desiring equipment listed on excess lists would so notify the Supply 
Department, which would arrange for inspection. Transfer would then be formalized 
through use of a standard departmental transfer form;

(3) Property would be picked up on transferee department property records in the 
same manner as new equipment bought commercially. Property would be dropped 
from records of transferring department much in the same manner as described for 
internal transfers; and

14) Transfers of property should be at no charge to provide incentive for the utiliza
tion of used equipment.

(e) Disposal of surplus property should be handled along the following 
lines;

(1) Property not required by any department for current use (as determined by 
responses to excess lists) would be screened by the Supply Department to determine 
what property, if any, should be removed to the central warehouse or retained at 
existing locations but picked up on central warehouse records for stock-piling in antic
ipation of future needs.

(2) Property for which there is no immediate need, but which will definitely be needed 
in the future, and on which savings can be attained through stock-piling, would be 
transferred to the Supply Department. This would either be a physical transfer or a 
book transfer, depending upon the bulk of the article, cost of dual moves and avail
ability of storage space. Such transfers would be picked up on the central warehouse 
stock records and would be dropped from property records of the transferring agency in 
the same manner as any other transfer action.

(3) Property surplus to departmental needs and not practicable to be stock-piled 
in anticipation of future needs would be disposed of as trade-ins on new equipment or 
by public sale to the highest bidder. As a general rule, such sales should be handled 
by the departmental supply officer, unless determined by the Superintendent of Supplies 

dhat the Supply Department can handle the sale in a more efficient and economical 
(¡panner by consolidating several lots of property.

4. Screening E quipment R equisition s .
The Supply Department should screen all requisitions for new equip

ment against available excesses as reported by city and county agencies 
and against the stock pile of used equipment on hand in the central ware
house. The policy should be adopted and enforced, and the agencies so 
notified, that used equipment will be issued where available in lieu of buy
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ing new equipment, unless sound justification precludes the use of second
hand equipment.

5. R eporting  T ransfers  and  D isposal T ransactions.
Although making no charge for property transferred between depart

ments, the Supply Department should fix the fair value, based upon con
dition of the article in relation to current cost of comparable new equip
ment. The value of such transfers and value of all disposal transactions 
should be included in the annual report of the Superintendent of Supplies 
to the mayor.

«
V. Operational Principles and Procedures — Departmental.

A. P urchasing .
In most of the departments now served by the Supply Department, the 

chief clerk is responsible for the handling of requisitions and estimates; 
for the maintenance of files of requisitions submitted and orders placed; 
and for contacts with vendors to secure deliveries. An exception is the 
Department of Public Works, where the survey of Griffenhagen & Associ
ates reports the maintenance of a well-organized contract office for all 
divisions of the department.

Of those offices surveyed which are independent of the Supply Depart
ment, the Police Department purchases under the supervision of the prop
erty clerk. In the Transit Department, the executive secretary supervises 
purchasing. In the Suffolk County jail, purchasing is under the super
vision of the deputy and special sheriff, although the routine functions are 
carried out by the chief clerk. The Superintendent of Printing personally 
makes all decisions and policies on purchases by the Printing Department.

As recommended above, a departmental supply officer should be desig
nated from the present staff in each city and county agency, to co-ordinate 
and supervise all the supply functions and to act as liaison with the Supply 
Department.

The purchasing phase of the duties of the department supply officer 
would be comparable to those now handled by the chief clerk in most 
agencies. He would, however, issue shipping or delivery orders against 
contracts awarded by the Supply Department, as well as continue follow
up work to secure deliveries. It is recommended that he maintain a pur
chase record file of non-stock items procured through the Supply Depart
ment. He would use such records, in combination and co-ordination with 
the stock record and inventory data maintained by the inventory clerk, 
for budget-making and operating cost data, as well as for estimating future 
purchase requirements. ™

As recommended above, the Board of Standardization should adopt 
standard requisition forms for use within each agency. The adoption and 
use of standard forms for intra-departmental requisitioning from stock- 
rooms and for requesting purchase through the Supply Department would 
be a most important improvement in procedure. In the agencies surveyed, 
there was no semblance of standardization in such forms, except the stand
ard form of purchase requisition for submission to the Supply Department. 
The internal requisition, on which the purchase requisition is based, is in
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some cases a printed form or forms; and in other cases is hand-written on 
a slip or scrap of paper. Likewise, the requisition for issues from stock 
vary from elaborate printed forms to random pieces of paper. Two stand
ard sets of requisition forms, for general use, could be printed at limited 
expense. It would be a measure of economy to have and use such forms, 
and to maintain a file of them in the departments for future reference and 
checking purposes.

B. Storage and I ssu e .
It is believed that departmental stockrooms, under central control and 

administration of the Supply Department, can be efficiently and economi
cally operated without addition to existing staff. To the contrary, in the 
%rger departments it should be possible to make some savings in personnel 
overhead. Once the reorganized Supply Department is firmly established 
and exercises its supervisory role over departmental activities, it should 
continuously review agency staffing needs, and, employing the overhead 
cost percentage factors discussed below as yardsticks, recommend staff 
reductions where necessary to keep departmental costs on a comparable 
basis.

1. Existing Facilities  and  A dm inistration .
In most activities visited, separate stores facilities are operated according 

to the kind of items stored. In many cases this is done because of space 
limitations; in others it is due to the organizational structure.

Officials in several agencies indicated a desire to merge their storerooms, 
but claim to have been stymied in their efforts by reason of the physical 
aspects of the problem. We believe the problem will remain so long as 
each department continues its autonomous stores activities on the present 
basis. It can only be solved by squeezing out excess stock and minimizing 
stocking levels. This of course can only be done if the supply line is fed 
through reserve stock from a central point. One of the first steps we have 
proposed, in establishing the central warehouse as the reserve stocking 
point, is the reduction of stocking quantities at departmental levels, and 
the moving of excess stocks to the central warehouse to form the nucleus of 
its stores inventory. As this move progresses, it should be possible to 
merge physically many of the existing separate stockrooms. Where 
physical mergers are still impossible after reducing stocking levels and 
disposing of obsolete items, our alternative recommendation for centraliz
ing administrative control in one official, the departmental supply officer, 
is the next best course. This course will necessarily be followed in all cases 
where departmental activities are scattered according to varying functions, 
and where each function must be supported with its own stores facility. 

^-Responsibility for supply administration varies according to department. 
Ipi the whole, we find that authority of sub-officials is deep-rooted, and that 
at times there is conflict among the lower levels of authority. Although in 
theory the department head is top authority, he cannot hope to devote the 
time and energy necessary to, nor does he usually have the experience 
needed for, a really efficient supply operation. Many top officials, and 
department heads in too many instances, personally review and approve 
all requisitions under the theory that this is “ control.” The result of 
overstocking and of unbalanced stocks existing today, speaks for itself as 
to the ineffectiveness of this type of control.
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We believe that simplified practices and procedural standards are a 
“ must” in any organization hoping to attain an economical supply opera
tion. They can be attained only by centralizing responsibility for the 
function at a central level under a capable head (the departmental supply 
officer), who is a specialist or can be trained as a specialist in storing, as 
recommended above in section II of this report, on “ Organization for 
Supply.”

It is therefore recommended that the following principles and 
procedures, based upon standard procedures prescribed by the Supply 
Department and supplemented by provisions required for individual 
agencies, be promulgated by the departmental supply officer to govern 
the operations of city and county agency stockrooms: W

2. Items to be  Stocked , Independent  of C entral  W arehouse .
Departmental stockrooms should continue to stock, independent of 

the central warehouse, canned foods, cereals and other groceries and per
ishable foods, pharmaceuticals and those items peculiar to their own needs 
that are used in large quantities. Bulky items like lumber, sand, gravel, 
cement, etc., not practicable to be stored and distributed centrally, would 
also be in the category of items to be stored independently by the various 
agencies (but procured centrally by the Supply Department).

3. D eterm ining  Items to be  Sto ck ed ; M aintaining  P urchase and
Operating  C ost R ecords.

Warehousing involves handling and rehandling of goods. It is a costly 
process and therefore must be avoided except where well justified by pre
determined cost factors. Items carried at departmental stores should 
therefore, as a general rule, be confined to items used repetitively and in 
such quantities that warehousing costs are more than offset by savings in 
price through bulk buying or by the reduction in paper work, in writing 
purchase orders and other documents, or by the combination of the two. 
However, even those items used in quantity but only by one unit or branch 
of the department shoidd be bought for direct delivery to the consuming 
point, except where storage space at that point is limited, and where justi
fiable savings can be attained through bulk buying to more than offset 
the warehousing and rehandling costs.

To determine what items are being bought repetitively and therefore 
might be more economical to stock, as well as to provide a ready reference 
device in purchasing, each agency operating a major stores facility should 
maintain a commodity purchase control record. This record, preferably 
the visible index type, should contain a card for each item purchased (or 
requisitioned through the Supply Department) other than items bought fo 
stock. The card, filed alphabetically by commodity name, should show5 
order (or requisition) number, date issued, name of vendor and quantity.

Cost accounting records, like those recommended above for the central 
warehouse, should also be maintained for departmental stores operations 
where prescribed by, and in accordance with, procedures, rules and regula
tions of the Supply Department. These records should be used as the base 
for determining when it is more economical to stock an item than to buy 
for direct delivery.
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Overhead calculated to a percentage factor should be reported, at least 
bi-annually and preferably quarterly, to the department head as a base for 
judging the efficiency of his stores operation. A copy of this report should 
also be submitted to the Supply Department for use in judging the relative 
efficiency of the various departmental stockrooms. These reports would 
also provide the Supply Department with essential data for establishing 
priority in its inspection and audit activities.

Under existing practices, little attention is devoted by any of the agen
cies visited to what items should be stocked and what should be bought for 
direct delivery to consuming points. It seems to be common practice to 
.stock the bulk of items procured, regardless of usage and cost factors, with 
Jche exception of major items of equipment. It is believed that this is a 
contributing factor, if not the major factor, that has led to the outgrowth 
of separate storerooms at organizational levels in the larger departments. 
As a result, infrequently used items are held in storage for long periods of 
time — for years in many cases. Most of these could have been procured 
as needed at considerable savings through elimination of the warehouse 
overhead.

Conversely, we believe that some items are bought repetitively in small 
lots which could be procured in larger lots and distributed through depart
mental stores at a savings. Although such items are now in the minority 
because most items are stocked merely as a matter of custom, increased 
attention should be devoted to this phase of management in the future.

Nowhere did we find an agency maintaining cost accounts of their stores 
operation. Consequently there are no means of comparing relative oper
ating costs by departments. Lacking such records, no department head 
can feel sure that his is an efficient stores operation. We seriously doubt 
that department heads, as a general rule, have even considered the matter.

4. Stocking L evels .
Stock inventories (except perishables) at departmental stockrooms 

should be maintained at approximately thirty to sixty days’ supply above 
minimum levels (depending upon the size of the activity). The smaller 
activities should carry the higher stock levels to avoid minuscule orders 
and orders for broken lots for those items available from the central ware
house. Stock inventories of approximately ninety days’ supply above mini
mum levels should be maintained for those items not available from the 
central warehouse. Perishable items should be maintained at approxi
mately seven to ten day levels, as at present.

If the principles as outlined in this report are followed, stock on hand 
would average roughly three to four months’ supply. In some cases it 
jnay prove economical to extend stocking levels on some items upward 
P° nine, or even twelve months, supply to take advantage of bulk buying, 
market conditions, standard packing or other factors. These instances, 
however, will be relatively few. In the main, compliance with these 
principles should provide for stock turnover at the rate; of three and one 
half to four times a year, which can be considered as an economically 
sound operation.

During the course of our study we found only one departmental stores 
facility operating on a sound basis so far as stocking levels were concerned. 
That facility was the general storeroom of the City Hospital. Applying
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sampling techniques in analyzing the stock cards of the City Hospital 
general storeroom, we found strict adherence to the prescribed policy of 
a three months’ stock level above minimum. Two flaws, however, exist 
in the stock control procedures of this storeroom. These are the failure to 
readjust “ minimums” to meet changing conditions and the fixing of 
“ maximums”  for all items. Such practice disregards the more sound 
principle of computing replenishment orders in the light of past con
sumption plus possible future variations.

At all other stores facilities where we made spot analyses of the stock 
control cards we found a completely unbalanced stock situation. Like 
the Printing Department, stocks on hand were either too “ long” or toc^ 
“ short;”  but in general the tendency was towards overstocking rathei l̂ 
than understocking.

The following excerpts from our stock analyses, made by random selec
tion of stock control cards at various departmental storerooms during 
February and March, 1949, illustrate the completely unbalanced stock 
situation that exists in general and the tendency towards overstocking.

Fire Department (Maintenance Division).

I t e m . On Hand. Issued Since — Supply Level 
(Approximate).

Battery top covers, #H-2A . 45 29 1/1/48 2 years

Terminal w / hole, #4 268 6 8/7/47 66 years

Charging socket, #CH5-A 74 None 9/28/45 Indefinite

Connection pressure springs, #S5W 25 None 1931 Indefinite

Painters alcohol (gal.) . . . . 117 20 7/30/48 3H years

Flexile light buff, outside (gal.) . 21 27 1/1/46 3 years

Gold leaf (books of Dutch leaf) . 167 63 4/30/48 2 years

White lead paste, #1842 (gal.) 61 28 1/1/48 V/i years

“  Dutch Boy ”  warranted solder (1 lb. sticks) 357 31 1/1/48 12 years

Rim wrenches, 4-point . . . . 69 14 1/1/48 6 years

Sanatorium Division (City Hospital).

Item. On Hand. Issued Since — Supply Level 
(Approximate).

Pails, ga lva n ized ....................................................... 36 12 1/1/48 3 years

Pins, safety, large ( c a r d s ) .................................... 575 135 1/1/48 4M years i

Plates, 6", green band and line . . . . 99 45 1/1/48 V/x years

Ink, indelible (16 oz.) ............................................... 122 105 1/1/48 l\i years

Needles (Hypo), 19 gauge, 1M None 324 1/1/48 None

Penholders (a ss o r te d ) ............................................. 14 92 1/1/48 1M months

A p r o n s ........................................................................ None 324 1/1/48 None

Gowns, su rg e o n s ...................................................... 12 114 1/1/48 1 month

Johnnies, h o s p i t a l ............................................. None 426 1/1/48 None
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Police Department (General Stores).

I t e m . On Hand. Issued Since — Supply Level 
(Approximate).

Clips. Gem . . . . . . . . 2,264 496 1/14/48 4H years

Correction f l u i d ...................................................... 70 10 1/7/47 14 years

Cotton, absorbent (1 lb. rolls) . . . . 21 27 1/6/43 5 years

Deodorant b lock s .................................... 1,312 352 1/14/48 4 years

Drain c l e a n e r ...................................................... 195 61 1/14/48 3 years

Iodine (10 oz.) . . . . . . . 72 6 1/14/48 12 years

Mops, floor . . . . . . . . 659 396 1/14/48 2 years

Pails, galvanized . . . . . . . 74 33 1/1/48 years

Notebooks, s ten ographers.................................... 528 48 1/14/48 11 years

Wrapping paper, large (quire) . . . . 299 16 1/14/48 18 years

Police Department (Clothing Stores).

Item. On Hand. Issued Since — Supply Level 
(Approximate).

Winter t r o u s e r s .................................... ......... 426 206 1/1/48 2 years

C a p s ....................................................................... 622 26 1/1/48 24 years

Rubber c o a t s ...................................................... 665 73 1/1/48 9 years

G loves....................................................................... 3,238 452 1/1/48 7 years

Cap c o v e r s ............................................................... 275 76 1/1/48 3M years

City Hospital (Maintenance Stores).

I t e m . On Hand. Issued Since — Supply Level 
(Approximate).

Buttons, desk t y p e ............................................. 23 2 1941 Indefinite

Buttons, Primer Cord, Plug, #162120 . 21 10 1/2/45 10 years

Diaphragm, for Sloane valves . . . . 6 8 4 4/8/46 60 years

Glass, clear, 20" x 2 4 " ............................................. 38 7 12/1/41 38 years

Lampblack ( H  pt. c a n s ) .................................... 25 6 11/9/43 20 years

Turpentine (g a l.) ...................................................... 24 6 7/13/48 2 years

Brush, paint, 3 " ...................................................... 53 4 2/6/46 50 years

Nipple, Y i' x  6 " ,  W. I . ,  space . . . . 30 4 7/29/48 2 years

Nipple, H" x  5", W. I . ,  space . . . . 25 11 7/30/40 20 years

Wheels (litters) 10", #9-1010.................................... 88 8 2/2/45 44 years
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City Hospital (Housekeeping Stores).

Item. On Hand. Issued in 
1948.

Supply Level 
(Approximate).

Masks, Curity, surgical . . . . . . 45,529 2,711 17 years

Mops, dust, “ Tu-way” ............................................. 318 27 11H years
Pillows, table, feather, 14" x 18" . . . . 78 20 4 years

Pillows, hair, new, tufted, 18" x 28" . . . . 355 95 3y> years

Covers, X - r a y ............................................................... 156 60 2Yl years

City Hospital (M & S Stores).

Item. On Hand. Issued in 
1948.

Supply Level 
(Approximate).

Blade Handles (for #11) 41 13 3 years

Catheters, #22 . . . . 446 54 8 years

Silk worm gut (strands) 10,300 200 51 years

Probe, 6 " .................................... 48 31 1 Yi years

Needles, surgical, #1826-3 . 86 12 7 years

It should be borne in mind that the above is merely a small sampling 
of stocking levels. It should also be borne in mind that the above figures 
were taken from stock accounts which purportedly are, but may not be, 
accurate or current. We have grave doubts that stock control cards of 
certain activities are either accurate or current, principally at the Police 
Department and the maintenance stores of the City Hospital. Based 
upon our sampling and visual inspections, however, we feel confident that 
considerable excesses now exist in departmental stores, with the exception 
of food items. In the case of food items, we find that, as a general rule, 
stocking quantities are maintained at relatively sound levels. This is due 
principally to the greater controls exercised over food costs, and the fact 
that substitutions can easily solve an overstocking problem in this class 
of supply.

5. Stock C atalog u e .
The larger departmental stockrooms serving several units should pro

mulgate and maintain a catalogue (or listing) of items carried in stock for 
issue to, and use by, the requisitioning activities. The catalogue should^ 
comply strictly with the standard nomenclatures and numbering system" 
prescribed by "the Board of Standardization.

As new items are issued and old items dropped from the stock fists, 
amendments should be issued to the catalogue and new catalogues pre
pared and distributed when amendments are too numerous for ready 
reference.

At the Sanatorium Division of the City Hospital, a stock fist is made 
available to the requisitioners. We found no comparable listings or stock
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catalogues in use at other stores facilities visited. Under existing practice, 
most items are carried in stock and therefore stock catalogues are hardly 
necessary, except to standardize item descriptions on requisitions. How
ever, if our recommendations are adopted for confining the stock list to 
those items that prove economical to stock, the larger facilities at least 
will find that the maintenance of a stock catalogue or list will greatly 
simplify the requisitioning process. Separate requisitions should be sub
mitted for stores items and purchase items. The only means for assuring 
that requisitioning units follow this procedure is to provide them with a 
catalogue or listing of items available from stock.

'6. Scheduling R equisitions.
Requisitioning schedules should be prescribed and enforced by the 

departmental supply officer so that operating units requisition their supplies 
from the agency stockroom on a regular cycle. As a general rule, supplies 
should be issued on a weekly basis. In some cases, daily issues will be neces
sary, as in the case of certain food items and pharmaceuticals. In other 
cases, it will prove desirable to issue more than a week’s supply to avoid 
broken package issues. As a matter of fact, all issues of small packaged 
items like screws, nuts, washers, fuses, pencils, etc., should be issued in 
unbroken packages, even though a full package will represent several 
months’ supply. Where a standard package issue would be wasteful for 
some small organizational units, it is suggested that the storekeeper main
tain a small stock of not more than one standard package for each such 
item to issue without charge. The storekeeper would charge his withdrawal 
from stock for this purpose (on a regular requisition under his signature) 
to “ general issue.”  For purposes of costing these issues, charges could be 
evenly distributed against all organizational units, inasmuch as such 
charges will be infinitesimal even in the aggregate.

Where weekly requisitioning is prescribed, interim requisitions should 
be honored only in the case of real emergency. It should be the duty of 
the departmental supply officer to inspect for, and to enforce, this ruling.

The scheduling of requisitions is now followed to varying degrees by 
most departments so far as general, housekeeping and pharmaceutical 
stores are concerned. The best examples of requisition scheduling were 
noted at Long Island Hospital, City Hospital and the Sanatorium Division. 
Adoption of scheduling as standard practice by all activities will assist 
materially in reducing unnecessary paper work and multiple handling of 
requisitions by the requisitioning units as well as by the stockroom. It 
will also provide for an even work flow in the stockroom by curtailing peaks 
and valleys in the order-filling process.

|7. Scheduling Stock R eplenishment R equisitions on Central 
W arehouse.

Just as internal requisitions on the departmental stockroom should be 
scheduled to provide even work flow and reduce paper costs, so should 
stock replenishment requisitions on the central warehouse of the Supply 
Department, as outlined in more detail above in section IV of this report. 
In following Supply Department instructions on this procedure, the de
partmental supply officer should adjust the minimum levels on his stock 
cards accordingly to allow for the time-lag in ordering.
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8. Installing Stock Control System .
Each department should adopt a simplified stock control system, com

parable to that outlined for the central warehouse and as prescribed by 
the Supply Department. Unlike the central warehouse, however, the 
system need not be operated at the stockroom site. To the contrary, it 
probably should be located in the office of the departmental supply officer, 
especially if, by reason of space limitations or distribution factors, the 
consolidation of separate stockrooms into one departmental stockroom is 
not feasible. It is believed that it would be more efficient and economical 
to operate a centralized stock control system under these conditions than 
individual control systems at each stockroom. However, in the case or 
smaller agencies that operate only a single small stockroom, the stock 
control cards may be maintained at the stockroom. In such cases the in
dividual in charge of the stockroom can usually maintain the stock cards 
himself, thus avoiding assignment of the function to another clerk.

As has already been mentioned, it will be necessary in some instances 
to continue daily issues of at least a limited number of items (like coffee, 
sugar, tea, etc., to wards by the hospitals). In such cases, the posting of 
these issues to the stock control cards would require numerous supple
mental sheets to the control card, making the card bulky and unwieldy as 
an inventory control device. It is believed, therefore, that where daily 
issues cannot be avoided, the use of a daily issue record like that presently 
in use at the hospitals should be continued and adopted by other agencies 
with the same problem. It is recommended, however, that these postings 
be totaled on a weekly basis and then transcribed to the main control 
cards. It is further recommended that the ledger sheets composing this 
auxiliary record be pre-printcd with the names of organizational units 
across the top of the sheet and the names of daily issue items alphabetically 
down the left-hand margin. This auxiliary record could provide space 
beside each item for notation as to price, in order that requisitions could 
be priced as they are posted to this record, to avoid further handling in 
pricing from the main control cards. The daily requisitions would then be 
filed the same as regular (weekly) requisitions and monthly costing com
piled in the manner prescribed.

As the result of a study conducted in 1940 by Cooley and Marvin, certi
fied public accountants, certain stores facilities of the Hospital Department, 
Institutions Department, Penal Institutions Department and Suffolk 
County jail adopted and have since been operating, after a fashion, the 
form of stock control proposed in the report of December 20, 1940, result
ing from the study. However, most of the basic principles proposed by 
that report have long since been disregarded. Today certain elements of a 
rather complicated system are being employed which, without the whole 
procedure, represent wasted effort.

Other departments employ varying stock control systems, as do certain 
stores facilities of the Hospital Department and Institutions Department. 
Some do not maintain stock control records at all. These departments 
employing, along varying lines, the Cooley-Marvin system have the nu
cleus of control for following some of the basic principles we have proposed 
in this report. However, it was our experience in spot analyzing these 
records that the card record itself is too cumbersome and complicated for
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rapid posting and ready review. Furthermore, the system is not well un
derstood by the employees maintaining it. We find that the other non
standard stock control systems in use are merely “ in and out” records with 
posted balances which, even though lacking in many respects the necessary 
elements for effective stock control, are better than no records.

We believe that, to be effective, a stock control system must be simple 
and well understood by the clerks using it. We also believe that even 
the best of systems will fail unless responsibility for seeing that the system 
is well maintained, according to written rules, regulations and standard 
procedures, is vested at a central level. Our recommendations are aimed 
at reaching these goals.

t
9. Establishing M inimum  and M axim um  Stock L ev els .

Minimum stocking quantities should be established as prescribed for 
the central warehouse. Also, as proposed for the central warehouse, 
‘‘máximums” should be established for only those items of relatively 
stable demand, and the principles outlined for the central warehouse 
should likewise be followed by departmental activities.

The practice of posting minimums and máximums to the stock control 
cards varies by departments. The Cooley and Marvin report recom
mended that minimums and máximums be posted in all cases. Those 
stores facilities still operating under the Cooley and Marvin system, or 
its remnants, still follow the practice.

In most cases we find that adjustment of minimums and máximums has 
been practically nil. As the result, departments either completely dis
regard these ordering media or use outdated figures in placing replenish
ment orders. Following either course, we find ordering of replenishment 
stock to be strictly a hit-or-miss proposition. The determination as to 
when a stock item should be re-ordered, and the quantity to be ordered, 
is generally left to the judgment of the storekeeper. Invariably we were 
informed, either by the storekeeper himself or by his supervisor, that he 
was a man of long experience and that he knew exactly when and how to 
order stock. Evidence of the waste caused by these practices and the 
value of storekeeper experience is the present overstocked condition gen
erally prevalent.

10. Controlling and C osting P erish ables .
Turnover of perishables is rapid and therefore inventory may be ade

quately controlled by visual check. Costing of perishables should be 
handled by all city activities much in the same manner as is now done at 
the hospitals. The procedure employed at the City Hospital, for instance, 

^ppears sound. Under it, purchases are recorded and added monthly 
Mo the inventory taken and priced at the beginning of the month. The 

inventory taken and priced at the end of the month is then deducted to 
get consumption in terms of dollars.

11. Controlling D rugs and  C hemicals ( “ M aterials  U sed R e p o r t” ).
The “ Materials Used Report” recommended by Cooley and Marvin, 

now in use to a limited degree at some agencies, should be used in all agen
cies in lieu of a requisition, where pharmaceuticals are used in filling pre-
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seriptions or where bulk goods are packaged for daily dispensing. The 
purpose and use of this form are outlined in considerable detail in the Cooley 
and Marvin report, and are therefore not repeated here.

To simplify application of this procedure, a daily record of consumption 
could be maintained at the stockroom, and summarized periodically 
(probably weekly) by organizational units to which chargeable; and then 
transcribed to the “ Materials Used Report.” A copy of this report should 
then be forwarded to the central stock control unit for posting to the 
records in the same manner as requisitions. This would provide stock 
control over drugs and chemicals, used in filling prescriptions or dispensed 
daily in small packages, in the same manner as supplies issued in originaL 
package. %

12. Items T emporarily Out of Stock.
In lieu of the back order system recommended for the central warehouse, 

departmental stockrooms located in close proximity to their requisition
ing units should follow a more simplified system. It is recommended that 
on items temporarily out of stock, a copy of the requisition be returned to 
the requisitioning unit with a stamp notation: “ Temporarily out of 
stock — you will be notified when goods received.”  Other copies of requi
sition should be processed as a completed requisition. A notation should 
be made by the storekeeper, on a list maintained for that purpose, of units 
which have requisitioned the item. On arrival of replenishment stock the 
storekeeper should notify those units by phone that the item is now on 
hand, and, if still required, to include on their next weekly requisition.

Back order procedures are not now employed by any stores facilities 
included in our survey. However, under existing procedures, requisition
ing units are required repeatedly to re-requisition items temporarily out 
of stock until the goods are finally received in stock and in turn delivered 
to the requisitioning unit. This causes additional work at the requisition
ing unit level which can be eliminated by the procedure suggested above.

13. Costing Stores Issues.
To simplify costing for goods issued, for transcharges and for other 

purposes, each stores requisition should be priced as it flows through the 
stock control desk. The charges should be on an “ average price” basis, 
as prescribed above in section IV for the central warehouse. A copy of 
the priced requisition could then be filed numerically by organizational 
units by months. At the end of each month, transcharges and other cost
ing data could be handled simply by totalling the requisitions.

Some activities, principally hospitals, make charges against organ
izational units for supplies consumed for gauging the relative costs of th^ 
various operating branches and for budgetary purposes. Others, like thfl 
Penal Institutions Department, apparently maintain no accurate costing 
devices for budgetary purposes or for management control. Cost account
ing for stock issues should be adopted by at least the major departments 
with many operating branches. It provides a sound budgetary device 
for any agency.

The existing procedures, however, for costing materials consumption 
are complicated and time-consuming. As a general rale, supplies issued
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from stock are totaled monthly by posting to ledger sheets from the stock 
control cards or other records. Pricing the requisition as recommended 
above will greatly simplify the operation.

14. Inventorying Stock and A djusting the Stock R ecords.
Physical inventories should be taken at least annually and posted to the 

stock control cards. In any case where physical count does not agree with 
book count, a re-check should be made to verify the count. Where a dis
crepancy still exists after recount, an inventory adjustment slip should be 
prepared with justification, if any, for the discrepancy, and should be 
ŝubmitted to the departmental supply officer. After his approval of the 

inventory adjustment slip, it should be routed to stock control for posting. 
Where wide discrepancies are found, the matter should be referred to the 
head of the department for appropriate action. In the larger departmental 
stores, at least, inventories should be taken on the “ cyclic basis,”  as 
recommended above for the central warehouse.

On reaching the re-order point and prior to taking replenishment action, 
a physical count of goods on hand should be made without exception. 
This should be handled in the following manner:

(а) The stock control clerk would periodically, as prescribed by the supply officer 
(and timed to meet ordering schedules stipulated by the central warehouse of the Supply 
Department), review stock cards for purposes of determining those items at or approach
ing minimum levels.

(б) Such items would then be listed on a standard form devised for the purpose, 
leaving quantity-on-hand blank, and submitted to storekeeper for inventory count and 
as notice of replenishment action.

(c) Storekeeper would inventory the item; enter on-hand count on the list; and re
turn it to stock control clerk with any notation he deems necessary as to other items 
that should be ordered because of anticipated increase in issues.
_ (d) Stock control clerk would check on-hand count with card record, and, where in 

disagreement, ask storekeeper for recount. Where discrepancy still exists after recount 
the inventory adjustment procedure as outlined above would be followed.

(e) Stock control clerk would mark on the list quantities to be ordered (based upon 
analysis of past consumption) and submit to supply officer for purchase or for delivery 
from the central warehouse.

The City Hospital now follows these procedures, to some extent, in its 
general storeroom. It does not, however, do so for its other stores oper
ations, nor do any of the other departments included in our survey. As a 
general rule, periodic stock inventories are taken by most agencies of their 
general stores, but many have failed to record their inventories of main
tenance supplies. Some, like the Transit Department, have not inven
toried any stock on hand for years.

Inventory adjustment by official approval of discrepancies is generally 
ĵlisregarded. Our review of the records disclosed large discrepancies be

tween inventory count and book inventory at some departments. The 
Police Department is undoubtedly the principal offender on that score.

15. Using Standard Stores R equisition.
Each department should use the standard form of requisition (to be de

veloped by the Board of Standardization) for requisitioning supplies from 
the central warehouse. This same form should be used for internal requi
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sitioning on the departmental stores facilities. The numerous non-standard 
requisitions now in use should be eliminated.

16. C oding R equisition s .
For ease of reference, posting to records, filing, simplifying the costing 

procedure and for compiling statistics, each requisitioning unit within an 
agency should be assigned a simple requisition numbering code, preferably 
numerals prefixed by a letter (s) identifying the requisitioning organiza
tion. For example, a requisition of the Thorndyke Laboratory of the City 
Hospital might be numbered T -ll-4 9  (or perhaps T -l l -9 ) ,  the “ T ” 
identifying the unit as Thorndyke Laboratory, the number “ 11”  identify
ing the requisition as 11th in the series for the year, and the “ 49”  or (“ 9” )* 
representing the year. Coding the requisitions will eliminate the need for 
flyleaves to the stock cards and will materially simplify postings to stock 
control.

17. I ssue Standards and Screening  R equisition s .
Standards of issue based upon withdrawals weekly (or other periods as 

prescribed) should be developed for use by the storekeeper in screening 
requisitions and approving issue quantities. Standards of issue should be 
developed by the departmental supply officer; but screening and approv
ing of quantities should be a responsibility of the storekeeper.

Requisitions are now arbitrarily reduced, or items cancelled or otherwise 
changed, by many storekeepers. Some may be using good judgment; 
others may not. The development of issue standards will provide a sound 
base for screening requisitions and will remove the arbitrary element.

18. Inspecting  for E xcess Stock .
Periodically (at least quarterly) the departmental supply officer should 

inspect for accumulations of supplies among the various units or branches 
of his agency. All excesses above one week’s supply (or other authorized 
level) should be returned to the departmental stockroom. These inspec
tions should be on a formal basis and made the subject of a written report 
to the department head where large excesses are found. Upon return of 
supplies to the stockroom, a copy of the report, as approved by the head 
of the department, should be forwarded to the stock control unit as sup
porting voucher, authorizing entry of returned goods as “ receipts” on the 
stock control accounts. (The storekeeper should devote special attention, 
in screening requisitions, to those organizational units where excess sup
plies are frequently found.)

We were told at some agencies that this practice is now followed. We 
doubt, however, that it is widely followed or that such inspections a r^  
regular. Supplies will invariably accumulate at operating levels. The™ 
only cure is regularly to inspect for accumulations and to “ crack down” 
on repeat offenders by disciplinary action.

19. Stockage  and M aterials  H andling  M ethods.
Up-to-date stockroom layouts and materials handling methods should 

be employed as prescribed by the departmental supply officer, following 
policies and procedures prescribed by the Supply Department.
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C. Standardization  —  Specifications .
It is recommended that the departmental supply officer act as 

liaison with the Supply Department in specification matters.
He should review all purchase requisitions to insure that the items are 

clearly specified, either by detailed description or by reference number to 
city, federal, A. S. T. M. or other recognized specifications. He should 
return any requisition which is not complete in all respects to the requi
sì tioner for revision.

When need for a new specification or revision of an existing specification 
Is apparent to the departmental supply officer, complete data and sug
gestions for the proposed specification should be assembled and forwarded 
to the Board of Standardization, with request for preparation and issuance 
of a tentative specification. On the other hand, the departmental supply 
officer should be kept fully advised by the Board on the development of 
specifications affecting his agency.

Each agency should also make available to the Board its engineering or 
laboratory staff and facilities for aid in standardization.

1. D epartmental Specifications.
The Public Works and Transit departments have prepared detailed 

specifications for use in formal contracts for major items of material or 
equipment. These are based on federal or state or A. S. T. M. or other 
engineering society specifications.

The Fire Department specifications for fire-fighting equipment are com
prehensive, but appear to be restrictive. It was noted that no bids were 
received from one well-known manufacturer of this type of equipment.

There is a tendency in the Fire Department to dictate to the Supply 
Department the specifications and vendors of high-test gasoline and 
special lubricating oil for use in fire pumpers and ladder trucks. It is 
understood, for example, that the Fire Department insists that the lubri
cating oil for aerial ladders be purchased from Peter Pirsch, who makes 
the ladders but does not produce the lubricating oil.

It is felt that the selection of qualified products should be the function 
of the Board of Standardization. Such requests from the departments 
should not be restrictive of competition, but should be based upon re
quired performance or standards of quality.

D. R eceipt  and  Inspection .
It is recommended that the departmental supply officer in each 

| city and county agency should delegate authority for, but retain 
control of, inspection of deliveries, under rules and regulations of the 
Supply Department.

Inspection authority could be delegated, for example, as follows: to 
receiving clerk or storekeeper at the receiving station, who would make 
visual inspection for type, size or weight; to building superintendent, en
gineer or shop foreman, for inspection of maintenance materials ; to phar
macist (at hospitals), for inspection of medical supplies; to chief steward 
or dietitian, for inspection of perishable foods; to requisitioner of special
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or heavy equipment which would be shipped direct to place of installation 
and inspected at that location by the engineer originating the purchase 
requisition; or to plant engineer, for fuel delivered direct to tanks or bins.

At the City Hospital and the Sanatorium Division the procedure for 
receiving and inspecting of supplies, material and equipment closely re
sembles that outlined above.

The inspection of chinaware at the City Hospital was conscientiously 
performed by the storekeeper, who checked quantity, type and size to 
requirements set forth in copy of the purchase order.

On the other hand, an example of casual inspection was observed at the 
Sanatorium Division on February 14, 1949, when six sponges of various, 
sizes were received and accepted by the storekeeper without reference to" 
specifications or check for size.

1. R eceiving  P rocedu re .
It is recommended that a uniform procedure be established in all 

city and county agencies for distribution of copies of purchase orders 
whereby the receiving notice (fifth copy) is sent to the receiving clerk 
for his use in entering receipts directly, after physically counting, 
weighing or making other required inspection.

It is also recommended that the use of the “ Receiving Record” 
(Gen. 29) be discontinued; and that the “ Departmental Receiving 
Notice”  (Gen. 8 ) be used only for partial shipments.

The manual on disbursement procedure, issued November 15, 1934, by 
the city auditor, directed that a standard form of “ Departmental Receiv
ing Notice”  (Gen. 8 ) be used by all departments certifying to the quantity 
and quality of supplies delivered on purchase orders placed by the Supply 
or Printing departments.

This Departmental Receiving Notice, upon receipt of deliveries, is filled 
out and signed by the receiving agent, and is then sent to the central office 
of the department for transferring the delivery data to the receiving notice 
copy of the purchase order.

As the result of the Cooley and Marvin report in 1940, the use of the 
Departmental Receiving Notice (Gen. 8 ) on all receipts was superseded 
at the Hospital and Institution Departments by the use of a serially num
bered “ Receiving Record”  (Gen. 29), prepared in triplicate by the receiv
ing clerk, or by the steward for perishable foods. The original is sent to 
the central office for use in entering the items delivered on the receiving 
notice (fifth copy) of the purchase order. The duplicate is sent to the 
inventory clerk for entry of the receipt on a stock record card; and the 
triplicate (tissue) copy is retained by the receiving clerk.

The Departmental Receiving Notice (Gen. 8 ) is still used in receipting^ 
for partial shipments. In such cases it is signed by the administrative 
head of the department or institution, and is then sent to the city auditor 
in support of the vendor’s invoice for payment, after quantities received 
are entered by the central office on the “ receiving notice”  copy of the 
purchase order. The receiving notice copy of the purchase order is routed 
to the city auditor in support of payment, when final delivery is made.

Since the issue of this manual by the city auditor, the Supply Depart
ment purchase order has been changed from a six to a five-part form, by
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the elimination of a copy which went to the vendor for certification and 
return to the city auditor. Although the departmental file copy and re
ceiving notice copy are routed to the receiving department, as originally 
directed, there i s no uniformity of distribution or procedure in handling 
within the departments.

At the City Hospital, the receiving notice (fifth copy) is held by the 
budget officer; and the departmental file copy is sent to the office of the 
receiving clerk at the central receiving platform, where it is held pending 
delivery. In the Penal Institutions Department, both copies are retained 
in the central office; and receipts at Deer Island are reported to the central 
office by Departmental Receiving Notice (Gen. 8 ). In the Public Works 

.? Department the receiving notice copy of the purchase order is not routed 
* to  such delivery points as the central garage and storage yards of the 

Sanitation, Highway, Sewer and Water divisions. The receiving notice 
copy of the three-part purchase order form used by the public printer on 
purchase of office supplies is sent to the vendor, who obtains the signature 
of the departmental receiving agent and returns it to the printer for trans
mission to the city auditor.

A large portion of the purchases by both the Supply and Printing de
partments is completed by one shipment. It is, therefore, believed that 
the receiving procedure could be handled by much less clerical work and 
duplication of effort if the receiving notice copy of the purchase order were 
routed to the receiving agent. He would record quantity of deliveries on 
this copy and then send it to the department head for submission with 
invoice to the city auditor. This procedure would also facilitate intel
ligent inspection by the receiving clerk, who would have before him the 
complete description shown on the purchase order. As it is now, the re
ceiving clerk operates “ in the dark” and does not know what is to be de
livered, or when. Under these circumstances, it is little wonder that in
spection of most deliveries is now a farce.

2. Testing op Samples; D epartmental T esting Laboratories.

(a) Sewer Division Laboratory.
It is recommended that the Testing Laboratory at 105 Dorchester 

Avenue, South Boston, now maintained by the Sewer Division of the 
Public Works Department, be placed directly under the Commissioner 
of Public Works; and that it be equipped and staffed to test con
struction materials for all divisions of the Public Works Department 
and/or for other city and county agencies.

This laboratory is in charge of an inspector, and is staffed by one clerk 
and laboratory assistant, and two cement finishers, with total annual 

jj| personnel costs of 810,450.
This laboratory is equipped to test vitrified pipe up to 18-inch diameter 

and for the preparation of concrete test cylinders. A new 800,000 pound- 
capacity compression testing machine had been received, but not installed, 
at the time of this survey. As soon as this machine is installed, it was 
planned to make complete tests of the cylinders, which previously have 
been tested by a private laboratory or by the state highway laboratory. 
The laboratory has two trucks, one equipped with a coring machine for 
held sampling of concrete sewer construction.
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The duties of the personnel include sampling and evaporation tests of 
sewage. Samples of sewage are also sent to the state laboratory for an
alysis.

At present, all of the work by this laboratory is exclusively for the 
Sewer Division. The inspector sends reports on all sampling or tests of 
cement, pipe, concrete or sewage to the district engineer in charge of that 
division.

The clerk and laboratory assistant to the inspector in charge was for
merly employed in the Highway Division laboratory and is conversant 
with procedures for testing asphalt. It is believed that, by the installation 
of additional equipment costing about $600, and by increasing personnel 
by one man, the laboratory would be able to handle tests of asphalt in1 
addition to its present duties.

Subsequent to the disbanding in 1946 of the laboratory maintained by the 
Highway Division of the Public Works Department, deliveries of 44,000 
tons of asphaltic concrete were tested by an outside laboratory in 1947 at 
a cost of $8,000. In the same year the Park Department had 60 samples of 
asphaltic concrete tested by a private laboratory at a cost of $1,400. It 
is understood that no tests of deliveries were made in 1948. The Supply 
Department has recently placed a contract for 20,000 tons of bituminous 
patching mixture at a cost of $108,800. This material is bought on detailed 
specifications of the Massachusetts Plighway Division, but with no pro
visions for tests of deliveries.

(b) Fire Department Laboratory.
The chemist, formerly in charge of the Highway Division Laboratory, 

was transferred in 1946 to the Fire Prevention Division of the Fire Depart
ment. He now has charge of a small, but well-equipped laboratory on the 
third floor of the fire station on Hanover Street. At the time of this sur
vey, installation of equipment, largely transferred from the disbanded High
way Division Laboratory, was nearly complete. The chemist has no staff. 
His annual salary is $3,400. His entire time is spent on investigation of 
arson cases and on the testing of fabrics and other materials for fire-re
sisting qualities. He has had wide experience in sampling and testing 
gasoline, fuel, asphalt, lubricating oil and other materials.

It is recommended that, in addition to its present services to the 
Fire Prevention Division, this laboratory be equipped and staffed 
for chemical analyses of certain types of deliveries for the Fire Depart
ment and/or for other city and county agencies.

It is believed that the chemist is also well qualified to act as a consultant 
in the preparation of standard specifications.

3. Other C ommodities N ow T ested.
The following items are purchased in large quantities on formal contracts 

with detailed technical specifications, and are tested by the receiving de
partments or by outside agencies as indicated:

Iron casting and cast iron water pipe, subject to inspection at manufacturers’ plant 
by inspectors of the Water Division, Department of Public Works;
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Fire hose, purchased to Underwriters’ requirements and tested by the Fire Depart
ment;

Fire-fighting equipment, subject to performance test by the Fire Department;
Lumber for Transit Department, subject to grading by Lumber Inspection Bureau 

or Yellow Pine Association; and
Structural steel for Transit Department, purchased to State specifications and tested 

at mill to A. S. T. M. rules.

Aside from these classes of commodities, the receiving agencies seldom 
test, or arrange for tests by others, of deliveries of supplies, materials or 
equipment procured through the Supply, Public Buildings, Printing or 
Police departments.

¡¡4. Commodities W hich Should be  T ested .
It is believed that deliveries of the following types of commodities should 

be subject to sampling, and to test, either by city or outside laboratories:
Gasoline. Cotton sheeting.
Soap. Uniform cloth.
Sweeping compounds. Boiler compounds.
Paper. Paint.
Envelopes. Liquid floor wax.
Towels. Metal polish.

E. P roperty  C ontrol .
It is recommended that each city and county agency administer 

the property control system according to the following principles and 
procedures :

1. Responsibility for P roperty  and  M aintenance  of R ecords.
The head of each city and county agency should be charged with re

sponsibility for all non-expendable property in his custody and for main
taining accurate and complete records thereof, in accordance with the pro
cedures, rules and regulations of the Supply Department. The agency 
head should in turn delegate to his organizational unit heads responsibility 
for property in their custody and for the maintenance of the proper ac
counts.

2. Functions of the D epartm en tal  Supply  Office r .
The departmental supply officer should maintain the property control 

system for the agency head, and should prepare and enforce rules and regu
lations, based upon those prescribed by the Supply Department. The 
duties of the departmental supply officer in this connection would include 

|the following :
(a) Record and maintain location of property on the property cards only 

by name of organizational unit head (or individual) to whom assigned, 
rather than attempting to record location by specific building and room;

(b) Record property numbers only for those equipment articles bearing 
manufacturers’ serial numbers (typewriters, office machines, vehicles, 
motors, etc.), rather than attempting to assign property numbers on all 
kinds of property;
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(c) Fix a fair value to all property transferred between organizational 
units (based on Supply Department standards), but transfer it without 
charge; and maintain records and file of such transfers, as well as transfers 
to other departments and all disposal transactions (this value data would 
be reported annually to the department head, who in turn would report 
as directed to the Supply Department);

(d) Screen all requisitions for new equipment against quantities already 
on hand in the requisitioning unit or other units of the department that 
might be available for use in lieu of buying new equipment, or could be 
traded in as part payment on new equipment;

(e) Require prompt reporting by organizational units of all equipment 
excess to their immediate requirements. This information he should^ 
promptly report to the Supply Department (after circularizing his depart
ment to see whether other units may have need for same); or stock-pile 
limited quantities of office furniture, office machines and other equipment 
on which he can well anticipate need, as a departmental reserve (this re
serve could either be moved to the departmental storeroom for storage or 
retained at its existing location, depending upon availability of storage 
space and cost of dual moves; but in either event should be carried for 
control purposes on the stock control records the same as a regular stock 
item);

(/) Require justification of all requisitions calling for new equipment 
to replace old, based upon the maintenance cost records kept on organiza
tional unit copy of property record for that purpose, as well as a statement 
as to current condition of the item;

(¡7) Handle such public sales of surplus property, through competitive 
bidding procedures, as may be authorized and directed by the Supply 
Department;

{h) Screen excess lists circularized by the Supply Department for equip
ment that may be utilized in lieu of buying new equipment; and

(i) Audit periodically the property accounts of organizational units to 
insure compliance with established principles and procedures; and make 
inspections from time to time for accumulations'of excess property at or
ganizational levels which should either be (1) transferred to other units 
having need for same; (2 ) transferred to central stock or under central 
control as departmental reserve; or (3) declared to the Supply Depart
ment as surplus to departmental needs.

3. Inventorying  P roperty  and  A djusting the  R ecords.
Organizational unit heads and individuals should take annual inven

tories of the personal property assigned and chargeable to them (following 
the nomenclatures and serial numbers of the property control card copy in 
their files) and report to the department head through the departmental^ 
supply officer. The departmental supply officer should verify the reported 
inventory against his property records, and, where discrepancies^ exist, 
refer the report back for recheck. If, after recheck, there is still a discrep
ancy, the department head should make such further investigation and take 
such action as he deems necessary. In cases of obvious malfeasance, 
proven negligence or theft, the official charged with responsibility for the 
property should be held personally accountable and disciplinary action
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should be taken accordingly. Records of such transaction should be open 
for review by the Supply Department during the course of its inspectional 
audits. Whenever a unit head transfers to another unit or department, 
or resigns or retires, an inventory should be taken jointly by the outgoing 
and incoming employees, and the new employee should assume responsi
bility based upon such inventory. When discrepancies exist, the action 
suggested above should be taken.
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