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CommontocaUI) of ittassadjusctts

B o sto n , Jan. 8, 1908.
To the Great and General Court.

In accordance with an order of the General Court of 1907, 
we have the honor to transmit the following report of the 
Joint Special Committee on Ways and Means, appointed to 
consider the expediency of legislation in reference to the finan
cial methods of departments, boards and institutions, their 
system of accounting, and the classification and grading of 
salaries of certain officials and clerks.
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(Eommontucaltlj of illassadjusetts
I n  t h e  Y e a r  On e  T h o u sand  N in e  H u n d r e d  and  S e v e n .

Senate Order.
Ordered, That the Committee on Ways and Means be authorized 

and instructed to investigate, and to report to the next General 
Court on or before the second Wednesday of January  upon the 
financial methods of the various departments, boards and institu
tions of the Commonwealth, their system of accounting, their finan
cial reports, and the expediency of establishing a classified and 
graded system of salaries fo r their officials and clerks. The com
mittee shall be allowed from  the treasury of the Commonwealth for 
sendees and expenses such sums as shall be approved by the Gov
ernor and Council. Any vacancy in said committee, caused by 
the declination of any member to serve thereon, shall be filled by 
the President.

H ouse Order.
Ordered, That the Committee on W ays and Means be authorized 

and instructed to investigate, and to report to the next General 
Court on or before the second Wednesday of January  upon the 
financial methods of the various departments, boards and institutions 
of the Commonwealth, their system of accounting, their financial 
reports, and the expediency of establishing a classified and graded 
system of salaries fo r their officials and clerks. The committee 
shall be allowed from the treasury of the Commonwealth fo r ser
vices and expenses such sums as shall be approved by the Governor 
and Council. Any vacancy in said committee, caused by the declina
tion of any member to serve thereon, shall be filled by the Speaker.

Pursuant to the above orders, the Ways and Means Com
mittee of the Senate and the Ways and Means Committee 
of the House have acted jointly.
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REPORT OF THE COMMITTEE ON WAYS 
A N D  MEANS.

M e t h o d s  o p  A c c o u n t in g .
The committee did not deem it necessary for their pur

pose, or profitable, to examine in detail and report upon the 
financial methods of each institution, board and commission. 
Members of the committee did, however, visit nearly every 
institution.

To assist them in their work the committee employed the 
Eastern Audit Company of Boston, the report of which com
pany is appended', as Appendix E.

The question was, whether there existed an adequate sys
tem of accounting, whether there was uniformity, and 
\vhether there was proper central supervision.

From observation and investigation the committee were 
satisfied that, however adequate the accounting system might 
be in certain institutions, and in spite of many excellent 
features in the accounting system of various institutions, 
there was no uniformity, there was no proper central super
vision, and in many cases the system was inadequate.

Of course under the present system every cent of money 
appropriated by the Legislature is accounted for, properly 
vouched, and charged to the proper appropriation. No money 
goes out of the office of the Treasurer and Receiver-General 
until a bill properly certified has been filed in the Auditor’s 
office. All receipts are turned into the Treasurer’s office. 
Expenses are classified according to a form provided by the 
Auditor. But this does not prove that there exists a uniform 
and proper system of accounting. In  fact, each institution, 
board and commission has its own system. Some systems 
are better than others. There is no uniformity, and no 
proper central supervision and control of accounts.

Our State institutions, being so different and pursuing such 
varied lines of work, call for superintendents of special fit
ness for the specific institution over which they preside. Our
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penal institutions are under the direct control of the Board 
of Prison Commissioners, whose chairman is clothed with 
the powers of superintendent and executive officer. All esti
mates, contracts, bills for maintenance, salaries of officers and 
employees are by law subject to the approval of a majority 
of the Board before payment.

Our insane hospitals and asylums are directly managed 
by local boards of trustees, who appoint the superintendents, 
and approve the hills for practically all expenditures of the 
institutions. The State Board of Insanity, as a part of its 
duties, through its executive officer and otherwise, has gen
eral supervision over all of these institutions, comparing the 
expenditures of one with another, and making recommenda
tions; so that, while the Board does not have the direct au
thority and control as exercised by the Prison Commission 
in the control of the prisons, your committee believe that, 
taking into account the peculiar work of this department, 
the system of supervision has been productive of economy of 
expenditure, and is very satisfactory. The work of the State 
Board of Charity differs from the other departments men
tioned, they not only having supervision of various institu
tions that are governed by hoards of trustees, hut one that 
they control directly, and also the direct care of the State 
adult poor and the State minor wards, together with various 
other duties. Up to the present time the supervision and 
executive work of this department has been carried on by 
superintendents and through subcommittees of the Board, 
there not having been, as in the other two departments men
tioned, any executive officer. We have recommended else
where in this report the appointment of two executive offi
cers, to serve under the direction of the Board.

The committee, in criticising the accounting system in 
State institutions, do not wish to he understood as criticising 
their business management. The committee are impressed 
with the general high character and ability of the officers in 
charge of Massachusetts institutions, and with the excellency 
of their general management and condition.

An institution or department may be well managed and 
honestly and economically run without an adequate system
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of accounts. On the other hand, a system of accounts, how
ever excellent, can never assure integrity and economy in 
management.

The committee recommend that there be established in 
each institution, board, commission and department in the 
Commonwealth a simple but adequate and modern system 
of accounts, with such safeguards and checks against loss of 
revenue, waste and dishonesty, either on the part of the State 
official or of those dealing with the State, as a proper system 
of accounting implies; that there be established a general 
system of controlling accounts in the office of the Auditor, 
which accounts should indicate currently the financial status 
of the whole Commonwealth; that there be established in the 
office of the Auditor an official whose special business it will 
be to establish, under the direction of the Auditor, such a 
system of accounts, and see that it is properly maintained.

The draft of a bill to carry out this recommendation is 
appended to this report. (See Appendix A.)

C o n t r o l  o f  E x p e n d it u r e s .
The Commonwealth is constantly adding to her activities 

for the benefit of her people. She has recently taken over 
from her cities and towns the burden of caring for the in
sane, involving large building operations, and more recently 
the armories. She has established hospitals for the care of 
consumptives, an institution for crippled children, and com
missions on industrial education and on the adult blind. She 
has established free employment bureaus and a new land 
court. She is spending increased amounts of money in nu 
merous other directions, — on gypsy moth suppression, on 
harbors and lands, on State highways, on the militia, and in 
putting into effect eight-hour laws. The following table, 
covering the last fifteen years, shows that State expenditure 
and State debt have been rapidly increasing, the increase in 
the debt being due to large sums borrowed for building hos
pitals for the care of the insane and consumptives, the build
ing of the State House extension, building of State high
ways, the abolition of grade crossings, and one-half the 
amount borne by the State for building boulevards.



Statement of Receipts, Expenses, etc., from 1893 up to and including 1907.
YEARS. Expenses. Revenue. State Tax. Direct Debt. Net Debt.

1 8 9 3 , ...................................................... $6,504,989 79 $4,585,454 01 $2,500,000 00 $28,731,415 55 $7,109,799 251 8 9 4 , ...................................................... 6,987,201 97 5,303,918 25 2,000,000 00 21,039,766 55 4,377,663 391 8 9 5 , ...................................................... 7,045,827 51 5,498,090 93 1,500,000 00 18,585,229 40 6,140,380 101 8 9 6 , ...................................................... 7,857,902 60 5,548,539 12 1,750,000 00 23,016,729 40 10,766,648 021 8 9 7 , ...................................................... 7,062,260 18 5,124,566 06 1,750,000 00 24,643,729 40 12,462,378 821 8 9 8 , ........................................... 6,739,981 41 4,976,644 66 1,500,000 00 27,561,229 40 14,698,964 241 8 0 9 , ........................................... 7,134,665 66 4,833,896 92 1,500,000 00 29,931,229 40 16,676,275 141 9 0 0 , ...................................................... 7,176,160 64 5,062,799 65 1,500,000 00 21,996,423 30 16,704,166 451 9 0 1 , ...................................................... 6,880,517 62 5,583,401 44 1,750,000 00 25,738,223 30 12,459,253 611902, . 7,450,333 25 5,614,579 18 1,500,000 00 27,413,323 30 13,472,628 091903, . 7,830,848 18 5,782,025 69 2,500,000 00 29,514,500 00 14,782,640 971904, . 8,619,603 33 6,021,281 29 2,500,000 00 30,809,750 00 15,576,595 111905, . 9,619,715 88 6,327,089 30 4,000,000 00 31,569,750 00 14,215,765 271906, . 9,791,490 54 6,648,186 68 3,500,000 00 32,569,750 00 14,405,772 701907, . 10,750,606 16 6,664,878 89 4,000,000 00 34,090,750 00 15,052,473 44

REPORT —
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The question arises: What control does the Common

wealth exercise over expenditures ? Who is responsible for 
adjusting expenditure to revenue ? Who is giving adequate 
attention to the broad question of State finance as it relates 
to expenditure, revenue and debt?

All existing departments, boards, commissions and insti
tutions are demanding money from the treasury. Each con
siders its own needs, without relation to the income of the 
Commonwealth or to the effect of its expenditures on taxa
tion. Each new commission, board and institution is an 
added drain on the treasury.

Certain groups of institutions are under the supervision 
or control of boards. Institutions for the insane are subject 
to the supervision of the State Board of Insanity; certain 
charitable institutions to the supervision of the State Board 
of Charity; the prisons to the control of the Prison Commis
sion ; the normal schools to the control of the State Board of 
Education.

These boards are responsible not only for the welfare of 
the inmates, patients or pupils, as the case may be, but also 
for the efficient and economical management of the institu
tions in their care. The Prison Commission and the State 
Board of Insanity for some time have collected statistics of 
costs in considerable detail, and have carefully tabulated 
these. Xo estimates for either special or regular appropria
tions are submitted by the institutions under their supervi
sion to the Legislature until they have first been submitted 
to the Board for its criticism. The same will now be true of 
the State Board of Charity and the institutions under its 
supervision. The State Board of Education exercises control 
over the estimates and expenditures of the various institu
tions under its care. Most of the institutions in the Com
monwealth are under one or the other of these boards, and 
the present system of control or supervision seems to be sat
isfactory.

I t  must be recognized, however, that each of these boards 
is primarily interested in adequate appropriations to meet 
the financial needs of the institutions under its care; and, al
though each board is responsible for the economical manage-
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ment of-such institutions, still, it is not and can not he held 
responsible for the effect of estimates on revenue and on 
taxation.

The departments and commissions are without supervi
sion. Each asks for such appropriations as it deems neces
sary for the proper conduct of its work. Estimates for these 
appropriations are not like the estimates for institutions 
studied and criticised by a supervisory board, but are sub
mitted directly to the Legislature, and referred to the Ways 
and Means Committee.

With the multitude of matters to be considered by this 
committee, it is evident time will not permit of the closest 
investigation of every item of expenditure. Furthermore, the 
Ways and Means Committee reports are sometimes followed 
by the Legislature and sometimes not. The committee have 
little power to resist the inevitable pressure which is brought 
to bear upon members to vote for appropriations. Moreover, 
the Ways and Means Committee have little time for investi
gation or for discussion of the broader aspects of the financial 
problem; consequently, their work must be to some extent 
superficial. Therefore, under our present system, the tax
payer is not adequately protected against the ever-increasing 
demands upon the treasury. There is need of some board 
to consider these financial problems in a broad way, giving 
due consideration to the condition of the treasury, the prob
able tax levy and the policy of the Commonwealth.

To meet this situation the committee recommend a Board 
of Finance, consisting of the Lieutenant-Governor, the Treas
urer and Receiver-General of the Commonwealth, the Auditor 
of Accounts, the Chairman of the Senate Committee and 
the Chairman of the House Committee on Ways and Means. 
The estimate of revenue and expenses should be referred to 
such Board for its consideration and report to the Legisla
ture. The Board of Finance should give its special attention 
to the broader aspects of the problem, to the relation of pro
posed expenditures to the revenue of the Commonwealth, and 
to their effect upon taxation. The Board of Finance should 
have authority to conduct of its own volition informal special 
examinations or investigations of expenditures and of finan-
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cial methods and management. The various committees of 
the Legislature should be permitted to refer informally hills 
and resolves for special appropriations to the Board of 
Finance for its consideration and report.

T h e  D e b t .
Under present methods the Legislature determines upon 

large increases in the debt without sufficient information or 
proper consideration of its effect upon the finances of the 
State. There is no well-defined permanent policy, and no 
one whose special duty it is to establish such policy.

In  the erection of public buildings, the question as to how 
much shall be borrowed for this purpose and how much shall 
be paid out of current revenue is left practically to the judg
ment of the Ways and Means Committee. Years ago it was 
the policy of the State to pay largely for its public buildings 
out of the current revenue; to-day there is no policy. In 
1904 most of the money for this purpose was borrowed. The 
Commonwealth is tending toward the policy of.borrowing 
money for everything except current expenses.

P o i.ic y .
The interests of the Commonwealth clearly demand that a 

sound policy be established. The best, in fact, the only sound, 
policy is the “ pay as you go ” policy. I t  costs money to 
borrow money. At 3Vo per cent, the interest in twenty-eight 
and four-sevenths years equals the principal. The longer 
the loan, the greater the interest charge.

The following tables show clearly the expense of a borrow
ing policy, as compared with a “ pay as you go ” policy: —



Table N o. 1. — $100,000, borrowed annually, Payable in Thirty Years, Interest at 3£ Per Cent., Sinking Fund Earnings 3 Per Cent.

YEAR.
S e r i a l  M e t h o d . S i n k i n g  F u n d  M e t h o d . YearlyRequirements.Principal. Interest. Total. Principal. Interest. Total.

1 s t , ........................................... 13,333 33 $3,500 00 $6,833 33 $2,094 27 $3,500 00 $5,594 27 $100,000 00
2 d , ........................................... 6,666 66 6,8S3 33 13,549 99 4,188 54 7,000 00 11,188 54 100,000 00
3 d , ........................................... 10,000 00 10,150 00 20,150 00 6,282 81 10,500 00 16,782 81 100,000 00
4th, . . . . . 13,333 33 13,300 00 26,633 33 8,377 08 14,000 00 22,377 08 100,000 00
5th, . . . . . 16,666 66 16,333 33 32,999 99 10,471 35 17,500 00 27,971 35 100,000 00
6th, . . . . . 20,000 00 19,250 00 39,250 00 12,565 62 21,000 00 33,565 62 100,000 00
7th, . . . . . 23,333 33 22,050 00 45,383 33 14,659 89 24,500 00 39,159 89 100,000 00
8 t h , ........................................... 26,666 66 24,733 33 51,399 99 10,754 16 28,000 00 44,754 16 100,000 00
9 t h , ........................................... 30,000 00 27,300 00 57,300 00 18,848 43 31,500 00 50,348 43 100,000 00

1 0 th ,........................................... 33,333 33 29,750 00 63,083 33 20,942 70 35,000 00 55,942 70 100,000 00
11th, ........................................... 36,666 66 32,083 33 68,749 99 23,036 97 38,500 00 61,536 97 100,000 00
12th, ........................................... 40,000 00 34,300 00 74,300 00 25,131 24 42,000 00 67,131 24 100,000 00
13th, . 43,333 33 36,400 00 79,733 33 27,225 51 45,500 00 72,725 51 100,000 00
14th, ........................................... 46,666 66 38,383 33 85,049 99 29,319 78 49,000 00 78,319 78 100,000 00
15th, . 50,000 00 40,250 00 90,250 00 31,414 05 52,500 00 83,914 05 100,000 00
16th, . 53,333 33 42,000 00 95,333 33 33,508 32 56,000 00 89,508 32 100,000 00
17th, . 56,666 66 43,633 33 100,299 99 35,602 59 59,500 00 95,102 59 100,000 00
18th, ........................................... 60,000 00 45,150 00 105,150 00 37,696 86 63,000 00 100,696 86 100,000 00
19th, . 63,333 33 46,550 00 109,883 33 39,791 13 66,500 00 106,291 13 100,000 00
20th, . 66,666 66 47,833 33 114,499 99 41,885 40 70,000 00 111,885 40 100,000 00
2 1 s t , ........................................... 70,000 00 49,000 00 119,000 00 43,979 67 73,500 00 117,479 67 100,000 00
2 2 d , ........................................... 73,333 33 50,050 00 123,383 33 46,073 94 77,000 00 123,073 94 100,000 00

REPORT —
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2 3 d , ........................................... 76,666 66 50,983 332 4 th , ........................................... 80,000 00 51,800 0025th, . . . . . 83,333 33 52,500 0026th, . . . : . 86,666 66 53,083 3327th, . . . . . 90,000 00 53,550 002 8 th , .......................................... 93,333 33 53,900 0029th, .......................................... 1)0,666 66 54,133 3330th, . . . . 100,000 00 54,250 003 1 s t , .......................................... 100,000 00 54,250 003 2 d , .......................................... 100,000 00 54,250 0033d, . . . . . 100,000 00 54,250 0034th, .......................................... 100,000 00 54,250 0035th, . . . . 100,000 00 54,250 003 6 th , .......................................... 100,000 00 54,250 0037th, . . . . . 100,000 00 54,250 003Sth, . 100,000 00 54,250 003 9 th , .......................................... 100,000 00 54,250 004 0 th , .......................................... 100,000 00 54,250 0041st, . . . . 100,000 00 54,250 004 2 d , .......................................... 100,000 00 54,250 0043d, . . . . . 100,000 00 54,250 004 4 th , .......................................... 100,000 00 54,250 0045th, . . . . 100,000 00 54,250 004 6 th , .......................................... 100,000 00 54,250 0047th, . . . . | 100,000 00 54,250 0048th, . 100,000 00 54,250 0049th, . . . . ’ 100,000 00 54,250 0050th, . . . . . 100,000 00 54,250 00

127,649 99 
131,800 00 
135,833 33 
139,749 99 143,550 00 
147,233 33 
150,799 99
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00
154.250 00

48,168 2150,262 4852,356 7554,451 02
56,545 2958,639 56
60,733 83
62,828 10
62,828 10
62,828 10
62,828 10
62,828 10
62,828 to
62,828 10
62,828 10
62,828 10
62,828 10
62,828 10
62,828 10
62,828 10
62,828 10
62,S28 10
62,828 10
62,828 10
62,828 10
62,828 10
62,828 10
62,828 10

80,500 00
84,000 00
87,500 0091,000 00
94,500 00
98,000 00

101,500 00
105,000 00
105,000 00105,000 00
105,000 00
105,000 00
105,000 00
105,000 00105,000 00
105,000 00
105,000 00105,000 00
105,000 00
105,000 00105,000 00
105,000 00
105,000 00105,000 00
105,000 00
105,000 00
105,000 00
105,000 00

128,668 21 134,262 48 
139,856 75 
145,451 02 
151,045 29 
156,639 56 
162,233 83167.828 10
167.828 10
167.828 10167.828 10
167.828 10
167.828 10
167.828 10 j
167.828 10
167.828 10
167.828 10
167.828 10
167.828 10
167.828 10
167.828 10
167.828 10
167.828 10
167.828 10 |
167.828 10
167.828 10
167.828 10
167.828 10

100,000 00
100,000 00100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
100,000 00
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GO
T able N o. 2, — $100,000, borrowed Annually, Payable in Twenty Years’ Interest at S i  Per Cent., Sinking Fund Earnings 8 Per Cent.

YEAR.
S e r i a l  M e t h o d . S i n k i n g  F u n d  M e t h o d .

YearlyRequirements.Principal. Interest. Total. Principal. Interest. Total.

1st, . . . . . 15,000 00 $3,500 00 $8,500 00 $3,713 06 $3,500 00 $7,213 06 $100,000 002 d , ........................................... 10,000 00 6,825 00 16,825 00 7,426 12 7,000 00 14,426 12 100,000 003 d , ........................................... 15,000 00 9,975 00 24,975 00 11,139 18 10,500 00 21,639 18 1 100T00 oo4 t h , ........................................... 20,000 00 12,950 00 32,950 00 14,852 24 14,000 00 28,852 24 100^000 005th, . 25,000 00 15,750 00 40,750 00 18,565 30 17,500 00 36,065 30 100,000 006th, . . . . . 30,000 00 18,375 00 48,375 00 22,278 36 21,000 00 43,278 36 100,000 007th, . . . . . 35,000 00 20,825 00 55,825 00 25,991 42 24,500 00 50,491 42 1 100,000 008th, . . . . . 40,000 00 23,100 00 63,100 00 29,704 48 28,000 00 57,704 48 i 100,000 006th, . . . . . 45,000 00 25,200 00 70,200 00 33,417 54 31,500 00 64,917 54 100,000 0010th, . 50,000 00 27,125 00 77,125 00 37,130 60 35,000 00 72,130 60 100,000 0011th, . . . . . 55,000 00 28,875 00 83,875 00 40,843 66 38,500 00 79,343 66 100,000 0012th, . . . . 60,000 00 30,450 00 90,450 00 44,556 72 42,000 00 86,556 72 100,000 00loth, . . . . 65,000 00 31,850 00 96,850 00 48,269 78 45,500 00 93,769 78 100,000 0014th, . . . . 70,000 00 33,075 00 103,075 00 51,982 84 49,000 00 100,982 84 100,000 00loth, . . . . . 75,000 00 34,125 00 109,125 00 55,695 90 52,500 00 108*195 90 100,000 00loth, . . . . 80,000 00 35,000 00 115,000 00 59,408 96 56,000 00 115*408 96 100,000 001 / til, . . . . 85,000 00 35,700 00 120,700 00 63,122 02 59,500 00 122,622 02 100T00 00loth , . . . . . 90,000 00 36,225 00 126,225 00 66,835 08 63,000 00 129,835 08 [ 100,000 00iyth, . . . . 95,000 00 36,575 00 131,575 00 70,548 14 66,500 00 137,048 14 i 100,000 00zUth, . . . . . 100,000 00 36,750 00 136,750 00 74,261 20 70,000 00 144,261 20 I 100,000 0021st, . . . . . 100,000 00 36,750 00 136,750 00 74,261 20 70,000 00 144,261 20 | 100,000 0022d. . . . . . 100,000 00 1 36,750 00 136,750 00 74,261 20 70,000 00 144,261 20 | 100,000 00
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Table No. 1, covering fifty years, is figured on the basis of 

borrowing $100,000 each year for thirty-year periods, at 3 0, 
per cent., with sinking funds figured at 3 per cent.

Table No. 2 shows the same, except that the loans are for 
twenty-year periods.

Assume that the Commonwealth will spend $100,000 per 
year for public buildings of one kind or another. Under the

pay as you go ’ policy, the yearly requirements will be just 
$100,000. I nder the policy of borrowing for thirty-year 
periods (J.able No. 1), the yearly requirements, for the first 
sixteen years under the serial bond system or for the first 
seventeen years under the sinking fund system, will be less 
than $100,000 ; but from that time on the yearly requirements 
will be more than $100,000, reaching a maximum in the thir
tieth year. Thereafter, as long as this policy is pursued the 
yearly cost of erecting $100,000 worth of buildings will be, 
under the serial bond system, $1.)4,250; and under the sink
ing fund system, $167,828.

Under the policy of borrowing money for twenty-year 
periods (Table No. 2), the yearly requirement for the first 
thirteen years will be less than $100,000 ; but from that time 
on the yearly requirement will be more than $100,000, reach
ing a maximum in the twentieth year. Thereafter, as long 
as this policy is pursued the yearly cost of erecting $100,000 
worth of buildings will be, under the serial bond system, 
$136,750; and under the sinking fund system, $144,261.20.

From these tables it will be observed that the borrowing 
policy in the long run is much more expensive than the “ pay 
as you go ” policy; that the longer periods the loans have to 
run, the greater the expense; that the sinking fund system of 
borrowing is more expensive than the serial bond system.

S i n k i n g  F u n d  S y s t e m  v . S e r ia l  B o n d  S y s t e m .
The sinking fund system, as referred to above, assumes a 

sinking fund to which equal yearly contributions are made, 
and assumes that such fund will be invested so as to earn 3 
per cent. As a matter of fact, the Commonwealth sometimes 
pays more than SIC per cent, for money and sometimes less 
than 31/5 per cent., and the sinking funds at present are on
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the average earning a little more than 3 per cent., but the 
principle is the same, and if the exact figures were given we 
believe they would still show that the policy of borrowing 
money under the sinking fund system is expensive.

The serial bond system, as referred to above, assumes a 
series of bonds for each loan, an equal amount of which falls 
due and is paid each year. Thus there is under this system 
no necessity of a fund to be cared for and kept invested. If  
it be true that serial bonds will not sell in the market at as 
high a figure as long-time sinking fund bonds, nevertheless, 
if an allowance were made for this we believe it would still 
remain true that the policy of issuing sinking fund bonds is 
the more expensive. Moreover, the care and danger involved 
in managing a sinking fund is avoided under the serial bond 
system.

There are other advantages in the policy of issuing serial 
lather than sinking fund bonds, which are worth mentioning. 
For instance, under the sinking fund system there exists a 
constant temptation, under the pressure of other expenses, 
to neglect to make sufficient contribution to the sinking funds ; 
and thus at the maturity of the loan a fund sufficient to meet 
it is not at hand, and the debt or a portion of it must be re
funded. This has not happened in the case of the Common
wealth, but it frequently happens in the case of her cities 
and towns. Under the serial bond system the bonds must be 
paid when they fall due; there is no way to avoid it, or to 
cover up any delinquency. Sinking funds are sometimes 
badh invested, and sometimes stolen. The sinking funds in 
the office of the Treasurer and Receiver-General on Dec. 1, 
1900, amounted to $26,616,505.38, the management of which 
is a great responsibility to be placed upon the incumbent of 
an elective office.

Tire Sorxn P o l ic y .
Tt is evident that the sound policy is the “ pay as you °'o ” 

policy. Money should be borrowed only for a really extraor
dinary expenditure of such large amount as to involve an 
unreasonably high tax or burden in some one year. In the 
case of the Commonwealth, where building operations are
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going on every year, the expenditures for building should be 
considered, as far as the question of loans is involved, as an 
annual and not as an extraordinary expense. Only in case 
where a State House or some other unusually expensive 
building is to be built should a loan be issued, and the shorter 
the loan the better in the long run for the taxpayer. The 
expenditures of the State should be looked at in a large way, 
and a series of years reviewed in determining when and 
when not to authorize a loan.

The argument that it is sound policy to borrow money for 
twenty or thirty year periods to pay for the erection of pub
lic buildings, on the ground that such buildings will last the 
length of the loan, is wholly fallacious. It is an equally un
sound argument to say that it is proper to borrow money for 
an improvement, in order that the next generation may bear 
a portion of the burden. The burden is thus not only dis
tributed but increased, for payment must be made not only 
of the principal but of the interest also, and the amount of 
the interest often exceeds the amount of the principal. Each 
generation will have its own burdens to bear.

M e t r o p o l it a n  L o a n s .
Metropolitan loans under the existing methods are made

at the suggestion of the metropolitan commission entrusted 
with the expenditures of the money, or at the suggestion of 
citizens in no way responsible for raising the money to meet 
the debts so incurred. The cities and towns on whom the 
burden is to rest have no voice in the matter. Their finan
cial condition or ability is not properly considered. The 
Legislature and its committee alone exercise control over 
this important matter. The Commonwealth is the trustee 
of these cities and towns. I t  decides what burdens shall 
be placed upon them. They have no voice officially in the 
matter. The financial condition of some of them is serious. 
The Commonwealth should, therefore, authorize such loans 
only after listening to the representatives of cities and towns 
involved, and after studying their financial condition with 
the utmost care. Such duty should not be entrusted wholly 
to the legislative committees.
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L o a n s  f o e  P e o d u c t iv e  a n d  U n p e o d u c t iv e  P e o p e e t y .
Loans made for the purpose of acquiring productive prop

erty, such as a water supply, a gas or electric light plant or 
other public utility, should be carefully distinguished from 
loans for nonproductive property, such as parks, sewerage 
systems, schoolhouses, hospitals, etc. The interest on loans 
for productive property, and generally the principal, is paid 
out of the income of the property, and is not a burden on 
the general taxpayer; whereas, both the principal and in
terest of loans for nonproductive property are a burden on 
the general taxpayer. To speak of the burden, therefore, of 
the metropolitan loans without distinguishing between the 
water loans and the park and sewerage loans conveys a wrong 
impression. The water receipts generally exceed the water 
payments, and thus the general taxpayer is relieved and not 
burdened thereby.

The question as to whether a loan should or should not be 
authorized by the Commonwealth, for herself or for the 
metropolitan district, should receive careful consideration by 
a competent board. Such questions do not in all cases 
receive adequate attention and consideration under present 
methods.

The committee recommend that any committee of the Leg
islature be given the right to refer to the above-mentioned 
Board of Finance for their consideration and report such 
bills or resolves as may come before the committee author
izing loans to be issued by the Treasurer and Receiver-Gen
eral of the Commonwealth.

The draft of a bill to establish a Board of Finance is ap
pended to this report. (See Appendix B.)

S t a t e  B o aed  o f  C h a e it y .
Up to the present time there has not been in the organiza

tion of the State Board of Charity an executive officer, as in 
the case of the Prison Commission and the State Board of 
Insanity, previously referred to in this report. The work 
done by the executive officer in these two hoards has been so
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effective that the committee believe that a similar official 
should be authorized for the Board of Charity.

As the work of the Board consists of two kinds, which 
are in no wise related, the members of the Board have felt that 
the form of organization which commended itself to them 
was the separation of the work of the Board into two divi
sions, over each of which there should be placed an executive 
officer.

After investigation, the committee are convinced of the 
wisdom of this division. Your committee, therefore, present 
a modification of the law governing the State Board of Char
ity, authorizing the appointment of two executive officers, 
to serve under the direction of the Board. When the system 
has been thoroughly developed under the Board of Charity, 
the committee feel that there will be adequate and satisfac
tory supervision over the major part of the institutions of 
the Commonwealth.

A hill covering this report is appended. (See Appendix C.)

C l a s s if ic a t io n  o f  S a l a e ie s .
The Committee on Ways and Means have been constantly 

struck by the discrepancy in the salaries paid for the same 
class of work in the various departments of the Common
wealth. Investigation has shown that each department is 
run quite independently of any other and that there is no 
common basis of expenditures. Each department is managed 
as a separate and disconnected business. Your committee 
believe that it is indispensable that every reasonable means 
should he adopted to bring uniformity into the various activi
ties of the State, and the classification of salaries which is 
recommended in this report is a step in this direction.

As matters now stand one department may be popular 
and have plenty of money to pay good salaries; another is 
less favored and is obliged to get on with less efficient ser
vice. The rich department entices away the best clerks from 
the poor department by the offer of an increased salary. In
creases in salary are largely the result of the activity of the 
person to he benefited or of the good nature of the head of
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the department. There is no uniformity or justice in the 
present arrangement. In  countries where the functions of 
government have been systematized a classified service exists 
and works satisfactorily and your committee see no reason 
to believe that the system proposed will be less satisfactory 
here. Every department has been consulted and there is an 
almost unanimous opinion that the proposed bill is a step in 
the right direction.

The subject of the classification of salaries is a large one 
and the proposed bill covers but the fringe of it. Your 
committee have deemed it best to attempt at the present time 
to classify only the salaries of stenographers and clerks in 
the boards, commissions, and departments of the Common
wealth, in the hope that, if the system is found to be equitable 
and satisfactory, it will be extended to cover employees in 
institutions and other salaries and wages in such large de
partments as the Highway Commission, the Water and Sewer
age Board, the Harbor and Land Commission, the Metro
politan Park Commission, etc.

Your committee have drafted a bill intended to be definite 
and simple while giving the heads of departments the lati
tude they ought to have in order to run their departments 
to the best advantage. The intention of the bill is not to 
hamper heads of departments but to establish a uniform 
system within which each department has perfect freedom 
to get the grade of service it needs.

The bill is appended. (See Appendix D.)
ELMER A. STEVENS.
CHARLES L. DEAN.
GEORGE IT. GARFIELD.
WM. R. SALTER.
DANIEL D. MAHONEY.
JO SEPH  WALKER.
ALVIN L. WRIGHT.
ULYSSES E. MAYHEW.
GRAFTON I). CUSHING.
JOHN ir. TOLAND.
MICHAEL J. McETTRICK.
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STATEM ENT OF REPRESEN TA TIV E 
M cETTRICK.

In  subscribing to the just strictures of the committee on 
the one hand and to their recommendations for the reform 
of State financial methods on the other, I  must not be con
sidered as heartily endorsing all of its specific suggestions 
of such methods in connection with such reforms. I t  should 
be clearly understood that the report of the committee is 
largely of the nature of a harmonizing compromise, and does 
not clearly and accurately define such members’ attitude on 
the various issues embodied in the report.

Owing to the fact that there are several minority reports, 
some of which seemingly refer to matters outside the scope 
of the order, yet in some instances suggesting'recommenda
tions which I  approve of, I  reserve the right, when the mat
ter later comes up for consideration in the Legislature, to 
offer a substitute for that part of the report which relates 
to the recommendation by the committee for the creation of 
a specifically designated State Board of Finance; also, to 
suggest such other improvements in the conduct and manage
ment of our State affairs and institutions as may seem to me 
right and proper, some of which may, while others may not, 
be regarded as within the scope of the order under which the 
recess Joint Committee on Ways and Means feel compelled 
to make their final recommendations to the present Legisla
ture.

Such recommendations as I  refer to I  believe are neces
sary for the establishment and proper conduct of a State 
system which is intended to be a real value and a reliable 
protection to the best interests of every man, woman and 
child in the Commonwealth.

MICHAEL J. McETTRICK.
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M INORITY REPO RT 
LON, IvEMP

OF MESSRS. GARCE- 
A ND  GILES.

As there are some statements and recommendations in the 
report of the majority of the recess Joint Committee on 
Ways and Means to which we cannot subscribe, we file a 
separate report.

1. We agree with the majority in recommending the pas
sage of the bill relative to the classification and grading of 
salaries of clerks and stenographers, and we agree also with 
that part of the report which applies to it.

2. We agree also with that part of the report and with the 
bill relating to slight changes in the Board of Charity, be
lieving, however, that with the financial officer given to that 
Board last year and the interest aroused in the Board by 
the inquiry of this committee in the matters of financial 
supervision the same results would have been accomplished 
without this legislation. However, this bill is in further
ance of the best methods of administration.

3. Relative to Uniform, Accounting. — There is no uni
form system of accounting in the institutions and depart
ments of the Commonwealth. The advantages of uniformity 
are manifest. The methods of accounting and bookkeeping 
should be the same at all the institutions, so far as is prac
ticable. The system and methods should be prescribed by 
some central official, with authority to see that they are 
properly maintained.

Section 16 of chapter 6 of the Revised Laws is as fol
lows : —

The accounts of all state, penal and charitable institutions, and 
all other public institutions, fo r the support of which appropria
tions are annually made, shall be kept at such institutions under
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the direction of the auditor, and shall be as nearly uniform as the 
nature of the institutions will permit.

This law, with chapter 139, section 1, of the Acts of 1907, 
reading in part as follows, —

He [the auditor] shall at least once in each year and oftener in 
his discretion, audit the accounts of all state officials, boards and 
institutions receiving moneys to be turned into the treasury of the 
Commonwealth, which accounts shall be kept in such form and man
ner as he shall prescribe, —

places the responsibility for the accounting and bookkeeping 
methods of the institutions upon the Auditor, who should at 
once proceed to prescribe uniform methods.

The duties imposed upon the Auditor and the authority 
given him by chapter 139 of the Acts of 1907 will enable 
him to see that his directions are followed by all institutions 
receiving moneys to be turned into the treasury of the Com
monwealth. These duties and this authority may well be 
extended to cover all departments and commissions.

We recommend that section 10 of chapter 6 of the Revised 
Laws be amended by inserting after the words “ public in
stitutions ” the words “ departments, boards, commissions 
and offices of the Commonwealth; ” by striking out “ at 
such institutions; ” and by adding in the last line, after the 
word “ institutions,” the words “ and departments; ” so that 
said section will read: —

The accounts of all state, penal and charitable institutions, and 
all other public institutions, departments, boards, commissions and 
offices of the Commonwealth, fo r the support of which appropria
tions are annually made, shall be kept under the direction of the 
auditor, and shall be as nearly uniform as the nature of the institu
tions and departments will permit.

That the accounts of all State officials, shall be audited 
annually, irrespective of whether they receive moneys to be 
turned into the treasury, we recommend that section 1 of 
chapter 139 of the Acts of 1907 be amended by striking 
out the words “ receiving moneys to be turned into the treas
ury,” so that that part of said section will read: —
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He shall at least once in each year, and oftener in his discretion, 

audit the accounts of all state officials, boards and institutions of 
the Commonwealth, which accounts shall be kept in such form and 
manner as he shall prescribe.

Section IT of chapter 6 of the Revised Laws reads as 
follows: —

The auditor shall prescribe the number and form of all analytical 
or subsidiary accounts, which shall be made from the accounts of 
record kept at each institution. Such accounts shall also show the 
expenditures, and the estimated cash value of the products of the 
department of the institution to which it relates, whether sold or 
applied to the use of the institution, and also as nearly as may be 
the value of the labor of the inmates entering into such production. 
The accounts shall, at all times, show the financial condition of the 
institution; but no inventory shall be required, unless provided by 
law. The auditor may expend such amount as may be necessary to 
comply with the requirements of this and the preceding section.

This makes provision for detailed accounting so far as it 
is practicable or serviceable.

This imposes a definite and specific duty upon the Auditor, 
and provides for such additional assistance as he may re
quire. I f  he performs the duties of his office as prescribed 
by law, no such legislation as is proposed by the majority 
of this committee is necessary.

4. The recess committee came into existence because of 
the experience and conclusions of the House Ways and Means 
Committee of the Legislature of 1907.

The House committee is in session during every spare 
moment after the assembling of the Legislature, and during 
the latter part of the legislative term sits while the House 
itself is in session. The heads of departments, thoroughly 
enthusiastic in their work and acquainted with every detail 
of it, over whom there is no supervising critic, come before 
the committee and request appropriations. The department 
chief is anxious to make his department as efficient and 
strong as possible, and the natural tendency is to ask for all 
he thinks he can get. Thus the work of some of the depart
ments is extended from year to year, until the increased ex-
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penditures, which the Ways and Means Committee does 
not have time to investigate thoroughly, amount in the ag
gregate to a large sum.

For the first six weeks the committee passes on appropria
tion hills aggregating about $10,000,000. There are many 
instances where members of the committee have an impres
sion that further scrutiny and a more detailed examination 
should be made, but, overwhelmed as the committee is with 
work, there is no opportunity or time for such examinations. 
Thus it was felt by the committee that there should be some 
board or committee which could more carefully and more 
thoroughly look into the estimates and expenditures of cer
tain departments and institutions.

In  discussing how conditions might be bettered, this com
mittee agreed that there are three lines of work that might 
be undertaken by any new board or committee. These are: —

First. — A consideration of the broad question of finan
cial policy, the methods of borrowing money and the rela
tion of revenue and expenditures.

Second. — An annual examination of estimates in detail 
of all institutions and departments.

Third. — The examination and investigation of such in
stitutions and departments as may be referred to it by the 
Ways and Means Committee.

As to the first, no evil has arisen which cannot be reme
died by present officials under existing law. Generally, the 
financial policies of the Commonwealth have been sound.

We acquiesce in the opinion of the majority, that it is 
a sound policy to as far as practicable adopt the “ pay as 
you go ” plan, and also that the question of borrowing money 
by the serial bond system is one of great and growing im
portance. Experience may prove that the sinking fund sys
tem now so generally adopted by the Commonwealth is ex
pensive and unwise.

The Commonwealth’s expenditures cannot be limited by 
its revenue, but rather by the needs of our institutions and 
requirements for developing our State.

When the Governor recommended medical inspectors, 
sealers of weights and measures, the reorganization of the
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Tax Commissioner’s office and the department of boiler in
spection of the District Police, the question was not whether 
the revenue of the State would allow the added cost, but 
whether the expenditure seemed necessary for the welfare 
of the jiteople.

Furthermore, several Governors have in their messages 
to the Legislature discussed the financial condition and finan
cial policy of the Commonwealth, and have made recom
mendations with reference thereto.

As to the second, unless much more time were given to 
considering all the estimates in detail than is now given by 
the House Ways and Means Committee, the consideration 
of these estimates would be a duplication of the work now 
done by that committee. The majority proposes a Board of 
Finance, who would have two months before the opening of 
the Legislature to study and examine estimates. The Au
ditor and Treasurer are now especially busy during Novem
ber, December and January, and would, in our opinion, not 
be valuable members for such examinations.

As to the third, we believe the real need to be a more thor
ough and careful investigation and examination of the ex
penditures and methods of such institutions and departments 
as the Committee on Ways and Means from year to year 
would investigate and examine if it had the time.

With a committee or board to which the Ways and Means 
Committee could refer such matters, and which would study 
conditions in such institutions and departments and report 
to the next Legislature, there would be an effective check 
upon unwise expenditures.

We believe this 1o be the only line of work that should at 
present be undertaken.

The bill recommended by the majority establishes a per
manent Board of Finance.

The advantages of such a board are so uncertain that it 
seems to us that the time lias not come to add another board 
in the administration of the Commonwealth’s affairs.

To provide for what we consider the only pressing need in 
the investigation and criticism of the finances of our various 
departments, we recommend a provision that a subcommittee
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of the Ways and Means Committee, consisting of two Senators 
and three Representatives, may sit after the prorogation of 
the Legislature of 1908, to examine and investigate the ex
penditures of such departments as are referred to it by that 
committee of 1908.

The recess committee has taken a general survey of the 
situation, without attempting special investigations.

We realize the objections to recess committees. A small 
committee, however, more effective than a large one, and less 
expensive, would save the Commonwealth much more than it 
would cost. The minority party would have representatives 
on it, —- always desirable when critical examinations are to 
be made. The members of this committee would have had the 
advantages of an examination of all estimates in the regular 
committee work of the year. I f  later there seems to be need 
of a permanent board, it can be established.

We append an order, the adoption of which late in the 
present session we recommend, if, in the opinion of the 
Ways and Means Committee of 1908, there is profitable work 
for such committee as it establishes.

WILLIAM F. GARCELON. 
FRANK D. KEMP.
GEORGE A. GILES.

Ordered, That a Committee consisting of two members of the 
Ways and Means Committee of the Senate to be appointed by the 
President, and three members of the W ays and Means Committee 
of the House to be appointed by the Speaker, be authorized and 
instructed to investigate, and to report to the next General Court 
on or before the second Wednesday of January  upon the expendi
tures in and the financial policies of such departments, boards, com
missions, officials and institutions, and such other matters relating 
to the finances of the Commonwealth as the Joint Committee on 
W ays and Means may refer to it.
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MINORITY REPO RT OF R E PR E SE N T A 
T IV E  DEAN.

I dissent from so much of the committee’s report as recom
mends the establishment of a new, high-salaried officer, to be 
known as a Comptroller, a division of the Auditor’s depart
ment into bureaus, and an executive supervision other than 
as is at present provided by the statutes.

This committee were by the Legislature directed to inves
tigate and report upon the financial methods of the various 
departments, boards and institutions of the Commonwealth, 
their systems of accounting, their financial reports, and the 
expediency of establishing a classified and graded system of 
salaries for their officials and clerks.

If  this was intended to direct an investigation of and a 
report regarding the State Police, the Highway Commission, 
the Insurance Commission and similar commissions, the re
port of this committee is necessarily incomplete. This com
mittee have, I  believe, carefully investigated the penal, in
sane and charitable institutions; it may be equally as impor
tant to investigate and report regarding the other commissions 
named above. But the report ought not to be made unless 
the investigation is made; and, in my opinion, the latter we 
have not thoroughly made, nor have we had the time to make 
same. If  the legislative order was intended to be restricted 
to the penal, insane and charitable institutions, we have ex
amined with care and efficiency to ascertain if there was 
waste, extravagance or dishonesty in the management of 
these institutions. Our investigation warrants us in saying 
that there is no such waste, extravagance or dishonesty. Our 
insane institutions are the highest in efficiency of any in the 
United States. They have become so and are maintained 
at that standard of excellence through the able direction and
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management of the several boards of trustees. Recent legis
lation, probably intended only to impose caution and accuracy 
upon such hoards, has tended to diminish their pride and 
interest. Extreme caution should be exercised in. extending1 
such legislation.

If  one of the purposes of our investigation was to deter
mine in which of the various departments, boards and insti
tutions there was likely to be waste, extravagance or dishon
esty, I  feel that our investigation warrants us in believing 
that as at present managed there is little opportunity for 
such in the penal, insane and charitable institutions. The 
reasons for the increased appropriations for the insane insti
tutions are quite apparent, and show them to have been 
absolutely necessary; I  am not sure that this is true of the 
increased appropriations for all of the commissions. For 
example: -—

Worcester Insane Hospital.
Expenses in 1 9 0 6 , ...............................................................

Appropriation in 1907, . . . .  $181,152 98
Receipts in 1 9 0 6 ,....................................  65,817 02

Increase, about 4 | per cent
Mcdfield Insane Asylum.

Expenses in 1 9 0 6 , ...............................................................
Appropriation in 1907, . . . $264,808 32
Receipts in 1906, . . . . .  11,596 68

Increase, about 8 per cent.
Bank Commissioner.

Expenses in 1906, . . . . . . . .
Appropriation in 1 9 0 7 , .............................................

Increase, about 30 per cent.
Slate Highway Commission.

Expenses in 1906, ......................................................
Appropriation in 1907, . . . . . . .
Increase, about 51 percen t.; and this appropriation was 

cut by the Legislature about $50,000 from the amount 
the commissioners asked.

Eight hours for State employees and increased cost of 
living is a reason for the increase in expenditure in the insane 
institutions. What is the cause of it in the commissions ?

$238,677 02 

$250,000 00

$256,308 12 

$276,100 00

$31,373 39 
40,700 00

$110,321 03 
169.950 00
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If  the purpose of our investigation was to learn if the 

financial methods of the Commonwealth were administered 
in accordance with modern business methods, then I  believe 
that at all times a wise and judicious prudence would suggest 
a careful and constant scrutiny, uninterruptedly, not merely 
occasionally, by the means of a recess committee.

The weaknesses of our financial system called to our at
tention are: —

1. That the legislative appropriations are not by “ boards 
and commissions ” regarded as the limit of their expendi
tures. (Executive departments undoubtedly share in this 
disregard.)

2. The relation of expenditures to income is not regarded. 
Theoretically, perhaps, government should be managed as a 
business corporation, but I  disagree with the statement that 
it can be. Business corporations are managed, first, to make 
money; second, to maintain a certain efficiency in the amount 
of work done. Government is managed, first, to maintain a 
certain standard of efficiency; and second, at the least possi
ble cost. Business houses do not change their executive head 
(and their business policy) every year or two.

As remedies for the above-mentioned weaknesses, several 
suggestions have been made.

1. Reference of the estimated needs of boards, commis
sions and institutions to the Lieutenant-Governor and Coun
cil, or a committee of the Council. I think the point that 
this cannot be done because the legislative and executive 
departments cannot be merged is not well taken; but I do 
believe it to be unwise, for the reason that the executive de
partment has no more time, nor better opportunity, nor 
greater inclination in some cases, than the Legislature has 
for investigation; and the Governor may now by veto or 
recommendation militate against appropriations which he 
deems unwise.

I also believe it to be impracticable, for the reason that 
within recent years Governors have been conspicuous for 
their economy, and for their lack of it; and to place this 
increased power in the executive department would give the 
Governor correspondingly increased prestige to unjustly re-
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duce appropriations in some cases, and to make extravagant 
increases in others.

In the home, the health of the family is the first consid
eration; economy is practised in the luxuries. In the State, 
the poor, the insane, the charges cared for by our charitable 
institutions, must be properly and ungrudgingly provided for. 
Let economy be practised in reference to our elaborate system 
of fine roads; our expensive but unproductive commissions 
(fisheries and gam e); our extravagant and inappropriate 
buildings; so-called educational institutions that fail of their 
purpose (Nautical Training School) ; a glittering organiza
tion of show and pomp, unwarrantably justified by the sham 
of war (the militia) ; an exhaustive and learned research into 
matters which are historical only, and which do not serve 
any public convenience or necessity (the Province Laws); a 
theoretical, uncontrolled and inadequately supervised pres
ervation of our forests (the gypsy moth) ; and an elaborate 
system of parkways. Let the expenditures be guarded by a 
legislative committee whose aim shall be a wise economy in 
keeping the disbursements as low as is consistent with effi
ciency; not by any one whose desire may be to first spend 
lavishly, and thereafterwards to discover a new means of 
raising the money, even though it be a tax on thrift (the 
inheritance tax).

2. A board of estimate, composed of men not members of 
the Legislature. Such a board would have no better oppor
tunity of investigation than the Legislature. Such a board 
would have no power beyond that of recommendation. Such 
a board should, in order to give able and efficient results, be 
a paid commission; and, in view of the fact that they may 
only recommend, such an expenditure is not justifiable. Re
sponsibility and power should go hand in hand. The Legis
lature alone has actual power; put the responsibility there.

3. More available time to be given to the Ways and Means 
Committee.

Certain annual expenditures are fixed by law; over these 
the Ways and Means Committee have no real control. I 
recommend that one appropriation be made each year for all 
of these expenditures which are now or may hereafter be
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required by fixed laws. This will relieve the Ways and 
Means Committee of much routine work that is unprofitable, 
and will give to them the additional time for the considera
tion of appropriations where there is and must from the 
nature of the case be elasticity.

4. Subdivision of the Auditor’s department into two bu
reaus, namely, one of auditing and one of accounting. My 
objection to this is practically the same as my objection to 
an executive officer or officers in the Board of Charity, here
after outlined. Xo evil has been shown to exist. There are 
a few matters of detail that would, perhaps, be an improve
ment; but the Auditor has them already under considera
tion, and needs no new legislation to put them into effect, 
consequently, no action on our part is necessary.

In  conclusion, I  believe that the recommendation of the 
committee to establish a classified and graded system of sal
aries for officials and clerks is wise. I  believe that treas
urers of the several institutions should be residents of the 
place.

It seems as if executive officers would prove a distinct 
advantage for the State Board of Charity. The suggestion 
has already been considered by the Board, and they are work
ing it out in what seems to them to be the wisest and best 
way. The excellence of the work of this committee is not 
to be measured by the number of bills reported. The Board 
asked for no legislation, and in my opinion none is needed.

I  further recommend that the Ways and Means Committee 
sit through the entire year. I  disagree with the opinion that 
a portion of the Ways and Means Committee should sit alone, 
or in company with others as a Board of Estimate, for sev
eral reasons. Rivalry among the members of the committee 
for recess committee appointments, bi-partisan representa
tion in the personnel of the committee, — these considera
tions, among others, should be given careful thought, and 
will, T think, convince that a Board of Estimate composed 
of a portion of the Ways and Means Committee is unwise. 
In  the closing days of the, session the hasty passage of bills 
on which the Ways and Means Committee have reported 
adversely is in some measure unjust to the Ways and Moans
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Committee, and in a great measure unjust to the taxpayers 
of the Commonwealth. I f  the entire Ways and Means Com
mittee were to sit through the recess, it would give an oppor
tunity to look into the wisdom of such appropriations, and 
for a comprehensive report on the same to the succeeding 
Legislature.

I  further believe that extensive and careful investigation 
should be made of the various commissions of the Common
wealth, every one of which is important, but the details of 
which are not as carefully guarded as they are in the institu
tions, to the end that their work may continue under the most 
favorable conditions for welfare and progress, but with that 
scrutiny and practice of every economy that is due the tax
payers of the Commonwealth.

WILLIAM M. DEAN.
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M INORITY REPO RT OF R E PR E SE N T A 
TIV E CONW AY.

The undersigned dissents from the majority report of the 
committee in part, and submits reasons for so doing.

That there is need for supervision over the expenditures 
of the State other than what is already exercised is apparent 
even to one who has but superficially examined into the ques
tion, and is also advocated by experts who have made a study 
of the problem. Every department, board and commission 
has its own needs and advocates, but the Commonwealth as a 
whole, the taxpayers, have no special one to look after their 
interests.

The Committee on Ways and Means are supposed to rep
resent the Commonwealth, the taxpayers, and they do so to 
the best of their ability with the information they have in 
their possession, which is in the majority of cases very 
meagre. They do not have the time during the session of 
the Legislature to examine and investigate appropriations 
thoroughly, and consequently have to take the “ say-so ” of 
some interested party, viz., board, commission or department 
head. Under these conditions, is it to be wondered at that 
the money of the Commonwealth has, as many instances show, 
been at least extravagantly expended ?

The supervision over expenditures is not strict enough to 
assure even a casual observer that the Commonwealth is get
ting adequate return for money spent. Departments exist in 
this State whose very existence seems to depend upon how 
slowly they can do the work the performance of which is re
quired of them by statute. There ought to be somebody 
representing the taxpayers of the State, who will have both 
the time and the opportunity to advise the Legislature and its 
committees as to the manner in which departments, boards
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and commissions are spending the current appropriations, 
and the wisdom of the amounts of future wants.

The hoard for this purpose recommended by the majority 
of this committee is objectionable because it gives opportunity 
for a strictly partisan board, when the money of all the tax
payers of the Commonwealth is to be considered, and the 
minority in the State, no matter which party that happens 
to be, in justice should have recognition on such a board.

Another objection in the mind of the dissenter is that two 
members of the board suggested by the majority of this com
mittee are heads of State departments which have a great 
deal of work to do now, and cannot give the necessary time 
for the intelligent work this board should do. I  submit that 
any one of the three suggested below would be more appro
priate than the one recommended by the majority of the com
mittee, and I  suggest that they be considered: —

1. The Lieutenant-Governor, together with the Governor’s 
Council.

2. Two members of the Senate and five members of the 
House, including both chairmen taken from the Committee 
on Ways and Means, to sit during the remainder of the year 
after the Legislature adjourns.

3. A permanent board, made up of three citizens of the 
Commonwealth, not now or at the time of their appointment 
in the employ of the State, or members of the Legislature, 
appointed by the Governor, to constitute a Board of Finance 
and Estimate.

Auditing and Accounting. — That there should be a uni
form system of accounts of receipts and expenditures in de
partments, boards and commissions, I  agree. There is now 
enough law on the statute books, and it has been there as long 
as twenty years, and it seems that it is mandatory enough on 
the officials whose duty it is to carry it into effect. Therefore, 
I  believe that it is unnecessary to burden the statute books 
with affirmative legislation, and that the machinery now pro
vided is sufficient without creating any new officials or offices. 
I f  the officials whose duty it is to carry out the statute law 
for this purpose do not do their work in a satisfactory man
ner and to the satisfaction of the Legislature, then the law
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now provides that the Governor and Council may investigate; 
and if, after investigation, it is proven to their satisfaction 
that there is evidence of inefficiency, they may enforce the 
law, which is now very explicit on that subject.

Boards of Charity and Insanity. — Very nearly if not 
quite one-half of the total expenditures of the State are 
chargeable to two great and necessary departments, viz., 
charity and insanity.

The supervision of the expenditures of each institution 
under the State Board of Insanity is now exercised to a cer
tain degree through its executive officer; but it has only 
power to suggest, and between it and the institution is a 
Board of Trustees for that particular institution. The super
intendent of the institution is appointed by the Board of 
Trustees, and is directly responsible to it. The action of that 
superintendent is always subject to the approval of the Board 
of Trustees who appoints him; and if the superintendent has 
ideas as to the care of the inmates, which as an expert he 
should have, he is'subject to the approval of the trustees (lay 
persons as they are, in a majority of cases) before he can act.

I  believe that trustees are necessary as far as the business 
end of the institution is concerned, but from a medical stand
point it seems to me (and I  am convinced that medical au
thorities agree on this) that the superintendent should be 
selected by an expert board, which the State Board of Insanity 
is to a certain degree, and not by a board of laymen, well- 
intentioned though they may be. The Board of Trustees can 
and should exercise a power of criticism over the superin
tendent on matters which come more properly within their 
province, — the business end and general oversight of the 
institution.

There should be in all insane hospitals, as there is in some 
now, a separation of the acute and chronic cases, and I feel 
that expert opinion endorses this suggestion. It does not 
seem wise (and experts have so expressed themselves), neither 
is it beneficial, for persons committed to hospitals for the in
sane, whose condition is mild or has not far progressed, to be 
placed, as they are now, in wards with inmates w hose condi
tion is of a more or less violent nature. I believe that not
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only a benefit to the unfortunates committed to these institu
tions, but a saving to the State, would be effected if these 
cases were separated; because by such treatment their stay 
at the institution might be shortened and their recovery hast
ened, thus lessening the cost of their maintenance.

I  would also suggest, for the benefit of the inmates of insti
tutions for the insane, that the wages of attendants and nurses 
should be enough to guarantee long and efficient service. The 
very small wages now paid have just the opposite effect.

In the reorganization of the departments under the State 
Board of Charity, I  believe that benefits will come to the 
State; but here again the State Board of Charity only exer
cises power of supervision over the various institutions which 
by law are placed under it. Boards of trustees here, as in 
the case of hospitals for the insane, select superintendents 
who are responsible to these boards, and who cannot, without 
the consent of the board appointing them, take any action 
which sometimes would prove beneficial to the institution. 
I  believe, again, that superintendents of the various institu
tions under the State Board of Charity should be selected by 
that Board, and should be subject to it; providing, of course, 
for the right of criticism of their actions from the various 
boards of trustees as to the business management of the re
spective institutions.

From the Lyman School for Boys at Westborough, the 
visitors to the boys who are sent out throughout the State 
do their work. They are in touch, and of necessity should 
be, with the character of the boy while he is in the school, 
and are better qualified, it seems to me, to place him in a 
home with due regard for his peculiar makeup. I  believe 
that system is a wise one, and also believe that the same 
system should operate at the Industrial School for Girls at 
Lancaster, doing away with the present office in Boston, and 
having the visitors keep in touch with the character of the 
girls while they are in the school at Lancaster, in order 
that they may be better able to place them in homes for 
which they are fitted than they can possibly be under the 
present system, operating, as it does, many miles away from 
the institution. The cost of visiting at the Lyman School
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is very much less than the similar work of visiting operated 
from the Boston office for the Industrial School for Girls 
at Lancaster. There may be some good and sufficient rea
sons, which are not apparent to me, for this additional cost; 
and if it is for the benefit of the girls who have been com
mitted to the school at Lancaster, and makes for their wel
fare in after life, I  would hesitate to comment upon the dif
ference in the cost. But, all things being equal, it would 
seem that the cost of visiting from the Boston office for the 
Industrial School for Girls at Lancaster, as compared with 
the visitation operated from the Lyman School for Boys at 
Westborough, is excessive.

Miscellaneous. — The Nautical Training School, con
ducted on the steamship “ Enterprise,” was primarily insti
tuted to give a technical education to boys of the State who 
intended to follow a seafaring life. Including the appro
priation asked for the coming year, this institution costs on 
an average of $800 per boy per annum.

I believe that the technical education in that branch could 
be given by this State in any one of the many technical 
schools of the Commonwealth at a very much reduced cost; 
and it is the opinion of seafaring men that the practical 
work should be gotten upon sea-going vessels, coupled with 
the technical education. The State of Massachusetts, if the 
Legislature grants the appropriation asked for the coming 
year, will have spent, since the beginning of this Nautical 
Training School, in the neighborhood of one million dollars, 
if not more. I  think it is not apparent, from all the in
formation that this committee have been able to obtain, that 
the Commonwealth is benefited except in a very slight de
gree by this large expenditure of money. I recommend that 
the Legislature seriously consider, and if in its wisdom 
thinks it necessary, investigate the problem of the nautical 
training ship, and judge more fully whether or not the tax
payers of the Commonwealth can afford to continue this 
institution.

I  believe that the merit system, so called, should operate 
in every department of the Commonwealth. I  do not be
lieve that it is beneficial to a department, when a vacancy
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occurs and there are persons in the employ of that depart
ment who if promoted could acceptably fill the vacancy, that 
a person outside the departments of the Commonwealth 
should be selected and placed in the vacant position. I  be
lieve that the ambition which naturally accompanies the 
expectation of promotion is stifled in the employees of a 
department where such a custom exists, and consequently 
they do not do as good work as they would, expecting to see, 
or knowing, that their good work would be rewarded by 
promotion to a position for which they were qualified, should 
such a one become vacant.

The State by statute provides for the printing of docu
ments, reports of departments, boards, commissions, etc., to 
an enormous degree. Members of the Legislature are by 
statute allowed a large number of certain of these documents, 
and in a majority of cases these documents are of no use 
whatever to those members. I t  seems as though an unnec
essary number of public documents are wasted, because 
they are of no use to those who receive them. I  believe that 
some legislation should be enacted which would limit the 
number of documents so printed, thus lessening the waste, 
and consequently decreasing the cost of publishing to the 
State-.

JOHN J. CONWAY.
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A PPEN D IC ES.

A ppe n d ix  A .
A n A ct r e l a t iv e  to  t h e  A u d it o r 's D e p a r t m e n t  or t h e  

C o m m o n w e a l t h .
1 S e c t io n  1. The official now known and designated as
2 the auditor of accounts shall hereafter be known and des-
3 ignated as the auditor of the Commonwealth.
1 S e c t io n  2. The auditor, with the consent of the gov-
2 ernor and council, shall appoint a deputy auditor, who
3 shall perform such duties as may he assigned by the
4 auditor. If, by reason of sickness, absence or other cause,
5 the auditor is temporarily unable to perform the duties
6 of his office, the deputy auditor shall perform such duties
7 until such disability ceases. The salary of the deputy
8 auditor shall be fixed by the auditor, with the approval
9 of the governor and council, and he may be removed from

10 office for cause at any time, by the auditor with the con-
11 sent of the governor and council.

1 S e c t io n  3. The auditor, with the consent of the gov-
2 ernor and council, shall appoint a supervisor of accounts,
3 whose salary shall be fixed by him, with the approval of
4 the governor and council, and whom he may remove from
5 office for cause at any time with the consent of the gov-
6 ernor and council.
1 Section 4. Under the direction of the auditor, the
2 supervisor of accounts shall direct and control all the
3 accounts in all departments, and shall have full authority
4 to prescribe, regulate and make changes in the methods
5 of keeping and rendering accounts, and shall see that they
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are properly maintained, and that all items are correctly 
allocated between capital receipts and disbursements and 
operating revenue and expense. He shall establish in 
each department a proper system of accounts, which 
shall be uniform as far as is practicable, and shall es
tablish in the auditor’s office a system of general control
ling accounts, compiled from the monthly totals of the 
accounts of the departments, which shall indicate cur
rently the financial status of the Commonwealth. He 
shall establish a proper system of accounting for stores, 
supplies and materials, and may provide, where he deems 
it necessary, for a continuing inventory thereof. He may 
inquire into the methods of purchasing and handling such 
stores, supplies and materials by the departments, report
ing to the auditor such changes as may in his judgment 
be deemed wise. He shall provide such safeguards and 
system of check as will insure, so far as is possible, the 
proper collection of all revenue due the Commonwealth; 
and where he deems it necessary shall provide that forms 
and receipts shall be consecutively numbered, making 
the departments responsible for their use or cancellation. 
He shall prepare the annual accounts and balance sheet, 
exhibiting the true financial condition of the Common
wealth, its institutions and properties.

S e c t io n  5. The auditor shall prepare a document giv
ing the estimates for appropriations for the next fiscal 
year, the corresponding appropriations for the current 
year and the corresponding expenditures for the current 
and past two years, to which document shall be appended 
such explanations for the necessity or advisability of the 
proposed appropriations as the departments asking the 
appropriations may furnish. This document shall be 
transmitted to the legislature on the first Wednesday in 
January.

S e c t io n  6. Whenever the word “ departments ” oc
curs in this act it shall be understood to include all depart
ments, boards, commissions, institutions and offices of the



w
 b

o 
M

 
OJ

 C
H 

^
 c

o 
to

1908.] HOUSE — No. 225. 47
4 Commonwealth which incur expense or to which income
5 accrues, unless the context requires a different interpreta-
6 tion.
1 S e c t io n  7. All acts or parts of acts inconsistent here-
2 with* are hereby repealed.

1 S e c t io n  8. This act shall take effect upon its passage.

A ppe n d ix  B.

A n  A ct  e s t a b l is h in g  a  B o ard  o f  F i n a n c e . 
S e c t io n  1. Ihere is hereby created a board of finance, 

which shall consist ex-officio of the lieutenant-governor, 
the treasurer and receiver-general, the auditor of accounts, 
the chairman of the senate committee on ways and means 
and the chairman of the house committee on ways and 
means.

S e c t io n  2 . The members of the board of finance shall 
serve for one year, or until their successors are elected or 
appointed. The lieutenant-governor, the treasurer and

4 receiver-general and the auditor of accounts shall serve
5 without compensation, and the chairman of the senate
6 committee on ways and means and the chairman of the
7 house committee on ways and means shall receive such
8 compensation as the governor and council may determine.

1 S e c t io n  3. A statement showing the auditor’s esti-
2 mates of revenue and expenses for the ensuing fiscal year
3 shall be submitted by the auditor to the board of finance
4 on or before October thirty-first. The board of finance
5 shall examine such estimates, shall consider them in rela-
6 tion to the revenue of the Commonwealth, and may report
7 thereon to the legislature, or to the governor and council.
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1 Section 4. Any committee of the legislature may
2 refer to the board of finance for its consideration bills 
•) and resolves before it, making special appropriations, or 
4 authorizing loans to be issued on the credit of the Com- 
;> monwealth. Ihe  board of finance shall consider such
0 bills and resolves in relation to the policy, to the'revenue
7 and to the debt, of the Commonwealth, and shall report
8 thereon to the committee.

1 Section 5. The board of finance may conduct special
2 examinations and investigations of expenditures and of
3 financial methods and management, and it may report
4 the result thereof to the legislature, or to the governor
5 and council.

1 Section 6. This act shall take effect upon its passage.

A ppendix  C.

A n  A ct  r e l a t iv e  to  t h e  S t a t e  B oard  o f  C h a r it y .
Chapter 84 of the Revised Laws is hereby amended by 

striking out in section 2, lines 9 and 10, the following words, 
“ or by committees appointed from and by said board,” and 
by adding at the end thereof the following: “ There shall 
be two divisions in the board, one to be known as the division 
of state adult poor and one to be known as the division of 
state minor wards. The board shall appoint a superintendent 
of each division, who shall be the executive officer of that 
division, and shall hold said position of superintendent and 
executive officer during the pleasure of the board, and shall 
perform such duties as it may require. The executive officers 
shall receive from the Commonwealth such compensation as 
the board may determine, and the necessary expenses incurred 
by them in the performance of their official duty. Each 
executive officer shall have the right to be present at every
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m e e tin g  o f the  h o ard  w here an y  m a tte rs  p e r ta in in g  to  h is 
d iv ision  a re  be ing  considered ,”  —  so as to read  as fo llo w s : —

Section 2. The board shall have general supervision of the state 
hospital, the slate farm , the Massachusetts state sanatorium, the 
Lyman school fo r boys and the state industrial school fo r g irls ; and, 
if directed by the governor, it may assume and exercise the powers 
of the boards of trustees of said institutions in any m atter relative 
to the management thereof, except the trusts which are vested in the 
trustees of the Lyman and industrial schools; and may delegate any 
of its powers and duties to and execute any of its functions by 
agents appointed for the purpose. There shall be two divisions in 
the board, one to be known as the division of state adult poor and 
one to be known as the division of state minor wards. The board 
shall appoint a superintendent of each division, who shall be the 
executive officer of that division, and shall hold said position of 
superintendent and executive officer during the pleasure of the 
board, and shall perform  such duties as it may require. The ex
ecutive officers shall receive from the Commonwealth such compen
sation as the board may determine, and the necessary expenses in
curred by them in the performance of their official duty. Each 
executive officer shall have the right to be present at every meet
ing of the board where any matters pertaining to his division are 
being considered.

A p p e n d i x  D .

C l a s s if ic a t io n  o f  S a l a r ie s .
1 S e c t io n  1. There shall he established and there hereby
2 are established three grades for stenographers in the ser-
3 vice of the boards, commissions, and departments of the
4 Commonwealth whose salaries are not established by law.
5 Grade 1. — The yearly salary of the first grade shall 
0 begin at six hundred dollars and shall increase by yearly
7 increments of fifty dollars until it reaches the sum of
8 seven hundred and fifty dollars. The head of the depart-
9 ment may, however, if the stenographer has been efficient

10 and satisfactory in conduct farther increase the salary
11 by yearly increments of fifty dollars until it reaches a
12 maximum of eight hundred and fifty dollars.
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Grade 2. -—• The yearly salary of the second grade shall 

begin at seven hundred and fifty dollars and shall in
crease by yearly increments of fifty dollars until it 
reaches the sum of nine hundred dollars. The head of 
the department may, however, if the stenographer has 
been efficient and satisfactory in conduct farther increase 
the salary by yearly increments of fifty dollars until it 
reaches a maximum of one thousand dollars.

Grade 3. — The yearly salary of the persons hereafter 
employed in this grade shall be fixed by vote of the gov
ernor and council upon the recommendation of the head 
of the department.

S e c t io n  2. There shall be established and there hereby 
are established three grades for clerks in the service of 
the boards, commissions, and departments of the Common
wealth whose salaries are not established by law.

Grade 1. — The yearly salary of the first grade shall 
begin at five hundred dollars and shall increase by yearly 
increments of fifty dollars until it' reaches the sum of 
seven hundred and fifty dollars* The head of the depart
ment may, however, if the clerk has been efficient and 
satisfactory in conduct farther increase the salary by 
yearly increments of fifty dollars until it reaches a maxi
mum of eight hundred and fifty dollars.

Grade 2. — The yearly salary of the second grade shall 
begin at seven hundred and fifty dollars and shall in
crease by yearly increments of fifty dollars until it reaches 
the sum of nine hundred dollars. The head of the depart
ment may, however, if the clerk has been efficient and 
satisfactory in conduct farther increase the salary by 
yearly increments of fifty dollars until it reaches a maxi
mum of one thousand dollars.

Grade 3. — The yearly salary of the persons hereafter 
employed in this grade shall be fixed by vote of the gov
ernor and council upon the recommendation of the head 
of the department.
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1 S e c t io n  3. The head of a department may, in excep-
2 tional cases, put a stenographer or clerk on the second or
3 third year of either grade upon a certificate signed by the
4 head of the department and filed with the civil service
5 commission that the needs of the department justify such
6 action.

1 S e c t io n  4. The annual increment in salary shall not
2 be allowed unless the conduct of the stenographer or clerk
3 has been in all respects satisfactory and the head of
4 the department shall certify to the auditor of accounts
5 whether or not each stenographer or clerk is entitled to
6 such increment.

1 S e c t io n  5. All appointments to the position of stenog-
2 rapher or clerk in any board, commission, or department
3 of the Commonwealth shall hereafter be made only within
4 the grades and at the salaries established by this act; and
5 the salary of such stenographer or clerk shall not be in-
6 creased except according to the provisions of this act; pro-
7 vided, however, that in special cases where the head of a
8 department shall certify to the governor and council that
9 the interests of the service demand an extra increase of

10 salary for a particular stenographer or clerk the governor
11 and council may vote to allow such increase in salary.

1 S e c t io n  G. Promotions shall not be made from a
2 lower to a higher grade except for positive merit and
3 upon a certificate signed by the head of the department
4 and filed with the civil service commission that the per-
5 son to be promoted is thoroughly competent to perform
6 efficiently work of a superior and more advanced charac-
7 ter and that the needs of the department justify such
8 promotion, and no increase of salary shall be paid until
9 such certificate is filed.

1 S e c t io n  7. No transfer of a stenographer or clerk
2 shall be made from a board, commission, or department of
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3 the Commonwealth to another except within the grade
4 and at the salary at which said stenographer or clerk is
5 already employed and then only in accordance with the
6 rules established under chapter nineteen of the Revised
7 Laws and of the amendments thereto.
1 Section 8. The annual vacation allowed to stenog-
2 raphers and clerks in the service of the board, commis-
3 sions, and departments of the Commonwealth shall not
4 exceed fourteen week days.
1 Section 9. Nothing in this act shall be construed as
2 preventing the temporary employment from time to time
3 under civil, service rules of such additional stenographers
4 or clerks as the exigencies of the public business may, in
5 the judgment of the board, commission, or head of de-
6 partment, require, within the limits of such appropria-
7 tions as may be made by the general court for the con-
8 tingent expenses of said board, commission, or depart-
9 ment.
1 Section 10. Heads of departments shall before De-
2 cember one, nineteen hundred and eight grade stenog-
3 raphers and clerks in their employ in accordance with
4 the provisions of this act and shall notify the auditor of
5 accounts of such action and thereafter every such stenog-
0 rapher or clerk shall be entitled to the yearly increments 
7 established by this act.
1 Section 11. Nothing in this act shall be construed as
2 reducing the salary now paid to any stenographer or
3 clerk in any board, commission, or department of the
4 Commonwealth.
1 Section 12. This act shall not apply to stenographers
2 or clerks in the institutions of the Commonwealth.
1 Section 13. This act shall take effect December one,
2 nineteen hundred and eight.
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A ppe n d ix  E.

REPORT TO W AYS AND MEANS COMMITTEE.
E a s t e r n  A u d it  C o m pa n y ,

6 B eacon  St r e e t , B o sto n , N ov. 1, 1907.
Hon. J oseph W alker, Chairman, Ways and Weans Committee,

. State House, Boston, Mass.
D e a r  Sie : — In accordance with your instructions, we 

have followed our examination of the office of the Auditor of 
the Commonwealth with a general examination of the State 
institutions, for the purpose of criticizing the methods of 
accounting, and suggesting such changes and improvements 
as may he necessary to increase the facility for obtaining 
just and satisfactory bases for estimating appropriations.

In making the recommendations submitted herewith, our 
attention has been further directed toward embodying in the 
proposed system such methods as should tend to safeguard 
the interests of the Commonwealth, both in accounting for 
moneys expended, and in obtaining for the State all of the 
revenue to which it is entitled.

C u r r e n t  M e t h o d s .
The subject in hand is of so broad a nature as to occupy 

considerable time in its development, and, owing to the lim
ited time at our disposal, our investigation has been con
fined largely to representative institutions of the various 
classes.

We have found a decided lack of uniforinily of accounting 
methods, not wholly due to the varying nature of the require
ments of the institutions, but rather resulting from the di
versity of individual ideas.
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P u r c h a s in g .
There is no general supervision of purchasing; the indi

vidual judgment of buyers and local conditions govern all 
purchases. The State Board of Insanity prepares a set of 
cards monthly, each card exhibiting a comparison of the 
quantity and value of the month’s purchases, at the various 
insane institutions, of a specific commodity.

These cards are sent from one institution to another, for 
the benefit of the buyers at each place, and furnish valuable 
information; but in some instances they are merely glanced 
at and passed on to another institution, while others have 
made transcripts, for use of the information which they con
tain. Every institution should avail itself of this informa
tion, which is gathered at some cost, and which can be tran
scribed for permanent use in a comparatively short time.

In  many instances the purchases of large quantities of 
materials and supplies are made by the buyer appearing 
personally in the market, selecting goods, and retaining a 
rough memorandum of quantities and prices.

After the purchases are delivered, no further use is usually 
made of the memorandum, a record of competitive prices 
being retained in only one of the institutions visited.

The majority of the institutions do not keep a classified 
record of purchases, but trust wholly to memory and famil
iarity with names of vendors in looking up past purchases 
by means of vendors’ bills.

A classified record of purchases is an invaluable accessory 
to every office, whether the volume of purchases is large or 
small.

S t o r es  R eco rd s .
Stores records are being installed at two of the institutions 

visited, and at one institution a satisfactory stores record 
has been in operation for some time. At other institutions 
there are either no records, or the records kept are of an 
informal and unsystematic nature, consisting merely of a 
blotter or day book for the purpose of entering receipts or
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disbursements in the order of their receipt or issue, and 
without any classification by commodities, wards, or depart
ments.

A c c o u n t in g .
Schedules of bills approved for payment at the institu

tions and sent to the Auditor for examination and approval, 
analyses of expenses and schedules of income received are 
rendered to the State with practical uniformity.

All other accounting is kept with as great or little of detail 
or method as permitted by the personal ability or desire of 
those in charge.

Various methods of preserving the records of disburse
ments are in use, as, for example: the laborious copying of 
each bill into bound books, preserving no duplicate bill, and 
requiring the vendor to submit an itemized monthly b ill; in 
other cases duplicates are retained and carelessly filed away 
with no voucher index, or pasted into cumbersome scrap 
books; while still others maintain properly indexed and filed 
duplicate records of purchases. The copying of bills into 
bound or loose-leaf books, to serve as the permanent records 
of purchases, should be discontinued, and in its place each 
institution should require and insist upon receiving duplicate 
invoices of each purchase. There should appear .upon the 
face of each invoice the certification, by the proper officer, 
of the receipt of the goods, accuracy of the price and au
thority of purchase.

In many institutions no ledgers are kept, thus preventing 
the proof of work by means of a monthly trial balance. 
In the case of institutions receiving large amounts of money 
for the board of patients, this lack of proof by trial balance 
opens the way to the possibility of considerable dishonesty.

Interdepartment accounting, notably in the case of the 
farm accounts, has received little attention, the accounts in 
the majority of cases consisting of crude memoranda on loose 
papers; the total production of the farm being calculated at 
infrequent periods, and in some cases but once a year.

The value placed upon this production is the result of the 
individual opinions of the various farmers, stewards or super-
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intendents who are in charge, of such matters. Uniform 
schedules of average prices, guided by market reports and 
arranged after consultations are held and allowances fox- 
local conditions made, should be issued to each institution, 
for their guidance in placing values upon farm products.

At some institutions the officers have voluntarily acknowl
edged a lack of system in their methods, and have stated that 
it was their understanding that the Auditor was contem
plating a uniform system of accounting, and that they had 
postponed any improvements to await his instructions.

P a r t ia l l y  S u p po r t e d  I n s t it u t io n s .
At present there are a number of institutions receiving 

donations from the State, and hence are partially maintained 
by the Commonwealth, yet, we are informed, make no report 
or return of the use of such contributions, nor are such 
institutions under the accounting control of State officials.

We believe that the Commonwealth should have some voice 
in the conduct of such institutions, or at least receive such 
reports as will indicate the desirability of continuing con
tributions, or vice versa.

This view is supported by the result of an examination of 
the accounting methods of the Massachusetts Agricultural 
College, which shows the necessity for a complete reorganiza
tion in accounting and financial matters.

This institution receives its support from three sources, 
namely, the federal government, the State government, and 
its own activities. The appropriations made by the State 
are remitted to the institution in four installments, and, we 
are informed no accounting of disbursements of such pay
ments by the State is rendered to the Auditor. Monies re
ceived from activities are not sent to the State Treasurer, nor 
is any accounting of receipts or the subsequent disbursement 
of them rendered to the State.

The college is divided into several departments, the heads 
of which attend to all purchasing in their respective depart
ments, receive the goods, check and approve the bills, prepare 
the vouchers and send them to the Treasurer’s office for
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payment. Each department maintains its own purchasing, 
stores and clerical departments.

The results of this lack of centralization are: —•
1. A greatly increased amount of clerical labor to be per

formed in the Treasurer’s office, as a result of an increased 
number of vouchers to be handled.

2. Purchases of similar commodities are made in separate 
lots by different departments from a large number of vendors, 
with a resulting tendency to higher prices than might be 
secured by centralization of buying.

3. This method does not admit, without practically pro
hibitive labor, of the maintenance of a complete stores rec
ord, which would exhibit at all times the record of the 
amounts of all articles of inventory.

The boarding hall should be placed upon a self-supporting 
basis, as is customary in the State normal schools. At pres
ent it is operated at a loss.

The institution should render to the State a monthly 
“ Account Current,” which should exhibit the following: —■

Cash on hand at beginning- of period.
Received from United States (stating purpose).
Received from State (stating purpose).
Received from its own activities.
Special payments from United States funds.
Payments for current appropriations (stating purpose).
Payments fo r special appropriations (stating purpose).
Balance on hand.

All payments should be detailed on schedules, which in 
turn should be supported by vouchers, and, where necessary, 
subvouchers.

I n d u s t r ie s .
The accounting in connection with the carrying on of the 

industries is of a very crude nature, and, with the exception 
of schedules of purchases and receipts, no uniformity of 
procedure exists. In  the institutions which have come under 
our observation no provision has been made for a charge
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to tlieir various industries for heat, light and power, and 
various other expenses properly chargeable to the industries 
fund, but paid out of the appropriation for current expenses.

A simple scheme of production orders should be installed, 
as a check, to insure against shipments being made for which 
no bills are rendered. We have treated this subject in more 
detail later in this report.

G e n e r a l  C r it ic is m s .
One of the chief criticisms of the present methods is that 

the results do not furnish the proper data for preparing an 
estimate of the expenses of each department and institution 
for the following year. The possible result of this lack of 
information may be to limit the appropriation to an in
sufficient amount, or else to grant an appropriation so far 
beyond the requirements as to tend to create extravagance.

A careful study of this subject, through such accounts and 
statistics as it is possible to secure by a simple but systematic 
method of recording, should result in the ability to determine 
with a much greater degree of accuracy the proper amounts 
to be appropriated.

Expenses are not so distributed and compared with re
sults attained — in patient, inmate or pupil days — as to 
give the full benefit of past experience when preparing esti
mates for future expenses.

The accounting for farms, industries and functions in 
general does not tend to show where activities may be in
creased or decreased for the promotion of the greatest effi
ciency.

Expenditures for construction and improvement are in 
many cases mixed with expenses of maintenance and opera
tion, resulting not only in a confusion of capital and expense 
items, but in erroneous information as a basis for estimates.

There is an entire absence of a proper balance sheet, show
ing: all of the assets and liabilities of the Commonwealth.

The general absence of adequate means for obtaining ac
curate information by means of which the properties of the 
State may be intelligently administered presents opportunity



1908.] HOUSE — No. 225. 59
for subordinate officials to misuse their authority, evade re
sponsibilities, and to misappropriate revenue which would 
otherwise accrue to the State.

The desire for detailed information regarding expenses 
has developed many uncontrolled statistical records. In  some 
of the departments the work in this connection is probably 
nearly as great as would be necessary to maintain a complete 
system of controlling records of income and expenses, with 
the operating statistics in detail. These records do not lend 
themselves to such verification as would be provided if the 
required data were co-ordinated with a system of controlled 
accounts, and formed the elements of regular trial balances, 
by means of which the general record would be supported. 
Under such a system of controlled accounts the expense and 
labor of auditing should be reduced to a minimum.

The lack of uniformity in accounting methods renders 
futile any attempt to secure satisfactory bases for com
paring either institutions of the same class with each other, 
or institutions of one class with those of another.

There is no connected chain of accounting throughout the 
State, with the results finally concentrated in a central office 
or general set of books, and there is no official properly ap
pointed for the purpose of controlling all of the records of 
the transactions and financial affairs of the Commonwealth.

In earlier years this condition might not have been fraught 
with any grave danger; to-day no business man would expect 
any large undertaking that endeavored to carry on a busi
ness of some millions of dollars per year, without adequate 
accounting facilities, to result in anything else than rank 
failure. The officials of such an undertaking would con
sider it necessary to know exactly where every dollar came 
from and where every dollar went; they would want to 
know the exact cost and selling price of their merchandise; 
where profits were made, that they might be increased; and 
where losses accrued, that they might be eliminated; they 
would desire to know currently the exact financial status 
of the business.

The Commonwealth of Massachusetts is an undertaking 
doing a business of over ten millions per year, and it is the
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right of the people of the State, who stand in the position 
of stockholders in that undertaking, to have their affairs 
administered economically, and with the methods which 
modern business has developed and proven successful.

At present the Auditor exercises some limited functions 
in regard to the constructive accounting for the State.

I t  is, however, manifestly improper that any official should 
act as the judge, or critic, of his own work. If  a contractor 
build a house, the employer does not care particularly for 
his decision as to the value of the work, — for that purpose 
he engages an architect. In  accounting, that man who con
trols the operation of the accounts and prepares statements 
is not a competent person to examine and certify to their 
accuracy.

The duty of examination is now vested in the Auditor 
of the Commonwealth.

The duty of constructing and operating the accounting 
should be vested elsewhere, as discussed in following para
graphs.

T i ie  C o m p t k o l l e b  a n d  h is  D u t ie s .
For the purpose of securing adequate supervision and 

proper operation of the accounting for the State, and safe
guarding its revenue and expenditure, we recommend the 
establishment of the office of Comptroller' of the Common
wealth.

This office should be appointive, as affording the best 
method of selecting a man particularly qualified for the 
work; and the term of incumbency should be not less than 
five years, but preferably for an unlimited period, subject 
to removal for cause.

The Comptroller should possess high executive ability, 
unquestioned integrity, and a thorough knowledge of all forms 
of accounts and finance.

Tie should hold the power of appointment and removal of a 
deputy comptroller, who should be qualified to be vested 
rvith all of the powers and to perform all of the duties of 
the office of Comptroller, whenever so authorized.

The Comptroller should also hold the power, of appoint-
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ment and removal of His clerical staff, in order to enable 
him to command such discrimination in selection and such 
discipline in direction as will tend to secure the desired 
results. The employment of incompetent clerks will bring 
to naught the best of systems.

He should supervise all of the accounting for the State, 
and the records in his office should, by a system of general 
controlling accounts, embrace the financial records of each 
of the departments which incurs expense or to which income 
accrues.

He should have full authority to establish, regulate and 
make changes in the methods of keeping and rendering ac
counts, both in regard to the general books in his office and 
the subsidiary books in the various departments; should see 
that they are properly maintained, and suitable to the pur
poses desired. This authority should extend to the estab
lishment and maintenance of a system of continuous inven
tory where he deems it necessary or advantageous, in order 
to avoid losses occurring through an inefficient accounting 
control of material and stores.

He should examine all items of expenditure as to legality, 
necessity, propriety, economy and accuracy, satisfying him
self that in each case the articles purchased were needed, 
were actually received, were of the quality ordered and were 
correctly priced.

He should be authorized to require any person presenting 
an account or claim for settlement to be sworn before him, 
or his deputy, regarding such account or claim, and when so 
sworn to answer orally questions relative thereto.

He should be authorized to settle and adjust all claims and 
accounts for and against the State, according to the rules of 
law and principles of equity which prevail in courts of jus
tice, obtaining instructions, where necessary, upon questions 
of fraud or illegality, from the Attorney-General.

He should be authorized to defer the payment of such 
charges as he deems fraudulent or illegal, and after due 
investigation, if so proven, to present such items to the Gov
ernor and Council for consideration; and, unless approved 
by them, the expenditure should not be permitted.
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He should authorize no expenditure and recognize no con

tract calling for disbursement in excess of the balance of the 
appropriation or fund applicable to the purpose, except with 
the a])proval of the Governor and Council, and except in 
the case of expenses which are by law to be paid by assess
ments upon the property benefited.

He should see that all items are correctly allocated as 
between capital receipts and disbursements, and operating 
revenue and expenditure.

He should provide such safeguards and system of check 
as will insure the proper collection of all revenue due the 
State, so far as is possible. Without the proper supervision 
of a competent Comptroller, there is danger of a large amount 
of revenue being lost to the State, through neglect and mis
appropriation, especially in relation to the collection of 
arrears.

He should so arrange the records of all contracts and 
prices paid, and all other information relating to the accounts 
of the Commonwealth and its activities, in such a manner 
as to be at all times accessible to the public.

He should prepare such periodical statements as may be 
valuable or necessary to the administrative officers of the 
Commonwealth, and at the close of the fiscal year should 
prepare the annual accounts and balance sheet, exhibiting the 
true financial position of the Commonwealth, its institutions 
and properties.

He should be prepared to act in an advisory capacity for 
the ways and means committee.

He should be authorized to incur reasonable expense for 
advice and assistance in the accounts under his control.

D u t ie s  o f  t h e  A u d it o r .
While the duties of the Comptroller consist principally 

of constructive accounting, the duty of the Auditor is to 
verify the accuracy of the accounts as recorded.

The establishment of a proper system will cause the office 
of Auditor to increase greatly in scope of work, and in 
possible value.
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The Auditor should acquaint himself with all legislative 

acts affecting the accounts which he audits.
He should audit all books and accounts of the Common

wealth at least once every quarter, making the audit practi
cally continuous.

He should satisfy himself as to the accuracy of the books 
and accounts, and see that all transactions are correctly 
recorded.

He should, if satisfied, certify that the annual accounts, 
as prepared by the Comptroller, are correctly compiled, that 
all expenditures are properly vouched, and that the balance 
sheet exhibits the true financial condition of the Common
wealth.

He should at all times be prepared to act as an expert 
inquirer for the information of State officials. In  case of an 
emergency requiring special investigation, the Comptroller 
or any other department head should be able to call upon 
the Auditor through the Governor for such examination, and 
the Auditor should be empowered to summon and swear wit
nesses, take testimony and require the production of books 
and records needed for such purposes.

C o m p t b o l l e b ’s O e e ic e .
The books in the general office should show the condition 

of all of the financial affairs of the departments, and the 
accounts should contain totals of the detail accounts of in
stitutions.

Some of the books may be outlined as follows: —
General Ledger. — Containing all accounts necessary to 

form the elements of a balance sheet showing the financial 
status of the Commonwealth.

Revenue Journal. — This should be designed in columnar 
form, for the purpose of analyzing receipts of revenue, and 
for accruing all revenue due and not received.

Check Register. —■ Eor the purpose of recording all checks 
drawn.

Purchase Registers. —-Eor recording the different classes 
of warrants, and showing all current liabilities due and 
unpaid.
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Journal. — For the purpose of recording transfers and 

similar entries.
Appropriation Ledger. — For the purpose of stating the 

exact condition of all appropriations, the charges thereto and 
balances remaining, both after actual expenditures and after 
charging in memorandum accounts all purchases and con
tracts as soon as made.

Contract Ledger. — For recording all contracts and stating 
their condition.

Revenue Ledger. — For the purpose of maintaining ac
counts with the different classes of revenue.

Property and Construction Ledger; Operation Expense 
Ledger. -— For the purpose of maintaining details of property 
owned and accounts for construction and operation.

By the use of these records the balance of all accounts 
will be a matter of requirement, and a complete check will 
be obtained of all details. A balance sheet, showing the 
totals of accounts, can be compiled at any time without 
waiting for the balancing of detail accounts.

There should be a system of monthly reports between the 
Comptroller and all departments, verifying the agreement of 
balances.

All fiscal stationery, forms and receipts should be con
secutively numbered by the Comptroller, and the departments 
held responsible for maintaining serial numbers intact.

The Comptroller’s office should be furnished monthly 
w ith: —-

1. Schedule of bills approved at institutions and ready 
for payment, accompanied by individual bills, and, where 
necessary, subvouchers. Each bill or group of bills should 
be enclosed in a wrapper, upon the face of which should 
appear the classification or distribution of expense. This 
classification should be carefully scrutinized, to determine 
whether or not the proper distribution has been made.

A pamphlet or book should be prepared, showing what 
items are properly chargeable to each account, thus pro
viding for a uniform classification of accounts, and pre
venting the liability of improper distribution occasioned by 
present methods.
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2. Uniform Analysis of Expenditure. — There is at pres

ent a form of analysis which is uniform and in use in most 
of the institutions. I t  would be necessary to provide special 
forms of analysis for some classes of institutions, notably 
in the case of normal schools. These analyses should be 
furnished in greater detail than at present, as, for example: 
the general heading of fish as now used should be subdivided 
to the several kinds of fish, as fresh mackerel, salt mackerel, 
canned salmon, fresh salmon, etc.; and the general head of 
meats should be similarly subdivided to beef, forequarters 
or hindquarters, fowl, etc. This information would enable 
administrative officers to judge not only of expenditures, but 
of the value of the purchases with reference to diets and to 
qualities generally. A few institutions are provided with 
such analyses at present, and they are stated to be of great 
value.

3. A combined uniform schedule and analysis of receipts.
4. Analysis of Interdepartment Charges. -— This form 

would bear the same general headings as the analysis of ex
penditure referred to above, and its chief function would 
be to record the receipt of goods delivered from the farms, 
or vice versa. Farmers should be required to render mem
oranda of deliveries in one or more copies, which are to be 
receipted and accompany this report as evidence of the 
authenticity of the charge.

5. Summary of Expenditure and Comparison of Cost. — 
This report should exhibit the final allocation of cost, arrived 
at by adding to or deducting from the analysis of expendi
ture the various distributive entries, as reported in the anal
ysis of interdepartment charges. This statement should ex
hibit the cost for the month, cost to date, per capita cost per 
item and for the total, and similar information for similar 
periods of the previous year.

6. Summarized reports of the movements of the popula
tion of the various institutions, made up from weekly reports 
now rendered to the various boards.
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B a l a n c e  S h e e t .
We recommend that the entire property of the State be 

valued, and the resulting figures used in the constructing of 
a balance sheet showing all of the assets and liabilities of 
the Commonwealth.

This information would be valuable for many reasons, 
and constitutes a subject to which the public is giving con
stantly increasing attention.

As an offset to the accumulated debt of the Common
wealth should be shown a schedule of property owned, as a 
result of that debt.

The balance sheet should also include inventories of mate
rial, and all current assets, whether receivable or realized, 
together with all current liabilities, including items accrued 
but not due.

The final resulting balance should indicate the degree in 
which the State is solvent, and the variation in that balance 
from time to time would indicate in a measure the efficiency 
of the administration in its control of the common property.

In  constructing the schedule of properties the question of 
depreciation will arise, and will necessarily constitute a 
matter for prolonged discussion, with the probability that a 
satisfactory decision will never be arrived at.

On this account it may be found more desirable, instead of 
attempting to establish rates of depreciation, to have the 
properties revalued at stated intervals.

The inspection necessary to make this revaluation, if done 
by competent officials, should also serve to disclose whether 
current expenses have been reduced by allowing the prop
erties to become impaired and unduly depreciated.

A p p r o p r ia t io n s .
In  the United States government system of accounting 

appropriations run for three years, and at the end of that 
time a recovering warrant is issued for any balance unex
pended.

In  the Canadian system the balance remaining unexpended
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at the end of tlie^current year lapses, and a new appropriation 
becomes necessary.

We favor the latter idea, except in the case of special 
appropriations for construction or similar purposes, for the 
reason that the accounts can be closed within a reasonable 
period after the end of the fiscal year, and because the exist
ence of an available unexpended balance tends to create 
extravagance.

The books, however, should he so arranged as to show 
how much of the expenditure of the current year was in
curred during the previous and former years, so that the 
current administration may not be charged with expenditure 
applicable to former periods.

The estimates for appropriations should originate with 
those officials directly responsible for the expenditure; for 
example, in the case of institutions the estimates should be 
prepared by the officers in charge, and then submitted to the 
respective boards for criticism and approval; in like manner 
the officials in charge of the different classes of expenditure 
in each department, board or commission should prepare 
their estimates, to be submitted to their chief officer. Fol
lowing this, the estimates should be submitted to the Comp
troller, to be by him assembled and criticised.

The Comptroller should prepare House Document FTo. 1, 
giving the estimates asked for the fiscal year, and should 
prepare another document, giving the explanation for the 
necessity or advisability of proposed appropriations, and 
embodying therein criticisms of such estimates as he deems 
excessive.

A c c o u n t in g  a t  I n s t it u t io n s .
Each institution should be required to maintain a record 

of its activities on logical bookkeeping lines, susceptible of 
proof by trial balance. To accomplish this it will be neces
sary for each to maintain a cash book, journal, voucher- 
register or analysis of expenditure, record of interdepart
ment charges, a general ledger, and such other subsidiary 
ledgers or records as the needs of the individual institutions 
shall require.

Each institution should provide a register of inmates,
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pupils, or patients, whereby the day unit may he found, thus 
providing a basis for comparing the various classes of re
ceipts and disbursements.

Accounts should be provided showing separately the cost 
of capital and additions, expense of maintaining plant and 
equipment, administration expense, operating expense and 
outside service.

Each class of expense should be analyzed in detail and 
carefully tabulated for purposes of comparison. This detail 
may be extended as far as desired, especially in the direction 
of stating, for administrative purposes, not only the amounts 
spent for each class of goods, but the quantity, quality and 
price of each component item.

The figures resulting from accounts and analyses kept as 
above will form the basis for regular monthly reports, uni
form in character, from all institutions, showing automati
cally those statistics necessary for the use of administrative 
officials, including the tabulated ratio of all expenses to the 
day unit.

These reports should come to the Comptroller, and by 
him be furnished to the Auditor for examination.

For the purpose of making this report as complete as pos
sible, we quote four paragraphs from our letter of Septem
ber 18: —

Space should be provided on the monthly reports fo r the amounts 
expended and summary of results fo r the month, fo r same month of 
previous year, fo r the year to date, fo r same period of the previous 
year, and the amount available per month for balance of fiscal year.

W hen the monthly reports are received by the Comptroller they 
should be compared with previous results, and any marked varia
tion in price or in quantities consumed inquired into, thus giving 
an adequate system of audit.

A fu rther benefit would be the opportunity furnished during the 
year fo r exercising supervision over those classes of expense which 
are to some extent susceptible of control, in order to secure the 
same standard of economy in all institutions of a similar character 
that is shown by the best conducted one of that class.

A t the end of the month or any number of months, or at the end 
of the year, data will thus be mechanically at hand as a basis for 
estimates, and fo r comparing the results of men, methods and in
stitutions with each other.
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I n d u s t r ie s .
A form of production order should be installed for such 

industries as make shipments to outside consumers, consisting 
of blanks in duplicate or triplicate and numbered consecu
tively. These blanks should be filled out in the office, the 
duplicate going to the foreman of the industry and the 
triplicate to the shipping clerk where the two duties are not 
combined in one.

The shipping clerk should send to the office a memorandum 
of shipment, stating the order number, and should record the 
shipment on his copy of the order. The shipment should 
then be recorded on the office copy, and invoice made for 
the shipment and recorded in a sales book. I f  a shipment is 
made without being reported to the office, it will be dis
covered by a periodical comparison of the unfilled orders, as 
shown by the office file, with those of the shipping depart
ment’s file.

In the case of the farms the farmer should be required to 
accompany all deliveries of produce with a formal memo
randum in duplicate, detailing the items of the delivery. 
These memoranda should be receipted by the receiving clerk, 
the original sent to the office and the duplicate to the farmers. 
A standard scale of prices for farm produce should be de
termined by the Comptroller’s office, compiled from market 
reports after consultation with board and institution officers, 
and from which the value of farm produce delivered could 
be computed monthly by means of the receipts described 
above. The figures obtained would form the basis of a 
monthly journal entry, charging the institution proper with 
the various products used, and crediting the farm.

The same ideas should prevail in regard to all industries. 
I t  is desirable to know just what results have been accom
plished under different officials from period to period, and 
to compare the results, in endeavoring to control expenditure 
within reasonable limits and to detect waste and other losses.
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R e c e ip t s .
All receipts of cash should be deposited daily, in approved 

banks, to the credit of the Receiver-General.
One of the important features of a system calculated to 

provide a check upon the collection of revenues is the proper 
recording of every demand in favor of the State immediately 
it comes into existence. All accrued revenues should he 
in evidence upon the general hooks until they are either 
paid or abated.

Consecutively numbered receipt blanks should be provided, 
each blank attached to a coupon designed to bear all neces
sary information for auditing purposes.

A cash book of columnar ruling should be provided, in 
which should he recorded receipts under appropriate heads. 
In  the case of receipts from paying patients a careful audit 
should be made by the Auditor’s department, not only check
ing the amounts received with the bank balances, but by 
verifying the charges and credits to patients’ ledger accounts.

Most institutions have what is known as a patients’ fund, 
which is made up of deposits of personal money and valuables 
of patients under treatment. Inasmuch as it seems to us 
that the State would be responsible for this money in case 
of loss, we believe that it should in all cases he deposited 
in a separate hank account, and should he subject to audit 
by the Auditor’s office.

D is b u r s e m e n t s .
All payments should he made through the Treasurer of 

the Commonwealth, by means of warrants drawn by the 
Comptroller, approved by the Auditor and countersigned by 
the Governor.

The Treasurer should, however, he authorized to appoint 
disbursing officers at each institution, under bond, who should 
render a cash account monthly.

In  such cases as the Comptroller may designate, no pur
chase should be made nor any contract he binding or of any 
force until the written authority of the Comptroller is ap
plied for and received.
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Each institution should be supplied with a petty cash fund, 

for the purpose of making small purchases, for which the 
Comptroller should provide standing authority, limiting the 
amounts and classes.

The recorded information should be such as to indicate 
who ordered the expenditure, the necessity therefor, the 
correctness of the price, the class of goods furnished, and 
where, when and how the goods were used.

I t  should be possible to trace each purchase from the 
requisition to final disposition.

The services of a competent engineer should be retained 
by the Comptroller, for the purpose of certifying to the cor
rectness of charges made on account of construction and 
maintenance and operating expenses, the character of work 
charged for and quality of goods received, such as coal, oil, 
etc.

An original and duplicate invoice should be required for 
all purchases, and the duplicates should be retained at the 
institutions, to form a complete and proper record of ex
penditure.

Vouchers should be prepared, enclosed in wrappers, which 
should bear on the face of each the distribution or classifica
tion of the expenditure, entered in a voucher record or analy
sis of expenditure, and the total distributed to the various 
divisions of expenses, as foods, clothing, repairs, etc.

These divisions of expenses should form ledger accounts, 
to which should be charged monthly the total expenditure as 
determined by the footings of the analysis of expenditure. 
In addition to the foregoing, these accounts should be charged 
monthly with the total value of similar commodities received 
from the farm, the figures for these charges to be provided 
by a summary of interdepartment charges, as described here
inbefore under the head of “ Industries.”

Schedules of approved bills should be sent to the Comp
troller’s office, accompanied by. supporting vouchers, to be 
approved by the Comptroller and returned to the institutions 
for payment.

All disbursements should be audited periodically, and 
bank balances verified.
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All persons employed by the State, who handle the public 

funds in any form, should be bonded.
Every authorization for expenditure should be immedi

ately recorded, and the general books should show all of the 
actual expenses of the year, irrespective of whether such 
expenses have been actually paid.

P ay  R o l l s .
The aggregate amount of pay roll for each institution may 

be made payable to the official designated for the purpose of 
distributing the same.

Standard forms of pay-roll blanks should be introduced 
throughout the departments, so arranged that when bound 
together they become a permanent pay-roll record. These 
should be so constructed as to provide for a comparative 
analysis, and capable of registering the records of a whole 
year’s payments with but one writing of names.

Pay checks should be provided, which, when properly en
dorsed, will constitute a receipt for payment, and can be 
cashed.

In  construction or contract work done by outsiders, except 
where a fixed price is made, the laborers and other employees 
should be asked to sign cards giving information as to the 
name of their employer, their regular working day, the 
hours worked of that particular day and the work done. 
This card should be approved by the superintendent of the 
institution, and sent to the Comptroller to assist him in 
determining the propriety of the bills rendered.

P u r c h a se s  and  I n v e n t o r ie s .
A system should be devised, uniform for all institutions, 

whereby information will be constantly at hand showing the 
receipts and disbursements of stores and balances in stock, 
and, in addition, a tabulated record of issues, by departments, 
for purposes of comparison. The latter information is most 
essential, otherwise, it is impossible for executives to intelli
gently criticise the requisitions of wards or departments as 
they are presented for approval.
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The first requirement of such a system is the centralization 

of all stores in one place for each institution, and under the 
care of a stock clerk.

A stock ledger should he prepared, showing the amount 
of each kind of goods on hand at time of taking inventory.

Columns should be provided for entering quantities re
ceived and quantities disbursed upon requisition, and the 
resulting balance should equal the amount of stock on hand.

No goods should be given out except upon a properly 
signed requisition.

The balance on hand can be verified by the stock clerk by 
taking single items from time to time, as he finds opportunity, 
and especially when any particular stock is low.

The stock ledger should provide for recording the maxi
mum and minimum quantities desirable to have on hand 
for each article, and when the minimum is in danger of being 
reached, the stock clerk should issue a requisition for more 
goods.

There should be installed a uniform method of soliciting 
and preserving quotations, and a monthly record prepared, 
showing the prices paid by each institution for each class of 
goods, with quantities. These price records should be dis
tributed to the various purchasing officers for their personal 
use.

Every purchase should be accompanied or confirmed by a 
formal order, made in triplicate; the original sent to the 
vendor, the duplicate retained at the office, and the triplicate, 
without quantities, sent to the storekeeper. The storekeeper 
should report the receipt of goods, and his findings should be 
compared with the bills. After the price is approved, the 
amount billed and its value should be noted upon the office 
copy of the order, together with competitive prices, and filed 
in numerical order for reference.

In  reporting the receipt of goods, the receiving clerk 
should be compelled to weigh, count or measure such goods as 
the Comptroller may direct, and base his report to the 
accounting office strictly upon his findings. The receipt 
of previous information as to the exact quantities billed 
tends to depreciate the value of the receiving clerk’s report.
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Purchase records should he installed at all institutions, 

consisting of a card record, indexed by the names of com
modities, which should exhibit the following information: —

The findings of our investigation were such as to indicate 
the necessity of a complete readjustment of the accounting 
methods of the Commonwealth.

General recommendations are submitted herewith, covering 
the principal points in relation to the institutions and the 
establishment and conduct of a Comptroller’s office.

While we have covered considerable ground and apparently 
made a large number of recommendations, we believe that 
the various changes and improvements can and should be 
carried out upon simple lines, and will result in a great 
deal of good to the State, without very much more labor 
than is now experienced.

We append hereto addenda regarding the duties of Comp
troller in certain offices, and accounting matters in some 
other States.

Very respectfully,
EASTERN AUDIT COMPANY,

By F red  A. C a t o x ,
Secretary.

A d d e n d a .

The duties of the various comptrollers regarding whom 
wre have information are substantially as indicated in our 
report for the proposed Comptroller of Massachusetts. In 
some cases the authority is more extended; in others the 
work is more superficial, especially as to check upon pur
chases.

Date of purchase. 
Name of vendor. 
Order number.

Quantity of units. 
Price per unit. 
Amount of purchase.

R e s u m e .
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C it y  o f  N e w  Y o k e .
The Comptroller invites proposals for awards and issues 

bonds; bis assent is necessary to the purchase or lease of land 
and his endorsement to all city contracts; he collects rents, 
interest, taxes, assessments, etc.; receives, acts as custodian 
of, and pays out moneys belonging to the city, through one of 
his officials, who is called the Chamberlain. A staff of 
engineers and inspectors is maintained under the Comp
troller ; the auditing department is under his supervision, but, 
we are informed, is required by him to act as an independent 
bureau. Every bill of $100 or over is subject to proof as 
to proper entry upon subsidiary books; for supplies, proof as 
to actual receipt, quality and quantity is necessary; and for 
construction an engineer’s certificate is required.

C it y  o f  C h ic a g o .
The Comptroller prepares estimates, compiles reports, ex

ecutes leases; is a member of board whose duty it is to 
award contracts; receives all bids; settles claims; issues 
bonds; prescribes all forms for accounting purposes; and, 
under the Mayor and Council, has charge of all of the city’s 
finances.

S t a t e  o f  O h io .
This State has passed a uniform public accounting law, 

creating a bureau of inspection and supervision of public 
offices, and establishing a uniform system of public account
ing, auditing and reporting, under the Auditor of the State.

At present the work has not been extended to State in
stitutions, but has been practically confined to taxing districts.

The Auditor informs us that in the audit of public ac
counts he passes first upon the regularity and accuracy of the 
records and accounts. I f  complaint is made, the audit is ex
tended beyond the actual records, and the physical conditions 
affected are investigated for the purpose of ascertaining 
whether the taxing district has received value for the outlay 
of the public funds.
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Unless there is some suspicious circumstance, the records 

are taken as correct and the report made in accordance 
therewith.

S t a t e  o p  M ic h ig a n .
The Auditor of this State has compiled a set of “ Hints 

and Suggestions,” together with important statutes and acts 
and a uniform classification of expenditures, and has issued 
the same for the use of officials of State institutions. The 
system of examination does not appear to be any more thor
ough than that of Ohio.

S t a t e  o p N e w  Y o r k .
A “ State finance law ” exists, providing for the conduct 

of the office of Comptroller and other offices relating to the 
administration of State finances.

The Comptroller states: “ This office has the power of 
auditing in all cases, and examines the vouchers as to ac
curacy, and whether they are proper charges against the 
several funds or appropriations made for such purposes.”

The Comptroller superintends the fiscal concerns of the 
State; keeps, audits and states all accounts; keeps books 
showing at all times the condition of the accounts; examines, 
audits and settles claims; draws warrants; reports to the 
Legislature annually regarding the fiscal transactions; pre
pares estimates and recommendations; represents and votes 
for the State at meetings and on occasions where the State is 
entitled to representation or vote as a stockholder in a corpo
ration or joint stock association; acts as custodian of all 
State securities; designates hanks to serve as depositaries; 
makes regulations regarding the transmission of public 
moneys; makes loans; issues bonds; forecloses and assigns 
mortgages; compromises judgments; accepts trusts for the 
State; and invests funds.


