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May 27, 1916

To His Excellency the Governor, the Honorable Council and the Honorab
Senate and House of Representative

The Commission on Economy and Efficiency respectfully sub-
mits herewith a report on budget procedure, made in compliance
with the statute creating the commission (Acts of 1912, chapter
719, section 8), which provides that “it shall be the duty of the
commission to . . . study into the possibility of promoting greater
economy and efficiency and utility in the transaction of the
business of the commonwealth ... by the substitution of the
budget method of appropriating money, . . . and it shall report
thereon ... to the governor and council and to the general
court if it is in session.”

In a report on the administration of State revenues and loans
submitted to the Governor and Legislature on April 29, 1916,
this commission discussed the scope of the budget and called
attention to the large amount of State revenue now expended
without being appropriated, 82,174,162 being so expended in
1914 by departments and institutions, while large sums of un-
appropriated revenues were also used for meeting interest and
debt charges. As sfated in that report, “so long as large
amounts of revenue are expended without appropriation, as at
present, no genuine budget procedure can be put in force. When
all expenditures for State activities are brought within the scope
of the appropriation acts the first step towards budget reform
will be taken.” If the recommendations presented in that report
are adopted, all revenue transactions will be subjected to control
by appropriation. Such control should be provided for, whether
the present methods of handling estimates and appropriations
are to be continued or are to be modified in accordance with
some such plan as is suggested in this report.

Although the subject has been widely discussed, there is much
misunderstanding as to what constitutes a genuine budget.
While there may be differences in details, executive budget
systems possess the following features:

REPORT ON BUDGET PROCEDURE.
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1. Preparation of estimates of all amounts of money which
will be required by or for each department, board, institution
and activity and for meeting fixed charges, together with esti-
mates of the revenues and other resources which will be available
for financing the government, and the submission of all estimates
to the executive.

2. Submission of a plan or proposal for financing the govern-
ment for a definite oeriod.

3. Provision that the submitted plan or proposal be com-
prehensive, including recommendations for all expenditures to
be authorized for departments, boards, institutions and activities
under the authority of the official submitting the budget, to-
gether with recommendations for financing by means of revenue
or loans the proposed expenditures.

4. Provision that the official submitting the budget may be
held responsible by the public or their representatives for results
in the past as well as for proposals for the future.

5. Provision for enforcing publicity in all stages of budget
making.

6. Provision that the amounts recommended in the executive
budget cannot be increased, but may be reduced, by the legis-
lative branch.

Some American cities have made material progress in budget
reform. In Massachusetts the law (Acts of 1913, chapter 719)
establishes for cities a procedure which has some of the essential
features of complete budget practice. A few States also have
made progress in budget making, especially New Jersey. With-
out doubt the budget system recommended for New York State
is more comprehensive than any which has yet been adopted
by any State.

Massachusetts procedure does not remotely resemble a budget
system, and the adoption of such a system in this State would
involve a number of important changes, such as the centraliza-
tion in the Governor of control over departments and boards;
the lengthening of the Governor’s term; the inclusion of all
revenue and loan transactions within the budget system; pro-
visions for all estimates of expenditures and of revenues to be
submitted to the Governor, with further provisions for giving
him adequate facilities for the investigation of estimates and the
preparation of a budget for submission to the Legislature;
provisions for so restricting the Legislature that it could not
increase but could only allow or decrease the Governor’s budget
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unless it provided additional revenue for its proposed increase
in expenditures; full publicity in all stages of budget making;
and provisions for placing responsibility for past results as well
as for the submission of a new budget. Some of these changes
would require amendments to the Constitution, while others,
which are within the scope of statutory law, involve questions
on which there is as yet a great diversity of opinion. It is
generally recognized, however, that material improvements can be
made in the State’s methods of handling appropriations. In
this report the Commission on Economy and Efficiency submits
only such recommendations as may be effected by changes in
statutes' and legislative rules.

Summary of Findings.

The principal disadvantages in the present procedure which
this report seeks to improve are the following:

1. Tabulation of estimates
(a) No complete tabulation of estimates and requests for ap-

propriations is now made.
(6) The present tabulations (House Documents No. 1 and

No. 2) are necessarily incomplete because of the many requests
for appropriations filed directly with the Legislature.

(c) The present tabulations contain no information concern-
ing requests for expenditures to be met from loans, and no
provision is made for compiling such requests.

2. Review and adjustment of estimates
(a) The estimates cannot be studied in the aggregate so

as to consider the relative importance of the many estimates,
neither can they be considered in relation to the available
revenue.

(6) The estimates for any individual department or project as
given in House Documents No. 1 or No. 2 cannot be considered
with the assurance that they are the complete or total estimates
for that department or project.

(c) No plan for financing the State is now prepared in advance
of the granting of appropriations and of authorizing loans.

(d) The Governor has no part in the consideration of esti-
mates, and is given no facilities for investigating them or for
taking such part in the financing of the Commonwealth as the
Chief Executive should take. The Governor’s action is now
negative, being restricted to the veto of appropriation bills which
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are passed from time to time throughout the whole legislative
session (136 such bills were enacted in 1915).

3. Preparation and enactment of appropriation bills
(a) An unnecessarily large number of appropriation bills is

now enacted, with the result that the time of the Legislature is
wasted. Moreover, difficulty is now encountered in ascertaining
from the statutes the total amount appropriated for the current
expenses of some of the departments.

(6) The present method of enacting appropriation bills is
unsystematic.

4. Form of appropriation bills;
(a) In drafting appropriation acts little or no consideration

has been given to the effect which the form of the act may have
upon departmental administration. As a result, the acts for
some small appropriations now contain an unnecessarily large
amount of detail, while some large appropriations are granted
in lump sums.

(Ib ) No standards for the drafting of appropriation acts have
been adopted, with the result that items for a single depart-
ment may be arranged on two or more bases which are incon-
sistent, thus causing confusion as to the amount authorized for
different purposes and objects.

Summary of Recommendations.
For the purpose of making such improvements in the methods

of granting appropriations as may be effected without amend-
ment of the Constitution, and without change in the fiscal year,
the Commission on Economy and Efficiency submits the following
recommendations;

1. That the Legislature require all bills, resolves and petitions
for appropriations and bond issues to be filed with the clerk of
the House of Representatives not later than 5 p.m. on the fourth
Wednesday preceding the convening of the Legislature, and that
any such bill, resolve or petition filed subsequent to that time
be referred to the next General Court.

2. That provisions be made for the Commission on Economy
and Efficiency, acting for the Governor, to prepare complete
tabulations of all estimates and requests, and for that commis-
sion to investigate and report to the Governor concerning all
estimates and requests.

3. That the Governor submit to the General Court, not later
than the first Monday in February, a budget containing all
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estimates and requests, with his recommendations as to the
amounts which should be granted and the amounts which in
his opinion should be raised by a State tax and by loans, if any.

4. That a single appropriation bill be enacted for each de-
partment’s expenses of administration, operation and main-
tenance.

5. That, so far as practicable, appropriation bills be reported
and enacted in the order followed in presenting the estimates in
the Governor’s budget.

6. That definite “budget days” be designated by the General
Court for consideration of appropriation bills.

7. That appropriation acts be drawn in such form and detail
as will afford an effective control over the expenditure of ap-
propriations.

8. That definite standards be followed in the drafting of
appropriation bills so as to insure a consistent and effective
system for the granting of appropriations.

The draft of a proposed act embodying such of these recom-
mendations as involve legislation is presented in Appendix B.

The recommendations presented in this report and in the report
on the administration of State revenues and loans constitute a
constructive program for systematizing and simplifying the ad-
ministration of the State’s finances. Material improvements and
economies can without doubt be effected by adopting the pro-
cedure recommended in these two reports. It is realized that
from the standpoint of sound theory it would be desirable to
recommend further changes, but in the opinion of this commis-
sion the suggested changes are as far-reaching as should be made
at one time.

Respectfully submitted,

COMMISSION ON ECONOMY AND EFFICIENCY,

Francis X. Tyrrell, Chairman.
Thomas W. White.
Charles F. W. Archer.
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The preparation and tabulation of appropriation estimates
are governed by chapter 719 of the Acts of 1912. The prepara-
tion of and action on appropriation bills follow in the main the
procedure prescribed for legislative bills in general.

For such expenditures from revenue as are controlled by ap-
propriations, the present procedure in handling estimates and in
granting appropriations is indicated in the following outline:

1. PePFakation and Tabulation or Estimates.
(a) Estimates of proposed expenditures are prepared by de-

partment officials, and are submitted to the State Auditor not
later than November 15 of each year.

(6) The Auditor tabulates the departmental estimates, with-
out revision, and submits his tabulation to the Governor-elect
and to the Commission on Economy and Efficiency not later
than December 15.

(c) The Auditor publishes the departmental estimates, to-
gether with his estimates of revenue for the ensuing fiscal year,
in a report (House Documents No. 1 and No. 2) submitted to the
Legislature on the first Thursday of January.

In addition to the departmental estimates tabulated by the
Auditor, many petitions for appropriations and loans are filed
directly with the Legislature. Some of these petitions are sub-
mitted by departmental officials, but 'the greater part of them
are filed by other persons.

2. Review of Estimates.
(a) The review of estimates is made by legislative committees

or by the Commission on Economy and Efficiency acting for the
Legislature. House Document No. 1, containing the depart-
mental estimates for ordinary expenses, together with estimates
for such special appropriations as are authorized by law, is
referred to the committee on ways and means for investigation.

(b) Estimates or requests for special appropriations for proj-
ects not then authorized by law are in part presented in House
Document No. 2, and in part in petitions submitted directly to
the Legislature. Each request for a special appropriation is first
referred to the committee concerned with the department or
activity for which an appropriation is sought. For each request

PRESENT PROCEDURE.
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for a special appropriation which is approved by the committee
it reports to the General Court a resolve or special act which is
then referred to the ways and means committee for its investi-
gation and report. Occasionally an adverse report by the first
committee considering a special appropriation is not accepted by
the Legislature, which adopts a resolve authorizing the appro-
priation and refers it to the ways and means committee.

The committees’ investigations usually are restricted to hear-
ings and conferences with the officials of the department or
institution for which an appropriation is sought. The com-
mittees have no regular employees for conducting investigations,
but the first deputy auditor acts as clerk to the House committee
on ways and means, and the second deputy auditor acts as clerk
to the Senate committee on ways and means. The Commission
on Economy and Efficiency makes some investigations of esti-
mates on its own initiative, as authorized by law, and reports
thereon to the committee on ways and means. Further investi-
gations are made by the commission at the request of the
committee.

3. Preparation and Enactment of Appropriation Bills.
(a) For Ordinary Expenses. The House committee on ways

and means prepares appropriation bills for meeting ordinary
expenses and for such special projects as have been authorized
by law. As a rule, a separate bill is prepared for the expenses
of each department or institution, but in some instances two or
more appropriation bills are drafted for a single department.
The bills are reported to the House in whatever order they may
chance to be prepared. These bills, when reported out by the
House committee on ways and means, follow the usual course
of legislation, and with few exceptions are enacted in the form
reported by the committee.

(6) For Special Appropriations. The resolve or special act
authorizing a new special appropriation, when reported out of
the ways and means committee, follows the usual course, but,
in contrast to the almost universal adoption of that committee s

appropriation bills for regular expenses, its recommendations on
resolves or acts authorizing special appropriations are frequently
changed by the Legislature.

The preparation and enactment of bills for special appropria-
tions are perfunctory, since the question of granting or dis-
allowing the proposed special appropriation is determined by the
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action on the individual resolve or special act. For such special
appropriations as have been authorized by resolves or acts, the
House committee on ways and means prepares appropriation
bills, all such specials, as a rule, being included in two or three
bills.

4. Governor’s Action on Appropriation Bills.
(a) For Ordinary Expenses. One or more separate appropri-

ation bills for the expenses of each department or institution,
as enacted by the Legislature, are laid before the Governor for
his action from time to time throughout the legislative session.
These bills with very few exceptions are approved by the
Governor.

(6) For Special Appropriations. A separate resolve or act
authorizing each special appropriation is submitted to the
Governor, who occasionally vetoes such measures. The Com-
mission on Economy and Efficiency has been requested each
year by the Governor to make numerous reports on resolves for
special appropriations which were awaiting his action.

5. State Tax.
Near the close of each legislative session the House committee

on ways and means drafts a bill fixing the State tax, and appor-
tioning it among the cities and towns of the Commonwealth.
The drafting and enactment of this act are largely perfunctory,
since the amount of the State tax must be determined by the
amounts appropriated by the Legislature and by the accepted
estimates of revenue.

Each of the first three main divisions of budget making out-
lined above, together with the form of appropriation acts, is
discussed in the following sections of this report, and recom-
mendations are presented for those practices which might be
changed with advantage.

A budget system requires the preparation of detailed estimates
for all proposed expenditures and of estimates for all anticipated
revenues, and the preparation of statements of financial condi-
tion and of receipts and expenditures in detail. The estimates
and financial statements are the materials used in the prepara-
tion of the budget, and in order to procure satisfactory results
it is highly important that the estimates be complete and in
correct form.

PREPARATION AND TABULATION OF ESTIMATES.
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In this report no recommendations on the form of estimate
returns and of financial statements are presented, since it is be-
lieved these subjects should be considered in a separate report.
The changes here suggested are for the purpose of insuring com-
pleteness in the tabulation of estimates, and should be adopted even
if no effort is made towards the adoption of an executive budget.

For such expenditures as are controlled by appropriations,
departmental officials now submit estimates to the Auditor in
such detail and form as he may require under the provisions of
chapter 719, Acts of 1912. The estimates of revenue, which are
given in House Document No. 1, consist of the Auditor’s esti-
mates for the several items of ordinary revenue. No estimates
of special fund revenues are published.

The Auditor’s tabulations of the departmental estimates,
presented in House Documents No. 1 and No. 2, are the basis
for the Legislature’s study of appropriation needs. No other
tabulations of estimates and requests are made, and these two
reports were designed to be the means of placing before the
Legislature information as to the appropriations required in the
opinion of the departmental officials. It is of the utmost im-
portance that these documents should be complete and accurate,
otherwise the Legislature has no facilities for studying estimates
in perspective, for weighing the relative importance of the re-
quests for different activities, and for adjusting the total to the
available revenue.

Under the present procedure, which allows requests for appro-
priations to be filed directly with the Legislature for several
weeks after the Auditor’s compilation has been finished, it is
impossible to prepare a complete statement to be used by the
Legislature or Governor either in considering the total estimates
in their broad, important aspects of meeting public needs, and
in relation to the State’s revenues, or in considering the esti-
mates for a single department. The Legislature is thus forced
to consider estimates in small groups or singly, and cannot con-
sider the State’s finances in as sound and equitable a manner as
would be possible if complete information relative to all pro-
posed expenditures and estimated revenues were available.

As an illustration of the difficulty of ascertaining and con-
sidering the requests for a single department or institution under
present conditions the estimates and requests for special ap-
propriations for the Massachusetts Agricultural College for 1915
may be cited. Instead of all its specials being requested in
House Document No. 2, some were presented in that document.
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some in House Document No. 1 (which, for the greater part,
contains only estimates for ordinary expenses), and other re-
quests, submitted by persons not connected with the college,
were contained in House Document No. 567 (dated January 13)
and in House Document No. 651 (dated January 15). The
requests in each of the four House documents were as follows:

House No. 1 (page 48), land (no detail given), $5,000
House No. 1 (page 51), improvements (no detail given),

. . 122,500
House No. 2, buildings and improvements (in detail), . . 147,500
House No. 567, land for instruction in forestry, .... 30,000
House No. 651, extension work re poultry breeding, etc., . . 5,000

$310,000

The request in House Document No. 1 for $5,000 for land
was included as a part of the estimates submitted under a law
(chapter 111, Resolves of 1911) providing for “the maintenance
and current expenses of the Massachusetts Agricultural College;”
and the request for $122,500 for “improvements” was included
in House Document No. 1, because the construction of the build-
ing for which the money was requested had been authorized by
a resolve (chapter 82) enacted in the previous year. Although
the Auditor’s statement, presented as House Document No. 2,
is designed by statute to contain the estimates for “special pur-
poses or objects,” less than one-half of such requests in 1915
for the Agricultural College were so included.

Under present statutes and procedure all proposals for bond
issues are filed directly with the Legislature, and consequently
cannot be tabulated and reported to the General Court by the
Auditor with his statements of appropriation estimates. Pro-
posed bond issues should be considered in connection with the
estimates of revenue and appropriations. Even if a sound loan
policy is adopted, as recommended in the report submitted by
this commission on April 29, it is of importance to consider the
contemplated revenue expenditures for any given activity before
authorizing bonds for the same purpose. Moreover, the effect
of the bond issue upon the interest and debt appropriations
should be considered. The Legislature, Governor and public
could more readily form sound conclusions relative to the desir-
ability of bond issues if complete statements of proposed loans
were available for use in conjunction with similar statements
of requested revenue appropriations.
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The amount of all estimates and requests for appropriations
and for bond issues submitted in 1915 was as follows;

1. Estimates in House Document No. 1 (including ap-
propriations to be met by special assessments), . $21,454,828 02

2. Estimates in House Document No. 2, .... 2,615,103 00
3. Requests for appropriations filed directly with the

Legislature and omitted from House Documents
No. 1 and No. 2, 2,350,321 74

4. Requests for bond issues filed directly with Legisla-
ture, 13,216,000 00

Total, $39,636,253 66

Of the requests for appropriations filed directly with the Legis-
lature in 1915, 53 did not state the amount of money desired.
Accordingly, the total appropriations requested were materially
larger than the amount given in the above statement.

"With the exception of a relatively small amount, the appropria-
tion requests omitted from the Auditor’s tabulations are of the
same character as the estimates given in House Document
No. 2, i.e., are for special purposes. The difficulty of passing
sound judgment upon the estimates in House Document No. 2
is apparent when it is realized that they constitute only a little
more than one-half of the total sum requested for special ap-
propriations, and further, w Then it is realized that the requests
not included in House Document No. 2 receive as much con-
sideration from the Legislature as the estimates in that docu-
ment (32 per cent, of the former and 31 per cent, of the latter
were granted in 1915).

The law requires that “officers, heads of departments, boards,
commissions and trustees of institutions, who, in their annual
reports, or otherwise, recommend appropriations from the state
treasury for special purposes or objects, including appropriations
to be met by assessments, in addition to the ordinary running
expenses, shall submit estimates thereof in detail to the auditor
of the commonwealth on or before the fifteenth day of November
in each year.” It might be reasonably expected that this law
would insure the submission of all departmental estimates to
the Auditor, but such is not the case. In 1915 requests aggre-
gating $529,758 were presented directly to the Legislature by
departmental officials, as shown in Appendix A. The greater
part of these requests accompany recommendations presented in
annual reports of departments.
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In order to insure complete tabulations of estimates, and thus
make possible the preparation of a budget, it is recommended
that the legislative rules be amended so as to require all bills,
resolves and petitions for appropriations and bond issues to be
filed with the clerk of the House of Representatives not later
than 5 p.m. on the fourth Wednesday preceding the convening
of the Legislature, and any such bill, resolve or petition filed
subsequent to that time to be referred to the next General Court.
Provision should also be made for the tabulation and review of
petitions at the same time that the estimates submitted by
departmental officials under chapter 719 of the Acts of 1912
are tabulated and reviewed.

The review and adjustment of estimates are most important
processes in budget making which cannot be properly carried
on for the State until the following conditions are corrected:

1. A large volume of revenue is expended under standing
statutory authority and without the submission of estimates
and the granting of appropriations. A recommendation to
correct this condition is presented in this commission’s report on
the administration of State revenues and loans.

2. For a large part (approximately one-tenth) of those ex-
penditures authorized by appropriations and for all expendi-
tures from loans, the estimates or requests are not included in
the published statements (House Documents No. 1 and No. 2),
but are filed as petitions to the Legislature, and are not avail-
able for study in sufficient time to permit of the preparation of
a budget. A recommendation to correct this condition is pre-
sented in the preceding section of this report.

3. No provision is made for the review and adjustment of the
estimates by the Executive, and for the submission to the Legis-
lature by officials who may be held directly responsible therefor
of a complete financial plan, including recommendations for
proposed expenditures and for a State tax and loans. In this
section of this report recommendations are presented to correct
the last-mentioned conditions in so far as appears feasible with-
out constitutional amendment and without a change in the fiscal
year.

At present, the Legislature accepts, rejects or modifies the
estimates after consultation with only departmental officials,
the deputy auditors acting as clerks of the ways and means com-

REVIEW AND ADJUSTMENT OF ESTIMATES.
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mittees and the Commission on Economy and Efficiency. The
Governor, who is the responsible head of the administration,
has no part in the adjustment of estimates, and hence is excluded
from a most important stage of financial administration.

The present method followed by departmental officials in
submitting their estimates and requests to the Auditor for trans-
mission to the Legislature instead of to the Chief Executive
appears inconsistent with the plan to make the Governor the
head of all executive departments, boards and commissions.
As head of the executive branch, he is entitled to receive the
appropriation requests of his subordinates, to have them investi-
gated and studied, and to recommend such grants of money for
expenditure under his “warrant” as appear wise to him.

Under the present procedure the Governor’s responsibility is
limited to his action on such appropriation acts as are laid
before him, a wholly negative action. Frequently, however, he
is considered as largely responsible for the financial provisions
made for the State government, but he cannot be rightly held
to responsibility until given the facilities and opportunity for
recommending a definite budget.

Although greatly restricted by the shortness of his term of
office, the Governor has at least as great opportunities as the
Legislature for reaching conclusions relative to the larger and
more important phases of the budget. As representing the
entire Commonwealth he should be given both the power and
responsibility for recommending a financial program, and also
given an adequate agency for working out the details of his
recommendations.

The exclusion' of the Governor from the preparation of a
State budget is in marked contrast with the plan which the
Legislature has enforced upon the cities of the Commonwealth.
Under chapter 719 of the Acts of 1913 the mayor of a city is
not only authorized and directed to prepare and submit a
budget for the consideration of the legislative branch of the
city government, but his budget cannot be increased by the
council or legislative branch.

For several years a law was in force which sought to place
upon the Governor the responsibility for estimates for State
expenditures. Chapter 220 of the Acts of 1910 provided that
the Auditor’s tabulation of the estimates shall be “submitted to
the governor and council for examination, and the governor shall
transmit the same to the general court with such recommenda-
tions, if any, as he may deem proper.” The law further pro-
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vided that the Governor “ shall make recommendations as to
how much should be raised by the issue of bonds and how much
should be paid out of current revenue.” While the intent of the
law was to make the Governor a factor in determining appro-
priations, yet no adequate facilities were provided for his investi-
gation of estimates, and without the proper machinery the
purpose of the law could not be realized. Moreover, the esti-
mates were, submitted to and were compiled by the Auditor’s
office, which continued to act, through its two deputies, as the
Legislature’s agent in the handling of appropriation estimates.
Under the statutes and rules then in force the Governor could
not prepare a budget, but could only submit a series of reports
with recommendations on individual estimates. Then, as now,
petitions for appropriations were filed directly with the Legis-
lature, and could not be considered by the Governor in con-
nection with the estimates tabulated by the Auditor. In other
words, the Governor’s recommendations covered only a part of
the estimates considered by the Legislature.

The Governor and his regular office force clearly could not
investigate estimates and requests for appropriations, and this
fact was one reason for establishing the Commission on Economy
and Efficiency in 1912. In creating this commission as an in-
vestigating agency, however, no provision was made for the
Governor to take part in the review of estimates, since the
commission is instructed by statute to report on appropriation
estimates solely to the Legislature, although on other subjects
the commission is directed to report to the Governor and the
General Court. It is believed, however, that better results
would be secured if the commission performed its budget work
for the Governor, and reported to him on this subject as it now
does on other subjects of investigation. The Commission on
Economy and Efficiency is a part of the executive branch of the
State government, and as such should logically investigate for
and report to the Chief Executive. The Governor would then
be able to utilize the commission for the preparation of a budget
which would incorporate his ideas and which could be submitted
to the General Court as his recommendations for financial
legislation.

If provision is made for an executive budget, the Legislature
wall have a much more definite basis for action than now. It
will be able to weigh the relative importance of the various
estimates and groups of estimates prior to passing any appropria-
tion bills; the ways and means committees will be relieved of
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some of the detail work now necessary for them to perform, and
can devote their time more largely to the broad questions of
policy which are their real function. The General Court would
be free to test the reasonableness of the Governor’s proposals,
and, under the present Constitution, it would have the power to
appropriate more or less than the estimates which might be
submitted by the Governor.

In order to show clearly the Governor’s action on estimates
and requests as submitted, his budget should indicate the total
amounts requested for the departments, whether submitted by
officials or by other persons, together with the amounts which
he recommends should be granted.

The time for the submission of the budget must be fixed so
as to allow an opportunity for the Governor to prepare his
recommendations subsequent to his inauguration on the first
Thursday in January. It is suggested that the first Monday in
February might well be fixed as the date for the submission of
the annual budget. This plan would shorten somewhat the
time available for the study of such of the estimates as are now
given in House Documents No. 1 and No. 2, which are sub-
mitted to the Legislature on the first Thursday of January. But
this loss of time would be more than offset by the advantages
of having a complete tabulation of requests, with specific recom-
mendations for consideration, in place of the present incomplete
tabulations in House Documents No. 1 and No. 2 and the large
number of other requests for appropriations (223 in 1915) which
must be considered separately under the present practice. More-
over, the petitions for appropriations outside of House Docu-
ments No. 1 and No. 2 can now be filed as late as the second
Saturday of the legislative session, and cannot be studied or
considered until referred to a committee and printed, which is
as late in the session as the date here suggested for the sub-
mission of the Governor’s budget. The Legislature’s action in
handling appropriations can be so facilitated by receiving a
complete budget, and by changes in the form and procedure for
appropriation acts, as suggested later in this report (see page 22),
that the time needed for dealing with appropriation measures
can be decreased. Furthermore, by the submission of a budget
the finances of the State can be brought under more effective
control, appropriations can be granted with greater regard for
actual needs, and responsibility can be more readily placed.

With respect to the review and adjustment of estimates it is
recommended
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1. That all estimates for expenditures, whether from revenue
or from loans, be submitted by departments, boards and insti-
tutions to the Commission on Economy and Efficiency acting
for the Governor; and further, that copies of all requests or peti-
tions for appropriations and loans which may be filed directly
with the Legislature be furnished to that commission.

2. That the Auditor of the Commonwealth on or before
December 15 submit to the Commission on Economy and Effi-
ciency, acting for the Governor, statements of the appropria-
tions and expenditures for the preceding fiscal year, together
with his estimates for the revenue receipts for the new fiscal
year.

3. That the Commission on Economy and Efficiency compile
all estimates and requests for appropriations and loans, and
submit to the Governor its compilation and its recommenda-
tions concerning the estimates and requests.

4. That the Governor submit to the General Court, not later
than the first Monday in February, a budget containing all esti-
mates and requests, and his recommendations as to the amounts
which should be granted and the amounts which should be raised
by a State tax and by loans, if any.

A proposed act to put these recommendations into effect is
presented in Appendix B of this report.

The present procedure in the preparation and enactment of
appropriation bills is governed by legislative rules, and is de-
scribed briefly in a preceding section of this report (see “Present
Procedure”).

The number of appropriation acts passed during each month
of the 1915 session of the General Court, and the amounts
appropriated monthly from ordinary revenue and from assess-
ments and special funds, were as follows:

PREPARATION AND ENACTMENT OF APPROPRIATION BILLS.

Number an From From Assess-
Month. of 10 . .P". Ordinary ments and

Acts. propnated. Reven ue. Special Funds.

January 18 81,194,907 44 81,194,907 44
February 34 6,795,018 85 5,795,018 86
March 01 10,594,275 59 8,470,874 29 82,123,401 30
April 16 2,986,295 04 2,831,386 66 154,908 38
May 5 1,372,058 00 1,308,586 60 63,472 50
June 2 786,623 31 750,123 70 36,499 61

Totals 136 822,729,178 23 520,350,896 44 82,378,281 79
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As a basis for appropriations for special purposes, the General
Court of 1915 passed 82 resolves authorizing expenditures for
new or special purposes not then provided by statute. The large
number of appropriation acts is clearly indicated by the space
(three and one-half pages) required to index such measures for
1915.

Under the Constitution (Article 11., section 1., chapter I. of
Part II.) it appears that the Governor’s approval or veto of a
bill or resolve applies to it in its entirety. If this is the case a
constitutional amendment would be required to authorize the
veto of items in an appropriation bill. Until such an amend-
ment is made it appears necessary to enact a separate bill for
each department’s regular appropriation, and a separate resolve
or special act authorizing each new special appropriation, in
order to insure effective executive action on appropriation
measures. While believing in the desirability of amending the
Constitution so as to authorize the executive veto of items, we
believe the procedure under the present constitutional provisions
can be materially improved, and therefore we are submitting
recommendations for improvements which can be adopted by
the Legislature, and which could be readily adapted to a con-
stitutional provision for the Governor’s veto of individual items
in an appropriation act.

One of the unsatisfactory features of the present procedure is
the enactment of two or more bills for the regular expenses of a
single department, with the result that an unnecessary amount
of time is consumed in granting appropriations, and that diffi-
culty is encountered in ascertaining from the statutes the total
amount appropriated for some of the departments. The plan of
passing a single act for the expenses of each department would
have reduced the number of acts passed at the 1915 session from
136 to 105. If the appropriations for the maintenance of the
Board of Insanity and of the institutions for the insane were
consolidated into one act a further reduction of 13 would be
made in the number of acts.

It would be of material assistance in considering appropria-
tion bills if some systematic order were followed in reporting and
enacting them. If arrangements are made for the submission of
a budget by the Governor, the logical order to follow would be
that given in the budget. Such a practice would assist the
Legislature, Governor and others to consider each measure with
reference not only to the amount recommended by the Governor
for that particular department or purpose, but also with refer-
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ence to the total appropriations recommended in the budget and
the total estimated revenue.

More systematic action on appropriation measures would also
be secured by the designation of “budget days.” Such a plan
would enable the Legislature to consider appropriations in a more
comprehensive and satisfactory manner than is possible when the
bills are considered singly and at such times as they may chance
to be reported. Furthermore, the systematic reporting of
appropriation bills on designated days would materially assist
the committee on ways and means. Under such a system the
committee may definitely plan its conferences, hearings and
investigations with the assurance that its work will not be
interrupted by the unexpected consideration of money measures
by the House, a situation which has arisen in the past.

With respect to the preparation and enactment of appropria-
tion bills, the Commission on Economy and Efficiency recom-
mends

1. That a single appropriation act be prepared for each depart-
ment’s expenses of administration, operation and maintenance.
Each act should include all moneys which are to be expended by
any given department, with the exception of appropriations for
special purposes.

2. That so far as practicable appropriation bills be reported
to the House in the order followed in presenting the estimates
in the budget.

3. That definite “budget days” be designated by the General
Court for consideration of appropriation bills.

The form of appropriation acts has been briefly discussed in
connection with legislative procedure in so far as the form of the
acts relates to or affects their number, and it was there recom-
mended that a single appropriation act be prepared for each
department’s expenses of administration, operation and mainte-
nance until the Constitution can be amended so as to permit the
veto of items in an appropriation bill. Other factors involved
in the drafting of appropriation acts are the following:

1. The revenue or fund from which the appropriation is
payable.

2. The period during which the appropriation is available.
3. The department or official authorized to expend the ap-

propriation.

FORM OF APPROPRIATION ACTS.
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4. The function, class of work or activity for which the
appropriation is granted.

5. Provision for sufficient detail to place reasonable restraints
or limits upon the officials authorized to expend the appropria-
tion.

The revenue or fund from which each appropriation is payable
and the time during which the appropriation is available are
now named in the acts; thus no changes in these particulars
are needed.

The department or official authorized to spend is not specified
in a small number of acts. So far as any question as to authority
is concerned, no difficulty is liable to arise, but for the purpose
of presenting important information and of removing any doubt
as to authority, each appropriation act should definitely name
the department or official authorized to spend the amount
granted. For some of the departments with several distinct
functions the acts do not now specify the amount appropriated
for each.

The amount of detail in appropriation acts differs greatly;
for example, large lump sums are granted to State institutions,
while the appropriation acts for some small offices contain a
relatively large number of items. To illustrate present prac-
tices, the number of items and the amounts given in the appro-
priation acts for 1915 for several departments performing a single
function, and for several departments with two or more func-
tions, are shown in the following list: —•

Department. Amount.

Departments with single function:
Treasurer, ........... 19 §41,300 00
Executive, ........... 17 142,600 00
Public Service Commission,

....... 13 174,500 00
Auditor, 10 45,000 00
Controller of County Accounts,

....... 6 10,900 00
Commissioner of Public Records, ...... 3 6,375 00
Attorney-General, 2 57,000 00
Panama-Pacific Board, ......... 1 69,000 00
State Infirmary 1 493,000 00

Departments with several functions:
District Police, 27 210,75- 00
Secretary of the Commonwealth, 25 235,450 00
Board of Agriculture, 21 00
Tax Commissioner and Commissioner of Corporations, . . 13 10J.500 00
Commissioners on Fisheries and Game, 7 140,000 00
State Forester, 6 243,000 00
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The larger number of items are for individual salaries, many
of which are fixed by law. It is noteworthy that the appropria-
tions for the Executive department, Treasurer’s office, Auditor’s
office, and Secretary of State’s department, which are in charge
of elective officials, are made in a relatively large amount of
detail, while many departments and institutions in charge of
appointed officials receive lump sum appropriations. In some
instances the lump sum appropriated for a single department or
institution is greater than the total of the 71 items in the
appropriations for the offices of the Governor, Treasurer, Auditor
and Secretary of the Commonwealth. This condition illustrates
the fact that but little study has been given to the effect which
the form of appropriation acts may have on departmental
administration.

The form in which appropriations are granted is of greater
importance in our State government than in governments so
organized that there is an effective central administrative author-
ity which will closely direct the work of the several departments.
So long as the State government consists of an unwieldy number
of separate boards and departments, and the Governor has no
means for exercising effective control over them, the appro-
priations may be expended, subject only to the terms laid down
in the acts, according to the ideas of officials who are under no
close supervision. Under such conditions it is important that
the appropriation acts be so drawn as to effect some control
over expenditures.

If appropriations are granted in great detail, i.e., in the pro-
nounced “segregated” form, it inevitably results in such restric-
tion of action as to be equivalent to the transfer of executive
functions to the legislative branch. When the appropriating
body determines in detail the things to be purchased, and the
amount which may be expended for each kind of article or
service, safeguards against certain kinds of abuse may be pro-
vided, but the possibility of increasing administrative efficiency
is greatly diminished, since all elasticity in expenditure is re-
moved, and thus only a very limited exercise of discretion and
judgment on the part of the departmental official is allowed.
Such extreme measures may be desirable in some instances, but
in the opinion of this commission the State appropriation acts
should not specify in detail the objects of expenditure. In other
words, it is believed that departmental officials can determine
better than the Legislature the amounts which should be ex-
pended for different classes of articles and services.
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In place of detailed appropriation acts it is recommended that
the acts be drawn in such form and detail as will afford an
effective control over expenditures. To secure such control the
acts should clearly specify the amount available for each prin-
cipal class of work or function in every department or institution
performing several distinct classes of work. In each large depart-
ment with clearly organized subdivisions the act may with ad-
vantage specify the amount appropriated for each subdivision,
thus enabling the Legislature to indicate the general plan of
expenditure, and facilitating the placing of responsibility for
expenditures and for results obtained therefrom. Further item-
ization of appropriations should be made in many cases, and these
last items should show the amounts authorized for the principal
classes of services and commodities, as personal services (salaries
and wages), travel, supplies, equipment, etc. A standard classi-
fication should be adopted for this purpose, and should be used
not only in the appropriation acts but also in all accounts and
financial reports. In a small department or office performing a
single function it is necessary to incorporate only a few items in
the act in order to determine sufficiently the general purposes
of expenditure. In all cases, however, estimates and reports of
expenditures should be submitted in detail.

The plan here suggested does not provide for complete uni-
formity in the form of appropriation acts, since such a result
cannot be successfully attained where departments differ greatly
in size, form of organization, functions and work conditions. It
is recommended, however, that the simple principles just out-
lined should be followed in the drafting of appropriation acts,
namely, that the functions, organization and size of each depart-
ment be considered in the drafting of its appropriation bill, and
that a standard classification of services and commodities be
used. The acts for those departments which closely resemble
one another in function, organization and size would then be in
the same form.

Care should be taken to avoid inconsistencies in the items of
appropriation for a department. In some instances the appro-
priation for a single department is made in such form that the
items do not indicate the total which may be expended for each
of the several purposes enumerated in the act, and, in fact, the
items do not represent any definite financial plan, with the
result that no more control over expenditures is obtained than
would be given by a lump sum appropriation. In a report on
the “Business Administration of the State Militia,” submitted
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by the Commission on Economy and Efficiency in 1914, a case
of inconsistent appropriation items is described as follows;

... the appropriations for “military instruction ” and “militia, pay
and allowance,” “militia transportation” and “militiarifle practice ” do
not in any sense represent the cost to the Commonwealth for these several
purposes. Moneys are expended for military instruction not only from
the specific appropriation therefor, but also from the appropriations for
“militia pay and allowance” and “militia transportation.”

The appropriation for “militia pay and allowance” is used not only
for the compensation of the State militia, but also for purchase of supplies
and equipment, settlement of damage claims and other expenses incident
to the annual tour of duty, for transportation and many other objects.
The appropriation for “militia transportation” is used for the purpose
indicated by its title, but transportation expense is also met from the
appropriations for “military accounts,” “military instruction,” “militia
pay and allowance,” and “militia rifle practice.” Similarly, the appro-
priation for “militia rifle practice” covers only a part of the cost of this
activity, since moneys appropriated under the titles “militia pay and
allowance” and “transportation” are used for rifle practice.

Inconsistent or vague items also have been found in the
appropriations for several other departments. Loose adminis-
tration and unnecessary expenditures occur more readily and
are much more difficult of detection when the appropriations
are granted, and hence the accounts are kept, according to the
inconsistent plans now prescribed for several departments. The
adoption of standards to be utilized in the preparation of the
appropriation bills 'would eliminate all such loosely drawn
measures.

In order to illustrate the present and the suggested plans, a
list of the items given in the 1915 appropriation act for the
Commissioners on Fisheries and Game and a revised list sug-
gested for that department are here given.

Present Plan
Note. Items Nos. 6 and 7 are used in part for additions, construc-

tion or improvements, and in part for ordinary expenses.

1. Compensation of commissioners, §6,120 00
2. Traveling and incidental office expenses, including print-

ing and binding the annual report, 6,200 00
3. Clerical services, 5,100 00
4. Enforcement of the laws relating to fisheries and game,

including the salaries and expenses of deputies, . . 48,000 00
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1500 005. Stocking Great Ponds with food fish
6. Establishment of fish hatcheries, as authorized by chap-

ter 6, Resolves of 1912, 1 8,000 00
7. Maintenance of fish hatcheries, propagation of food and

game fish, purchase of egg-bearing lobsters, establish-
ment of bird and game preserves, and maintenance of
game farms for protection and propagation of wild birds
and quadrupeds, 66,080 00

Total, $140,000 00

Proposed Plan.
Note. Appropriations for additions, construction and improvements

are to be made separately. The following items are for expenses of
Iministration, operation and maintenance

1. Central office
(a) Salaries of commissioners and office force $11,220 00
(6) Traveling expenses of commissioners and office

force 2,500 00
(c) Printing and binding annual report, and office

supplies, equipment and incidental
2. Salaries and expenses of biologists,

3,700 00
2,500 00

3. Enforcement of laws: •
(a) Salaries of deputiei 32.000 00

12.000 00
1,500 00

(6) Traveling expenses of deputies,
(c) Supplies and other expenses for deputie

4. Propagation and distribution of fish and game
(a) Sutton Hatchery and Game Farm, $lO,OOO 00

ame Farm, . . . 16,000 00(b ) Sandwich Hatchery and C
(c) Palmer Hatchery, 11,000 00
(d) Adams Hatcl 800 00

8,000 00Wilbraham Game Farm
ation,

....
4,500 00(/) Martha’s Vineyard Reserv

(o) Norfolk State Hospital Re; servation, . . . 2,500 00
1,500 00(h) Marshfield Reservation,

itations and preserves, 1,000 00
5OO 00

(?) Other game reservations,
(?) General and miscellaneou:

5. Development of shore fisheries, 5,000 00

Occasionally an additional item to meet some unusual expense,
as codification of laws, might need to be inserted. Under the
proposed plan all appropriations for construction, additions and

Authorized for purchasing, leasing or establishing and maintaining fish hatcheries, purchj
of fish and “other necessary expenses in connection with the propagation and investigation of
food fish and game fish.”
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improvements would be authorized in an entirely separate act,
in place of the present plan of including some grants for such
purposes in the act for maintenance and presenting other grants
for construction in separate acts. Moreover, the special ap-
propriations should always definitely specify the improvement to
be made, as is done in the resolves authorizing improvements
at State institutions.

The form of the present appropriation bills for the Commis-
sioners on Fisheries and Game has been influenced by the acts
passed from time to time authorizing their work, but in order
to adopt the form proposed it would not be necessary to amend
any statutes now in force. The estimates submitted by the
Commissioners on Fisheries and Game are now presented in
detail form which could be readily adapted to the form of an
act above suggested.

The proposed plan for the Commissioners on Fisheries and
Game would allow much more freedom of departmental action
than wouM be possible under a pronounced segregated form of
appropriation act which would designate the amount that might
be expended for each class of supplies, etc. Instead of showing
two items for central office salaries, the proposed form merges
the salaries of the commissioners, which are fixed by the Gov-
ernor and Council and not by the appropriation act, with the
salaries of the office force. No advantage is gained by giving a
separate item for such salaries as are fixed by statute or by the
Governor and Council. In the proposed form allowance for the
salaries and expenses of the biologists, whose work extends to the
enforcement of law, propagation and distribution of fish and
game, and development of shore fisheries, is stated separately
instead of being paid, as heretofore, from the item for enforce-
ment of laws.

Next to the complete separation of grants for current expenses
from those for construction and improvements, the most im-
portant change in the suggested form is the specification of the
amount to be granted for each hatchery and station. The
estimates are now prepared on this basis, but a lump sum
appropriation, amounting to $66,080 in 1915, is granted, and
may be expended as the commissioners see fit. The present
appropriation act affords little control over the department.
In contrast, it is recommended that a definite amount be granted
for each station, thus making the appropriation items coincide
with the existing subdivisions, each of which has a separate
force of employees who should be responsible for producing
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definite results. The plan here suggested is arranged in accord-
ance with the principles previously mentioned, namely, of ap-
propriating separately for distinct functions and for principal
organization groups or units. It is necessarily along these lines
that the Legislature and administrators consider the depart-
ment’s needs and the work accomplished, and the greatest ad-
vantages may be attained by planning the finances on the same
lines. Moreover, the accounts should be kept and reports pre-
pared on the same basis of principal classes of work and organiza-
tion divisions. The number of items here suggested, namely, 18,
appears small for an appropriation of approximately $130,000
when compared with some of the present acts, as that for the
Treasurer’s office, which contains 19 items for an appropriation
of $41,300.

With respect to the form of appropriation acts this commis-
sion’s conclusions may be summarized in the following recom-
mendation:

That appropriation acts be drawn in such form and detail
as will afford effective control over expenditures, and to secure
such control the acts should specify the amount available
(a) for each principal class of work or function in every depart-
ment performing several distinct classes of work, (b ) for each
main division of large departments with clearly established
subdivisions, and (c) for each principal class of services and
commodities when large amounts are involved.

The improvements in the form of acts suggested in this report
will require time for their adoption, and in some cases may
require the amendment of existing laws, but the resulting im-
provements in administration will fully justify any time which
may be needed for the preparation of adequate and systemati-
cally drafted acts. In a complete budget plan the budget sub-
mitted by the Chief Executive would contain or be accompanied
with a bill or bills recommending both the form and amount of
all appropriations. So long as a large number of bills must be
prepared, it appears to be the best practice for them to be
drafted, as at present, under the direction of the ways and
means committee.
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Depaetmental Requests foe Appeopeiations omitted from House
Documents Nos. 1 and 2, 1915.

Department making Request, and Purpose. requested. granted!

1. Adjutant-General’s department;
Record of Spanish War soldiers, 53,000 00

2. Harbor and Land Commission:
(a) Survey of Great Ponds. 5,000 00 1
(b) Improvement of rivers and harbors, ....

- 2
(c) Reclamation of marsh lands, - 2
(d) Investigation of flow of rivers, 10,000 00 3
(e) Re-establishment of triangulation points, . . . 1,500 00 4 51,500 00 4
(/) Changes in atlas sheets, 10,000 00 10,000 00

3. Directors of the Port of Boston;
(а) Improvement of anchorage facilities, ....

145,000 00 s
(б) Removalof wrecks, etc., 10,000 00®

4. Board of Agriculture:
Improvement of breeds of farm horses, - 2

5. StateLibrary:
Card catalogues, 5,000 00 5,000 00

6. State Board of Charity:
(o) Manual of charity laws 1,400 00 1,400 00
(6) School for feeble-minded, western Massachusetts, . . 200,000 00 7 50,000 00

7. State Board of Insanity:
New cottage at Medfield State Hospital, .... 5,000 00

8. Worcester State Hospital:
Sewer pipe line 7,500 00

9. Commission for the Blind:
(а) Special investigation, 2,500 00 1,500 00
(б) Special report on care of blind persons,

....
2,500 00

10. Prison Commission:
(a) New site and buildings for Massachusetts Reformatory, 100,000 00 s
(b) Improvements at Reformatory for Women, . 18,358 00 12,550 00
(c) Construction of road at Prison Camp and Hospital, . 2,500 00 2,000 002,500 00 2,000 00
(d ) Manual of prison laws, . 500 00 500 00

Totals $529,758 00 $84,450 00

A total of $15,000 was requested, $5,000 to be expended annually
Amount not stated.

3 A total of $25,000 wasrequested, not to exceed $lO,OOO to be expended in any one year.
4 Of this sum $5OO is to be used by the Land Court.
5 From Commonwealth’s Flats improvement fund,
6 From harbor compensation fund.

7 A total of $BOO,OOO was requested, not to exceed $200,000 to be expended in the first year,
8 Exclusive of amount for land, which was not stated.

Appendix A.
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Draft op Proposed Act to govern the Preparation and Review
of Estimates for Expenditures and Revenue.

Be it enacted, etc., as follows:
Section 1. Every officer or board having charge of any department,

institution or undertaking which receives an annual appropriation of
money from the treasury of the commonwealth, including annual appro-
priations to be met by assessments, shall annually on or before the first
day of November, submit to the commission on economy and efficiency
statements showing in detail the amounts appropriated for the current
fiscal year and estimates of the amounts required for the ensuing fiscal
year, with an explanation for any increased appropriation, and with
citations of the statutes relating thereto, together with such other in-
formation as may be required by the commission on economy and ef-
ficiency. The said estimates shall not include any estimates for special
purposes or objects.

Section 2. Officers, heads of departments, boards, commissions and
trustees of institutions, who, in their annual reports, or otherwise, recom-
mend appropriations from the state treasury for special purposes or
objects, including appropriations to be met by assessments, in addition
to the ordinary running expenses, shall submit estimates thereof in detail
to the commission on economy and efficiency on or before the first day of
November of each year, together with such other information as may be
required by the commission on economy and efficiency.

Section 3. Officers, heads of departments, boards, commissions and
trustees of institutions, who, in their annual reports or otherwise, recom-
mend the issue of state bonds or notes, including those to be met by
assessments, shall submit statements thereof in detail to the commission
on economy and efficiency on or before the first day of November of each
year, together with such other information as may be required by said
commission.

Appendix B.

Section 4. On or before the fifteenth day of December of each year
the auditor of the commonwealth shall submit to the commission on
economy and efficiency a statement of the appropriations for the preceding
fiscal year, including those met by assessments, the expenditures from
the same and the unexpended balances or overdrafts and the amount of
outstanding obligations payable from such appropriations at the close
of the preceding fiscal year. The auditor shall further submit to the
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commission on economy and efficiency on or before the fifteenth day of
December of each year his estimates for the ordinary and other revenue
of the commonwealth, together with a statement of the free or unin-
cumbered cash balance and other resources available for appropriation.

Section 5. The commission on economy and efficiency shall compile
all estimates and requests for appropriations and bond issues, and shall
make such investigations as may be necessary to enable it to submit
recommendations concerning said estimates and requests to the governor.
The commission furthermore shall prepare a budget for the governor
setting forth such recommendations as shall be determined by the gov-
ernor. Any information relative to estimates or appropriations in the
possession of the commission on economy and efficiency shall upon request
be given to either branch of the general court or to the ways and means
committee of either branch thereof.

Section 6. The governor shall submit to the general court, not later
than the first Monday in February of each year, a budget setting forth all
estimates and requests for appropriations or grants of moneys from the
treasury of the commonwealth. Save in matters pertaining to the leg-
islature and judiciaiy, the governor shall incorporate in said budget his
recommendations relative to the amount which should be appropriated
for each and every department, board, office, institution, activity, under-
taking or purpose which is to receive an appropriation, including those
supported by special assessments. In submitting his budget, the gov-
ernor shall so classify and designate the estimates and his recommen-
dations therefor as to show separately estimates and recommenda-
tions for: (a) expenses of administration, operation and maintenance;
(6) new construction, additions, improvements and other capital outlays
to be financed from revenue; (c) interest on the public debt and for
sinking fund and serial bond requirements and for any other fixed charges;
and (d) deficiencies or overdrafts in appropriations of former years. The
governor shall incorporate in his budget his recommendations as to the
amount which should be raised by a state tax. The governor shall also
include in his budget all requests or petitions for bond issues with his
recommendations thereon. Accompanying his budget, the governor may
submit to the general court such messages, statements or supplemental
data with reference to said budget as he may consider expedient. The
governor may also submit at any time to the general court supplemental
recommendations relative to appropriations, revenues or loans. The gov-
ernor’s budget shall be printed and copies thereof distributed to members
of the general court.

Section 7. Sections three, four and five of chapter seven hundred and
nineteen of the acts of nineteen hundred and twelve, and all other acts
and parts of acts inconsistent herewith are hereby repealed.

Section 8. This act shall take effect upon its passage.


