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Commonwealth of OFissiulnisctts.
The Finance Commission.

To the General Cowl of the Commonwealth of Massachusetts.
In compliance with the provisions of section 33 of chapter 30 of the General Laws, I have the honor to present

herewith such parts of the thirteenth annual report of the
Finance Commission for the city of Boston, for the year
ending Jan. 31, 1922, as contain recommendations for
legislative action, accompanied by drafts of the bills embodying the legislation recommended.
Yours

truly,

MICHAEL H. SULLIVAN
Chairman
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RECOMMENDATIONS FOR LEGISLATIVE ACTION

I.

Pensions

for City of

Boston

Employees.

The Finance Commission has made a study of public
pension systems, and recommends the enactment of legislation establishing a uniform contributory retirement system for employees of the city of Boston and county of
Suffolk.

There are at the present time in the city of Boston ten
classes of public employees who receive the benefits of a
non-contributory pension system. These classes are firemen, policemen, laborers, school janitors and attendance
officers, school teachers, judges, court and probation officers, and veterans of past wars. The only public employees who are excluded from pension benefits are the clerical,
engineering, investigative and inspection forces of the
citv.

The total number of public employees is approximately
16,256, and of this number only 6,345, approximately, do
not share in a public pension system. The experience of
the city of Boston in the establishment of a non-contributory pension system by individual units is not uncommon.
City employees petition the Legislature at each annual
session for the passage of special individual pension acts.
These acts have become quite numerous in the last decade,
Such a practice, if continued, will build up a further class
of pensioners supported form the public treasury without
any contribution on their part.
Pension systems have been investigated by actuaries in
various parts of the country, and only when established on
the contributory basis have they been pronounced sound.
A pension system for public employees is justified for
reasons of economy and efficiency.
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The Finance Commission made an investigation in 1920
of the number of employees who had served the city or
county ten years or more and found that more than onehalf had given a decade or more of service to the city,
ranging from ten to sixty-three years, the greater number
having given at least fourteen years of service.
The commissioners found that there were at least 1,175
persons in the city’s service who were more than sixty
years of age, and that the efficiency of the service was
greatly retarded by this group. The superannuated employee slows down the work of a department and prevents
the younger and more efficient employees from advancement. Promotions are necessarily retarded while the aged
fill the upper grade positions. Not only is the efficient
service of a department lowered, but it is often found
necessary to increase the number of employees in order
to perform the work which the superannuated employee
is unable to perform. These are the two leading motives
which have urged public authorities to establish a pension
system for public employees.
It cannot be advocated with any fairness that only
teachers, policemen, firemen, laborers and court officials
should receive the benefits of a non-contributory pension
and the remainder of the city employees be denied participation in any pension system.

The commission recommends that legislation be enacted
providing for the establishment of a uniform contributory
retirement system for the employees of the city of Boston
and countv of Suffolk.

11.

Appointment of
the

the Schoolhouse Commission
School Committee

The schoolhouse department is administered

by

by three
terra of
three years.
The appropriations for the schoolhouse
department are made by the school committee. The
schoolhouse department uses the money appropriated for
it by the school committee to build such schoolhouses as
the school committee orders anil to make such repairs on

commissioners, appointed by the mayor for

a
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existing buildings as are necessary. The school committee, however, has no control over repairs or new structures once the appropriation for the year is made. It
cannot speed up or change the work or even require a
report of progress.
The people regard the school committee as responsible
not only for the education of their children, but for the
proper housing of them, in as much as the school committee appropriates all the funds for both purposes. Yet,
once the annual appropriation bill is passed, the school
committee is helpless in remedying school housing conditions, whether in the matter of repairs or of new structures. Even when making the appropriation for the year,
the school committee has no power to secure speedier
construction of school buildings, but is compelled to wait
until the schoolhouse commission acts. This division of
responsibility between two departments of the city retards
the educational opportunities of the public school children.
The Finance Commission believes that if the school committee were given the power to appoint the schoolhouse
commission subject to the approval of the Civil Service
Commission, as in the case of the mayor’s appointments
of heads of departments, the problem of schoolhouse shortage in Boston would be more rapidly solved.
The Finance Commission recommends the enactment
of legislation which will provide for the appointment of
the schoolhouse commissioners by the school committee,
subject to the approval of the Civil Service Commission,
as provided in sections 9 and 10 of chapter 486 of the
Acts of 1909.

111. Discontinuance
the

Pay-roll

of

the

Book

Annual Publication

of

of City Employees.

In 1888 the city of Boston published a list of employees,
iving name, birthplace, residence, salary and date of
appointment. From 1888 to 1905 no pay-roll book was
published, with the exception of a small pamphlet issued
in 1894. This second list, however, did not include all
city employees. In 1905 the city began to publish annu-
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ally a complete list of the employees of the city of Boston
and county of Suffolk. Approximately 1,000 copies of the
list are published each year. The cost of this publication
has increased from year to year. The 1921 issue cost
§5,308.50, or $5.30 a copy. This list is distributed free
by the city. It is practically exhausted a few days after
its appearance. The greatest demand is from city employees

In the year 1910 the Commonwealth began the practice
of publishing an annual lists of its employees, but afterwards discontinued the publication and adopted the policy
of requiring an annual return of the number of employees
of each department. The list is published only in alternate
years.

There are approximately 27,000 employees in the State
departments, and 1,000 copies of the last volume were
issued. The cost of these thousand copies was $1,168.73,
approximately one-fifth of the cost of the Boston list.
The Finance Commission believes that all the benefits
of a publication of this kind in the city of Boston will be
secured by publishing the list every two years, and recommends that the law be changed to provide for the preparation of the municipal list each year and for its publication
in the second and fourth years only of each mayor’s term.
In the years in which the list is not published, it should
be kept in the Auditor’s office, open to public inspection.
The Finance Commission has in its office an alphabetical
card file of all city and county employees, showing compensation paid them. This file is kept corrected to date.
Since the adoption of the segregated budget system, there
is annually shown by departments the salaries paid every
employee. This budget is distributed to the public.
r -The Finance Commission recommends that section 1 of
chapter 168 of the Special Acts of 1919 be amended by
adding in the eighteenth line, after the words “pay roll,”
the words: —-and to keep a copy of said list open for public inspection,
and by adding at the end of the section
the words; —in the year 1923 and every two years thereafter.
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IV.

Amendment of Chapter 320 of the Acts of 1889.
Chapter 320 of the Acts of 1889 provides that city
departments may incur liabilities each year before the
regular appropriations are made, not exceeding in amount
one-third of the appropriations for the previous year. The
city treasurer is authorized to pay such liabilities from any
funds in the city treasury, and if there are no funds in the
city treasury, or the funds therein are insufficient, the city
treasurer is authorized to borrow sufficient funds to pay
such liabilities.

The obvious intent of this act is to enable the city
departments to carry on the business of the city from the
beginning of the fiscal year until appropriations are made,
and to enable the treasurer to pay the bills during this
period.

The practice, however, for the past twenty-five years at
least, has been for the city treasurer to use the funds made
available under this authority to pay bills carried over
from the prior fiscal year. The result is that the expenditures of a fiscal year are not limited to the appropriations
for that fiscal vear.
This practice has resulted in accumulating
amounting to more than $3,000,000.

liabilitie

The Finance Commission believes that chapter 320 of
the Acts of 1889 should be amended so as to prohibit
expressly the city treasurer from paying any bills brought
over from a prior fiscal year in excess of the unexpended
appropriations brought over from the same fiscal year, by
adding the following sentences at the end of section 1 of
chapter 320 of the Acts of 1889:
Nothing in this act shall be construed to authorize the city treasurer
to pay from funds made available under this act any bills, obligations
or liabilities remaining unpaid at the end of the prior fiscal year which
are in excess of the balance of appropriations for that fiscal year remaining unexpended. All bills, obligations and liabilities of the city of
Boston not paid in the fiscal year in which they were incurred shall only
be paid to the extent of the unexpended balances of appropriations
carried over from the prior fiscal year, and a special record of such payments

shall be made by the

city

auditor and

city treasurer,

so

that
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it will read as follows: Section 1. Section six of chapter two hundre
and sixty of the year eighteen hundred and eighty-five is hereb;
amended by adding thereto the following: Except that at the begin
ning of the financial year, to meet the liabilities of the several depart
ments incurred in the carrying on of the work entrusted to them, unt
the city government shall otherwise order, expenditures may be madf
liabilities may be incurred and payments made from the treasury fror
any funds therein, and the treasurer may borrow money in anticipatio:
of taxes to provide funds. Such expenditures and liabilities shall no
exceed, for each department, one third the entire amount appropriate
for the department the previous year, and shall be considered an
reckoned as a part of the expenditures of and the money paid thereto
as a part of the appropriations for the current financial year. Nothin
in this act shall be construed to authorize the city treasurer to pay fror
funds made available under this act any bills, obligations or liability
remaining unpaid at the end of the prior fiscal year which are in exces
of the balance of appropriations for that fiscal year remaining une>x
pended. All bills, obligations and liabilities of the city of Boston nc it
paid in the fiscal year in which they were incurred shall only be paid t
the extent of the unexpended balances of appropriations carried ove T
from the prior fiscal year, and a special record of such payments sha
be made by the city auditor and city treasurer.
1

i

—■

V.

Amendment to Section 3 of Chapter 486 of
Acts of 1909, and the Repeal of Chapter
of the Acts of 1893.

Under the provisions of section 3 of chapter 486 of th
Acts of 1909, which act contains certain amendments t
the Boston city charter, it is provided that the city audit!
may, with the approval in each instance of the mayor, e
any time make transfers from the appropriation for cu
rent expenses for one division of a department to the appn
priation for current expenses of any other division of tl
same department and from the reserve fund to any appri
priation for current expenses of a department, and may ah
with the approval of the mayor, at any time between Deceu
her 1 and February 1, make transfers from any approprii
tion to any other appropriation.
After the passage of this act the question arose as
whether or not chapter 261 of the Acts of 1893, whi
provided that between February 1 and December 1
each year only the city council had authority, by a tw
thirds vote, to make such transfers, had been repeak
The opinion of the corporation counsel was obtained
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the effect, that chapter 261 of the Acts of 1893 had not
been repealed, and the action of the city council was necessary on transfers between February 1 and December 1 of
every year.

In 1916 the segregated budget was adopted by ordinance.

The segregated budget compels department heads to state
at the beginning of the year the purposes for which the
appropriations requested are to be expended. The city
council thereafter appropriates by items the amounts
allowed the departments by the mayor. Thereafter when
the power of transfer is exercised it becomes the power
to reappropriate, and should not be granted except for
very urgent reasons.

The experience of the past five years has shown that
the segregated budget may be made an aid to extravagance, rather than a check upon it, because of the ease
with which department heads can obtain transfers from
one item to another and even from one department to
another. Moreover, transfers easily obtained render unnecessary any thoughtful study by department heads
in the preparation of their budgets at the beginning of
the year. In some departments it has become the practice at the end of the year to gather all unexpended items
in the budget into one fund
so easy is it to obtain transfers
and to expend this sum for a purpose or an object
not mentioned in the segregated budget.

For example, during the h it three years one department
has purchased one or more automobiles each year after
December 1, although these purchases had not been provided for when the budget ras made up. This year one
department undertook early in the year an expenditure
amounting to more than 85000, which was purposely not
provided for in the budget, and w as assured by the mayor
that if there were not money enough in the balances under
the different items of the segregated budget of this department at the end of the year, he would transfer sufficient
funds from some other departments to meet the liability.
There should be few transfers from one item to another

r
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of the budget before December 1 of each year, yet these
transfers begin as early as May in each year.
The Finance Commission recognizes that transfers may
become necessary, botli from the reserve fund and from
item to item within a department, but unless these transfers are scrutinized carefully and department heads are
required to show a necessary, urgent and unforeseen reason
for each transfer, the segregated budget system as an aid
to economy and efficiency not only fails but becomes an
inducement to extravagance.
The Finance Commission believes that no city official
appointed by the mayor can maintain an impartial attitude toward requests for transfers of budget items, particularly if the requests are endorsed by the mayor. The
Commission further believes that the chief executive of
the city, who is responsible under the present charter for
the appropriation and expenditure of all moneys, cannot
maintain a firm and impartial attitude toward requests
for transfers from his own appointees, especially during
the last two months of the year.
The Finance Commission is authorized to investigate
the departments of the city. Since the adoption of the
segregated budget it has annually scrutinized with great
care the department requests, item by item, and has rendered a written opinion each year to the mayor upon every
item of the segregated budget for each department. These
reports have been an effective instrument in the hands of
the mayor with which to reduce unnecessary requests for
appropriations by department heads. The data and experience thus annually gained by the Commission, taken with
its power of investigation, which includes authority to
administer oaths and require the attendance of persons
and the production of papers, render it peculiarly fitted
to pass upon transfers under the segregated budget system.
The Finance Commission believes that chapter 261 of
the Acts of 189.5 should be repealed, and that section 3 of
chapter 486 of the Acts of 1909 should be amended Inadding in the second paragraph of said section in the sec-
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line after the words “the mayor” the words:
and
inance commission;—by adding in the fifth line after
at any time with the approval
the word “and” the words:
by adding in the eighth
of the mayor and city council;
ne after the word “mayor” the words:
and the finance
ommission; —by striking out in the twelfth line the word
such,” and inserting in place thereof the word:
the; —■
by adding in the thirteenth line after the word
approval,’
the words: —of the mayor and the finance commission;—
and by inserting in the thirteenth line after the word “the
“

the word:

estimated; —so as to read as follows:

Section 3. All appropriations other than for school purposes to be
met from taxes,

revenue,

or

any

source other than loans shall originate

with the mayor, who within thirty days after the beginning of the fiscal
year shall submit to the city council the annual budget of the current
expenses of the city and county and may submit thereafter supplenentary budgets until such time as the tax rate for the year shall have
been fixed. The city council may reduce or reject any item, but without
the approval of the mayor shall not increase, any item in, nor the total
of a budget, nor add any item thereto, nor shall it originate a budget.
It shall be the duty of the city and county officials, when requested by
the mayor, to submit forthwith in such detail as he may require estimates for the next fiscal year of the expenditures of the department or
office under their charge, which estimates shall be transmitted to the
city

council

The

with the approval in each instance of the
commission, at any time make transfers from the
appropriation for current expenses of one division of a department to
the appropriation for current expenses of any other division of the same
department and at any time with the approval of the mayor and city
counc'l from the reserve fund to any appropriation for the current
expenses of a department; and may also, with the approval of the
mayor and the finance commission, at any time between December
first and February first, make transfers from any appropriation to any
other appropriation: provided, however, that no money raised by loan
hall be transferred to any appropriation from income or taxes. He
may also with the approval of the mayor and finance commission apply
any of the estimated income and taxes not disposed of in closing the
accounts for the financial year in such manner as he may determine.
city'

auditor

may,

ayor and the finance

