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REPORT OF THE SPECIAL COMMISSION TO 
INVESTIGATE BUDGET AND APPROPRI
ATING PROCEDURE OF THE CITY OF 
BOSTON AND OF THE SCHOOL COM
MITTEE OF THE CITY OF BOSTON.

To the Honorable Senate and House of Representatives.

The special unpaid recess Commission, created under 
the provisions of chapter 46 of the Resolves of 1939, has 
the honor to transmit the following report.

R e s o l v e  C r e a t in g  t h e  S p e c ia l  C o m m is s io n .

Chapter 46 of the Resolves of 1939 reads as follows:

Resolve providing for an Investigation and Study by a Special 
Commission relative to Appropriating and Budget Proced
ure in the City of Boston and the County of Suffolk.

Resolved, That a special unpaid commission, to consist of one mem
ber of the senate to be designated by the president thereof, three 
members of the House of representatives to be designated by the 
speaker thereof, the director of the division of accounts, the budget 
commissioner of the city of Boston, the auditor and the city clerk of 
said city, and one person to be appointed by the school committee of 
said city, is hereby established for the purpose of making an investi
gation and study of the laws and ordinances, and the rules of the 
school committee, effective in said city, relative to the budget and 
appropriating procedure of said city and of the school committee 
thereof, and in connection therewith the subject matter of current 
senate document numbered five hundred and ten, with a view to 
determining the advisability of making certain changes in said laws, 
ordinances and rules so that the city school budgets of said city and 
the county budget of Suffolk county shall be established and deter
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mined so as to be in effect at the beginning of each fiscal year. Any 
of said officials, if he so elects, may designate an officer or employee 
in his department to serve in his place on said commission.

Said special commission shall report to the general court the results 
of its study and its recommendations, if any, together with drafts of 
legislation necessary to carry such recommendations into effect, by 
filing the same with the clerk of the house of representatives on or 
before the fifteenth day of November in the year nineteen hundred 
and forty. Approved August 4, 1939.

Personnel of the Special Commission.

Of the Senate.

Hon. Laurence Curtis of Boston, Chairman.

Of the House of Representatives.

Rep. Charles H. Cooke of Athol, Vice-Chairman.
Rep. Enrico Cappucci of Boston.
Rep. Abraham I. Zimon of Boston.

Officials named in the Resolve.

Director of the Division of Accounts, T heodore N. W addell.
Boston Budget Commissioner, Francis X . Lang.
Boston City Auditor, Charles J. Fox.
Boston City Clerk, W ilfred J. D oyle.

Appointed by the School Committee of the City of Boston.

Alexander M. Sullivan, Business Manager, Boston School 
Committee.

Secretary.

Edgar M. M ills of Boston.

R e p o r t .

The Commissi on met and organized in October, 1939, 
and elected Mr. Edgar M. Mills of Boston, secretary. 
It thereafter held a public hearing and other hearings, 
to some of which officials and other persons were invited, 
and appointed subcommittees for detailed study of cer
tain aspects of the problem. It received much help from 
reports submitted to it by the finance committee of the 
city of Boston and by the Boston municipal research 
bureau.
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The resolve directs the Commission to determine the 
advisability of making changes in the laws so that the 
budgets of the city of Boston, Boston school committee, 
and County of Suffolk shall be in effect at the beginning 
of each fiscal year.

The fiscal year upon which each of these three budgets 
is now based is the calendar year. The Commission finds 
that a statute changing the budget calendars governing 
the make-up of these three budgets and merely directing 
that they must be approved and in effect by January 1 
of each year would not be workable. In the case of the 
city of Boston such a statute would mean that each new 
city council taking office on January 1 every other year 
would, during its first year, operate under the budget 
prepared and passed by its predecessor. The objective 
of having budgets in effect at the beginning of each 
fiscal year could be accomplished by a change of the 
fiscal year covered by these budgets, having it begin, say, 
July 1. If such a change proved impracticable the objec
tive could partially be accomplished by changing the 
budget calendars so that the budgets would become 
effective at earlier dates than they now do.

The Commission directed most of its attention to the 
following six subjects:

1. Change of fiscal year.
2. Change of budget calendars to bring about earlier 

passage of budgets.
3. Improved budgetary control during the interim 

period between the beginning of the fiscal year and the 
adoption of the budget.

4. Better control of transfers during the year.
. 5- More complete city budgeting by inclusion in the 

city budget of revenue estimates and tax-rate forecast.
6. Greater mayoral control of school committee budget 

through the requirement of five school committee votes 
to override mayoral veto of school budget items instead 
of four as at present.
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1. Change of Fiscal Year. — Resolve for Further Study 
recommended in View of Passage near the End of the 
Current Session of Law providing for State’s Change 
of Fiscal Year.

This was found to be a complicated subject, owing to 
the number of statutes affected and to the extensive 
financial relations between the city of Boston and the 
Commonwealth. During the course of the Commission’s 
study of this subject the Governor’s inaugural address 
of January 2, 1941, recommended a change of the State’s 
fiscal year. As such a change was bound to affect the 
question of a similar change for the city of Boston, the 
Commission decided that it was advisable to delay its 
further study of the problem until it could learn whether 
the State was going to make such a change, and how 
that change would be made. Meanwhile the Commis
sion kept in touch with the study being made of the 
State’s problem and requested postponement of the date 
when its report should be filed.

Action by the State on this subject was delayed until 
nearly the end of the session. As a result it became 
impracticable for the Commission at that late date to 
complete its study of a similar change for the city of 
Boston, of the effect of the state change on the Boston 
problem, and of the methods employed by the State to 
make the change and their applicability to the making 
of a similar change by the city of Boston, in time to 
report at the current session of the Legislature. While 
the above delay was taking place the Commission felt 
that it was inadvisable to be considering other solutions 
to the same problem, such as change in the budget calen
dars, as those other solutions would in turn be affected 
by a change in the city’s fiscal year if that proved prac
ticable, or, indeed, in that case might not be needed at 
all.

The result is that the Commission is not in a position 
to submit a complete report on the subjects before it. 
The Commission in the course of its work has accumu-
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latecl a considerable amount of pertinent material and 
statistics, and the members of the Commission have 
familiarized themselves in detail with the problems. 
The Commission therefore submits herewith (Appendix 
A) a resolve providing for its further study of these same 
problems, and recommends that that resolve be enacted.

I n t e r im  R e p o r t .

The remainder of this report is therefore submitted as 
an interim report on the assumption that the further 
study above suggested will take place.

The Commission feels that there are certain changes 
in budgetary procedure which it can recommend at 
once and which would be desirable legislation for the 
time being even should other changes become desirable 
as a result of further study.

The Commission therefore annexes hereto a draft of 
a proposed statute (Appendix B) on the following three 
subjects, which will then be taken up in order (the 
numbers refer to the order in which these subjects were 
hist mentioned above): (2) Change of budget calen
dars to bring about earlier passage of budgets. (3) 
Improved budgetary control during the interim period 
between the beginning of the fiscal year and the adop
tion of the budget. (4) Better control of transfers dur
ing the year.

2. Change of Budget Calendars to bring about Earlier 
Passage of Budgets.

The Commission found that this problem could not 
be solved in a workable manner by the mere passage of 
legislation providing for earlier submission of budget 
figures and earlier consideration and passage of budget. 
The financial relations between the city of Boston and 
the State are such that the mayor is not in a position to 
determine the financial policy of the city, which is re
flected in his budget recommendations, until he has
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some indication what the State’s financial policies, as 
affecting the city, are going to be. Furthermore, there 
are various factors which make it difficult for a city 
council, especially one taking office in January, to pro
ceed at once to approve and pass the budget. A feeling 
has undoubtedly grown up that the big yearly task of 
the council is to approve the budget, that when that 
task is done the principal year’s work is done, and that 
councillors want time to learn of specific needs and de
mands which should be met in the new budget.

The present city charter requires the mayor to submit 
to the city council the annual budget for current expenses 
within thirty days after the beginning of the fiscal year. 
The fiscal year begins with the first day of January, but 
the municipal year begins with the first Monday in Janu
ary. The Commission thought it better to accommodate 
the date of the submission of the budget to the municipal 
year rather than the fiscal year, and accordingly has 
specified the first Monday in February. This makes no 
substantial difference in the time allowed for the prepara
tion of the budget.

The Commission recommends legislation, and submits 
a draft herewith (Appendix B, section 3) which goes as 
far in providing for earlier passage of budgets as the 
Commission feels that it is warranted in going at the 
present time.

The material change provided for in this draft is a 
provision that unless the city council definitely acts upon 
the annual budget on or before the first Monday in April 
it shall become effective as recommended by the mayor. 
This allows a period of sixty-three days for the city coun
cil, civic organizations or interested citizens to give 
consideration to the budget, and compares with the sixty 
days allowed in the other cities of the State. The city 
council has seldom required as much as five weeks for the 
consideration of the budget, and in 1940 the budget was 
adopted on March 25, and in 1941 on March 24.
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3. Improved Budgetary Control during the Interim Period 
between the Beginning of the Fiscal Year and the 
Adoption of the Budget.

If this interim period cannot be avoided, better budg
etary control during such period is important. The 
present law permits departments to spend up to one third 
of their prior year’s appropriation up to the time when 
the new budget becomes effective. So far as the Com
mission can ascertain, no undue advantage has ever been 
taken of this provision, but it is claimed that in some 
instances when the submission of the budget has been 
delayed for various reasons its effect has been to force 
undue haste in the consideration of the budget by the 
city council and a weakening of the proper control of 
department expenditures.

The other cities in the State are authorized to expend 
each month from the beginning of the year up to the time 
of the adoption of the budget an amount for regular 
employees not exceeding the average monthly expendi-' 
tures of the last three months of the preceding year, and 
for other purposes not more than the amount spent for 
similar purposes during any one month of the preceding 
fiscal year.

It was recommended to the Commission that the city 
of Boston spending during the interim period be put 
upon the same basis as that applied to the other cities 
of the State. After careful investigation the Commission 
has decided to recommend such a restriction, with an 
additional provision to take care of emergency snow 
removal.

A draft of legislation making these changes is submitted 
with this report (Appendix B, section 3A).

4. Better Control of Transfers during the Year.
The value of a budget can be largely defeated by a 

lax procedure as to transfers of appropriations. The 
Commission has therefore given careful attention to this 
subject.
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The present authority for transfers is contained in 
chapter 261 of the Acts of 1893 and in the second clause of 
section 3 of the Revised Charter, which grants practically 
unlimited transfer power to the mayor and city auditor 
after November 15. The Commission believes that 
transfers which make a substantial change in appropria
tions should be made only with the sanction of the city 
council.

It seems desirable, however, to permit group item 
transfers within departmental appropriations by the city 
auditor and the mayor, excepting personal service items; 
and further, to permit bookkeeping transfers after Decem
ber 20 in closing the accounts of the year.

A draft of legislation to this effect is submitted with 
this report (Appendix B, section 3B).

5. More complete City Budgeting by Inclusion in the City
Budget of Revenue Estimates and a Tax-rate Forecast.
It was argued before the Commission that a budget 

properly should contain all the items of proposed ex
penditure for a current year, balanced by a statement or 
an ordinance providing the sources, such as taxes or other 
revenue from which the money is to be derived, to meet 
such expenditures. While the Commission, of course, 
agrees that this would be desirable, it finds that there 
are practical difficulties due in part to the financial rela
tions between the city of Boston and the State. It is 
therefore not prepared at this time to recommend legis
lation on this subject.

6. Greater Mayoral Control of School Committee Budget
through the Requirement of Five School Committee 
Votes to override Mayoral Veto of School Budget 
Items instead of Four as at Present.

The only legal control the mayor has over the school 
budget is the power to veto. His veto, however, is not 
absolute, but may be overridden by the votes of four of 
the five members of the committee, which is the same
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number of votes which is required to pass the original 
appropriation. The proposal was submitted to the Com
mission that in order to give the mayor more power over 
the school appropriations his veto should prevail unless 
it was overridden by five votes, which is the entire mem
bership of the committee.

A majority of the Commission feel that if it is desir
able to give the mayor greater control of the school budget 
it should be effected by suitable affirmative legislation 
rather than by indirection, and accordingly has negatived 
this proposal.

Respectfully submitted,

FRANCIS X. LANG.
CHARLES J. FOX.
W. J. DOYLE.
ALEXANDER M. SULLIVAN.
THEODORE N. WADDELL.
CHARLES H. COOIvE.
LAURENCE CURTIS.
ABRAHAM I. ZIMON.
ENRICO CAPPUCCI.
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PROPOSED LEGISLATION.

A p p e n d i x  A .

Cbe Commontoealti) of e©as0aci)usetts

In the Year One Thousand Nine Hundred and Forty-One.

R e s o l v e  r e v iv in g  a n d  c o n t in u in g  t h e  s p e c ia l  com 

m is s io n  APPOINTED TO INVESTIGATE AND STUDY RELA

TIVE TO APPROPRIATING AND BUDGET PROCEDURE IN 

THE CITY OP BOSTON AND THE COUNTY OF SUFFOLK.

1 Resolved, That the special unpaid commission
2 established by chapter forty-six of the resolves of
3 nineteen hundred and thirty-nine is hereby revived
4 and continued for the purpose of continuing its
5 investigation and study relative to appropriating and
6 budget procedure in the city of Boston and the county
7 of Suffolk. Said commission shall make its final
8 report to the general court of the results of its investi-
9 gation and study hereunder, by filing the same with

10 the clerk of the house of representatives on or before
11 the first Wednesday of December in the year nineteen
12 hundred and forty-two, and may also so report from
13 time to time to the general court on or before said
14 date whenever it deems such action advisable. Re-
15 ports made hereunder shall include drafts of legislation
16 necessary to carry into effect any recommendations
17 for legislation contained therein.
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A p p e n d i x  B .

Cbe Commontoealt?) of s©assacinisctts
In the Year One Thousand Nine Hundred and Forty-One.

An  A ct  f u r t h e r  r e g u l a t in g  t h e  p r o c e d u r e  r e l a t iv e

TO THE BUDGET AND APPROPRIATIONS OF THE CITY OF 

BOSTON AND THE COUNTY OF SUFFOLK.

Be it enacted by the Senate and House of Repre
sentatives in General Court assembled, and by the 
authority of the same, as follows:

1 Se c t io n  1. Chapter four hundred and eighty-six
2 of the acts of nineteen hundred and nine is hereby
3 amended by striking out section three, as amended
4 by section two of chapter four hundred and seventy-
5 nine of the acts of nineteen hundred and twenty-
6 four, and inserting in place thereof the following three
7 sections: —
8 Section 8. All appropriations, other than for school
9 purposes, to be met from taxes, revenue or any source

10 other than loans, shall originate with the mayor, who,
11 not later than the first Monday in February of each
12 year, shall submit to the city council the annual
13 budget of the current expenses of the city and county
14 for the current fiscal year, and may submit there-
15 after such supplementary appropriations as he may
16 deem necessary. The city council may reduce or re-
17 ject any item, but, except upon the recommendation
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18 of the mayor, shall not increase any item in, nor the
19 total of, a budget, nor add any item thereto, nor shall
20 it originate a budget. Not later than the first Mon-
21 day in April the city council shall take definite action
22 on the annual budget by adopting, reducing or re-
23 jecting it, and in the event of their failure so to do
24 the items in the budget and the appropriation orders
25 as recommended by the mayor shall be in effect as
26 if formally adopted by the city council and approved
27 by the mayor. It shall be the duty of the city and
28 county officials, when requested by the mayor, to
29 submit forthwith in such detail as he ma)r require
30 estimates for the next fiscal year of the expenditures
31 of the department or office under their charge, which
32 estimates shall be transmitted to the city council.
33 Section 3A. In the period after the expiration of
34 any fiscal year, and before the regular appropriations
35 have been made by the city council and the school
36 committee, city and county officers who are author-
37 ized to make expenditures, and the school committee,
38 may incur liabilities in carrying on the work of the
39 several departments and offices entrusted to them,
40 and payments therefor shall be made from the treas-
41 ury from any available funds therein and charged
42 against the next annual appropriation, or special ap-
43 propriation, if any is made; provided, that the lia-
44 bilities incurred during such interval for regular em-
45 ployees do not exceed in any one month the average
46 monthly expenditure of the last three months of the
47 preceding fiscal year, and that the total liabilities in-
48 curred during said interval do not exceed in any one
49 month the sums spent for similar purposes during
50 any one month of the preceding fiscal year; and
51 provided, further, that said officers who are author-
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52 ized to make expenditures may expend in any one
53 month for any new officer or board lawfully created
54 an amount not exceeding one twelfth of the estimated
55 cost for the current fiscal year; and provided, fur-
56 ther, that until a regular or special appropriation has
57 been made for snow removal, expenditures may be 
oS made for that purpose to an amount not exceeding
59 the average of the annual expenditures for snow re-
60 moval in the five preceding fiscal years.
61 Section SB. After an appropriation of money has
62 been duly made by the city of Boston for any spe-
63 cific purpose, or for the needs and expenditures of
64 any city department or county office, no transfer of
65 any part of the money thus appropriated shall be
66 made except in accordance with and after the written
67 recommendation of the mayor to the city council,
68 approved by a yea and nay vote of two thirds of all
69 the members of the city council; provided, that the
70 city auditor, with the approval in each instance of
71 the mayor, may make transfers, other than for per-
72 sonal service, from any item to any other item within
73 the appropriations for a department, division of a 
/4 department or county office. After December twen- 
<5 tieth in each year the city auditor may, with the
76 approval of the mayor, apply any income and taxes
77 not disposed of and make transfers from any appro-
78 priation to any other appropriation for the purpose
79 only of closing the accounts of the fiscal year.

1 Se c t io n  2. Chapter three hundred and twenty of
2 the acts of eighteen hundred and eighty-nine and
3 chapter two hundred and sixty-one of the acts of
4 eighteen hundred and ninety-three are hereby re-
5 pealed.








