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Stye Commontoealtf) of ittasBacfjusette.

Eeport of the Finance Commission.

Boston, Jan. 20, 1911.

To the Honorable Senate and House of Representatives in General

Court assembled.

The Boston Finance Commission submits herewith its an-

nual report to the General Court, as required by section 18 of

chapter 486 of the Acts of 1909.

I. Appropriation and Expenditure.

The estimate for the commission for the year was $40,000,

which was cut down by the mayor to $30,000. Afterwards the

mayor desired to have the commission make a special inves-

tigation of the schools, which involved heavy extra expense.

He also desired the establishment of a Bureau of Municipal

Research. After considerable discussion, an appropriation of

$40,000 was made by the mayor and City Council. Although

the use of the money was not specified in the vote of the Coun-

cil, the commission has considered that it was intended to use

half of the extra $10,000 in the special investigation of the

schools, and half in the establishment and maintenance of the

Bureau of Municipal Research. About $6,000 of the commis-

sion's entire appropriation will not be spent, and will therefore

be returned to the city treasurer. The expenditures are as

follows :
—

Salaries and wages, $13,714 64

Service of experts, 12,461 28

Expert stenographers, 757 25

Books and atlases, 730 80

Stationery and office supplies, etc., 655 08
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Furniture, $535 67

Typewriting and mimeographing, 105 80

Telephone, 220 06

Electric light, 57 70

Postage, 70 00

Rent, 2,166 64

Typewriter, adding machine, neostyle, 517 70

Witness fees, 26 05

Printing, binding, etc., 1,160 45

Miscellaneous, 64 27

$33,243 39

II. Organization of the Commission.

The personnel of the commission is unchanged, Mr. Geoffrey

B. Lehy having been reappointed for the term of five years on

the 29th of June, 1910. The organization has been strength-

ened in the past year by two important additions. The com-

mission has secured the services as engineer of Guy C. Emerson,

former superintendent of streets, whose special investigation of

street lighting and of refuse disposal, experience in highway

and sewer construction and familiarity with the theory and

practice of municipal engineering works generally have made

available for the commission's use both important information

and competent advice upon difficult phases of the city's admin-

istrative problems. It has also secured the services, as director

of the Bureau of Municipal Eeseareh, of George A. O. Ernst,

whose study of municipal questions and service both on the

school committee and the former Finance Commission have

been of great value in the investigation of school, budget and

many other municipal matters.

III. The Commission's "Work in the Past Year.

1. Character and Scope of the Work. — The commission has

held 79 meetings, conducted 88 hearings on various subjects

and examined 205 witnesses. It has issued 25 public reports,

copies of which are hereto annexed. It has also issued many
unpublished official communications, relating to different phases

of the administration of the city's business. A large portion

of the time of the commission has been devoted to an investiga-
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tion of the schools. This subject is enormous in its scope, and

will require considerable further investigation. The commis-

sion has already investigated several aspects of the adminis-

tration of school affairs, which involved interviews with the

superintendent of schools, the purchasing agent, the auditor,

members of the school committee and of the schoolhouse depart-

ment. A large part of the time of the director of the Bureau

of Municipal Research has been devoted to a study of the his-

tory of school administration in this city, to the various laws

and ordinances defining the powers of the school authorities and

regulating the conduct of school affairs, and to a study of exist-

ing conditions of school management. Much of the commis-

sion's time has been consumed in hearing contractors who made

the lowest bids on contracts for municipal work, but were not

given the contracts; to the discussion with heads of depart-

ments of the claims of the lowest bidders, as well as the bills of

other contractors; to the examination of appropriations, loans,

pay rolls, overtime charges ; and to the city's purchases of land,

materials and supplies. Two of the most important contracts

which the present administration has under consideration—
the contracts for lighting the streets with gas and for disposing

of the city's refuse— have received a great deal of the time and

attention of the commission, and have been the subject of special

investigation by its engineer.

2. Investigations by Experts. — The commission has engaged

experts for temporary service at various times in the past year

for the investigation of the following departments: the assess-

ing, cemetery, collecting, city clerk, infirmary, institutions reg-

istration, overseers of the poor, park, public buildings, public

grounds, registry, school, schoolhouse and street laying-out de-

partments, and the ferry division of the street department. Re-

ports upon most of these have already been submitted to the

commission. All of the foregoing investigations by the com-

mission and by its experts, except that of the schools, have been

undertaken by the commission on its own initiative.

3. Investigations requested by the Mayor. — The following

subjects were referred to the commission by the mayor for in-

vestigation :
—
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(1) The financial and administrative methods of the school and school-

honse departments.

(2) The charge that the chairman of the Board of Health and the

head of the Bureau of Milk Inspection were in collusion with milk con-

tractors,— a charge which the commission concluded was unfounded.

(3) The question whether Boston should be relieved of a part of its

present burden of constructing and maintaining bridges within the limits

of the city or connecting it with other municipalities.

(4) The question whether the City Council should accept chapter 527

of the Acts of the year 1910, requiring the Massachusetts Highway Com-

mission to lay out and construct as a State highway a part of Washing-

ton Street, West Roxbury, which, if accepted, would put upon the city

about 85 per cent, of the entire cost of the improvement.

(5) The proposals for sites for a school building in the Lewis district.

(6) The reasonableness of the charges of the architect employed by

the city in connection with the reconstruction of Curtis Hall, Jamaica

Plain.

(7) The question whether a former deputy collector should be prose-

cuted for alleged defalcation.

(8) Various questions relating to the fire department, including the

installation of an auxiliary fire-alarm signal station, a high-pressure

system in the business district, an increase in the number of firemen, and

the efficiency of existing building laws.

(9) The transfer of the Boston Consumptives' Hospital to the city's

Board of Health or to the State, or its support by the State, though

managed by the city.

(10) The transfer to the State of the Boston Normal School.

(11) The fixing of a schedule of fees for permits for erecting signs,

lamps and clocks in or over the streets of the city.

(12) Construction of artificial stone sidewalks in Boston.

(13) Increase in the contribution of the State to the industrial schools

of Boston.

(14) Investigation of a contract for flour for the penal institutions

department, and the practice of substituting a grade of goods below the

standard in the contract.

(15) The transfer to the State of the Suffolk School for Boys.

(16) The question of devising a means of taxing the unearned incre-

ment of land.

The first of these sixteen subjects thus submitted by the

mayor— the schools— is still under investigation. The inves-

tigation of the second, third, fourth, fifth, sixth and seventh

have been completed, and the reports have been submitted to

the mayor. The next seven are still under investigation. The
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investigation of the next question, the transfer of the Suffolk

School, has been completed and the commission recommends the

transfer, but its report is not yet ready for publication. The

next, the question of taxing the unearned increment, the com-

mission respectfully declined to consider, as it seemed more

appropriate for the study of a special commission appointed

for this single purpose, and unhampered by the duty of con-

sidering the great variety of questions which the Finance Com-

mission under existing law must investigate.

J/.. Reports published by the Commission. —- The commission

has published and sent to the mayor, the City Council or the

Legislature twenty-five reports during the year 1910-11, as

appears by the following list of subjects :
—

(1) Feb. 12, 1910.— Assessing department: excessive expenditures,

due to wasteful methods of administration.

(2) Feb. 18, 1910.— The increase in recent years in the city's pay roll,

and the decrease in efficiency of the day labor force.

(3) Feb. 26, 1910.— Soldiers' relief department: the need of reor-

ganization and improved methods.

(4) April 1, 1910.— House Bill, No. 441, authorizing the city of Bos-

ton to incur an additional indebtedness of $2,500,000 for land and build-

ings for schools.

(5) May 2. 1910.— The contract for gas lighting between the city and

the Rising Sun Street Lighting Company.

(6) May 26, 1910.— House Bill, No. 1624, authorizing the construction

and maintenance of a public bath house on the bank of the Mystic River,

in Somerville, to be paid out of the metropolitan parks maintenance

fund, the city of Boston paying about 62 per cent, of the expense.

(7) June 4, 1910.— Senate Bill, No. 410, authorizing the Boston

Elevated Railway Company to purchase and hold the stock and bonds

of other street railway companies, and providing for the extension of

the leases of the East Boston and Washington Street tunnels.

(8) July 14, 1910.— The charges of collusion between officials of the

health department and milk contractors.

(9) July 22, 1910.— The Rising Sun Street Lighting Company's con-

tracts with the city.

(10) Aug. 17, 1910.— The influence of politics in the appointment of

heads of departments and subordinate officers during the first six months

of the present administration.

(11) Sept. 15, 1910. — The proposals for sites for a school building in

the Lewis district.
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(12) Sept. 15, 1910.— The reasonableness of the charges of the archi-

tect employed by the city in connection with the reconstruction of Curtis

Hall, Jamaica Plain.

(13) Sept. 16, 1910.— Proposed consolidation of the street, water and

engineering departments in one department of public works.

(14) Sept. 17, 1910.— Loan bills pending in the City Council, aggre-

gating $2,110,750 in amount.

(15) Sept. 26, 1910.— The question whether a former deputy collector

should be prosecuted for alleged defalcation.

(16) Oct. 4, 1910.— The question of devising a means of taxing the

unearned increment of land.

(17) Oct. 13, 1910.— The necessity of appointing as a third member

of the Board of Health a person qualified for the office.

(18) Nov. 19, 1910.— The question of relieving the city of a part of

the cost of bridges over water.

(19) Dec. 3, 1910.— The consolidation of the park, public grounds,

bath and music departments.

(20) Dec. 8, 1910.— Whether the city council should accept chapter

527 of the Acts of 1910, requiring the construction as a State highway of

a part of Washington Street, West Roxbury, under which the city would

pay $104,701 and the State $17,299.

(21) Dec. 10, 1910.— The necessity of abolishing the registry depart-

ment, and transferring its powers and duties to the health department.

(22) Dec. 10, 1910.— The defects in the act to provide a retirement

system for public employees. (Acts of 1910, chapter 619.)

(23) Dec. 17, 1910.— Same subject.

(24) Jan. 11, 1911. — The creation of a new and unnecessary office in

the penal institutions department, and an improper appointment thereto.

(25) Jan. 13, 1911.— The bill for automobile service to the penal in-

stitutions commissioner.

IV. Results of the Commission's Recommendations.

A summary of the action following the publication of these

reports shows many favorable results :
—

1. Action by the Legislature. — Though the Legislature

failed to repeal chapter 276 of the Acts of 1894, which requires

that assistant assessors shall be appointed equally from the two

leading political parties, — an archaic system, contrary to the

spirit of the charter amendments of 1909 ; and to amend the

police listing act so as to make it the basis of assessing poll

taxes, and thus save the city the cost of unnecessary duplication

by the assessing department of work which could be performed

by the police department ; and also failed to authorize the crea-
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tion of a board of trustees to relieve the City Council of the

duty of passing on claims for soldiers' relief, — it did adopt

three important recommendations of the commission. Thus,

action on the Boston Elevated Railway holding bill was de-

ferred so as to enable the railroad and transit commissioners

to consider and report to the next General Court on the pro-

posed extension of the existing leases of the subway and the

Washington Street and East Boston tunnels ; the bill providing

for a public bath house on the Mystic River, in Somerville,

which few if any Boston citizens would use, but for which the

city of Boston would have to pay about 62 per cent, of the cost,

was defeated ; and the bill providing that the school committee

might borrow, in the three years 1910, 1911 and 1912, $2,500,-

000 for land and buildings for schools, in addition to the

$1,500,000 which it was already authorized to borrow, was also

rejected. The effect of the rejection of this loan bill was most

salutary, as the school committee properly utilized the provi-

sions of chapter 448 of the Acts of 1901, which permits the

appropriation from taxes for this purpose of an amount equal

to 40 cents on each $1,000 of the valuation of property upon

which the city appropriations are based.

2. Action by the City Council. — The City Council has

given careful consideration to the recommendations of the com-

mission. It has considered and finally passed the ordinance

effecting a consolidation of the street, water and engineering

departments in a department of public works ; it has requested

the corporation counsel to draft an ordinance consolidating the

park, public grounds, bath and music departments in a single

department, and has the proposed consolidation of the registry

and health departments under consideration; it has so far de-

clined to accept the legislative act relating to the laying out of

an unnecessarily expensive boulevard in a part of Washington

Street, West Roxbury, and the act creating a retirement system

for public employees; it has given the most careful considera-

tion to the subject of loans, passing only the necessary, rejecting

the unnecessary, and deferring action on loans for street light-

ing equipment and incinerators until the superintendent of

streets shall have reached a decision upon these subjects. It has
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also refused to pass a general loan bill, and the precedent thus

established is the most important reform of the year. The

general loan bills of past years have largely and unnecessarily

increased the city's debt, and have often been passed by logroll-

ing, and by promises of office, gift contracts or other forms

of patronage, with resulting demoralization of the municipal

service.

3. Action by the Mayor and the Heads of Departments. —
The recommendations of the commission calling for action by

the mayor or by the heads of departments have received favor-

able consideration in some instances, but have more often been

disregarded.

The mayor accepted the findings of the commission in three

cases referred to the commission by him, namely, the charges

of collusion between officials of the health department and milk

contractors, the reasonableness of the fees of the architect em-

ployed in the reconstruction of Curtis Hall, and the question

of apportioning more equitably the cost of bridges in the city or

connecting it with other municipalities. The recommendation

of the commission that the Board of Assessors be reduced from

nine to seven was immediately accepted by the mayor, and the

City Council passed the ordinance requested in his message;

but none of the reductions in the number of employees in the

assessing department or the changes in administrative methods

recommended by the commission were accepted either by the

mayor or the Board of Assessors, and consequently the wasteful

methods of the assessing department continue to exist.

The mayor has failed to accept the commission's recommenda-

tions as to the appointment of a third member of the Board of

Health, qualified by education, training or experience; to re-

voke the improper appointment to the newly created office in the

penal institutions department ; to discontinue the practice of

forcing upon heads of departments appointments not requested

by them or necessary for the service ; and to obey, save in a

few instances, the letter and spirit of the law as to the appoint-

ment of paid heads of departments so far as new appointments

were concerned.

The mayor has also disregarded the commission's recommen-
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dation to reduce the number and compensation of salaried em-

ployees, and has not only maintained but largely increased an

already unjustifiably large pay roll. To this cause a large part

of the increase in expenditures of departments under his con-

trol is due. The expenditures of such departments for the first

eleven months of the five years, 1906 to 1910, inclusive, as

shown in the " City Record " of January 2, page 8, are as

follows :
—

1906-07,
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This is one of the conspicuous failures of the present ad-

ministration, considered in the light of its opportunities. The

charter amendments give the mayor greater opportunity for

accomplishing pay-roll reform than any of his predecessors in

office possessed under the old charter. Former mayors have

been subjected to pressure in behalf of city employees by mem-

bers of the City Council, who, by withholding their votes on

necessary appropriations and on the confirmation of the mayor's

appointments, could greatly embarrass his administration. But

the appropriating and confirming powers formerly exercised by

the City Council have been separated by the charter amend-

ments, the confirming power having been transferred to the

Civil Service Commission, which has no power over city appro-

priations. The City Council's power over appropriations has

also been reduced by the charter amendments, while the mayor's

power has been increased, and he now has a free hand in the

control of the pay roll of all departments under his jurisdiction.

This new and great opportunity thus given to effect economies

has been neglected by the mayor, however, and the pay roll

is constantly increasing, instead of diminishing.

The clerical pay roll at least should have received the careful

attention of the mayor and the heads of departments. The

clerks employed by the city are far more favorably treated than

clerks in private employ. The latter, as a rule, work a greater

number of hours, perform much more work in an equal number

of hours, and receive less pay than clerks in the city's employ.

Moreover, clerks employed by the city are retained without

regard to the city's financial condition, whereas clerks in pri-

vate employ are always subject to the risk and frequently to the

loss of employment, due to the vicissitudes of industrial and

commercial life. The clerks of the city are also paid much

more than the clerks employed by the federal government or by

the Commonwealth.

A comparison of salaries now paid by the Commonwealth to

cashiers, tellers, paymasters, bookkeepers, clerks and stenog-

raphers with salaries paid by the city of Boston to such em-

ployees shows that the latter are 50 per cent, higher, on the

average. The total salaries for 159 of such employees of the



1911.] PUBLIC DOCUMENT— No. 88. 19

State amount to $163,819, while the total salaries for 283 of

such employees of the city amount to $428,538, — an average

of $1,030 and $1,514 respectively. Instead of reducing sal-

aries to the level of compensation paid by the State, the city's

clerical pay roll has been increased.

At the same time large numbers of unnecessary foremen, in-

spectors, mechanics and laborers have been employed contin-

uously throughout the year, notwithstanding the fact that

frequently there has been little work to do. About 750 em-

ployees of the street department, or about one-fourth of the

force, could have been laid off on the first of December; and

at least one-fourth of the 558 employees of the water depart-

ment could have been laid off likewise. In other words, the

city in two departments alone is carrying through the winter

months not less than 900 more employees than are necessary,

even though such departments be given the benefit of the doubt

whether their forces are not too large for any season of the

year. Whether the citizens approve of this waste of money the

commission cannot tell, but at least the facts should be known.

Such conditions would not be tolerated by any private em-

ployer, nor by any city government that regarded business con-

siderations as of greater importance than votes.

VI. The City Debt.

A statement as to the city's debt and an analysis of the loans

authorized in the present year will be the subject of a later

communication, after the close of the city's financial year, when

the complete figures will have become available.

VII. The Charter Amendments.

In the opinion of the commission, the charter amendments

have on the whole been successful in operation. Such defects

in administration as have been previously pointed out in this

report are not due to the charter amendments, but to the deliber-

ate violation of their letter and spirit. As the former Finance

Commission said, in its report to the Legislature submitting the

charter amendments :
" It is under no illusion that the changes



20 FINANCE COMMISSION. [Jan.

recommended will of and by themselves secure good govern-

ment. 'No municipal charter can be a self-executing instru-

ment of righteousness." Notwithstanding the failure of the

present mayor to live up to the spirit of all the charter amend-

ments, in many respects the character of the present administra-

tion is far above that of the former administration of the same

mayor under the old charter. In the purchase of materials,

supplies and land and in the award of contracts there has been

a great improvement over the administration of the years 1906

and 1907. While there have been more contracts awarded

without advertisement than the spirit of the charter justifies,

and while a number of contracts have been awarded to persons

other than the lowest bidders, the percentage in number and

amount of contracts awarded after public advertisement for

bids in the present year has been much greater than in the

years 1906 and 1907. Apparently there has been no return to

the practice of awarding " split " contracts, in order to favor

friends of the administration; nor, so far as the commission

yet knows, has there been any attempt to return to the former

practice of purchasing materials and suplies or land from fa-

vorites of the administration and at excessive prices. While

the data on these subjects for the entire year is not yet avail-

able, enough is now known to enable the commission to state

that the present administration in these respects is vastly supe-

rior to the administration of the same mayor in the years 1906

and 1907. For these results credit is due both to the mayor

and to the restraints imposed in the charter amendments, which

limit the amounts above which contracts cannot be awarded

without advertisement, increase the checks upon the passage of

loans and appropriations, and provide for publicity of adminis-

trative acts through the Finance Commission.

There has also been a great improvement over the mayor's

former administration under the old charter in the capacity

of men secured as heads of departments. This is due to the

charter amendments, which require that the heads of depart-

ments shall be persons who are experts in their respective lines,

or specially qualified by education, training or experience for

their tasks, and which give the Civil Service Commission power



1911.] PUBLIC DOCUMENT— No. 88. 21

to reject the appointment of persons who are not thus qualified.

Attempts on the part of the mayor to circumvent or override

these amendments have been repeated and persistent, but they

have been generally unsuccessful, and this feature of the char-

ter has not merely been justified, but has shown itself an indis-

pensable bulwark against unfit appointments.

The City Council has commendably lived up to the spirit of

the charter amendments. Its careful consideration of loans has

already been referred to; but in many other respects it has

come up to the expectations of the advocates of a small Council

elected at large. There has been an absence on the part of all

its members, except one, of the slanderous speeches formerly

indulged in by a number of the members of past Councils

under the old regime ; and, so far as known, the members of

the present Council, except one, have not sought to participate

in or interfere with the executive or administrative business of

the city. There has been an entire absence of logrolling, and

sectional appeals have been rejected whenever they were found

in conflict with the interests of the city as a whole.

Though a bill has been introduced in the Legislature to do

away with the present system of electing at large a City Coun-

cil, small in number, by providing for a large Council and sec-

tional representation, the superiority of the existing system

could not be shown better than it was by a statement in the

" Republic," in the issue of Jan. 14, 1911. Speaking of the

results of the recent municipal election, the " Republic " said,

editorially :
—

. . . the folly of nominating men to run for the City Council just be-

cause they had strength enough to be successful in their own locality

must be apparent. A man to win out for City Council must be suffi-

ciently well equipped to go through the city and meet all classes of

citizens, and discuss different city problems from an intelligent point

of view. Any man who is not able and willing to do this has no business

being a candidate for any office within the gift of the people. Times

have changed when men, because they are good fellows, can be elected to

public office. A condition which permits this to be done may continue

for some little time yet in small constituencies, but it is no longer true

of the larger bodies of voters.
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This sums up the situation. The " good fellows," without

sufficient equipment for the duties of the Council, cannot suc-

ceed as candidates under the present system, though they could

and did under the former system of election by districts and

by small constituencies. Under the present system of electing

a small number of councillors by vote of the entire city, as the

article truly says, " a man to win out for City Council must be

sufficiently well equipped to go through the city and meet all

classes of citizens, and discuss different city problems from an

intelligent point of view." It is difficult to understand why

any one should seek to set aside a system which puts a premium

on intelligent candidates and a discount on merely " good fel-

lows," who have not intelligence or capacity sufficient to enable

them to meet all classes of the citizens, and discuss adequately

the various city problems which require solution.

The elimination of party designations on the ballot, the sys-

tem of nomination by petition, the resulting short and simple

ballot, the abolition of primaries, all have helped to enable the

voter to consider his duty to the city as superior to partisan

motives, to learn the merits of the candidates, and to make a

more intelligent choice in the election of public officials. The

new system has freed the mayor from many political obligations

of the kind which embarrassed his former administration, and

the people have secured a City Council which has shown great

devotion to the city's interests.

In brief, the charter amendments have been successful in

operation wherever they have been fairly tried. Whenever poli-

tics has proved more potent than business considerations, the

city's interests have suffered ; but the loss has been far less than

it would have been but for the restraints in the charter amend-

ments. In the opinion of the commission, none of the charter

amendments should be changed in the present year.

VIII. Recommendations for Legislation.

The commission renews its recommendations of last year re-

specting the extension of the civil service laws to the collecting,

treasury and penal institutions departments of the city of Bos-

ton, as follows :
—
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That hereafter, in the collecting, treasury and penal institu-

tions departments of the city of Boston, all appointments

except the heads of departments, and in the penal institutions

department physicians and nurses, he made' under and subject

to the laws of the Commonwealth relating to the civil service.

The commission also recommends that legislation substan-

tially as prayed for in the petition already filed by the members

of the commission be passed so as to accomplish the transfer to

the State of the Suffolk School for Boys and the placing-out

division of the children's institutions department, both of which

are now maintained at the expense of the city of Boston.

The reasons for the proposed transfer will be set forth fully

in a report which the commission will soon make upon this sub-

ject, and which will be sent to the Legislature.

Respectfully submitted,

JOHN A. SULLIVAN, Chairman,

GEOFFREY B. LEHY,
CHARLES P. CURTIS,
FRANCIS N. BALCH,
JOHN F. MOORS,

Members of the Board.
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OFFICIAL COMMUNICATIONS.

COMMUNICATION TO THE MAYOR AND CITY COUNCIL IN

RELATION TO THE EXCESSIVE EXPENDITURES DUE TO

WASTEFUL METHODS OF ADMINISTRATION OF THE
ASSESSING DEPARTMENT.

Boston, Feb. 12, 1910.

To the Honorable the Mayor and City Council.

Gentlemen : — The commission respectfully submits herewith a re-

port upon the assessing department.

The former Finance Commission, on Nov. 7, 1908, submitted a report

upon this department, in which it was pointed out that in many respects

the methods of administration were antiquated, and that the expenditures

of the department were excessive. Some of the recommendations then

made were adopted by the department, and the expenditures have been

reduced from $190,720 in 1907-08 to $175,058 in 1908-09, and to

$169,330 in 1909-10.

The commission, believing that the other recommendations, if adopted,

would have effected a much larger saving without loss of efficiency, pro-

cured an accountant to examine the expenditures of the department for

the year 1908-09, and to compare the cost of administration in Boston

with Worcester, which ranks next to Boston in valuation, and Brook-

line, which ranks third after Boston. The result of this investigation

has convinced the commission that by changing certain methods, and by

establishing such reasonable standards of efficiency as ought to be at-

tained in the public service, of a city like Boston, the expenditures of

the department would be reduced to $128,000 a year, or $55,343 less than

the department's estimates for the current year.

The department is not responsible for having two additional assessors

thrust upon it, at a cost of $8,000 a year. The work had been performed

for nearly two years by seven principal assessors, without any diminu-

tion of efficiency, and they did not ask for the increase in the force. The

appointments were deliberate gifts of the city's money, apparently for

political purposes, and wholly without justification.

The appointments of the principal and of the assistant assessors have

been made almost invariably for political reasons, and it is not remark-

able, therefore, that the work of the department has not been performed

more efficiently and economically. The existing system is cumbersome
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and extravagant, and seems to be maintained for the purpose of fur-

nishing steady employment at high rates of compensation, rather than

for the purpose of having the duties of the office discharged in the best

possible manner and at the lowest possible cost.

The extravagance of the department is shown by the following

facts :
—

The average annual pay roll cost for the entire department in the

fiscal years 1904-08 (both inclusive) was $175,785; in 1908-09 it was

$169,031; and in 1909-10, $163,632. In 1908-09 the pay roll cost for

each person assessed for poll tax was 90 cents in Boston and 36 cents

in Worcester. The pay roll cost per bill was 69 cents in Boston and

25 cents in Worcester. The comparative costs in 1909-10 have not been

computed, but they would not show any substantial variation from the

figures of the year 1908-09. After making all possible allowances in

favor of Boston, due to differences in conditions, the pay roll cost in

this city appears to be greatly excessive.

The excessive pay roll cost is due to the system that has been estab-

lished, which necessitates the employment of a larger force than a proper

system would require. In the year 1908-09 there were employed in the

department ten permanent salaried clerks, whose compensation amounted

to $22,947; twenty-five ward clerks, who received $53,108; and twenty-

one extra street and miscellaneous clerks, who received $7,767; the total

aggregating $83,823. Of this sum, $60,876, or approximately 75 per

cent, of the total cost of clerical assistance, was paid for clerks on per

diem, or per item, rates, which, in the opinion of the commission, were

too high. In the last year the cost of clerk hire has been reduced from

$83,823 to $78,448, but further reductions should be made. The aver-

age annual salary of the office clerks in the city of New York is $925,

and of the district clerks $1,130; whereas the average earnings of the

ward clerks in Boston for 1908-09, for a period of less than twelve

months, was $2,124. It is true that more work is performed by each

clerk in the Boston department; but, even allowing for this excess, the

disparity in salary is still far too great. Comparisons with Worcester

and Brookline furnish further evidence of the excessive compensation

paid in Boston. In 1908-09 the clerical cost of the assessing depart-

ment in Boston was $77.44 for each million of real estate valuation; in

Worcester, $58.86; and in Brookline, $55.10. The clerical cost per mil-

lion of personal estate valuation in Boston was $341.77; in Worcester,

$238.25; and in Brookline, $104.40. The clerical cost per million of

total valuation, real and personal, was, in Boston, $127.31; in Worces-

ter, $106.31 ; and in Brookline, $80.74. This basis of comparison is un-

favorable to Worcester and Brookline, as the total valuation in Boston

is more than ten times as much as in Worcester and about thirteen

times as much as in Brookline, and the ratio of the cost of assessing to

the total assessed valuation should, therefore, be lower in Boston than in

these municipalities.
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The present cost of clerical service is not justified by the increase in

population or in the work of the department. As shown in the report

of the former Finance Commission (Volume I., page 441), during the

ten years previous to 1908 the clerical cost increased 44.7 per cent.;

while the increase in the number of polls was only 14.27 per cent., in

the number of persons assessed for property 9.96 per cent., and in the

number of tax bills 15.38 per cent. While the experience of the present

clerical force is valuable, the compensation should not so greatly exceed

that which similar services command in private employment.

The commission calls especial attention to certain of the methods now
existing, and to the remedies which it proposes.

I. The Street Work.

From the 1st of May to the 15th of June in each year the depart-

ment employs 138 men upon the street work, which consists of a house-

to-house canvass throughout the entire city, for the purpose of listing

the polls and obtaining information relative to the holdings of personal

and real property, as a basis for the assessment of taxes. For this pur-

pose the city is divided into forty-six districts, and three men are as-

signed to each district. The street force consists of forty-six first

assistant assessors, who are paid $10 a day; forty-six second assistant

assessors, who are paid $5 a day; and forty-six street clerks, also paid

$5 a day; the total compensation for this work amounting to $36,800.

The cost is greatly disproportionate to the value of the service rendered,

especially to that part which relates to the enumeration for poll tax pur-

poses. A large reduction could be made if chapter 276 of the Acts of

1894, which requires the appointment of assistant assessors in equal

numbers from the two leading political parties, were repealed, and the

list of voters taken by the police department were used by the assessing

department as a basis for the assessment of poll taxes. The Legisla-

ture has been requested by the commission to repeal the act of 1894,

and to provide that the names taken by the police shall be transmitted to

the Board of Assessors, to be used by them as a basis for the assessment

of poll taxes, leaving power in the assessors, however, to add to the list

of those liable for a poll tax any persons found by the Board of Assess-

ors but not listed by the police.

Under the proposed amendments to the law the assessors would be

relieved of substantially all of the work of listing persons subject to a

poll tax only, which constitutes the bulk of the street work. The second

assistant assessors could then be dispensed with, and the number of

assessing districts, the number of first assistant assessors and the num-
ber of street clerks could then be reduced from forty-six to thirty-one,

as indicated in an appendix hereto, marked " A." This arrangement

would give ample time for the proper performance of the street work,

and would result in a saving of $27,200 annually, as follows :
—
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46 second assistant assessors, at $200, $9,200

15 first assistant assessors, at $1,000, 15,000

15 street clerks, 3,000

Total, "
. $27,200

II. The Cost of Assessing Single Polls.

Those persons who are liable only for a poll tax are termed by the

department " single polls." In the year 1908-09 there were 168,541

" single poll " assessments of $2 each. These represented 70 per cent,

of the total number of tax bills, but only l1/^ per cent, of the total

taxes assessed. In 1908-09, 187,566 polls were assessed, including those

assessed for property ; and only 59,952, or less than one-third, were col-

lected in that year. Of these, probably not more than 40,000 were
" single polls," as about 19,000 polls are assessed in connection with

property, and the amount collected on the single polls therefore was only

about $80,000. The cost of assessing and collecting the " single poll

"

taxes was at least $35,000 more than the amount collected. Although

this part of the city's business has been for years conducted at consid-

erable loss, no effort has been made to simplify the system and reduce the

cost. Notwithstanding the recommendations of the former Finance

Commission, these unremunerative single polls are still copied by hand

seven times, making 1,179,787 items altogether, as follows :
—

1. In the street books.

2. In the tax books.

3. Upon the bills.

4. Upon the bill coupons.

5. In the collector's manuscript.

6. Upon cards used to prepare the consolidated manuscript.

7. In the consolidated manuscript.

The clerical cost of this work, excluding the cost of entering names

upon the street books and also on the bill coupons for the collecting

department, is approximately $17,000 a year. The department officials

claim that there is no practical method of reducing the expense of this

unproductive work, but the commission believes that it can be accom-

plished in the following manner. From cards furnished by the police

department containing the list of voters, the " single polls " can be sep-

arated by the assessing department, and arranged in one alphabetical

series for the entire city. From this list the bills and coupons could be

made out in duplicate at one operation, either on the typewriter or by
hand. From the same list, also at one operation, duplicate sheets could

be made, one for the assessors' " single poll " tax book for the entire

city, and one for a duplicate book for the use of the collector. These

sheets could subsequently be bound in book form, thus rendering unnec-
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essary the entry of " single poll " items in the consolidated manuscript,

which now contains the list of " single poll " and personal and real

estate assessments. The new " single poll " book would be as useful to

those who have settlement claims as the present consolidated manu-

script. A responsible private company has offered to do this entire

work in its own offices for $1,955, or at City Hall for $2,250 a year.

The assessors' clerks should be able to perform the work for not exceed-

ing $2,500 a year. In either case, approximately $11,000 (allowing

$2,000 for the additional police list and $1,000 for sorting cards in an

alphabetical series) should be saved annually. A further saving of

about $500 a year could also be made by the elimination of interpreters,

who, under the proposed system, would not be necessary.

III. Real Estate Waed Books.

These books contain real estate entries for a single year only, and

the annual cost of preparation is about $3,500. All real estate entries

for the entire city are written each year, nothwithstanding the fact

that in many cases no change of title has taken place. In such cases

the rewriting of the entry is wholly unnecessary. The form of record

kept by the Boston Real Estate Exchange furnishes a history of each

parcel of real estate for five years, and no entry, except the valuation,

is made during this period, unless there has been a change of title. A
similar but improved form of record, made of loose leaves, would

furnish far more information and would cost much less. In this rec-

ord, whenever the space provided for a particular parcel is insufficient

to note all the changes of title, there should be a reference to the fol-

lowing page, on which such changes in title could be set forth. The

loose leaves could be bound together and locked, and thus would fur-

nish as safe a record as the one now used. By this means the depart-

ment would save about $2,600 annually.

IV. The Dooming Board.

In the opinion of the commission, the Dooming Board, as at present

constituted, is not the most efficient means of determining the assess-

ments on personal property. The taxes on personal estates of $5,000

or more are fixed by the action of this Board, which consists of the

nine principal assessors and forty-six first assistant assessors, and is

in session for a period of about fifty days. Much of its work con-

cerns trusts, divided estates and corporations, for which statistics are

on file in the assessors' office, but with which the assistant assessors

cannot be familiar. In other places, such as Worcester and Brookline,

where such personal assessments are determined by the principal as-

sessors alone, the ratio of personal estate valuation to real estate

valuation is much higher than it is in Boston. It seems doubtful

whether the city receives full value for the $18,400 paid each year for
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this work; and the commission suggests that the principal assessors

consider a means of improving the efficiency of the Dooming Board,

or of finding a better substitute.

The estimate of the department for the current year is $183,343.

In the opinion of the commission, by the adoption of the recommenda-

tions herein made the department can be maintained, without loss of

efficiency, at an annual cost of about $12S,000, or over $55,000 less

than the department's estimate.

The commission recommends :
—

1. That, in the event of the repeal of chapter 276 of the Acts of

1894 and the amendment of the police listing act, so as to enable the

department to receive the police list as a basis for assessing polls, the

second assistant assessors be dispensed with, and the number of first

assistant assessors and of street clerks be each reduced from forty-six

to thirty-one.

2. That the bills and coupons for " single poll " items be made out

at one operation, and that the assessors' " single poll " tax book for

the entire city and the collector's duplicate of the same be made at

one operation.

3. That a form of real estate book, similar to that used by the Real

Estate Exchange, but improved as already suggested, be adopted.

4. That the excessive salaries of the clerical force be reduced.

5. That the board of principal assessors be reduced, by action of

the mayor and city council, from nine to seven.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

Appendix A.— Reduction of Assessing Districts.

Ward.
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Appendix A.— Reduction of Assessing Districts— Concluded.

"Ward.
Present

Number of

Districts.

Proposed
Number of
Districts.

9,

10,

11.

12,

13,

14,

15,

16,

17,

18,

19,

20,

21,

22,

23,

24,

25,

2

2

1

2)

>|
1J

o

1

1

2

3

2

40 31

COMMUNICATION TO THE MAYOR AND CITY COUNCIL
IN RELATION TO THE INCREASE IN RECENT YEARS
IN THE CITY'S PAY ROLL AND THE DECREASE IN

EFFICIENCY OF THE DAY LABOR FORCE.

Boston, Feb. 18, 1910.

To the Honorable the Mayor and City Council.

Gentlemen: — In its report to the General Court, dated Jan. 31,

1910, the Finance Commission showed that in the last two years the

standards of administration have been raised in respect to the award

and execution of contracts, the purchase of land and of materials and

supplies, and in the use of the power to borrow money for public

purposes. It was also shown that the most conspicuous failure of the

last two years was the omission to reduce the amount of excessive sala-

ries and the number of superfluous employees. The commission re-

spectfully invites the attention of the present city government to the

latter subject, in the hope that some effective action may be taken to

reduce the burden of taxation which the maintenance of the city's

inflated pay rolls entails. The high taxes have retarded the develop-
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ment of real estate and of industrial and commercial enterprises, thns

injuriously affecting the prosperity of the entire community. Unless

the present administration reduces the pay rolls, true economy in ad-

ministration will not be attained, nor will there be relief from the pres-

ent heavy tax burdens. The increase in the number carried on the

city's pay rolls in recent years is striking. From 1895 to 1909 the

number of city employees (including those of the penal institutions

department) has increased from 8,645 to 12,774,— an increase of

4,129 in number, or about 47 per cent.; and the amount paid has in-

creased from $7,598,367 to $12,589,338,— an increase of $4,990,971,

or about 65 per cent. This increase has not been justified by the in-

creases in wealth, population, or in the amount of service performed.

The valuation of property assessed for the purpose of taxation has

increased from $951,367,928 to $1,347,948,227, or about 41.6 per cent.

;

the population from 496,920 to probably not more than 630,000, or

about 26.7 per cent. ; and tbe total amount of service performed by

the city employees has not increased much faster, if any, than the

population. Thus the increase in the amount spent on pay rolls has

been about two and one-half times as great as the increase in popula-

tion, or in the amount of service performed.

The necessity of economy in this item is further shown by the fact

that last year's pay roll for tbe city departments was, as previously

stated, $12,589,338, or more than three-quarters of the $16,926,459.50

which was appropriated to be met from taxes for the city departments,

including the penal institutions department, but exclusive of interest

and sinking fund requirements.

The mayor and city council may control the amount of pay rolls by

scaling down appropriations so as to require the removal of the super-

fluous employees and the reduction of excessive salaries. The examina-

tion of heads of departments by the City Council will disclose excesses

in the matter of salaries, both as to number of employees and amounts

paid, beyond those already revealed by the investigations of the former

Finance Commission into the assessing, auditing, city clerk, collecting,

treasury, clerk of committees, city messenger, water, weights and meas-

ures, health, cemetery, soldiers' relief and schoolhouse departments.

Some of the reductions then recommended have been accomplished,

and the opportunity is now afforded to effect others, including those

recommended by the present commission in the assessing and penal

institutions departments.

If the amounts estimated to be necessary for the current year by
the assessing, collecting, treasury, city clerk and weights and measures

departments are reduced to the amounts recommended by the present

Finance Commission, as shown in the table below, a Saving of $87,589

can be effected, largely by reducing the number of and amounts paid

to salaried employees.
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Estimates,
1910-11.

Amounts
recommended by

Finance
Commission.

Assessing, .

Collecting, .

Treasury, .

City Clerk, .

"Weights and Measures

Saving,

$183,343

136,000

48,600

45,000

24,896

$128,000 i

120,000

43,000

40,000

19,250

$437,839

350,250

$350,250

$87,589

i $27,200 of the proposed saving is dependent upon the action of the Legislature. (See

Finance Commission report, Feb. 12, 1910.)

In the budget recently prepared by the mayor for the fiscal year

1910-11, $424,496 is provided for these five departments; but, in the

opinion of the commission, $350,250 will be ample for their actual

needs. This reduction will necessitate the removal of four employees

recently transferred to the collecting and the city clerk departments

from the mayor's office and the city messenger department, and thus

$5,400 a year will be saved on salaries. The eight employees whose

annual salaries amount to $10,100, and who also were recently trans-

ferred from the offices of the city messenger, clerk of committees and

clerk of the Common Council, should not be retained; and, if not re-

moved, the appropriations for the street commissioners, water, street

and registry departments, to which they have been transferred, should

be scaled down so as to require their removal. The list of these trans-

fers is as follows :
—

Transfer of Employees.
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Transfer of Employees— Concluded.

From Cleric of Committees Department.

To- Position. Salary.

Constable

Constable

Constable, .

Assistant clerk of committees.

Street department,

Street commissioners,

Street commissioners,

Street commissioners,

Constable,

Constable,

Constable,

Clerk,

$1,400

1,200

1,200

2,000

From Clerk of Common Council.

Messenger,

Assistant clerk,

Street commissioners,

Registry department,

Messenger,

Clerk,

$800

800

Total salary of employees transferred, $15,500.

These transfers were made to provide places for two officials in the

office of the former mayor, and for all except three employees in the

offices of the city messenger, the clerk of committees and the clerk

of the Common Council, all of which offices were abolished by the

charter amendments of 1909, for the express purpose of saving the

city the expense of their maintenance. With the exception of the two

constables transferred to the office of the street commissioners, these

appointments were made without any regard whatever for the needs

of the service. The constables transferred to the street commissioners'

department may have been intended to provide for the inspection of

minors to whom licenses are to be issued; but, in the opinion of the

commission, it would be better to abolish these positions, and to pro-

vide by ordinance that the licenses to minors of the age of fourteen

years and over shall be issued by the school committee, which already

issues licenses to minors under the age of fourteen, and can perform

the additional work with substantially no increased expenditure.

Unless the incumbents of the twelve positions in question are removed,

the $15,500 paid to them will be practically a total waste.

One of the two temporary positions recently created by the City

Council, the sergeant-at-arms and the clerk of committees, should be

abolished, thus saving $2,500 a year.

If these recommendations are adopted, nearly $100,000 a year can

be saved, as shown in the following table :
—
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In five departments named above (including $5,400 for four em-

ployees recently transferred), $87,589

Salaries of eight other transferred employees, .... 10,100

Abolition of office of sergeant-at-arms, or clerk of committees, . 2,500

$100,189

Less amount to be expended by the school committee for issuing

additional minors' licenses, 1,000

Saving, $99,189

The eity of Boston pays more for the kind of clerical service ren-

dered to it than neighboring cities and towns, the federal government,

the commonwealth or private employers. (See Finance Commission

report, Volume L, page 340, et seq.) There is no reason why the city

should pay more than is paid at the State House for similar service,

and the commission believes reductions should be made accordingly.

The Labor Force.

The commission also believes that substantial economies can be ef-

fected by reducing the city's labor force as rapidly as possible, con-

sistent with a due regard for the men who have grown old in the

service. If the places made vacant by natural causes are not filled,

the maintenance force will eventually be reduced to the proper size

without hardship to any individual; but, while waiting for this slow

method of reduction to become effective, the city's financial interests

may demand a reduction in the amount paid for day labor to those

employees who are incapacitated by age. At all events, there should

be no increase in wages. If, as both branches of last year's City Coun-

cil voted, the wages of all city laborers and mechanics who now receive

less than $2.50 a day should be increased to that amount, the increase

would apply to about 2,800 employees, and would cause an increased

annual expenditure of at least $200,000, and a resulting increase of

about 15 cents in the city's tax rate. The financial condition of the

city is such that no increase in the tax rate should be made except for

the most imperative reasons; therefore, the commission suggests that

if the increase in wages be again proposed, the most careful considera-

tion should be given to all the facts in the existing situation before

final action is taken.

The total number of city and county employees, outside of the three

departments to which pension systems apply,— the police, fire and

school departments,— is 7,458, and of this number about 2,800 are

employed as laborers in the street, water, park, public grounds and

cemetery departments. Of this latter number, 618, or 22 per cent.,

have been twenty years or more in the service; 301, or 10.7 per cent.,

have been twenty-five years or more in the service; and 153, or 5.4 per
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cent., have been thirty years or more in the service. One hundred and

one of the laborers entered the service when fifty-five years old, or

more, and it is not likely that many of these have been so long as

twenty years in the service, but it is probable that most of them are

incapacitated, in whole or in part, on account of age. Likewise, many

of the 618 who have been twenty years or more in the service are in-

capacitated. It is fair to assume that at least one-fifth of the entire

laboring force are incapable, on account of age, of doing a full day's

work. This means that about 560 city laborers are now not perform-

ing, and are not expected by the heads of departments to perform, a

full day's work. The inefficiency of the day labor force, due to age,

has been shown by the investigations of Metcalf & Eddy and other

engineers employed by the former Finance Commission, and their

conclusions have been confirmed by every city official who has appeared

either before the former or the present Finance Commission. That

many city laborers render a full equivalent in service for the wages

they receive cannot be disputed; nor can it be disputed that others

cannot; and still others will not. That the labor force as a whole has

not in the past and is not now rendering the service which the city

is entitled to receive, is shown by the following facts :
—

1. By the Admissions of Heads of Departments and Other City

Officials.

The former superintendent of the paving division, James H. Doyle,

stated to the former Finance Commission that the employees in his

department did far less work than persons in similar occupations

privately employed; and that the cost of work performed by city

labor was far in excess of that performed for the city by contractors.

Former chief engineer (now deputy superintendent) of the paving

division, James H. Sullivan, states that the employees in that division

are much less efficient than others in private employ; and that, in fact,

contractors receive twice as much labor for each $2.25 expended as the

city receives from the day labor force in the paving division.

Chief engineer of the sewer division, Edgar S. Dorr, states that work

done by the labor force of the department costs 25 to 50 per cent,

more than it would cost the city if done by contract.

Deputy superintendent of the sewer division, C. Barton Pratt, states

that the force is far less efficient than labor in private employ, as

shown by the fact that the cost of work performed by the department

force ranges from 50 to 100 per cent, above the cost of similar work
done by contract.

Deputy superintendent of the sanitary division, George H. Foss,

estimates the efficiency of the labor force in this division as about two-

thirds of that of private contractors.

The present superintendent of streets, Guy C. Emerson, estimates

that the average efficiency of the labor force of the several divisions
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of the street department is 25 per cent, less than that of private

contractors.

The present water commissioner, William E. Hannan, states that the

laborers in the water department perform about one-half as much work

a day as a contractor's force, and that a contractor receives twice as

much labor for the $2 he pays as the city receives for the $2.25 it

pays.

2. By the Investigations of Experts.

Mr. Samuel S. Whinery, an engineer employed by the former Fi-

nance Commission, estimates that the annual loss in the paving division

and street-cleaning division in 1906-07 and 1907-08, due largely to

inefficiency of labor, was $150,000 and $100,000, respectively, or $250,-

000 a year in these two divisions. (Finance Commission report, Vol-

ume IV., pages 191, 324.)

Metealf & Eddy estimated the annual loss in the sewer department

in 1906-07 and 1907-08 as $375,000, of which $194,000 a year, or

more than one-half, was due to the excessive cost of work performed

by the day labor force. (Finance Commission report, Volume III.,

pages 855, 856.)

Mr. X. H. Goodnough, engineer of the State Board of Health, who
made an investigation of the sanitary department for the year 1907-

08, at the request of the former Finance Commission, estimated that

the city could save $150,000 a year, or nearly one-fifth of the cost

of maintaining the department, if the system of having part of the

work performed by day labor and part by contract were abandoned,

and the entire work performed by contract. (Finance Commission re-

port, Volume II, page 151.)

Metealf & Eddy estimated the annual loss in the water department

in 1906-07 and 1907-08 as $150,000 a year, of which $130,000 a year

was on salaries and wages, and due to inefficiency. (Finance Com-
mission report, Volume III., page 222.)

3. By the Excessive Cost of Boston Service, as compared with Other

Cities.

Metealf & Eddy made a study of the comparative clay labor cost,

per foot, of laying 12-inch sewer pipe in a trench 10 feet deep, the

wages and hours of service being reduced to a common basis. The
results are shown in the following table (Finance Commission report,

Volume III., page 717) :
—

Lowell, $2 96

Lawrence, 2 27

Cambridge, 2 01

Everett, ] 87

New Bedford, 1 64

Worcester, ... . . ] 63

Newton, 1 51

Boston, . . . $3 50

Quincy, $1 44

Fitcnburg, l 36

Brockton, 1 34

Medford 1 32

Haverhill l 13

Average, $1 79
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Metealf & Eddy's investigations showed that the day lahor cost per

foot of laying water pipe in a 6-foot trench was about 69 per cent,

greater in Boston than in other Massachusetts cities. The actual cost in

Boston was 96.1 cents. The relative costs, on a common basis of hours

and wages, is shown by the following table (Finance Commission re-

port, Volume III., page 128) :
—

Average
Jan. 1, 1905, to
July 1, 1907.

Worcester,

Cambridge,

Lowell, .

Somerville,

Newton, .

New Bedford,

Chelsea, .

Average,

Boston,

1907

1905

1907

1906

1906-07

1907

1906

The cost of hydrant maintenance in winter was shown to be from

14 cents to $1.44 more per hydrant in Boston than in other cities, the

excess ranging from 6.8 per cent, to 132 per cent.

Cost per hydrant from Nov. 15, 1906, to March 15, 1907 (Finance

Commission report, Volume III., page 86) :
—

Boston,

Cambridg
Chelsea,

$2 53

2 39

1 47

Worcester,

Brookline, .

$1 28

1 09

4. By the Comparative Cost of Day Labor and Contract Work.

A single illustration will be sufficient. In speaking of two jobs, one

for the Metropolitan Water and Sewerage Board and the other for the

city of Boston, the former Finance Commission said (Volume I., page

271) :
—

Calculating both jobs, i.e., the one done by contract for the metropolitan

works and that clone by the city by day labor, upon the same basis of pay,

the metropolitan work cost $3.13 per one thousand bricks laid, while the

city work cost on various jobs at the minimum $9.48, and from that to

as high as $18.34 per one thousand bricks laid. This is in all instances

simply the mason cost, excluding the pay of motor mixers and tenders. The
excessive cost is further shown by the fact that on one contract job per-

formed for the city the cost to the contractor on the same basis was only

$2.98 per thousand bricks.
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Every municipal engineer and every scientific journal admits that the

cost of labor directly employed by American cities is far in excess of

that which such cities would have to pay under contract.

5. By the Tendency towards Decreased Efficiency.

In Volume III. of the Finance Commission reports, page 48, Metcalf

& Eddy, in speaking of the declining efficiency of the pipe-laying force

in the Boston water department, said :
—

After due allowance for tlie reduction in hours of employment and in-

crease in wages, there has been a decrease in efficiency of labor amounting

to 50 per cent, in the past thirteen years.

A chart prepared by the city engineer of Boston shows that from

1878 to July 1, 1907, the labor cost of pipe laying, per linear foot,

quadrupled; i.e., that an eight-hour day at $2 in 1907 (with a Satur-

day half-holiday) yielded about one-fourth the results of a ten-hour

day (with no half-holiday) at $1.75 in 1878. (Finance Commission

report, Volume L, pages 270, 271.)

The following table shows the amount of pipe laid at a labor cost

of $1 in various periods (Finance Commission report, Volume III.,

page 123) :
—

1873, about 4| feet.

1880-90, about 2.7 feet.

1896, about 2| feet.

1900, about 1.9 feet.

1907, about 1| feet.

Further analysis shows that, reduced to a uniform basis of hours

and wages, the cost per linear foot of laying water pipe increased

from 25.5 cents in 1878 to 59.4 cents in 1907,
1
or about two and one-

third times. (Finance Commission report, Volume III., pages 9, 118.)

From the foregoing statement of facts it appears that the proposi-

tion for an increase of wages, if made, should be stated as follows: Is

it consistent with the financial interests of the city to effect a general

increase of more than 11 per cent, in the wages of the city's labor

force, applicable alike to the efficient, the comparatively inefficient and

the almost totally inefficient, notwithstanding the fact that the force, as

a whole, now receives 12% per cent, more wages and performs at least

33% per cent, less work than similar labor in private employment 1

?

The mere statement of the proposition would seem to show its injus-

tice to the taxpayers of an already overtaxed community. It may be

urged that the rise in the cost of living makes the increase necessary.

If this be true, it is true of all city employees. Yet a proportionate

increase in compensation to all city employees would be out of the

question, as it would result in a tax rate that would seriously check the

commercial and industrial growth of the entire city, and labor itself

would ultimately bear the greater part of the burden.

i Up to July l.
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Moreover, rates of pay and conditions of service are very favorable

to the labor force employed by the city of Boston, as compared with

those of other cities and of private contractors. A study made by

Metcalf & Eddy in 1908 showed that, of eighteen Massachusetts cities,

for an eight-hour day four paid their laborers less than $2, ten paid

$2 and only four paid $2.25. None paid more. (Finance Commis-

sion report, Volume III., page 1087.) In Brookline, Newton, Cam-

bridge and Somerville $2 a clay is the rate now paid. In Baltimore,

Chicago, New York, Philadelphia and St. Louis the per diem rates

for unskilled city laborers are $1.66, $2, $2, $1.75 and $1.50, respec-

tively.

A study made by Metcalf & Eddy of the wages paid to laborers by

thirty-six local contractors in the years 1907 and 1908 showed that the

average pay was below 25 cents an hour. (Finance Commission re-

port, Volume III., page 1085.) None of the laborers employed by

these private contractors were paid for legal holidays, and therefore

not even those who received the highest wages obtained as much as

the city laborers received for actual working time; namely, $2.52 a day,

or 31Y2 cents an hour, including Saturday half-holidays and legal

holidays. The prevailing rate paid to laborers in private employ in

and about the city of Boston is now $2, and none are carried through

the winter by their employers unless there is work for them; whereas

the city laborers are usually employed throughout the year, though at

certain seasons there is little work to be done. There is little in a sit-

uation in which the wage of a city laborer is considerably higher than

that of a laborer in private employ who performs much more work,

but who lacks the political influence necessary to get on a city pay roll.

It is maintained by some persons that, notwithstanding the ineffi-

ciency of city labor and the loss which the excessive pay rolls cause, no

reduction should be made in the number or compensation of city em-

ployees. Those who take this position deny that a municipal corpora-

tion shotild perform its work in the same way as the private cor-

poration, as they claim the latter exists merely for the purpose of mak-

ing money under a system of competition, while the former exists for

the purpose of bettering the conditioii of all its members, and is free

from the presence of competition. Admitting that municipal and pri-

vate corporations are not in every respect alike, and that a city must

consider certain factors which a private corporation can ignore, the

commission calls attention to the fact that cities are subject to compe-

tition, and that Boston would undoubtedly have attracted more indus-

trial and commercial enterprises, if its taxes, due largely to excessive

pay rolls, had not been so high.

Moreover, the money wasted on superfluous employees benefits only

a small portion of the community, for which the entire community is

taxed. If the money so wasted were wisely expended, it would bring

far more good to a far greater number of equally deserving citizens.
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Recommendations.

The commission believes that great improvements in administration

can be made by the adoption of the following methods :
—

1. By eliminating the superfluous employees.

2. By reducing salaries of subordinates to approximately the scale

prevailing in private employment.

3. By procuring for the heads of departments men of greater ability

and longer experience than have heretofore been required, even though

it becomes necessary to provide much more compensation than is given

at present.

4. By establishing a merit system in all the departments, under

which the merits and defects of employees shall be noted and re-

corded; and by making promotions from within the ranks whenever

practicable, and in such cases only after just consideration of the

merits of the prospective employees.

Respectfully submitted,

THE FINANCE COMMISSION,

Bt John A. Sullivan,

Chairman.

COMMUNICATION TO THE MAYOR AND CITY COUNCIL IN

RELATION TO THE NEED OF REORGANIZATION AND
OF IMPROVED METHODS IN THE SOLDIERS' RELIEF

DEPARTMENT.
Boston, Feb. 26, 1910.

To the Honorable the Mayor and City Council.

Gentlemen:-—The soldiers' relief departments of the cities and

towns of Massachusetts act, under various statutes, as agents of the

Commonwealth in dispensing to those who served in the civil or the

Spanish war " State aid," " military aid " and " soldiers' relief," all

these forms of assistance being supplementary to the pensions granted

by the United States government. The Commonwealth, under chapter

468, section 6, Acts of 1909, pays State aid in sums not exceeding $6

a month to men, or $4 a month to women, and no more than $8 to

or for all the dependent relatives of any one soldier or sailor in any

one month. Under chapter 468, sections 9-14, Acts of 1909, each city

and town shares with the Commonwealth in giving military aid in

eases where the United States pension and State aid combined would be

insufficient for support, though an applicant cannot at the same time

receive both military and State aid; if military aid is granted, the State

aid ceases. The soldiers' relief department, as maintained by the city
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of Boston, makes all these disbursements both for itself and the Com-

monwealth. The latter not only reimburses the city for its share of

expenditure, but also for money expended for burying indigent sol-

diers, their wives, widows or dependent mothers. Under chapter 79,

sections 18 and 19, of the Eevised Laws, the city pays entirely for

soldiers' relief, which, like military aid, is supplementary to the other

forms of public relief. While pensions and State aid are limited by

regular schedules, there are no limitations as to either military aid or

soldiers' relief. The purpose of soldiers' relief, as declared at the out-

set, was to prevent dependence of veterans of the civil war and their

widows on the almshouse or on the overseers of the poor.

The department consists of a commissioner, salary $3,500; a male

clerk, salary $1,500; a male settlement clerk and visitor, salary $1,500;

and the following women : a chief clerk, salary $1,300 ; four clerks and

visitors, salary $1,100 each ; a clerk, salary $800 ; a " matron " at $600,

whose duties are those usually performed by an office boy; and a

stenographer with a salary of $800; total salaries, $14,400 a year.

Applications for State aid, and the recommendations thereon of the

soldiers' relief commissioner, are passed upon by the State aid com-

missioner. Applications for soldiers' relief are similarly passed upon

by a committee of the Boston City Council, formerly by a committee

of the Boston Board of Aldermen. Applications for military aid are

passed upon by the State aid commissioner and the soldiers' relief

commissioner, acting concurrently.

In the eight years and eleven months since the present commissioner

took office the department has spent or disbursed over $2,000,000 of

the money of the Commonwealth and of the city.

Expenses and disbursements of the department during the year

1901-02, when he took charge, were as follows: $234,296.89; reim-

bursed by the State, $146,619.69; net cost to the city, $87,677.20. In

subsequent years the expenses and disbursements have been as

follows :
—

Teaks.
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The Finance Commission is in accord with the general policy of the

Commonwealth and the city in undertaking to assist needy veterans.

The criticism of the soldiers' relief department, which the commission

feels compelled to make, is directed entirely against the manner in

which the benefactions of a generous and grateful community have been

distributed.

In the judgment of the commission, this department has been one of

the most grossly mismanaged departments examined by either this or

the former Finance Commission. The simplest forms of preliminary

investigation have been neglected. After relief has been granted, visits

to applicants have been rare and unintelligent. The records are in

confusion; the force has been inefficient; the annual reports have been

misleading. The results have been violation of the law, great waste

of public money and demoralization among many recipients of the

relief.

A subcommittee of the former Finance Commission conducted a

preliminary investigation of this department so near the end of its

term of service that it was unable to report on the subject. Neverthe-

less, as a result of recommendations then made to the commissioner

in charge of the department, certain improvements have been intro-

duced during the past year. More frequent visits have been made to

the recipients of the relief, better records of visits have been kept, and

more economical methods have been adopted in preparing monthly

relief pay rolls. During the past year $11,362.21 less was expended and

disbursed than in the previous year, through discontinuance of relief,

with a tendency manifest toward further reduction.

While this commission has had to take cases at random, and has

had time to examine only a small fraction of those on file, the charac-

teristics in all those examined are so similar as to convince it that they

are typical, and that every record would be found, on investigation, to

show serious incompetence.

The Neglect of Preliminary Investigation.

Though the commissioner states that it is a rule of the office that

applicants be visited before relief is granted, he could offer no convinc-

ing evidence that this rule was generally put into effect until after the

investigation in December, 1908, by the subcommittee of the former

Finance Commission. Before that time applicants' statements about

themselves were taken as final. As a result, the department has been

seriously misinformed. For example, each record examined by the

commission has described the applicant's habits as either " temperate "

or " good," or the space under " habits " has been left blank. No such

uniformity of good habits in fact exists.

Typical cases of failure to make a suitable preliminary investigation

are Nos. 18568, 7220, 12512 and 805.
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Case No. 18568.— Woman admitted in application ownership of

house worth $2,000, and $50 in bank. The slightest investigation would

have shown that her tax bill was $68.80, and that her house was thus

worth over twice as much as she had represented. Eventually a

stranger volunteered information that she was worth $20,000. There-

upon relief was stopped.

Case No. 7220.— Third wife of a sailor who died Feb. 7, 1907. By

husband's will all his property except $200 was left to her; copy filed

among department's records. Six days after husband's death she was

granted $26 soldiers' relief and $4 State aid. The commissioner had

recommended $16 soldiers' relief; the committee of the Board of Alder-

men added the other $10. A member of this committee became one

of the appraisers, and thus found, two months later, that she had

personal property amounting to $5,231.17. Nevertheless, the aid still

continues. The testimony of the commissioner is illuminating as to

this case :
—

Q. Why was it raised to $26? A. "Well, I can only answer that by say-

ing that the husband had a friend on the committee, probably.

Case No. 12512.— Woman claimed to have been married to a soldier

in New York, and on the strength of this has been receiving relief since

1907. Investigations of Finance Commission show that there is no

record of her marriage in New York, and the United States govern-

ment has refused to grant her a pension, for lack of proof of such a

marriage.

Case No. 805.— Woman's husband enlisted in civil war under false

name, and was dishonorably discharged. Records of dishonorable dis-

charge were not availed of. Woman married another man while hus-

band was alive and not divorced. Commissioner could not discover

from his records the history of this case. Aid to this doubly disqual-

ified woman has been continuous from the time when he took office

in 1901 until May, 1907, when the facts which he should have ascer-

tained through his visitors were disclosed to him from an outside

source.

Failure to Visit.

In 1907 the four women clerks and visitors made only 8 visits in the

entire year; practically a complete breakdown of the system, so far

as they were concerned.
1 At other times the records indicate spasms

of visiting activity so extraordinary that the visits, if really made,

must have been ineffective. In the six days, May 21 to 26, 1906, in-

clusive, a woman visitor made 108 visits,— an average of 18 a day

;

while the records state that another made 30 visits in one day and 42

i In this year the settlement clerk and visitor made 299 visits, taut mostly to ascertain

the legal status of the applicants.
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in another. The commissioner states that he does not think that more

than 30 visits were made by a single visitor in one day. Such flying

visits could not have included any real investigation.

Typical cases resulting from the failure to visit are Nos. 15497,

16354, 17388, 14568, 4629 and 3909.

Case No. 15497.— Habitual drunkard, who had applied for relief

in 1897, and before the relief was granted had been pronounced by

the investigator addicted to liquor, and not likely to make judicious

use of money. Report states that he had a comfortable home with his

wife, who was paying $65 a month rent, and had three children, all

grown and self-supporting. Notwithstanding that these facts were in

the possession of the department, not only was the relief granted him,

but from 1897 to 1908 no visits were made to him. In 1908 two visits

disclosed his drunken state of life. No action was taken on these re-

ports until September, 1908. On the eighth clay of that month the

man's son asked that the aid be stopped, on account of his father's

drinking habits, and renewed this appeal earnestly on the tenth by a

written statement, to the effect that the father's actions had become

unbearable on account of drunkenness; that he was intoxicated two-

thirds of the time, and that he had been put out of bar-rooms for

throwing bottles at the bartenders. Then at last the relief was cut off.

The record of the previous day states that the man's pension had been

raised from $15 to $30 a month through the influence of the congress-

man from his district.

Case No. 16534. — Man earning wages (and therefore ineligible)

applied in May, 1907, and received $8 a month soldiers' relief, in addi-

tion to $12 United States pension. Under " habits " the record is

" temperate." He was visited in May, 1909, and the following is the

record :
" Mr. not living at above address. Saw landlord, Mr.

, who said that he was obliged to put Mr. out last week.

Rented two rooms, and lived here about seven months. Drank very

hard; took fifty quart whiskey bottles out of his room; was a man of

bad character; was employed as steam fitter at navy yard, earning

$3.50 a day." Aid was then at last stopped.

Case No. 17388.— Man has been receiving relief since 1902. Lives

in house variously reported in the records to be worth $2,400, $2,500

and $3,000, mortgaged for $2,000. Though house is much too large

for him, no part appears to have been rented since 1902. Records

state that interest on mortgage is paid on money received from estate

of wife's uncle, yet no effort appears to have been made to discover

the nature and extent of this fund.

Case No. 14568.— Man applied and received relief in July, 1902,

and later died. House then reported to be mortgaged for $700.

"Widow received relief until December, 1909. On March 23, 1908, the

visitor reported both that the woman had no money or visible means of
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support, and that she had $1,000 in the bank and that her husband had

left insurance of $2,000. For nearly six years no curiosity as to the

resources of this family seems to have been aroused. On the day

when the commissioner testified before this commission (Dec. 3, 1909,

nearly seven and one-half years after application was granted) he

recommended that the relief be discontinued.

Even greater negligence has been shown in giving relief to • those

who at the same time have been on the city's regular pay rolls. In-

stances are Nos. 4639 and 3909. Each of these received $2.25 a day

from the street department, while also securing relief from the soldiers'

relief department, on the plea of having no means of self-support.

One of these beneficiaries in the street department had maintained to

the soldiers' relief department in 1901, 1902 and 1906 that his health

was very bad and he could do no work. Yet in August, 1906, he got

employment in the sanitary division, his age then being sixty-nine, and

he continued to receive his wages there, and to receive also his State

aid for nearly three years unvisited. The comparative alertness of.

the department last year discovered him. The other city employee

was not visited from December, 1902, to March, 1909, and no date of

his securing city employment is given in the records. In 1902 the

man's house was valued at $3,000, and one record of that date states

that there were on it four mortgages, aggregating $3,600. Another

record alongside of the first of the same date shows that there were

only two mortgages, aggregating $1,800,— an instance of the prevail-

ing confusion.

The commissioner admits that political influences have at times in-

duced him to give precedence to certain applicants.

The commissioner has sought to excuse the failure to make proper

visits: first, on the ground of his having an inadequate force; second,

because of the preparation of a new card index. As for the force,

he has never asked for an addition to it, and the present force, taken

as a whole, has appeared to the commission insufficiently occupied. As
for the card index, an expert employed by this commission reported

that a single clerk should have been able, under the most favorable

conditions, to perform the task in three months. This catalogue was

not begun until May, 1907, and cannot excuse only 8 visits by the

four women clerks and visitors in the whole of that year. It also does

not excuse the fact that families have gone for ten years without a visit

from the department. Some idea of what should have been done

earlier may be deduced from the improvement this year under the

stimulus of the former Finance Commission's investigation. Disburse-

ments have been cut down nearly $1,000 a month, 2,556 visits have

been made, and beneficiaries have been reduced 552.
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The Neglected Records.

The records which should contain the facts about the beneficiaries

are in chaotic condition. The original applications, some stray mem-

oranda, and a few entries on such portions of the paper as may present

a blank space, comprise most of these records. Their condition is such

that they cannot have been seriously used. The testimony of the com-

missioner indicates that he consults the card index for such informa-

tion as he desires, and in his report of 1908 he described these meager

cards, which present only a few figures, as " embracing the history of

beneficiaries." Some of the inconsistencies which appear in the records

have been incidentally noted above. Other instances are the fol-

lowing :
—

Case No. 18832 is that of a woman reported in the records of the

department as sixty-four years old in 1908 and fifty-two years in 1909.

Case No. ,17776 states that a child who was eight years old in 1904

was married before 1908.

Case No. 11461 states that a woman was fifty-eight years old in one

year and seventy-five in the next.

Case No. 10067.— Woman claimed in 1898 to have shattered nerves

through care of husband, who was reported to have been insane five

weeks before his death. Ten years later woman's nerves said to be still

shattered from the same cause, and husband's insanity was reported to

have been of five years' duration. A girl in the family who ceased

work immediately on receipt of the relief by her mother was reported

to be seventeen and twenty-five years old at the same time.

Inefficiency of the Force.

The inefficiency of the force has been demonstrated by its inability to

cope with the questions of beneficiaries who are insured for the benefit

of others, its failure to co-operate with the well-to-do offspring of bene-

ficiaries or to induce them to bear part of the burden, and by the idle-

ness in the office.

When beneficiaries are insured for the benefit of others, either the

premiums are paid from the relief or by persons who should be equally

interested to participate in the support of the beneficiaries.

Not a record has been found which shows that any serious effort

has been made to find out whether grown sons and daughters, not

living at home, were able to help the veteran, much less to induce them
to aid. The commissioner's own testimony practically admits this.

In such cases the State's bounty is diverted in effect to the children,

and helps them to evade the care of their parents.

Cases were also found in which young people were living in idleness

with and on the beneficiaries. The instances of sons or daughters
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who had been at work up to the time when the relief was received, and

then stopped, seem to be numerous.

With the possible exception of the settlement clerk and visitor, the

men in the department clo little work. The women do more. But

through faulty organization, the same women, highly paid, are both

clerks, doing elementary copying, and visitors, with hundreds of fami-

lies largely dependent on them and with hundreds of thousands of

dollars at stake.

The commission has sought in vain to find any cases of relief, once

given, having been reduced as a result of intelligent visiting until after

the investigations of the former Finance Commission, in December,

1908. If any such reductions have taken place, neither the commis-

sioner nor his subordinates have been able to point them out.

The part hitherto played by the aldermen and their subcommittees

may be deduced from the following testimony of the commissioner :
—

Q. Don't they, in most cases, vote to give relief where you recommend

it to be done? A. Yes, in most cases.

Q. Has there been a single case in which you have recommended re-

lief and have been given nothing? A. No; I think not one. There has

been one case that we know of where they cut down the amount recom-

mended.

Q. What examination of the facts does the committee on soldiers'

relief make? A. Practically none.

Q. And the Board of Aldermen? A. Absolutely none; they take the

report of the committee.

Misleading Annual Reports.

It should be reiterated that the foregoing criticisms are not directed

against the policy of the State and city in affording relief to needy

veterans; they are directed entirely at the inefficient manner in which

this policy has been carried out. The question arises as to how the

department could have been allowed to lapse into such a state of in-

competence. While the laws governing soldiers' relief are less exacting

than those governing State and military aid, the commissioner has

stated that he is as careful in dispensing one kind of relief as another;

in fact, he has been extremely careless as to both. The laws are ex-

plicit, and mostly sound. The fundamental trouble with the depart-

ment lies in neglect. The public has not questioned the department's

acts, under the assumption that, as its one mission is to do good, it

must be doing it. The State aid commissioner says that his responsi-

bility ceases after he has determined that an application may legally be

granted, and that payment to those who no longer need relief is due to

neglect on the part of the soldiers' relief department. Nor can the

committee of the City Council, changing from year to year, be expected

to oversee intelligently a department of this kind.
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The chief reason, however, why the public has failed to appreciate

the true condition of the department, is the misleading character of

the annual reports. In these reports soldiers' relief is described as

" far-reaching in its humane mission," and " a strong incentive to good

citizenship." The committee of the Board of Aldermen is compli-

mented as having dispensed the relief in " such a manner as to conduce

to the greatest good of the greatest numbers." The report for 1905—06

stated :
" All the time that could be spared from the clerical duties of

this office by our officials has been devoted to such service, with the

result that 717 visits have been made during the year, and, in conse-

quence of the information gained thereby, a substantial saving has been

made to the city by reason of the improved financial condition of the

parties visited rendering assistance no longer necessary." Likewise, the

leport for 1906-07 stated: "Every hour that could be spared by the

officials from their clerical duties has been given to such service, with

the gratifying result of 1,015 visits during the year." Again, the re-

port for 1907-08 stated :
" The officials of this department are required

to visit beneficiaries as often as is practicable, in order to keep in-

formed of any changes in their financial condition that would render

further assistance unnecessary. Only 436 of such visits were made
during the past year, owing to the introduction of the new card index,

embracing the history of and payments to all beneficiaries now on the

department pay roll. In making this index great labor and much
time has been and will be consumed." Then follows the statement that

" as a result of the visits, a number have been dropped from the pay
roll, it being found that they were no longer in need of assistance."

This picture is clearly not in accordance with the facts.

On the one hand, it must be true that many of the recipients are

excellent people, in real need, to whom the community owes much;
such persons are entitled to watchful and enlightened care. On the

other hand, the investigations of this commission have shown a wide-

spread nurturing of deceitfulness, imposition, irresponsibility, idleness,

drunkenness. The worst effect has been upon the younger generation,

for which the relief was not intended.

The commission does not question the integrity of the commissioner.

The commission recommends :
—

1. That the Governor consider the advisability of recommending that

the State aid commissioner undertake more supervision of the disburse-

ment of these moneys, in which the Commonwealth is directly in-

terested.

2. That the General Court enact section 11 of House Bill, No. 10,

presented by this commission, substituting a board of unpaid trustees

for a committee of the City Council as the body to pass on relief, and
giving them general powers of supervision.

3. That the department be thoroughly reorganized as to personnel
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and methods, and that there be appointed as head of the department

some person professionally trained in the distribution of relief.

4. That, under this head, there be appointed some person profes-

sionally trained in the keeping of relief records.

5. That the present office of male clerk be abolished.

6. That clerical work and visiting be absolutely separated.

7. That the whole office force be adjusted to the amount and kind of

work to be performed.

Respectfully submitted,

THE FINANCE COMMISSION,

By John F. Moors,
Acting Chairman.

COMMUNICATION TO THE LEGISLATIVE COMMITTEE ON
CITIES IN RELATION TO LEGISLATION FOR ADDI-

TIONAL ELEMENTARY SCHOOL ACCOMMODATIONS,—
HOUSE BILL, NO. 441.

Boston, April 1, 1910.

To the Honorable the Committee on Cities.

Gentlemen : —Your honorable committee has under consideration

House Bill, No. 441, which authorizes the city of Boston to incur

additional indebtedness for the purpose of constructing and furnishing

additional elementary school accommodations, and acquiring land as

sites therefor. The bill provides, in effect, that the city shall be given

authority to issue within the debt limit bonds of the city to the amount

deemed necessary by the school committee, but not exceeding $1,000,000

for the year 1910, $1,000,000 in the year 1911 and $500,000 in the

year 1912,— a total of $2,500,000 in three years. The commission is

informed that since the introduction of the bill the mayor of the city

and the chairman of the school committee have agreed that the Legis-

lature shall be requested to authorize only $1,500,000 of bonds, $500,-

000 to be issued in the present year, and the same amount in each of

the two years next suceeding. If this authority is granted, the school

committee will have available during the next three years, for the pur-

pose in question, $3,000,000 of borrowed money,— $1,500,000 as the

proceeds of bonds issued under this act, and $1,500,000 issued under

section 2 of chapter 450 of the Acts of 1907, which permits the bor-

rowing of $500,000 a year. There would also be available for this

purpose about $520,000 a year, which could be raised by taxes if the

school committee should make use of the provisions of section 1 of

chapter 448 of the Acts of 1901 and succeeding acts, which authorize
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the appropriation of 40 cents on every thousand dollars of the valua-

tion on which the appropriations of the City Council are based. Ap-

parently, the school committee does not intend to use this provision,

but to depend entirely on loans for the additional funds needed.

In the opinion of the Finance Commission, the authority to incur

additional indebtedness, requested in House Bill, No. 441, should not

be granted. It appears that the school committee intends to borrow

$1,000,000 a year for three years for the purpose in question. The

commission believes that only $500,000 a year should be borrowed, and

that the remainder should be met from taxes, as provided in chapter

448 of the Acts of 1901.

A brief history of the loans issued for land and buildings for school

purposes since 1895 may be of service to your honorable committee.

By chapter 408 of the Acts of 1895 the authority of the school com-

mittee to provide for the erection of new buildings was enlarged, $500,-

000 was authorized to be borrowed in the year 1895 outside of the debt

limit, and loans within the debt limit were authorized for $500,000 in

1896, and $400,000 in each of the years 1897, 1898 and 1899. The

need of new high schools was recognized by chapter 442 of the Acts

of 1897, which authorized increases in the loans of 1897 and 1898 from

$400,000 to $650,000 each, and provided that not less than $500,000 of

the amounts issued in these two years should be used for the erection

and furnishing of certain high school buildings. Chapter 149 of the

Acts of 1898 authorized additional loans within the debt limit of $300,-

000 in 1899, $300,000 in 1900 and $250,000 in 1901, for the purpose

of building and furnishing high and Latin schools, and of providing

the necessary land. Chapter 239 of the Acts of 1899 authorized a

loan of $300,000 outside the debt limit for the normal school building,

of which only $5,000 was used, however, and the act was later repealed

by section 8, chapter 473 of the Acts of 1901. Thus, under these

various statutes, in five years loans aggregating $3,850,000 were au-

thorized for the purpose of providing lands, buildings and furnishings

of schools. These loans were intended to supply the deficiencies of

earlier years, caused by the neglect of the city prior to 1895 to pro-

vide adequately for the annual increase in the number of pupils.

By 1901 it became apparent that the erection of new school buildings

in a growing city is not an extraordinary but a regularly recurrent

annual expense. From computations then made it was estimated that

the annual increase of the school population was about 2,500, and

the amount necessary for new accommodations was $500,000. It was

then recognized that an attempt to meet these recurrent needs by loans

would, if successful, result only in shifting the burden of each year

upon succeeding years, with the added cost of the interest on the loans.

It was then seen that the annual tax levied for sinking fund and in-

terest requirements on school loans would be as large as the amount
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necessary to meet the annual increase in school needs caused by the

growth of school population. Accordingly, in 1901, by chapter 448,

it was provided that, out of the money which the school committee was

authorized to appropriate to be met from taxes, 40 cents on each thou-

sand dollars of the valuation " shall be appropriated solely for new

school buildings, lands, yards and furnishings." ... In order that

some buildings then in process of erection should be completed, the

school committee was authorized, by chapter 288 of the Acts of 1901,

to borrow $300,000 within the debt limit; and in order to enable the

school committee to provide for new land and buildings out of the

40 cent provision without the aid of further loans after the year 1904,

it was provided, by chapter 473 of the Acts of 1901, that $1,000,000

annually could be borrowed within the debt limit for the current year

and each of the three years next succeeding. It was confidently ex-

pected that after the year 1904 the appropriation of 40 cents on each

thousand, to be met from taxes, would be ample for future school

needs, and that further loans would be unnecessary.

The school committee in 1902 appropriated $446,000 out of the 40

cents provision for the construction and furnishing of new school

buildings, the taking of land and the preparation of school yards; but

the appropriation was vetoed by the mayor, and it failed to pass over

the veto. A new appropriation of $90,000 for this purpose was made

by the school committee and approved by the mayor. Attempts have

since been made to utilize the 40 cents provision, but all have failed,

and the $90,000 above referred to was the only money appropriated

for this purpose to be met from taxes since the passage of the statute

in 1901.

As a result, the system of loans was re-established. In 1902, by

chapter 386 of the Acts of that year, the amounts authorized by chap-

ter 473 of the Acts of 1901 to be borrowed in each cf the years 1902,

1903 'and 1904 were raised from $1,000,000 to $1,500,000. In 1905 a

further loan of $1,500,000 was authorized. In 1906 no loans were

authorized and no appropriations for this purpose were made, with

the result that the needs of that year were ignored. In 1907, the

authority for loans having been exhausted and the growth of the school

population continuing, the school committee, instead of resorting to

the 40 cents provision, made application to the Legislature for the

right to borrow perpetually; and by section 2 of chapter 450 of the

Acts of that year loans of $1,000,000 in each of the years 1907 and

1908, and for $500,000 in every year thereafter, were authorized. At
the present time, with the exception of the authority to borrow $600,-

000 for the new high school of commerce and administration building,

there is no authority to borrow money for land and buildings for

schools except to the amount of $500,000 in each year, as provided in

the act of 1907 aforesaid.
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The effect of the policy of providing for school accommodations out

of borrowed money has been to increase largely the city's debt and the

annual interest charges. Since 1895 there has been appropriated from

loans for schoolhouse sites and permanent improvements the sum of

$14,087,109.02. In the same period the amounts appropriated from

taxes were only $105,603.52, or less than 1 per cent, of the amount

appropriated from loans. The amounts appropriated for this pur-

pose in the last fifteen years are shown in a table annexed hereto,

marked " A." In a table also annexed hereto, marked " B," the school

debt is shown to have increased from $120,000 in 1885 to $2,751,922.07

in 1895 and to $15,328,525 in 1910. In addition to this latter amount,

$500,000 was authorized in 1909 which has not yet been issued. Since

1895, $7,165,755 has been paid for interest and sinking fund charges

for school loans, and the amount required to meet such charges for

the present year will be $848,319. In fact, the amounts now sought to

be borrowed to provide land and buildings are not much greater than

the interest and sinking fund charges on past loans for the same pur-

poses. The foregoing facts show that the policy of providing for

school needs out of loans instead of taxes has been an exceedingly costly

one for the city; and it cannot be too quickly abandoned. The money

which should be used to provide buildings for the school children is

used instead to pay interest on loans. Numerous excuses can be made

for the practice in the past and for its continuance in the future, but

it ought not to be necessary to argue that it is an unwise policy to

borrow money to meet annually recurrent expenses. The sooner the

city discards this policy, the sooner it will be upon a sound financial

basis.

The commission, therefore, recommends that the Legislature refuse

the authority to borrow the additional money requested by the school

committee.

If, however, your honorable committee believes that it would be a

hardship upon the taxpayers to require the payment in this year and

next of the entire 40 cents provided by the act of 1901, and that it

might also disarrange the present plans of the mayor and City Coun-

cil respecting appropriations, the commission suggests an alternative

plan,— but only as a temporary expedient, however. House Bill, No.

441, could be amended so as to provide that in the years 1910, 1911 and

1912, 20, 30 and 40 cents, respectively, be appropriated for land and

buildings, to be met from taxes; that loans be authorized for $750,000

in 1910, $625,000 in 1911 and $500,000 in 1912, 1913 and 1914; and

that the authority to borrow perpetually, provided by section 2 of

chapter 450 of the Acts of 1907, be revoked. Under this plan the

amounts available for the next five vears would be as follows :
—
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Loans. Totals.

1910, ....
1911,1 ....
19T2

1913, ....
1914

1915 (and thereafter),

$260,000

390,000

520,000

520,000

520,000

520,000

$750,000

625,000

500,000

500,000

500,000

$1,100,000

1,015,000

1,020,000

1,020,000

1,020,000

520,000

i The amounts available from taxes in the years 1911 and thereafter will he larger than

the amounts in the above table, as they have been based on the valuations of the present

year, which of course will be increased from year to year.

Thus, in five years the city's school finances would be upon a sound

basis. At the end of this period there should be no further recourse

to loans, except in the case of the destruction of school buildings by

fire or of other extraordinary emergencies.

Under this plan the school committee would have available for land

and buildings in the next five years about $5,250,000, which is suffi-

cient, so far as the commission is informed, to accomplish all the pur-

poses which the school committee has now in contemplation.

A draft of a bill embodying the suggestions of the commission is

hereto annexed, marked " C."

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

A.— Appropriations for Schoolhotjses, Sites and Permanent Improve-

ments in Schoolhotjses, 1895 to 1910. (Permanent Improvements

charged to regular appropriations not included.

From Taxes.
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A.— Appropriations for Schoolhouses, etc.— Concluded.

Tear. From Taxes.
Sales of

Property.

1902-03,

1903-04,

1904-05,

1905-06,

1906-07,

1907-08,

1908-09,

1909-10,

Totals,

890,000 00

4,008 66

3,033 23

989 05

§105,603 52

§14,06S 40

3,025 00

3,050 95

81,500,000 00

1,500,000 00

1,500,000 00

1,500,000 00

1,000,000 00

1,000,000 00

550,000 00

81,590,000 00

1,514,068 40

1,504,008 66

1,503,033 23

3,025 00

1,000,000 00

1,004,040 00

550,000 00

833,228 64 §14,0S7,109 02 814,225,741 18

1885,

1890,

1S95,

B. School Debt.

8120,000 00

494,897 07

2,751,922 07

1900,

1905,

1910,

$5,961,525 00

10,869,725 00

15,328,525 001

i In addition to this amount there is 8500,000 authorized in 1909 but not yet issued.

C.— An Act to provide for Additional Permanent Elementary School

Accommodations in the City of Boston.

Be it enacted, etc., as follows;

Section 1. For the purpose of meeting the expense of constructing,

enlarging or furnishing high and elementary school buildings, and acquir-

ing land as sites therefor in the city of Boston, including the enlarging

or replacing of old schoolhouses by modern structures and the enlarging of

present school yards, the city treasurer of the city of Boston shall issue

and sell negotiable bonds of the city to the amount determined to be

necessary by the school committee; but such amount shall not exceed seven

hundred and fifty thousand dollars in the year nineteen hundred and ten,

six hundred and twenty-five thousand dollars in the year nineteen hundred

and eleven, and five hundred thousand dollars in each of the years nine-

teen hundred and twelve, nineteen hundred and thirteen and nineteen

hundred and fourteen. The authority to borrow given by section two of

chapter four hundred and fifty of the acts of nineteen hundred and seven

is hereby revoked.

Section 2. The school committee shall appropriate for the said purposes,

within the tax limit, upon each one thousand dollars of the valuation on

which the appropriations of the city council are based, not exceeding

twenty cents in the financial year nineteen hundred and ten, not exceeding

thirty cents in the financial year nineteen hundred and eleven, and not ex-

ceeding forty cents in the financial year nineteen hundred and twelve and

in each financial year thereafter. The orders of the school committee
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determining the amount of said bonds which the city treasurer is to issue

shall be presented to the mayor for his approval or disapproval, and the

same proceedings shall be had in relation thereto as are now prescribed

by law in regard to other orders of said school committee involving the

expenditure of money. The proceeds of said bonds shall be expended in

accordance with the provisions of this act and of chapter four hundred

and seventy-three of the acts of nineteen hundred and one, and of chapter

four hundred and fifty of the acts of nineteen hundred and seven, and of

any amendments thereto; and the board of schoolhouse commissioners of

said city may, during the years nineteen hundred and ten and nineteen

hundred and eleven, make contracts for the payment of the whole or any

part of the amount to be issued under this act in a following year.

Section 3. This act shall take effect upon its passage.

COMMUNICATION TO THE MAYOR AND CITY COUNCIL IN

RELATION TO THE CONTRACT FOR GAS LIGHTING

BETWEEN THE CITY AND THE RISING SUN STREET

LIGHTING COMPANY.
Boston, May 2, 1910.

To the Honorable the Mayor and City Council.

Gentlemen : — The Finance Commission respectfully calls the atten-

tion of the mayor and City Council to certain facts in the street light-

ing situation.

The Rising Sun Street Lighting Company, which for twenty-two

years has had contracts with the city for street lighting, or furnishing

lighting equipment, is now providing gas, lamps, mantles, etc., for

about 12,000 street lights, at the rate of $23.60 per lamp per year.

The contract, which terminated on Sept. 15, 1909, has twice been

extended: the first time to Jan. 31, 1910; the second, to July 31, 1910.

The latter extension was made in order to allow the city sufficient time

to procure bids for a long-term contract at lower prices than those

now obtained. One-half of this extended time has already elapsed,

but the city is no nearer equitable terms than it was in the beginning.

Bids were solicited on March 19, 1910, but only one bid was received,

namely, that of the Rising Sun Company, at the old rate of $23.60 a

year. Last year there were two bids, and three the year before, but,

for some reason unknown to the commission, competition seems to

have entirely disappeared in the present year.

The superintendent of streets has not awarded the contract on this

bid of $23.60, and the commission believes it should not be awarded, as

this price for a lamp with an upright burner, such as is furnished by

the company, is excessive; and therefore the commission recommends

that the mayor and City Council take steps immediately to prevent
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the city from being compelled to renew the contract with the com-

pany at the present rate. The willingness or unwillingness of the

company to reduce its price should be ascertained at once. The nego-

tiations should not be permitted to drift so as to leave the city near

the time of the expiration of the existing contract without effective

means of securing better terms than those now offered. Unless the

position of the company is made known at once, the city will be at a

disadvantage in making a bargain, as the company owns the lanterns,

and can> if it chooses, deny their use to the city after July 31, 1910,

when the existing contract expires. If the company takes this course,

some parts of the city may be left in darkness until new lanterns are

substituted for those now in use.

If the Rising Sun Company is willing to reduce its price substan-

tially, and also to have a provision in the contract . for still further

reduction in the event of the city deciding to use automatic lighting

and extinguishing devices, a contract on such terms should be made;

but if the company is unwilling to make these concessions, the city

should seek protection by other means. The Boston Consolidated Gas

Company should be requested to furnish the service on the terms

stated in its letter to the superintendent of streets, namely, at the rate

of $20.51 per lamp per year.

The letter is as follows :
—

July 23, 1909.

Guy C. Emerson, Esq., Superintendent of Streets, Boston, Mass.

Dear Sir: — I desire to inform you that our company is willing to

guarantee the city that the cost of street lighting with gas on a five-year

contract, beginning Feb. 1, 1910, shall not exceed $20.51 per lamp, pro-

vided the city furnish the lamps and equipment. If a contractor cannot

be secured to execute the contract at this price, or less, we will undertake

the work ourselves.

Yours very truly,

E. N. "Wrightington,

Second Vice-President Boston Consolidated Gas Company.

If this contract is made with the gas company, and the city fur-

nishes the lamps and equipment mentioned in the above letter, the cost,

assuming the life of the lamp to be fifteen years, will be considerably

below $23.60, the price now offered by the Rising Sun Company. The

superintendent of streets, in a letter to the mayor dated Feb. 7, 1910,

estimated that the gross cost of lighting with gas under such a contract

would be $22.01 for a lamp with an inverted burner, and $21.33 for

one with an upright burner. The annual saving to the city will be

about $19,000 if the inverted burner is used, and about $27,000 if the

upright burner is used. Thus, under a five-year contract, the city will

save from $95,000 to $135,000.
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The city has another resource which can be availed of, if favorable

terms cannot be obtained either from the Rising Sun Street Lighting-

Company or the gas company. It can extend the existing contract with

the Edison Electric Illuminating Company, so as to provide for the

installation of Tungsten lamps, which, under its contract, can be ob-

tained at the rate of $22.31 per lamp per year. There are two objec-

tions, however, to the substitution of electric lamps for the entire 12,000

gas lamps. Serious consequences might result from giving the Edison

Company, which now has a large street lighting contract, a practical

monopoly of the city's business. There is also danger that storms

Avould extinguish the electric lights in those parts of the city which

are served by overhead wires. The contract with the Edison Company
could, however, be safely extended so as to provide 5,000 electric lamps

which could be served by underground wires, thus avoiding the danger

from storms. In this event 7,000 gas lamps would be retained, and to

this extent monopoly by the electric light company would be prevented.

If the electric lighting contract is thus extended, the city should begin

at once to install its own gas-lighting equipment for the 7,000 lamps,

so as to be independent of the Rising Sun Company and similar com-

panies at the earliest possible moment.

The commission recommends :
—

1. That the bid of $23.60 of the Rising Sun Company be rejected.

2. That an appropriation of $175,000, to provide the necessary equip-

ment for 12,000 lamps, be made.

3. That the city avail itself of the offer of the Boston Consolidated

Gas Company, contained in its letter of July 23, 1909, unless the Rising

Sun Company makes a substantial reduction in its price.

4. That, in the event of failure to procure favorable terms from

either the Rising Sun Company or the Consolidated Gas Company, the

city extend the contract with the Edison Company so as to provide for

5,000 Tungsten lamps in parts of the city served by underground wires.

5. That any contract for gas lighting should contain a provision for

a reduction in price, in the event of the city deciding to use automatic

lighting and extinguishing devices.

Respectfully submitted,

THE FINANCE COMMISSION,

By John- A. Sullivan,

Chairman.
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COMMUNICATION TO THE MAYOR IN RELATION TO HOUSE
BILL, NO. 1624, WHICH WOULD AUTHORIZE THE CON-

STRUCTION AND MAINTENANCE OF A PUBLIC BATH
HOUSE ON THE MYSTIC RIVER IN SOMERVILLE.

Boston, May 26, 1910.

Hon. John F. Fitzgerald, Mayor.

Sir : — The Finance Commission respectfully calls Your Honor's

attention to the clanger of the passage of House Bill, No. 1624, which

authorizes the Metropolitan Park Commission to maintain a public

bath house on the bank of the Mystic River in Somerville, near a

bridge between the cities of Somerville and Medford.

Under the bill $25,000 is appropriated, to be paid from the treasury

of the Commonwealth out of the metropolitan parks maintenance fund,

which is to be repaid to the Commonwealth by the cities and towns in

the metropolitan district. If the bill is passed, Boston will be called

upon to pay about 62 per cent, of the cost for the land and building and

the maintenance of the bath house.

The bill was opposed before the committee on metropolitan affairs

by a representative of the city law department, acting under Your

Honor's instructions; and it was also opposed before the House com-

mittee on ways and means by the chairman of the Metropolitan Park

Commissioners, acting in pursuance of a vote of the Metropolitan Park

Commission. The chairman of the Metropolitan Park Commission

stated to the committee, among other things, that the project seemed to

be one which would benefit a particular locality, but would not, to any

great extent, benefit the people of the metropolitan park district gen-

erally. It is extremely unlikely that the citizens of Boston will receive

any benefit whatever from the expenditure of money for this purpose,

although they will be obliged to pay nearly . two-thirds of the entire

expense.

Notwithstanding the opposition of the official representative of the

city, the committee on metropolitan affairs reported the bill favorably,

without dissenters, although seven of the fifteen members of that com-

mittee represent Boston districts, and three of the seven are members
of a political party which, at election time, makes a political issue of

the increasing burdens on the taxpayers of the city of Boston due to

metropolitan district improvements. The House committee on ways
and means reported that the bill ought not to pass, the Boston repre-

sentatives on that committee voting against the bill, the four dissenters

representing districts outside of Boston. The House, disregarding the

protests of the mayor of the city of Boston, the Metropolitan Park
Commission and the House committee on ways and means, passed the

bill by a vote of one hundred and nineteen to seventy-eight, thirteen
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Boston representatives voting in the affirmative, eight of whom are

members of the political party which, theoretically, at least, is opposed

to the policy of making improvements in the metropolitan district at

such great expense to the city of Boston.

The bill is now in order for consideration by the Senate committee

on ways and means, and the chairman of the Finance Commission has

requested the chairman of the committee on ways and means to give

another hearing on the subject, so as to permit the mayor of the city

of Boston and a representative of the Finance Commission to oppose

the passage of the bill, and thereby to protect the financial interests of

the city.

The commission respectfully suggests that Your Honor, in person, or

by a representative of the law department, attend the hearing and op-

pose the bill, as otherwise it is quite possible that it may be passed.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

COMMUNICATION TO THE GENERAL COURT IN RELATION
TO THE BOSTON ELEVATED "HOLDING" BILL,— SEN-

ATE BILL, NO. 410.

Boston, June 4, 1910.

To the Honorable the Senate and House of Representatives in General

Court assembled.

The Finance Commission respectfully submits for the consideration

of the Legislature the following statement respecting Senate Bill, No.

410, entitled " An act to authorize the Boston Elevated Railway Com-
pany to purchase and hold the stocks and bonds of other street rail-

way companies."

It appears that the Boston Elevated Railway Company presented

to the Legislature in 1908 a bill which provided for the consolidation

of the West End Street Railway and the Boston Elevated Railway

companies, and for the acquisition by the latter of stocks and bonds in

other street railway companies. The Legislature authorized the con-

solidation of the West End Street Railway Company and the Boston

Elevated Railway Company by chapter 551 of the Acts of 1908; but

no authority was granted in that year to acquire securities of other

companies, as requested in the bill introduced by the Boston Elevated

Railway Company. The contemplated consolidation has not yet been

effected. In 1909 the Legislature passed a resolve— chapter 85—i
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requesting the Board of Railroad Commissioners and the Boston Tran-

sit Commission, sitting jointly, to investigate and report to the General

Court, on or before the seeond Saturday of January, 1910, whether

or not in their opinion it is advisable, expedient and in the public

interest :

—

First.— To amend chapter five hundred and fifty-one of the acts of the

year nineteen hundred and eight by providing for a distribution of any

of the assets of the West End Street Eailway Company among its stock-

holders or by changing the terms and conditions of the first and second

preferred stock to be issued by the Boston Elevated Eailway Company,

and, if so, in what manner and to what extent.

Second.— To authorize the Boston Elevated Eailway Company to ac-

quire and hold the stock and securities of other street railway companies,

elevated railroads or electric railroads, and, if so, under what conditions

and limitations.

Third.— To authorize the Boston Elevated Eailway Company to ex-

tend its elevated railroad from Sullivan square to the city of Medford,

and, if so, under what conditions and limitations.

The Joint Board submitted its report to the Legislature under date

of Jan. 10, 1910. The Finance Commission is not concerned with the

first and third of these questions. The Joint Board answered the seeond

question by stating that it would be advisable to authorize the Boston

Elevated Railway Company to acquire and hold stocks and bonds of

other street railway companies, under certain conditions enumerated in

its report. (Senate Document 22, pages 14^-16.) The committee on

street railways received from the counsel of the Boston Elevated Rail-

way Company a draft of a bill intended to embody the recommendations

of the Joint Board. This draft was submitted by the committee to

the chairmen of the railroad and transit commissions, with a request to

draft a bill for the committee which should provide for the acquisition

by the Boston Elevated Railway Company of the stocks and bonds of

other street railway companies, subject to the limitations recommended

by the Joint Board, and which should also contain a provision sug-

gested by the corporation counsel of the city of Boston respecting the

extension of the existing leases of the East Boston and the Washing-

ton Street tunnels and the subway, and the fixing of the rentals

thereof. The two chairmen made the draft as requested, and submit-

ted the same to the committee on street railways; but the wisdom of

providing in the bill for the extension of the existing leases and the

fixing of the rentals was not considered by the Transit Commission or

the Railroad Commission, and no report from either commission was

made to the Legislature upon this important question. The bill re-

ported by the street railway company, however, not only provides for

the acquisition and the holding of the stocks and bonds of other street
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railway companies by the Boston Elevated Street Bail-way Company,

which subject was fully considered by the Joint Board, but it also

provides for the extension of the leases of. the subway, the East Boston

and the Washington Street tunnels, respectively, from the dates of

the expirations, namely, Sept. 1, 1917, June 10, 1922, and Nov. 30,

1933, to the dates when the bonds issued by the city to pay for the

construction shall become due, namely, to 1942, 1947 and 1949, re-

spectively.

Prom the foregoing record it is apparent that neither the Transit

Commission nor the Railroad Commission, the two bodies most com-

petent to consider the questions involved in the pending bill, has passed

upon the important questions of extending the existing leases for long

periods of time, of fixing the rentals so far in advance, or of providing

that the new leases shall expire upon the same date.

In the opinion of the Finance Commission, the proper decision of

these three questions is of such importance to the city of Boston that

they should receive independent consideration by these two boards

before the Legislature is called upon to act.

The suggestion that a provision for the extension of the leases should

be incorporated in the bill was first made to the committee on street

railways by the corporation counsel of the city of Boston, at the hear-

ing on March 29, 1910; and there was only one more hearing, namely,

on April 5, 1910. In the six days between the dates of these hearings

the public did not have sufficient opportunity to consider and discuss

this unexpected amendment of the original bill. The Finance Com-
mission believes that these important questions should not be decided

in the closing days of the legislative session.

The counsel of the Boston Elevated Railway Company has stated to

the Finance Commission that he would prefer the passage of the pend-

ing bill without sections 8 and 9, which provide for the extension of the

leases, the fixing of the rentals and the acceptance of the bill by the

company and the city. The corporation counsel of the city of Boston

has stated that he would oppose the passage of the bill if sections 8

and 9 were eliminated, as he believes that the question of extending the

leases and fixing the rentals should be determined before the Boston

Elevated Railway Company is given the opportunity to acquire the

stocks and bonds of other street railway companies; as he fears that

such acquisition would result in the absence of competition for the

leases of the tunnels and subway, and that the city, as a result, would

be forced to accept the terms offered by the Boston Elevated Railway

Company for the new leases.

The Finance Commission does not believe that the opinion of the

corporation counsel respecting the absence of competition and its con-

sequences is conclusive. On the other hand, it believes that it would be

unwise to pass a bill without provisions for the renewal of the leases
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and the fixing of the rentals until the questions involved in the opinion

of the corporation counsel shall have been fully considered by the

Transit Commissioners and the Board of Railroad Commissioners and

the public.

The Finance Commission believes that no important interest will be

jeopardized by the postponement of legislation for another year. The

Boston Elevated Railway Company would like to receive this year

legislative authority to purchase the stocks and bonds of other street

railway companies, as such stocks and bonds may possibly, during the

present year, be secured by the company on advantageous terms. This

is an entirely legitimate desire on the part of the Boston Elevated Rail-

way Company; but the granting of such authority does not seem to the

Finance Commission to be of sufficient advantage to the public to war-

rant the passage of a bill such as that now pending without full op-

portunity for consideration by the Joint Board and the public of all

the questions therein involved.

The commission therefore recommends that the Legislature defer

action on the pending bill, and that a resolve be passed authorizing

the Railroad Commissioners and the Transit Commissioners, sitting

jointly, to hold public hearings on the questions involved in the pend-

ing bill, and to report to the next General Court a bill providing for

the acquisition of stocks and bonds of other railway companies by the

Boston Elevated Railway Company, for the extension of the leases

of the tunnels and subway, and for the determination of the rentals.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,
Chairman.

COMMUNICATION TO THE MAYOR IN RELATION TO CER-

TAIN CHARGES AGAINST TWO OFFICIALS OF THE
HEALTH DEPARTMENT.

Boston, July 14, 1910.

Hon. John F. Fitzgerald, Mayor.

Sir : — On May 25, 1910, Your Honor requested the Finance Com-

mission to investigate certain charges made by Dr. Frank B. Gallivan

on the previous day, before a committee of the Legislature, against

two officials of the health department of the city of Boston, Dr. Sam-

uel H. Durgin, the chairman of the Board, and Dr. James 0. Jordan,

the head of the Bureau of Inspection of Milk and Vinegar. Dr. Galli-

van had been employed as a chemist in the Bureau from Feb. 1, 1905,

to Aug. 31, 1908, resigning on the latter date.
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In response to Your Honor's request, the commission held public

hearings on May 26 and June 2, at which Dr. Gallivan and several

other witnesses were heard.

Dr. Gallivan stated his belief that Dr. Jordan was in collusion with

certain large dealers in milk, as a result of which such dealers escaped

prosecution for violations of the milk laws. He cited eleven specific

instances of alleged favoritism, based upon his observation and experi-

ence during the three and one-half years he had served as chemist of

the Bureau.

The charges appear below, and under each appears a brief state-

ment of the evidence, followed by the findings of the commission.

THE CHAEGES, THE . EVIDENCE, AND THE FINDINGS.

Charge No. 1.

That Thomas J. Slater, a milk dealer, was prosecuted by Dr. Jordan,

and convicted of selling watered skimmed milk, which Slater said he had

obtained from the Deerfoot Farm Company's car; but though a sample

of the Deerfoot Farm Company's milk was taken directly from the same

car, and found on analysis by Dr. Gallivan to be below standard, no

prosecution was brought against the owners of the Deerfoot Farm.

This case was cited by Dr. Gallivan as evidence sustaining his general

allegation that Dr. Jordan had discriminated in favor of large dealers.

Evidence.

The records of the Bureau show that on Jan. 1, 1907, Slater was prose-

cuted on a sample of skimmed milk taken from his wagon ; that he was con-

victed and fined $50; and that the Deerfoot Farm proprietors were not

prosecuted at that time.

Dr. Jordan stated, however, that, if the sample was taken from the car

of the Deerfoot Farm and analyzed, as alleged, it was done without his

knowledge; and that he knew of no circumstances existing at the time

which would warrant his prosecution of the proprietors of the Deerfoot

Farm. The records of the Bureau contain no verification of the state-

ment of Dr. Gallivan that a sample was taken from the car of the Deer-

foot Farm, analyzed and found to be below standard, on or about the

time the sample was taken from Slater, upon which he was subsequently

convicted.

The records show, however, that on Dec. 18, 1906, two weeks earlier

than the date of Slater's conviction, the manager of the Deerfoot Farm,

A. N. Lockwood, was prosecuted by Dr. Jordan for a similar offence, con-

victed and fined $50. At the time that Lockwood was convicted, Slater,

who was known to Dr. Jordan to be a customer of the Deerfoot Farm,

was notified that the skimmed milk was below standard, • and that he must

be careful not to use such milk. Soon after this warning Slater was

found to have watered skimmed milk in his possession, and was prosecuted

and convicted, as already stated.
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Finding.

The commission finds no evidence of discrimination in favor of the

Deerfoot Farm. A milk dealer not employed by the Deerfoot Farm, and

the manager of the Deerfoot Farm, were both prosecuted for similar

offences and each fined $50. Dr. Jordan seems to have performed his

duty impartially in these two cases.

Charge No. 2.

That a dealer named Wilmont S. Putnam was prosecuted by Dr. Jordan

in the Eoxbury court, convicted and fined $90 on two complaints, based

on the same sample of milk; whereas Curtis Laffin, a driver for the Elm

Farm Milk Company, who at about the same time was prosecuted in the

Dorchester court on two complaints, based on the same sample of milk,

was convicted on only one, the other having been placed on file. Dr.

Gallivan stated that John F. Cusick, attorney for the defendant Laffin,

requested that the complaint for having milk below standard be filed;

that the judge then asked Dr. Jordan if he was willing, and that Dr.

Jordan, after some hesitation, said " Yes." The complaint was then placed

on file, and a fine of $50 was imposed on the other complaint.

This case is cited as evidence of severity towards Putnam, a small

dealer, and leniency to the Elm Farm Milk Company, a large dealer; of

discrimination against the weak, and in favor of the strong.

Evidence.

Putnam did not have counsel, and he made no request to have one of

the two complaints placed on file. He entered a plea of not guilty, the

case was tried, and the judge imposed a fine of $90, as stated,— $75 for

having watered milk and $15 for having milk below standard, both with

intent to sell. Dr. Jordan was not requested by the defendant or the judge

to consent to having one of the complaints placed on file. In the Laffin

case, however, a request was made to have the complaint for the less

serious offence placed on file, and Dr. Jordan decided that under the cir-

cumstances it was proper to assent to it. In this case, unlike the Putnam

case, a plea of guilty had been entered by the defendant, and a trial was

thereby avoided. Dr. Jordan states that he took this fact into considera-

tion, also the judge's evident willingness to have one complaint filed, if he

had no objection.

Finding.

The commission finds no evidence that Dr. Jordan's action in either of

these cases was improper. He had a right to take into consideration in

Laffin's favor the fact that, by pleading guilty, he had saved the court

and the Milk Bureau the time necessary for trial. He was under no duty

to volunteer suggestions to the judge of the Eoxbury court in the Putnam

case; and there is no evidence that he did not exercise a sound discretion

in the Laffin case, when called upon by the judge of the Dorchester court.

Bequests to place on file one of two complaints based on the same sample
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of milk are frequently made; and Dr. Jordan sometimes assents to, and

at other times refuses, such requests, exercising his discretion in each

case, according to its circumstances. No evidence has been presented to

the commission which shows that this discretionary power has been abused.

Charge No. 3.

That the Bureau is " very closely associated " with the Walker-Gordon

Laboratory Company; that on July 24, 1905, a sample of that company's

milk showed on analysis 11.79 per cent, milk solids, the statutory standard

being 12 per cent., but that the company was not prosecuted; whereas a

smaller dealer, whose name Dr. Gallivan could not recall, was prosecuted

on a sample which showed 11.76 per cent, milk solids, and was, therefore,

only slightly inferior to the sample of the Walker-Gordon Company.

Evidence.

Dr. Jordan denied that he had any understanding or " association " with

the Walker-Gordon Company, or that it had ever received any favors from

him. The company was not prosecuted in this case; but Dr. Jordan said

that no reputable dealer would be prosecuted on a single sample, which

showed on analysis such a close approximation to the statutory standard.

The records of the Bureau show that out of ninety-one samples taken from

the Walker-Gordon Company, in the period between Feb. 3, 1905, and May
11, 1910, only five were found below the standard, and the deviations from

standard in these five cases were slight. Dr. Jordan stated that it is diffi-

cult to secure convictions in cases where the deviation from standard is very

slight; and that for this reason, and also because he believes it to be a

proper course under the circumstances, he does not prosecute, but simply

warns dealers who are found to have samples of milk in their possession

which are only slightly below the statutory standard, if he believes that

the deviation from standard is not the fault of the dealer, and that he is

actually trying his best to live up to the law.

The ease of the small dealer who was alleged by Dr. Gallivan to have

been prosecuted on or about July 24, 1905, on a sample showing 11.76 per

cent, milk solids, does not appear on the records of the Bureau. Dr.

Jordan stated that Dr. Gallivan's description of the ease was not sufficient

to enable him to identify it, and that he believed there was no such case.

He said that if at any time he did prosecute for such a slight deviation

from standard, it was because the dealer's past record warranted such

action.

Finding.

The commission finds no evidence to sustain the charge that favoritism

was shown to the Walker-Gordon Company, or that any small dealer was

prosecuted, as alleged by Dr. Gallivan, on a sample showing 11.76 per cent,

milk solids. The discretionary power seems to have been properly exercised

by Dr. Jordan in the Walker-Gordon Company case.
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Charge No. 4.

That in December, 1907, one C. S. Walkup was prosecuted in the East

Boston district court by Dr. Jordan, and fined $50 for selling as cider

vinegar that which was not the legitimate product of pure apple juice; and

that when the case came up in the superior court on appeal Dr. Jordan

appeared and stated that he had no evidence against the defendant, where-

upon the case was dismissed. Dr. Gallivan stated that he learned of Dr.

Jordan's action in the superior court from "reliable authority," and re-

ferred the commission to Percy E. J. Holloway, a chemist, who has an

office at 173 State street, Boston. This alleged abandonment of the prose-

cution was cited as evidence of neglect of duty by Dr. Jordan.

Evidence.

The conviction was obtained in the lower court, as Dr. Gallivan stated;

but there is no evidence that the dismissal of the case against the defendant

in the superior court was due to any act or omission of Dr. Jordan's.

Dr. Jordan stated that he was prepared to prosecute the case in the

superior court, but was notified by the district attorney's office, after he

had waited four or five days for trial, that he could go back to the Milk

Bureau and there await a telephone call, which would be sent when the

case was about to be reached. This statement was corroborated by Hugh

J. Doherty, Esq., who was employed in the district attorney's office at

the time of the trial. Mr. Doherty stated that he asked Assistant District

Attorney Isaacs to notify him when the case was about to be reached;

that the latter agreed to do so, and that he, Doherty, in turn, promised

Dr. Jordan to notify him in time. Doherty stated that he was not notified

when the case was about to be reached, and that consequently he did not

notify Dr. Jordan. Both Doherty and Holloway, the chemist referred to

by Dr. Gallivan, stated that Dr. Jordan was not in court when the case

was reached. Holloway stated that when the case was reached he was in

court, ready to testify for the defendant; that a court officer, who was

sent to look about the premises for Dr. Jordan, returned and stated to

Assistant District Attorney Isaacs that Dr. Jordan had no evidence to

offer; that Isaacs repeated this statement to the judge, adding that it

was not fair to keep the defendant and his witnesses waiting any longer;

and that the judge thereupon ordered a jury to be impaneled, and in-

structed them to return a verdict of not guilty.

Finding.

The commission finds that this charge is not sustained; that Dr. Jordan

had a right to rely upon the assurance he received from the district

attorney's office that he would be duly notified of the time of trial; that

he was prepared to prosecute, and would have done so if he had been

notified; that he was not notified; and that the failure to prosecute was

not due to any fault upon his part.
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Charge No. 5.

That a great many samples of D. Whiting & Sons' milk were found by

Dr. Gallivan to be below standard, but that he had never been called as a

witness in any case against this concern, and had never heard of their

being tried in court.

The inference is, that D. Whiting & Sons received immunity from prose-

cution.

Evidence.

Both Dr. Jordan and John K. Whiting, of D. Whiting & Sons, denied

that immunity had been given or that favoritism had been shown. The

records of the Bureau show that from February, 1905, to the middle of

May, 1910, a period of about five and one-fourth years, D. Whiting &

Sons' employees have been prosecuted by Dr. Jordan sixteen times, and

fined in the aggregate $230; that the prosecutions were brought on 10.06

per cent, of the cases where their samples were found below standard;

and that prosecutions were brought against the seven other largest dealers

or their employees, in a slightly larger percentage of cases, to wit, 10.85

per cent. In the cases of four of the seven dealers, however, the percentage

of prosecutions was even less than in the case of D. Whiting & Sons.

Moreover, the average of the analyses of samples found below standard in

the eases of some of the seven dealers was lower than that of the samples

of Whiting's milk that were also found below standard. Thus, greater

deviations from standard than those of Whiting's are shown in the cases

of three dealers in column No. 1, six dealers in column No. 2, and all seven

dealers in column No. 3, in the following table :
—

Average Analyses op Samples of Milk op Eight Largest Dealers in

Cases where no Prosecutions were brought, 1905 to 1909, Inclu-

sive.

Dealers. Standard. 13 12 12.15

No. 1

No. 2,

No. 3

No. 4,

No. 5,

No. 6,

No. 7,

No. 8, D. Whiting & Sons,

Average

Average

Average

Average

Average

Average

Average

Average

analyses,

analyses,

analyses,

analyses,

analyses,

analyses,

analyses,

12.62

12.75

12.39

12.51

12.48

12.53

12.58

12.52

11.98

11.72

11.77

11.85

11.76

11.76

11.85

11.89

12.00

11.87

11.92

11.99

11.76

11.97

12.03

12.05

Finding.

The commission finds that the charge of discrimination in favor of

D. Whiting & Sons is not sustained by the evidence.



1911.1 PUBLIC DOCUMENT— No. 88. 71

Charge No. 6.

That Dr. Jordan's office was instrumental in causing the transfer from

a small to a large concern of the cream trade of the S. S. Pierce Com-

pany; that "it was a deliberate attempt on the part of a large contractor

here to use the milk office to put a small dealer out of business; " and that

the test adopted by the Milk Bureau to detect the presence of an adulterant

in cream was of no value.

Evidence.

Dr. Jordan stated that in November, 1908, the small dealer in question

was accused of adding sucrate of lime to his cream, for the purpose of

thickening the same; that he notified the S. S. Pierce Company that a

sample of their cream was found to contain sucrate of lime; and that the

S. S. Pierce Company soon afterwards discontinued its purchases from

the small cream dealer, and transferred its custom to a larger concern.

He stated that he did not suggest, and in fact had nothing to do with, the

transfer of the S. S. Pierce Company's custom, but simply did his duty

in notifying the company of the fact that the cream which they were then

obtaining was adulterated.

He stated that he began a campaign in 1908 against the use of sucrate of

lime in cream, and that, as a result of prosecutions which he brought, the

use of sucrate of lime, so far as he can discover, has been abandoned. He
prosecuted three defendants on nine counts, and obtained convictions on

each. The State Board of Health, between November, 1908, and February,

1909, prosecuted seven dealers for using sucrate of lime in cream; convic-

tions were secured in three eases, one case was nol prossed, and in the

other three cases the defendants were acquitted. Thus, the prosecution

seems to have succeeded in six of the ten sucrate of lime cases brought

by Dr. Jordan and the State Board of Health. No cases have been

prosecuted since February, 1909, as no cream samples have since then been

obtained which were found to contain sucrate of lime. Dr. Jordan also

stated that, in his opinion, the test adopted to detect the presence of

sucrate of lime is a valuable one, which ultimately will be adopted gen-

erally in this country.

Finding.

The commission finds the charge that Dr. Jordan allowed his office to

be used for the purpose of aiding a large dealer to secure the customer

of a smaller dealer is not sustained by the evidence. It also finds that the

evidence is not sufficient to sustain the charge that the test adopted by

the Milk Bureau is of no value.

Charge No. 7.

That Dr. Jordan used to " telephone around " to find out who the chemist

for the defence would be, before he determined to begin a prosecution.

This was said to be evidence of neglect of duty on Dr. Jordan's part.
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Evidence.

Dr Gallivan gave as his authority for the above statement the name of

Theodore P. Grant, a dealer in cream. Mr. Grant, however, stated to the

commission that Dr. Gallivan " got the cart before the horse as to the

telephone," as his chemist said that it was he who had telephoned to Dr.

Jordan. There was no evidence, other than Dr. Gallivan's statement, that

Dr. Jordan sought to ascertain whom the defence would employ; and no

evidence was offered to show that Dr. Jordan was influenced to prosecute

or refrain from prosecuting on account of the employment of certain

chemists by the defence.

Finding.

The commission finds the charge that Dr. Jordan sought to learn the

names of the chemists who were to be employed by the defence is not sus-

tained by the evidence.

Charge No. 8.

That John F. Cusick, an attorney " who appeared in a great many cases,

representing the milk contractors, seems to know exactly what the milk

inspector is going to do and what he is not going to do, in advance."

This implies that information was given Mr. Cusick to which he was not

entitled. The statement was made before a committee of the Legislature

by Dr. Gallivan, as one of the grounds which justified his belief that Dr.

Jordan was in collusion with certain milk dealers.

Evidence.

No evidence was submitted tending to show that information was im-

properly given to Mr. Cusick. Dr. Jordan and Mr. Cusick admitted that

information respecting prosecutions of the latter's clients was frequently

requested and given; but both denied that information was ever given which

an attorney did not have a right to request and Dr. Jordan a right to grant.

Dr. Jordan stated that he gave to Mr. Cusick only such information as he

customarily gave to attorneys who appeared for other defendants, and that

no favors of any kind were given to Mr. Cusick.

Finding.

The commission finds no evidence that information was given to Mr.

Cusick which he was not entitled to receive.

Charge No. 9.

Dr. Gallivan stated that the Milk Bureau has not established any system

for ascertaining whether objectionable sources of milk supply have been

improved; that there is no following up of the original notices sent to the

milk contractors to warn them of an excessive number of bacteria.

Evidence.

Dr. Jordan stated that he considers the method of following up the origi-

nal notices a very effective one. When a sample is taken showing bacteria in

excess of 500,000 per cubic centimeter, the number of the dairy which fur-
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nished the milk is also taken, and a notice is sent to the contractor, ap-

prising him of the facts. The contractor, after the receipt of the notice

from the Bureau, is expected to send notice to the dairyman; and Dr. Jor-

dan said he felt certain that the notices were in fact sent to the dairyman,

as self-interest would prompt the contractor to send the notices. The col-

lectors of samples employed by the Milk Bureau are instructed to take

samples of the milk of the suspected dairy, and if the milk shows no im-

provement, the Bureau then notifies the contractor that milk from the ob-

noxious source shall thereafter be excluded from the city of Boston. Dr.

Jordan stated that, as a result of this system, milk from offending sources

is excluded every year, and in some cases milk from such sources is never

again sent to the city. In other cases, where the milk shows improvement,

the prohibition is removed and the milk may be sold in the city.

The commission finds no evidence that the Milk Bureau or the Board of

Health neglected their duty, or that the system is not effective.

Charge No. 10.

That the Milk Bureau has established a policy of prosecuting employees,

rather than their employers. This was cited as evidence of discrimination

against the small dealers, in favor of the large dealers.

Evidence.

The records show that in the great majority of cases employees, and not

employers, have been prosecuted. Thus, in the five years 1905 to 1909 in-

elusive there were ninety-five prosecutions brought against either the eight

largest dealers in the city of Boston, or their employees. Of these, four-

teen were against the employers and eighty-one against their employees. In

sixty-three of the eighty-one cases against employees, however, the employers

were corporations. Up to about six months ago, Dr. Jordan believed he

could not begin in an inferior court the prosecution of a corporation for a

violation of the milk law, but that such corporations could be proceeded

against only by indictment in the superior court. He stated that this belief

was founded upon statements of the law which had previously been made to

him by Mr. Fred C. Ingalls and by Mr. Edward J. Lord, clerk and first

assistant clerk, respectively, of the municipal court of the city of Boston.

Both Mr. Ingalls and Mr. Lord stated to the commission that they had given

such advice to Dr. Jordan. Dr. Jordan also stated that District Attorneys

Stevens and Moran advised him that it would aid the work of the district

attorney's office if cases were brought against the employees of corporations

in the lower courts, instead of being brought against the corporations by

indictment of the grand jury. Acting on the advice thus given him by the

clerks of the court and the district attorneys, he prosecuted employees of

corporations in the lower courts. The corporations pay the fines imposed

on their employees, and the responsible party, therefore, does not in reality

escape the penalty of the law.

As already stated, sixty-three of the ninety-five prosecutions of the eight

largest dealers against their employees were brought against the employees
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of corporations. Of the remaining thirty-two prosecutions, eighteen were of

the employees of unincorporated dealers and fourteen were of employers or

their managers. The eighteen cases brought against the employees of unin-

corporated dealers might have been brought against the employers; but Dr.

Jordan stated that in these cases he sought only to accomplish the ends of

justice, without unnecessarily injuring the reputation of the dealer. He
stated that in some cases the dealer seems to be punished sufficiently by

having to pay the fine of his employee, without suffering also the loss of

business which would result from his own conviction, and the inevitable pub-

lication of the fact. Under the Eevised Laws, chapter 56, section 62, a pro-

ducer of milk is not liable to prosecution for milk produced by him which

is not of good standard quality unless the sample of milk is taken upon his

premises, or while in his possession, or under his control. If the milk

passes out of his possession or control by sale or delivery to a dealer, and

a sample is then taken from such dealer, the producer cannot be convicted

on that sample, and thus the man actually responsible escapes the penalty

of the law. The dealer in such a case, though selling the milk just as he

received it, may be prosecuted, and, though he had no intention to violate

the law, made to suffer for the fault of another.

Finding.

The Finance Commission finds that the charge of prosecuting employees

rather than employers, as a means of discriminating against small dealers in

favor of larger ones, is not sustained by the evidence. Summarizing the

ninety-five cases brought against the eight large dealers or their employees,

the commission finds :
—

1. That the sixty-three prosecutions brought against employees of cor-

porations were all made in good faith, and were justifiable, in view of the

advice given to Dr. Jordan.

2. That there is no evidence that he did not in good faith and in a proper

manner exercise the discretionary power vested in him, when he prosecuted

eighteen employees of unincorporated dealers, rather than the employers

themselves.

3. That the remaining fourteen prosecutions were of the employers them-

selves, and have not been the subject of criticism.

Charge No. 11.

That Dr. Durgin, chairman of the Board of Health, at a meeting of the

Women's Municipal League, on March 1, 1909, " publicly confessed that he

had an understanding with the milk contractors."

Dr. Gallivan made this statement to a committee of the Legislature.

He further quoted Dr. Durgin as having said that the Board of Health

had a regulation limiting the number of bacteria per cubic centimeter of

milk; that there were opportunities to prosecute, and that they had been

used; but that the Board soon found that it would have to prosecute those

whom it " wanted especially to have friendly,— the contractors ;
" and that

" the contractors are the real milk inspectors of the city of Boston."
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Evidence.

Dr. Durgin denied that there was any improper understanding or ar-

rangement between the Board of Health and the milk contractors, or that

he ever publicly or privately stated that there was. He stated that at the

meeting in question he explained that the bacteria standard was an arbitrary

one, not intended as a basis for rigid prosecution, but rather as part of a

process of education, showing the milk dealers and producers that a large

number of bacteria may mean dirt, or some other cause of disease; that a

number of prosecutions were brought against persons who had in their pos-

session, with intent to sell, milk containing more than 500,000 bacteria per

cubic centimeter; and that because of these prosecutions, and of the agi-

tation which they produced, the quality of milk sold in the city of Boston

had improved. He said that he had told the milk dealers that the Board

sought to establish with them a policy of co-operation, and that if they

checked any faults in the handling or transportation of milk, or on the farm,

the Board would appreciate the assistance and feel less disposed to prosecute

them.

The commission finds that there is no evidence in the public statement of

Dr. Durgin, or in any evidence which has yet been brought to its attention,

that any improper relation or agreement has existed between the Board of

Health and the milk dealers. The commission believes that the statement

in question was made publicly for the purpose of protecting the milk con-

sumers through a system of co-operation between the Board of Health and

the milk dealers. If a collusive agreement between the Board of Health

and the milk dealers had actually existed, no greater folly could be con-

ceived than that the chairman of the Board of Health should confess the

fact before a large audience of women, actively interested in improving the

milk supply of the city of Boston.

Examination op the Records.

The evidence which has been examined has been insufficient to sus-

tain any of the charges heretofore enumerated. No other specific evi-

dence was pointed out to the commission by Dr. Gallivan to sustain his

general allegation that the Board of Health and the head of the Milk

Bureau have had an agreement or understanding with certain large

dealers in milk, as a result of which such dealers have received com-

parative immunity from prosecution. He stated, however, that this

allegation would be borne out by an examination of the records of the

Milk Bureau. A public accountant was consequently employed by the

commission to make a thorough examination of the records. In a

report submitted June 29 he shows the total number of samples taken

in the five years 1905 to 1909 inclusive, from all of the milk dealers

who do business in Boston. For convenience, these have been divided

into two classes, the first including the eight largest dealers, and the

second all the other dealers, 105 in number.
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The following table shows the number of samples taken from these

two classes of dealers, the number which were found below standard,

the number and percentage of prosecutions brought on samples found

below standard, and the fines imposed in such cases :
—

Summary, 1905 to 1909, Inclusive.

Eight Large
Dealers.

One Hundred
and Five

Small Dealers.

Total number of samples taken,

Below standard :
—

Number

Per cent

Prosecutions :
—

Number

Per cent., ....
Fines :

—

Total,

Average, ....

12,906 14,075

887
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have been brought, but whether the sample showed a large or small

deviation from standard. The significant circumstance appears that

the milk of the small dealers was of poorer quality than that of the

large dealers, and this accounts for the greater percentage of prosecu-

tions in the case of the former. The following table shows that on

all samples found to be below standard the average quality was higher

in the ease of the eight large dealers than in the case of the 105 small

dealers, confirming the conclusion that the larger percentage of prose-

cutions against small dealers was justified.

Samples below Standard— 1905 to 1909 Inclusive.

Eight Large Dealers.



78 FINANCE COMMISSION. [Jan.

from standard and the number of prosecutions brought. The eight

large dealers were prosecuted in 22.8 per cent, of the cases, had 24.8

per cent, of the samples ^2 per cent, or more below standard, and 27

per cent, of those 1 per cent, or more below standard; the 105 small

dealers were prosecuted in 77.2 per cent, of the cases, had 75.2 per

cent, of the samples */2 per cent, or more below standard, and 73

per cent, of those 1 per cent, or more below standard.
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to secure a conviction; that it is not Dr. Jordan's practice to interfere

very much with the disposition of a case; that he puts in his evidence

well, and when technical questions arise seems unusually well qualified

to deal with them.

Judge Bragg stated that Dr. Durgin and Dr. Jordan have always

excited his admiration for the way in which they have conducted them-

selves; that they have always been fair and impartial, without any

apparent malice or vindictiveness ; that he has never observed any ten-

dency on the part of either to select for prosecution poor persons, in

preference to wealthy corporations or individuals; and that, so far as

his observation extended, he has not seen the slightest evidence of dis-

crimination between different classes of milk dealers.

Conclusions.

The commission finds that all of the charges made against Dr. Jor-

dan of the Milk Bureau, as well as the charge made against Dr. Dur-

gin, the chairman of the Board of Health, are absolutely without

foundation, so far as the testimony and records produced before the

commission show. No evidence has been submitted which shows that

either of these officials is not striving honestly, faithfully and to the

best of his ability to perform successfully the important tasks which

have been assigned to him. In view of the importance of their respec-

tive offices, and of the gravity of the charges which have been made
against them, the commission believes that Your Honor was entirely

justified in asking for a full and impartial investigation of the case.

The commission feels that Your Honor, as chief magistrate of the city,

may safely reject as entirely without foundation the serious charges

which have been brought against the officers in question.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

COMMUNICATION TO THE MAYOR AND CITY COUNCIL IN

RELATION TO THE STREET LIGHTING SITUATION.

Boston, July 22, 1910.

To the Honorable the Mayor and City Council.

Gentlemen : — The Finance Commission respectfully calls attention

to the necessity of providing better and cheaper means of lighting the

streets with gas than the present contract between the city and the

Rising Sun Street Lighting Company affords. The former Finance
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Commission and the present Finance Commission have recommended

changes in the contract relations between this company and the city

at various times, both commissions believing that the rates in existence

at the time such recommendations were made were excessive. (Finance

Commission reports, Volume I., page 385; Volume V., page 49; see

also report of the Finance Commission dated May 2, 1910.)

The Rising Sun Company received its first contract from the city

on Nov. 3, 1888, after public competition; but though it has since

performed street lighting service continuously under successive con-

tracts, so far as the records show it had no further competition until

June of 1908,— a period of nearly twenty years. In June, 1908,

bids were solicited by public advertisement, and the company then

made an offer of $25.20 for each single mantle gas lamp per year,

which was $4.80 lower than the price it had previously received under

non-competitive conditions. One-half of this reduction may be attrib-

uted to the reduced price of gas. It was given a contract for one year,

and upon its expiration bids were again solicited by advertisement; and

again the company offered the city a lower price under competition,

namely, $23.60 per lamp per year. A lower bid, $20.49, was submitted

by another company, which was not believed by the superintendent of

streets to be responsible, and the contract was ultimately given to the

Rising Sun Company, the only other bidder. This contract expired

on Jan. 31, 1910, and soon thereafter bids were again solicited; but

there was no competition, and the bid of the Rising Sun Company was

$23.60, the same as that of the preceding year. The contract has twice

since been extended, each time for six months and at the rate of $23.60

per lamp per year.

This brief history of the relations of the city and the company

shows that the latter's prices have fallen under competition and have

remained stationary when there was no competition.

Former Superintendent of Streets Guy C. Emerson, now consulting

engineer of the Finance Commission, has made a report to the com-

mission, reviewing the contracts made between the city and the com-

pany, and suggesting means for procuring for the city a more efficient

service at reduced cost. A copy of his report is hereto appended. He
is of the opinion that there is little likelihood that the city will obtain

material reductions in price as the result of competition between the

Rising Sun Company and other street lighting companies in the future;

and the commission believes that it is time for the city to free itself

from the monopoly which has existed for nearly a quarter of a cen-

tury. Mr. Emerson believes that either the city or the Consolidated

Gas Company should furnish and maintain the street gas lamps, or

perform the service jointly; in which latter case the city would furnish

the lamps, and the gas company would provide the means of lighting,

extinguishing and earing for them. In this opinion the Finance Com-
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mission concurs. There is no reason why a middleman's profits should

be paid any longer.

Mr. Emerson suggests three plans for lighting the streets with gas,

any of which would give the city cheaper service than is now rendered

by the Rising Sun Company. They are as follows :

—
1. Appropriate $310,000 for the purchase and installation of 12,000

inverted mantle lamps complete, with automatic devices for lighting

and extinguishing.

2. Appropriate $235,000 for the purchase and installation of upright

mantle lamps complete, with automatic devices for lighting and extin-

guishing.

3. Accept the offer of the Consolidated Gas Company, dated July

23, 1909, to furnish and care for lights on a five-year contract for

$20.51 per lamp per year, providing the city shall furnish the lamps

and equipment. This would require an appropriation of $185,000 for

inverted or $114,000 for upright lamps.

The loan issued to provide money for the lamps and automatic de-

vices should be for a term of fifteen years, which is less than the esti-

mated life of the equipment.

Under either the first or second of these plans the city would fur-

nish the labor employed in lighting, extinguishing and caring for the

lamps; but, by reason of the use of the automatic devices, the force

needed would be only about one-half of the force at present employed

by the Rising Sun Company. Mr. Emerson estimates that the cost

under either of these plans would be approximately $19 per lamp

year, the greater cost for fixtures and interest and sinking fund charges

for inverted lamps being balanced by the lesser cost for their mainte-

nance and operation. The saving would be about $4.60 on each lamp,

or a total annual saving of about $55,200 for the 12,000 lamps in use.

Under the third plan the Consolidated Gas Company would furnish

the labor, and the city, as already stated, would furnish the equipment.

Either $27,240 or $21,000 would be saved by the city annually, accord-

ing as inverted or upright lamps were used.

The Finance Commission recommends that the first of these plans be

adopted by the city. While it involves an appropriation of $125,000

for automatic lighting devices, in addition to the $185,000 for inverted

lamps, recommended by the commission in its communication of May
2, 1910, the vise of such automatic devices will enable the city to save

over existing prices about $330,000 in six years, or more than the entire

amount invested in equipment. Moreover, it is probable that auto-

matic lighting devices will be obtainable at considerably lower figures

than those upon which the estimate of $125,000 is based, in which case

a still greater saving will be made.

If the first of these plans be adopted, as recommended, the city will

secure the following: advantages :
—
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1. It will save over present prices in the next fifteen years, that is,

during the term of the loan issued to buy the equipment, about $825,000

or about $500,000 more than enough to pay for the equipment,

2. It will have at the end of the fifteen years a plant, free of debt,

which will probably be serviceable for several years longer.

3. The streets will be lighted better under the new system.

In the opinion of Mr. Emerson, there is little likelihood that changes

not adaptable to the present styles of street lamps will be made during

the next fifteen years.

The necessity for early action cannot be emphasized too strongly, as

the experience of the last two years has shown that if matters are

permitted to drift until near the time of the expiration of the contract

with the Rising Sun Company it will necessarily be given a renewal

of its contract, because of its ownership of the only existing gas light-

ing equipment available for immediate use. In the opinion of the

commission, it is time that the makeshift policy of former years should

be abandoned, and a definite policy, calculated to produce economy

and efficiency in the service, be established.

The commission respectfully suggests that the mayor call a special

meeting of the City Council, to consider the street lighting question,

as the next regular meeting of the Council is August 29, which is so

near the date of the expiration of the existing contract between the

city and the company (Feb. 1. 1911) as to make it possible that the

city will again be compelled, by force of circumstances, to renew this

disadvantageous contract.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

Boston, July 18, 1910.

The Finance Commission.

Gentlemen : — I beg leave to submit herewith the following informa-

tion regarding the problem of gas lighting in this city, and the means that

may be taken to secure a reduction of price in the near future, together

with efficient service.

It appears that the first attempt to light the streets in Boston by gas was

made in 1834, prior to which time oil lamps had been used, first installed in

1773, by subscription. Oil and gas were used exclusively for street lighting

until 1881, when six experimental electric lights were installed.

During the greater portion of the period between 1834 and 1888 such gas

lamps as were in service were maintained and operated by the gas company

and city labor, acting jointly.
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At various times in the last twenty-two years contracts have been made

with the Eising Sun Street Lighting Company.

On Nov. 3, 1888, a three-year contract was made with this company for

furnishing naphtha lamps and, caring for them. It appears that this con-

tract was for furnishing a proprietary attachment, owned by the Eising

Sun Street Lighting Company, or by its parent company, the Welsbach

Street Lighting Company, consisting of burners and reservoirs for naphtha,

and fitting the same to the square street lanterns then in existence, thereby

adapting them to the use of naphtha as an illuminant; $4,500 was paid for

remodeling lamps and 12 cents per month for the care of each lamp, but

the city did not furnish naphtha nor light the lamps.

This contract expired Nov. 30, 1891; and a second contract was made

March 19, 1892, with the same company, for a period of three years, for

naphtha lighting at a price of $21 per lamp year, including care, light-

ing, etc.

This contract expired March 19, 1895; and a third contract, for a period

of one year, was made for naphtha lighting at a price of $20.44 per lamp

year, under the same conditions as for the previous contract.

A fourth contract was made March 18, 1896, for a period of three years,

for naphtha lighting, under similar conditions, at a price of $22.81 per

lamp year, the increase of price presumably being due to the advance in

the price of naphtha.

Oct. 31, 1898, contract No. 4 was canceled, and contract No. 5, for naph-

tha lighting, for a period of five years, was made, at a price of $22.81 for

ordinary lamps and $22.81% for naphtha lamps with incandescent mantles,

introducing for the first time the incandescent mantle.

May 31, 1899, a sixth contract was made with the Eising Sun Street

Lighting Company, for a period of seven years, for gas lighting with boule-

vard lanterns, the company to furnish gas, etc., and to do all the work

for repairs, lighting, etc., at a price of $30 per lamp year.

A seventh contract for naphtha lighting, for a period of five years, was

made, dated Nov. 9, 1903, at a price of $22.81 for open-flame lamps and

$29.20 for boulevard lanterns.

Contract No. 6, for gas lighting, expired July 1, 1906, and was renewed

for a period of seven months at the same price by contract No. 8; Jan. 1,

1907, by contract No. 9 it was further renewed for three months, at a price

of $30 per lamp year; on June 1, 1907, contract No. 10 was executed for

a period of one year. This contract was to furnish lanterns, burners and

other apparatus for a rental of $2 per year for each lantern, and in addi-

tion the company received 2 cents per night for single-burner lamps, 3.27

cents per night for double-burner lamps and 4.35 cents per night for triple-

burner lamps, the city to furnish all labor for lighting, and also to pay for

the gas. By a special agreement under this contract the contract of 1903

for naphtha lighting was suspended, and the city assumed the charge of the

naphtha lamps under the same conditions as for gas lamps. The cost to

the city for gas lighting under this arrangement was $29 per lamp year,

and the cost for naphtha lamps $30.31 per lamp year.

The lamps rented according to the provisions of contract No. 10 were

those installed under the contract of 1899 and earlier contracts. Their first
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cost installed on the streets probably did not exceed $9 per lamp, allowing

a profit on their manufacture by the Welsbach Company. The $2 rental

paid yearly was therefore in excess of 22 per cent, on the first cost of the

lamp. The additional charge of 2 cents per night for furnishing mantles,

broken parts and painting, etc., amounting to $7.30 per lamp year, entailed

an estimated expense to the Eising Sun Company of not more than $2.50 per

lamp year, a profit from that source of approximately $4.80 per lamp year,

which, added to the $2 per year rental, gave a total profit to the company

per lamp year of $6.80, or in excess of 75 per cent, of the original cost of

the plant yearly.

The cost to the city under contract No. 10 of $29 per lamp year for single-

mantle lamps was 80 cents per lamp year more than was paid to the Eising

Sun Company under previous contracts, notwithstanding the fact that the

city received reductions in the price of gas amounting to 84 cents per lamp

year.

When contract No. 10 expired, on June 1, 1908, competitive bids for street

lighting were called for by the superintendent of streets. Three bids were

received, at prices varying from $24.90 to $27 for single-mantle gas lamps.

The prices were all considered to be too high, and all bids were rejected.

In order that the question might be more fully considered, a contract for

a period of one year was given to the Eising Sun Street Lighting Company,

at a price of $15.60 per lamp year (contract No. 11). This price was ar-

rived at by deducting from the price bid by them, $25.20, the price which

they would be obliged to pay the Consolidated Gas Company for gas each

year, or $9.60. As the price to the city for gas was 24 cents per year lower

than it could be secured by the Eising Sun Company, the city furnished the

gas under this contract.

Competitive bids were again called for, and three bids were received on

June 28, 1909, the lowest bidder being the Greater Boston Illuminating

Company, at a price of $20.49 for single-mantle burners, the lamp under-

stood to be of the inverted-mantle type. This company did not prove to be

a responsible one, and was unable to furnish bonds; and during the delay

occasioned by them the period in which the city could make a contract for

more than one year for gas lighting expired, under the provisions of the

amendments to the city charter. Contract No. 12 was therefore made with

the Eising Sun Street Lighting Company for a period of four and a half

months, at the price bid by them, $23.60 per lamp year, the company to fur-

nish all the equipment, including the gas and labor for lighting. This con-

tract was extended for a period of six months from Feb. 1, 1910, and has

again been extended until Feb. 1, 1911.

Beginning in 1905, successive rebates were made by the Eising Sun Com-

pany to the city, according to the terms of the contract, following reduc-

tions in the price of gas. These rebates brought the net price down from

$30 to $29.40 on July 1, 1905, to $28.80 on Dec. 10, 1905, and $28.20 on

July 1, 1906.

It will be noted that the principal reason for the first contracts with the

Eising Sun Street Lighting Company were on account of their possessing

exclusive rights to superior apparatus. During the last few years the man-

ufacture of approved apparatus for gas lighting has advanced rapidly, and
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this reason for reawarding the contract to a particular company does not

now exist. It is probable, however, that the Welsbach Company, of which

the Eising Sun Lighting Company is a subsidiary company, possesses a prac-

tical monopoly of the most improved form of burners for upright-mantle

lamps now manufactured in this country. It is possible, however, to secure

the most improved form of lantern from independent manufacturers, and a

suitable burner can also be obtained in this country or in foreign countries.

The inverted-mantle lamp, which has been developed largely in foreign

countries and to some extent in this country during recent years, furnishes

a superior light, being less expensive in the matter of maintenance than the

upright-mantle lamp, and also giving a better distribution of light for the

purpose of street illumination, as shown by experimental lamps installed by

the street department.

Advances have also been made in the use of automatic devices for lighting

and extinguishing gas lamps, and such devices are in operation in many

cities of Europe and also in several of our neighboring smaller cities.

Under the present conditions, it would seem advisable that some definite

policy for gas lighting should be adopted; that the profit of the middleman

should be eliminated, and the work of maintenance and operation done either

by th3 city authorities directly, or by the authorities of the gas company,

who must of necessity furnish the gas, or by the two parties acting jointly.

It does not seem likely that competition between the Eising Sun Company

and other street lighting companies will enable the city to obtain a material

reduction from the prices now paid to the Eising Sun Company, if we re-

tain the present methods of lighting and extinguishing the lamps, either by

labor employed by a lighting company, or by the city directly. If, however,

existing methods are abandoned, and automatic lighting and extinguishing

devices are installed, a very material reduction from present prices can be

effected.

In general, two forms of such devices are in satisfactory operation: one

by which a form of clock mechanism is placed upon individual lamps; the

second by which the lighting is done through a mechanism operated by

waves or impulses in the gas main, inaugurated from the central stations of

the gas company. Each system seems to be in about equal favor, the advan-

tage of the clock system being that it is absolutely automatic in its opera-

tion, and requires no labor beyond the winding of the clock, which is to be

done about once a week. The advantages of the impulse system are that

less labor is required for winding the clock, the maximum attention being

given only once in six months. Its disadvantages, however, in case other

than the gas company were to do the work of lighting, are that it places the

responsibility for the proper operation of the system upon the gas company.

This, however, does not seem to furnish an insuperable obstacle.

Several such devices have been tested by the authorities of the street de-

partment during the present year, and others have been tested by the officials

of the Consolidated Gas Company. The clock system is successful in opera-

tion in the city of Newton, and the impulse system has been in success-

ful operation for a considerable period in the city of Springfield. Such

devices are common in European cities also. While it may be possible that

the ultimate degree of efficiency has not been reached for such devices, or
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perfection obtained in mechanical operation, yet such a degree of perfection

has been obtained as to warrant their installation, with the practical cer-

tainty of reducing the cost per lamp now paid, and with efficient service.

Any of the following alternative plans, if adopted, will furnish efficient

gas lighting at a lower price than at present :
—

First, for the city to purchase an installation of inverted-mantle lamps

complete, with automatic devices; investment required, $310,000; city labor

to be employed in operation; cost per lamp year, $19; saving, $4.60; total

annual saving, $55,200.

Second, for the city to purchase an installation of upright-mantle lamps

complete, with automatic lighting device; investment required, $235,000;

price per lamp year, $19; total annual saving, $55,000.

The cost per lamp year with operation by city labor, estimating sinking

fund and interest charges on a fifteen-year basis, will amount to practically

the same price, whether upright mantles or inverted-mantle lamps are used.

The greater amount of interest and sinking fund charges and increased cost

for fixtures for the inverted-mantle lamp over the upright mantle is bal-

anced by the less cost for maintenance and operation.

Third, to accept the offer of the Consolidated Gas Company, with which

you are familiar, to furnish service at a figure not to exceed $20.51 per

lamp year, the city to furnish the plant. This would require, for an in-

verted-mantle lamp equipment, an investment by the city of $185,000, and

would result in a price of $21.85 per lamp year, a saving of $1.75 per lamp

year and a total saving of $21,000 per year. If upright lamps were used,

an investment of $114,000 would be necessary, the cost per lamp year would

be $21.33, and a saving of $2.27 per lamp year, or a total saving of $27,240

per year, would be effected.

Considering the advantages of the inverted-mantle lamps, it would seem

the better policy that they be purchased, even at a higher first cost.

No radical improvements in low-pressure street lighting have been made
since the introduction of the incandescent mantle, and there seems little

likelihood that changes not adaptable to the present styles of street lamps

will be made during the fifteen-year period, assumed as a basis for reckon-

ing interest and sinking fund charges. It is probable rather that the pro-

posed plant at the end of such period will be in condition for efficient service

for a considerably longer period.

The figures given above must be understood to be approximate estimates

only, although many of the items, such as the cost of gas, cost of lamps

and the cost of care and operation, are closely fixed by present prices and

from experimental data. With efficient supervision, the price per lamp year

should not exceed the figures given.

The estimates for inverted-mantle lamps contemplate the installation of

the higher-price automatic lighters experimented with, and ornamental post

extensions similar to those now installed in the Jamaica Plain district.

As at least six months' time must be allowed for the satisfactory installa-

tion of a new outfit of street lamps, a definite policy should be adopted in

the immediate future.

Very respectfully,

Guy C. Emerson,

Consulting Engineer.
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COMMUNICATION TO THE MAYOR AND CITY COUNCIL IN

RELATION TO THE INFLUENCE OF POLITICS IN THE

APPOINTMENT OF HEADS OF DEPARTMENTS AND
SUBORDINATE OFFICERS DURING THE FIRST SIX

MONTHS OF THE PRESENT ADMINISTRATION.

Boston, Aug. 17, 1910.

To 1 the Honorable the Mayor and City Council.

Gentlemen : — The Finance Commission respectfully submits here-

with a report upon one of the methods of administration affecting the

city of Boston and its financial interests; namely, the manner in which

heads of departments and subordinate officers have been appointed

during the first six months of the present fiscal year.

I. Appointments of Heads op Departments and Members of

Municipal Boards.

Sufficient time has now elapsed since the charter amendments went

into effect to show the mayor's attitude toward those provisions of the

charter which define the kinds of appointments which the mayor should

make. The issue involved has been befogged by drawing undue atten-

tion to certain individuals whose appointments have not been approved

by the Civil Service Commission. The real issue is far more important

than any merely personal matter involved in the rejection of individ-

uals. In fact, the character of the city government depends upon the

proper understanding and decision of the real issue, which is, whether

the merit system or the spoils system shall be applied in the adminis-

tration of the city's business.

Briefly summarized, the charter amendments require that the mayor

shall make appointments, " solely in the interests of the city," of recog-

nized experts in such work as may devolve upon them, or of persons

specially fitted therefor by education, training or experience; and

that, except in the ease of the Election Commission, which under the

law is a bi-partisan Board, the appointments shall be made without

regard to party affiliations or residence.

The amendments were designed to accomplish four objects :
—

1. To strengthen the hands of the mayor by requiring appointments

to be made without regard to political affiliations or geographical limi-

tations, both of which considerations had in the past operated to limit

the field from which selections were made.

2. To remove the restrictions which had frequently been imposed on

the mayor's power of appointment by members of the Board of Alder-

men, who, by the use of their confirming power or by withholding

their support of necessary appropriations, could compel the mayor to

appoint persons agreeable to them.
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3. To place a cheek upon the mayor's power to appoint incompe-

tents to important offices, by requiring the Civil Service Commission,

a Board independent of the mayor, and with no power over appropria-

tions, to pass upon the qualifications of the appointees, and to refuse

to approve those who were not shown to be competent persons with

the requisite qualifications, thus preventing a recurrence of the wasteful

methods which in the past caused enormous financial losses to the city.

4. To enable the mayor to confine his attention to the larger aid

more important problems of administration, by relieving him of Ihe

frequently self-imposed but unnecessary task of personally superin-

tending the management of a multitude of petty departmental details,

— a task which the law requires to be, and which should be, performed

by competent heads of departments.

These amendments are based upon the sound principle that only

trained and capable officials should be intrusted with the expenditure of

the public funds. It was intended that the appointing power should

cease to be a proprietary right of the mayor, to be exercised in favor

of those who had rendered him political or personal service, and that

his power should be used " solely in the interests of the city." The

inherent right of the people as a whole to able and honest government

was recognized in these amendments as being superior to the demands

of particular individuals for office. It was sought to safeguard the

entire community against both favoritism and incompetency, which

usually go hand in hand, causing a diversion of the public funds from

necessary to unnecessary objects, and resulting in poorer streets, fewer

playgrounds, and less protection to life, health and property.

When the Legislature provided for the substitution of the merit

system for the spoils system of appointments hi the city of Boston,

the public had the right to assume that the mayor elected under the

provisions of the charter amendments would avail himself of the oppor-

tunity afforded him to raise the appointments to a higher level than

had ever been attained in any American city. The first six months'

experience under the charter amendments shows, however, that the

mayor has either failed to realize his great opportunity, or has delib-

erately chosen to reject it.

Though the reappointments, with a single exception, and many of

the appointments to unpaid boards, are commendable, and the appoint-

ment, without regard to political considerations or local prejudices

against non-residents, of a trained and experienced civil engineer as

superintendent of streets tempers the feeling of loss caused by the

unexplained failure to reappoint an official of great demonstrated

worth, these creditable appointments should not conceal the fact that

there have been a large number which have not been made " solely in

the interests of the city." Many appear to have been made largely,

some wholly, in consideration of personal support given to the mayor,
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or for purely political purposes. The political character of these ap-

pointments is a matter of common knowledge, nearly all having been

accompanied by newspaper statements reciting the service rendered by

the appointees. In many cases the appointees had no previous special

training for, or experience in, the offices; and in other cases the ap-

pointees' records in office disqualified them.

The mayor has made sixty-two appointments to paid and unpaid

positions as heads of departments and to members of municipal boards

since the charter amendments went into effect; thirty-seven to paid

and twenty-five to unpaid positions. Of the appointments to paid

positions, twenty-three have been approved by the Civil Service Com-

mission and fourteen have not been approved; of the appointments

to unpaid positions, twenty-one have been approved, three have not

been approved and one is pending.

Of the twenty-two new appointments to paid positions as heads of

important departments, fifteen appear to have been made, and seven

appear not to have been made, as rewards for political support given to

the mayor. Of these fifteen political appointments, three were approved

and twelve were not approved; of the seven appointments which appear

not to have been made as rewards for political service, five were ap-

proved and two were not approved.

However the friends of individual appointees may differ in opinion

as to the action of the Civil Service Commission in particular cases, all

disinterested persons will agree that the decisions of that commission

have been made in good faith, for the best interests of the city, and

that the wisdom of the law under which they acted has been demon-

strated. The Finance Commission believes that the city has not suf-

fered a loss in any instance of rejection, that a much higher standard

of selection was intended by the charter amendments, and that persons

better qualified for the offices in question could and should have been

found.

II. Appointments to Subordinate Offices in the Departments.

The political purpose underlying appointments of heads of depart-

ments and members of municipal boards has been manifested also in

the removal and appointment of subordinates in several departments.

The chairman of the Board of Bath Trustees has resigned recently,

because he found his views respecting the appointment of subordinates

irreconcilable with those of the mayor. He stated to the Finance Com-

mission that he found a man at McKenzie beach acting as constable,

for whom there was no need, but who had been put to work by the

mayor without consultation with the chairman, and whom he, the chair-

man, thereupon dismissed. He stated that he was later called on the

telephone by the mayor, who informed him that he was mayor of the

city of Boston, and that he felt he had a right to make such appoint-
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ments. The chairman said in reply that he would not permit any one

to be employed there without consulting him. Finding his views on

the matter were not in harmony with those of the mayor, he thereupon

sent in his resignation, which has since been accepted. In a letter

written to the mayor he says :
" I do not believe that you should ap-

point men to positions within the department without consultation with

the trustees. Such proceeding is wholly subversive of all discipline

within the department, and is making us responsible for the conduct

of persons over whom we virtually have no control." A copy of his

letter, containing a statement of the reasons for his resignation, is sub-

mitted herewith. The chairman also stated that he received repeated

requests from the mayor's office for the appointment of women em-

ployees, who are not under civil service rules; and that, although he

informed the mayor's office that the number of women employed in the

department was ample, and that he could find no more places, he was

constantly pressed to add to the force. He stated that his mind was

being disturbed by such interference, and that he chose not to remain

in office.

The water department has been undergoing a similar process of

disorganization. Upon the failure of the Civil Service Commission to

approve the mayor's first appointment as water commissioner, Water

Commissioner Hannan, in accordance with the mayor's wishes, sought

to create the new office of general superintendent of the department,

in order to provide a place for the rejected appointee. The Civil

Service Commission refused to permit the office of general superin-

tendent to be filled without a competitive examination, as it seemed to

be an evasion of section 15 of chapter 486 of the Acts of 1909. This

attempt was thereupon abandoned and a new plan was evolved. Mr.

Hannan stated that later he received orders from the mayor to reduce to

the rank and pay of clerk the superintendent of the distribution divi-

sion, and to appoint as superintendent in his place the person who
had failed to obtain the Civil Service Commission's approval for the

office of water commissioner. These instructions have been followed.

When asked by the Finance Commission whether the former superin-

tendent was as competent to manage the distribution division as the

new appointee, Mr. Hannan answered, " Yes." When asked whether

he would have made the change if he had been given a free hand by

the mayor to do what he thought best for the city, he declined to

answer. Being questioned further, he stated :
" At the present time

I am looking out for myself. It is a case of livelihood with me, as it

is with everybody down there." This answer makes it manifest that

the water commissioner made the change in obedience -to the desire of

the mayor, in order to protect himself for the time being; and that

neither the mayor nor the water commissioner considered either the

injustice of degrading an admittedly competent superintendent, who
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had won his office by meritorious service, or the resulting demoraliza-

tion of the department.

The office of city collector is being exploited for political purposes

by the mayor, with the entire acquiescence of the collector, who, himself

appointed as a reward for political sendee, is now engaged in discharg-

ing his obligations to the mayor by removing experienced officials and

appointing in their places political supporters of the mayor. The col-

lector is not really, but only nominally, the head of the department, so

far as removals from or appointments to office are concerned. He
assumed the duties of collector on the 13th of June, and within two

days the cashier, who had held the office since 1902, and performed his

duties acceptably, was forced under threat of removal to resign, and a

favorite of the mayor was appointed in his place. Without the knowl-

edge of the collector, an employee of the mayor's office asked the

cashier, in behalf of the mayor, to tender his resignation, to take effect

on the 15th. The resignation was tendered, and the new cashier was

appointed on the next day, the 15th of June. In the removal of the

former cashier and the appointment of the new one the collector was

a mere instrument in the execution of the mayor's plan to remove

from office one who has been opposed to him politically, and to appoint

in his place a political supporter. No consideration was given to the

evil effects of this palpable application to an important city depart-

ment of the theory " to the victors belong the spoils."

Several other changes which have recently taken place in the col-

lector's department present further evidence of the pliancy of the

collector in the hands of the mayor. It is apparent that in some cases

the collector has not learned whom the mayor wishes to remove or

appoint as soon as the representatives of the newspapers. When ex-

amined by the chairman of the Finance Commission on the 29th of

July last, he was asked whether the newspaper notice of the contem-

plated removal of two clerks in the department was authentic, and he

answered that he did not understand that either of the two men named

were selected to be removed, but that it was " rather anticipated that

they might go." When asked whether he contemplated filling their

places, he said he had not considered that. When asked if a certain

individual was about to be appointed to the department, as stated in

the newspapers, he answered, " I do not know if I should know him.

I have never seen him."

Q. You do not know anything about it?

A. No.

Since these statements were made by the collector the two men re-

ported in the newspapers as slated for removal have been removed, and

the person reported in the newspapers as about to be appointed has been

appointed. Four others have been removed and five others appointed,
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all for political reasons. One of the new appointees the collector had

never met, except once during the recent municipal election, while he

was acting as assistant campaign manager for the mayor. The other

appointees the collector did not know at all until they were brought into

his office shortly before their appointment.

The examination made by the Finance Commission, both of the ap-

pointments of heads of departments and of subordinate officials, shows

that politics has been almost invariably the moving cause of the

changes that have been accomplished, and that the usual result of the

changes has been the substitution of the inexperienced for the experi-

enced in office. The more important offices have been given to those

who performed the greater, and the minor offices to those who ren-

dered the lesser, political services. The continued application of this

principle to the administration of the city's business cannot fail to be of

disadvantage to the citizens as a whole. If unchecked it will lead

inevitably to the restoration of the spoils system, as applied to the mu-

nicipal offices, with its attendant losses. The service will become de-

moralized, because appointments, tenure and promotion will again

depend upon political influence, and not upon merit. Subordinates

will cease to hope for advancement through merit, and will conse-

quently lose respect for their superiors and interest in their work.

In the lax discipline inevitably resulting, public funds will be wasted

which are needed for useful purposes.

The Finance Commission commends the following statements in the

mayor's inaugural address of Feb. 7. 1910 :
—

Whatever views the citizens of Boston have entertained as to the merits

of the various new features now incorporated into the charter, the plain

duty that now lies before us is to give each and all of the new provisions

a fair trial, according to the intent of the Legislature.

Now the mayor is obliged, in the first place, to sign a certificate declaring

that he makes the appointment "solely in the interests of the city; " this

clearly excludes such partisan or personal considerations as have in the past

often influenced appointments at City Hall, under all administrations.

The commission respectfully recommends :
—

1. That the words of the inaugural above quoted, as well as the

letter and spirit of the charter amendments, be observed hereafter in

the making of appointments.

2. That the mayor appoint a competent permanent head of the fire

department, thus relieving the present untrained temporary appointee

of his position, and preventing the demoralization which must inev-

itably result from the continuance of the present uncertainty as to the

head of the department. The city is entitled to permanent heads of

departments, approved in accordance with law by the Civil Service
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Commission, and the statute should no longer be evaded under color of

temporary appointments.

3. That the mayor consult the Boston Society of Engineers, or some

other competent body, for the purpose of obtaining the names of per-

sons eligible for the office of water commissioner, and that a competent

person be appointed to that office.

4. That the mayor consult physicians and sanitary engineers of high

standing in their profession, who are familiar with modern scientific

public health administration, for the purpose of obtaining names of

persons eligible for the office of health commissioner; and that a com-

petent person be appointed to that office.

5. That the mayor, before making another appointment to the office

of penal institutions commissioner, consult with persons recognized as

authorities on the subject of the management of penal institutions, for

the purpose of obtaining names of persons qualified for the office.

6. That the mayor confine himself to the larger and more important

administrative problems, and cease to interfere with the heads of de-

partments in the appointment or removal of petty officials.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

Boston, Mass., July 20, 1910.

Hon. John F. Fitzgerald, City Hall, Boston, Mass.

Dear Sir : — After tendering you my resignation as chairman of the

Board of Bath Trustees, yesterday, two of my colleagues, I understand,

called to see you, obtained the resignation from you, and have asked me
to reconsider it. I told them it was impossible for me to do this, but that

I did not wish to embarrass either your administration or the conduct of the

department, and would therefore continue to serve until such time as you

had secured a satisfactory successor, not exceeding a period of three weeks.

I therefore return you the resignation, which I trust you will accept as soon

as possible.

I have no feeling in this matter, and no desire to give it any publicity.

I understand that you are mayor, and responsible for all the departments.

I should hesitate to appoint any person whom you thought would not carry

out any policy which you might have, or who personally was objectionable

to you. I do not, however, believe that you should appoint men to posi-

tions within the department without consultation with the trustees. Such

proceeding is wholly subversive of all discipline within the department, and

is making us responsible for the conduct of persons over whom we virtually

have no control.

While I have enjoyed the work of the department, it is, as you know, a

labor of love, and I am very much occupied with my own business.
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You ought to have as chairman of your Board of Bath Trustees one who

is in accord with your policies, and I am therefore forwarding you my res-

ignation because I do not feel that I can change the point of view I now
have with reference to the performance of my duty as chairman of the

Board.

With best wishes for a successful administration, I am,

Yours very truly,

Walter B. Mansfield.

COMMUNICATION TO THE MAYOR IN RELATION TO THE
PROPOSALS FOR SITES FOR A NEW SCHOOLHOUSE IN

THE LEWIS SCHOOL DISTRICT.

Boston, Sept. 15, 1910.

Hon. John F. Fitzgerald, Mayor.

Sir : — The Finance Commission has received your communication

of Sept. 3, 1910, in regard to a site for the new school building about

to be erected in the Lewis district. A brief statement of the essential

facts is as follows :

—

On May 16, 1910, the school committee designated the Lewis district

for the erection of a new upper elementary school building; on May
28, 1910, the schoolhouse department advertised for land in the Lewis

district for the purpose of this new school building; on June 13, 1910

bids were publicly opened. Among the lots of land offered were the

following, in close proximity to Washington Park, and on that account

seeming to be especially fitted for the purpose. For convenience,

they will be called hereinafter by the letters set against them, respec-

tively :
—

A. A lot containing 34,169 square feet of land, bounded by Walnut

Avenue, Harold Street and Bower Street, offered by different brokers,

at prices varying from $30,700 to $35,000, but subsequently reduced to

$23,000.

B. A lot on Walnut Avenue, running back to Paulding Street, con-

taining 25,056 square feet of land, offered first at $15,000, but subse-

quently reduced to $12,778.56.

C. A lot on Walnut Avenue, running back to Paulding Street, ad-

joining lot B, containing 15,909 square feet of land, offered at $8,000.

This offer has since been withdrawn, but it is believed that the lot can

be bought or secured by eminent domain at substantially this price,

which is in excess of the assessed valuation.

B. A lot on the corner of Walnut Avenue and Bainbridge Street,

running back to Paulding Street, containing 8,802 square feet of land,

offered at $10,250. It is probable that a concession in price may be

obtained from the owner.

E. A lot on Bainbridge Street, containing approximately 21,455
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square feet, offered at $19,309.50, in conjunction "with the lot adjoin-

ing on Walnut Avenue, containing 9,522 square feet, offered at $7,000,

a total of 30,977 square feet, at a cost of $26,309.50. The owners

have since reduced their offer to $23,091.25.

These various lots are assessed as follows :
—

TuOtA $30,700

Lot B 14,500

Lot C, 7,100

LotZ>, $11,300

Lot E 20,200

Although these lots, with the exception of lots C and E, are offered

at prices below their assessed valuation, yet it is probable that none

would bring the assessed value if sold at the present time. For sev-

eral years this district has been undergoing a change from large and

expensive residences to moderate-cost apartments, and sales have been

made far below the assessments.

For example, lot B, first offered to the city at $15,000, is assessed

for $14,500; yet only a few days prior to this offer it was bought for

$8,000, or $6,500 less than its assessed valuation.

The schoolhouse commission has voted to take lots B and G, and their

decision is before Your Honor for approval or disapproval.

The decision has been criticised by the owner of lot A, who claims

that, although his price is greater and his area less, the land has such

superior advantages for schoolhouse purposes that it ought to have been

taken, in preference. It has advantages, being situated on an emi-

nence and being surrounded by three streets ; but it contains only 34,000

square feet, which is less than the school authorities regard as desirable.

Under their rule, that 40,000 feet should be taken for schools of this

class, except in congested districts, none of the lots offered is by itself

large enough. Lots B and G together, however, make an area of 40,-

965 square feet; lots C and D make an area of only 24,711 square

feet; lot E contains only 30,977 square feet.

Lots B, G and D together would make an ideal site for school pur-

poses, but the total cost is too great. Lots B and C, being directly

opposite Washington Park, also make a most desirable site; but there

seems to be a serious difference of opinion as to the probable cost of

a building erected thereon, as the land slopes badly, and there is some

uncertainty as to the amount of ledge that may be found. The owner

of lot A challenges the accuracy of the estimates made by the school-

house commission, and his expert says that a building there erected

will cost several thousand dollars more than these estimates.

A solution of the problem, which has been submitted to and approved

by the schoolhouse commissioners, the superintendent of schools, the

chairman of the school board, and the superintendent of public grounds,

and which the Finance Commission now submits to Your Honor, is to

erect tbe new school on the city's own land on Washington Park, front-
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ing on Bainbridge Street, and thus save at least $20,000 which otherwise

would be expended for a site.

Washington Park was purchased by the city of Roxbury, and passed,

at the time of annexation, to the city of Boston. Part of these prem-

ises were conveyed by deeds dated June 30, 1860, " subject to the re-

striction and on the condition that for a period of fifty years from the

date hereof they shall be used as a public square or park, and no build-

ings erected thereon." The fifty-year term expired on June 30 of the

present year, and there are apparently no restrictions whatever to the

city's use of this part of the park.

The only possible objection is the general one that the city ought

not to reduce its park area and its breathing spaces, with which senti-

ment the Finance Commission is in full accord. But it is to be remem-

bered that Washington Park has an area of 396,125 square feet; that

the school building will reduce this area by not exceeding 12,000 square

feet,— a comparatively insignificant amount ; and that the school chil-

dren will thus have the benefit of practically the entire park for the

very purpose for which the park is established,— a breathing space

and playground. The more people, and especially the more children,

who can be drawn to a breathing place, the better. This is in the

spirit of the recent legislation enlarging the powers of the school com-

mittee in respect to physical education and the use of the public parks.

In this connection it should be remembered that this general locality

is especially favored with public grounds, and that the small space to

be occupied by the school building will not be missed here. Fountain

Square is close at hand on Walnut Avenue, containing 103,000 square

feet. Cedar Square on Cedar Street contains 27,730 square feet.

Franklin Park, with its broad domain and splendid opportunities, is

only about a half a mile distant. Any objection that might be raised

on this account is thus readily answered, so far as this particular case

is concerned.

The commission recommends that none of the lots offered be ac-

cepted, but that the school be erected on Washington Park.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.
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COMMUNICATION TO THE MAYOR IN RELATION TO THE
REASONABLENESS OF THE CHARGES OF THE ARCHI-

TECT EMPLOYED IN THE RECONSTRUCTION OF CURTIS

HALL, JAMAICA PLAIN.
Boston, Sept. 15, 1910.

Hon. John F. Fitzgerald, Mayor.

Sir : — On Aug. 17, 1910, Your Honor submitted to the Finance

Commission for investigation and report the alleged excessive charge

by the architect who was employed in connection with the reconstruc-

tion of Curtis Hall, Jamaica Plain. The commission has made the

investigation as requested, and herewith submits its report.

The present superintendent of public buildings stated that the ar-

chitect's fee of 10 per cent, on work costing about $120,000 is, in his

judgment, excessive, " in view of the fact that the building is not to be

rebuilt on the old lines, but is to consist in a great part of work which

will be entirely new,— such as a new roof, new addition to the rear

of the building for a boiler room, new swimming pool, etc." He also

stated that sometimes fees of only 5 or 6 per cent, are charged for

work of a like nature.

The former superintendent of public buildings made an oral agree-

ment with the architect to pay him for his services 10 per cent, of the

cost of construction. Bills have been submitted for a portion of the

fees on this basis, and have been approved by the auditor and paid

by the treasurer. The contract seems to have been made fairly, and

there is no contention that the work is not being done properly.

The commission is informed by experts that the rate is not excessive,

but that it falls within the designation " alterations," for which a 10

per cent, fee is permissible.

Immediately after his employment the architect made a survey of

the work, and measured the thickness of walls, foundations and girders,

for the purpose of determining the quality and strength of material

which would be used in reconstruction. Later he made a set of plans,

which he was asked to amend; and accordingly he made an alternative

set of plans, to meet the desires of a citizens' committee, which had

been appointed to consult with the architect and the superintendent of

public buildings. The architect had various conferences with the mem-
bers of the committee, during which four schemes, marked " A,"
" B," " C " and " D," were prepared and submitted to them. These

were not technically drawings, but merely preliminary studies, yet their

preparation involved considerable labor. The conferences occupied a

great deal more time than is required of an architect under ordinary

circumstances, and, in the opinion of the commission, this should be

taken into consideration in deciding whether the fee charged is a

fair one.
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The commission requested the building commissioner, who is also an

architect, to examine the drawings and specifications, and to give to the

Finance Commission his opinion as to whether the fee charged was

excessive. This examination and report has been made as requested.

The building commissioner believes that the work is properly classified

as " alterations," and that the fee is a proper one. His report is ap-

]3ended hereto.

Cases like the present one are to be distinguished from additions to

existing buildings, where the architect employed on the original build-

ing is also employed on the addition, the plans for the original building

being of great aid in the new work.

The Finance Commission has found no evidence that the fee is

excessive, and, in its opinion, the city is legally bound to pay at the

agreed rate. The commission has therefore, under section 19 of the

charter amendments, notified the city auditor that it has investigated the

fee alleged to be excessive, that it has submitted a report thereon, and

that, in its opinion, the bill should be paid.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

Note. — Mr. Balch of the commission was prevented by absence from

taking part in the investigations on which this report is based, and

therefore takes no part in the decision.

City of Boston, Building Department,

Office of the Building Commissioner,

Old Court House, Sept. 9, 1910.

Mr. John A. Sullivan, Chairman Boston Finance Commission, 410-416

Tremont Building, Boston.

Dear Sir : — At your request I have examined the drawings and specifi-

cations prepared by Mr. Lewis H. Bacon for the work to be done at the

Curtis Hall building in Jamaica Plain, and through a personal interview

with him have learned the instructions under which he worked and the

method pursued in carrying out such instructions.

My understanding is that Mr. George W. Morrison, then superintendent

of public buildings, appointed Mr. Bacon architect for the building, and

instructed him to prepare sketches in accordance with suggestions to be

made by a committee or committees of citizens of Jamaica Plain.

Mr. Bacon at once measured the building as it stood, and made complete

drawings, showing its condition.

After several consultations with committees, Mr. Bacon prepared four

sketches, showing different arrangements for remodeling the building. These

sketches are quite complete, and are marked " A," " B," " C " and " D."
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The sketch "D" was recommended by the committee or committees jointly,

and Mr. Bacon was instructed by Mr. Morrison to prepare full drawings

for the building in accordance with sketch " D."

Mr. Morrison agreed that the remuneration to Mr. Bacon should be upon

the basis of 10 per cent, of the cost of the work, the fee to include all fees

for domestic engineering.

Upon the completion of the drawings and specifications, the mayor ap-

proved the employment of Mr. Bacon as architect, and authorized advertise-

ment for proposals for doing the work. One proposal only was received,

and the price given was considered so large that Mr. Morrison instructed

Mr. Bacon to revise his drawings, for the purpose of reducing the cost of

the building. The amendments made in the drawings and specifications

showed changes in one portion of the building; and upon receiving propo-

sals from builders for the original set and for the revised set, it was de-

termined to proceed with the building as shown by the original completed

set of drawings, and to abandon the proposition to revise the arrangement,

as shown on the amended drawings.

The reason for making a 10 per cent, charge for alterations is that the

work devolving upon the architect is quite as much and usually more than

if an entire new building were to be erected, while the cost of the work

upon which the fee is based is considerably less.

In my opinion, there is no doubt but that the work prepared for is an

alteration, and not new work.

If there were any doubt in my mind, an examination of the sketches, with

a knowledge of the work necessary to their completion, together with an

examination of the drawings made of the existing building from measure-

ments made, would convince me that Mr. Bacon had earned in this prelim-

inary work enough, when added to 6 per cent, upon the cost of the actual

work to be done, to make his total fee fully 10 per cent.

I note also, that whereas it is usual to make an additional charge for

such services, Mr. Bacon includes the services of engineers for heating and
ventilating and for the electric work in his 10 per cent. fee.

Mr. Bacon makes a charge for the amended drawings and specifications

made for the purpose of reducing the cost of the building. These drawings

were abandoned, and seem to have no connection with the three sketches

" A," "B," " C," or the final completed set, and it would seem proper that

some charge be made for them. As I understand it, Mr. Bacon has based
this charge upon an informal estimate of cost which is less in amount than
the lowest formal bid received for that portion of the work.

Yours respectfully,

Arthur G. Everett,

Building Commissioner.

COMMUNICATION TO THE CITY COUNCIL IN RELATION TO
THE PROPOSED DEPARTMENT OF PUBLIC WORKS.

Boston, Sept. 16, 1910.

To the Honorable the City Council.

Gentlemen : — The Finance Commission is informed that at an
early date an ordinance for the creation of a department of public
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works by the consolidation of the present street, water and engineering

departments will be submitted to the City Council. In order to remove

any misapprehension resulting from statements in the press as to the

position of the Finance Commission on the question of consolidation,

the commission desires to state that as yet no definite plan of consoli-

dation has been submitted for its consideration. Any desirable consoli-

dation should concentrate responsibility, reduce friction and promote

efficiency and economy. If a plan is submitted which seems well

adapted to secure these results, it should receive the approval of the

City Council. If such results do not seem likely to follow consolida-

tion, the existing order of departments should be maintained.

The commission suggests that the City Council carefully consider the

following matters before it reaches a conclusion as to the desirability

of the proposed change :

—

1. The danger of consolidating the departments to such an extent

as to create a system beyond the administrative capacity of any indi-

vidual likely to be appointed as its head.

2. The liability of having persons appointed as heads of the engi-

neering and water divisions of less competency than those likely to be

appointed under the existing system as heads of the engineering and

water department whose qualifications must be approved by the Civil

Service Commissioners.

3. Whether in the plan submitted adequate provision is made for

keeping the labor force and the financial accounts of the water division

separate from the force and the accounts of other divisions of the

department of public works. Unless such separation is accomplished,

the expenses of the water division may be improperly increased, and

the water takers be charged exorbitant rates in consequence.

4. Any plan of consolidation should show the distribution of power

and responsibility, the division of labor, the salary and wage schedules,

and the number of officials and subordinates in each of the divisions of

the department. A proper scheme of consolidation should effect large

economies, as hundreds of thousands of dollars are wasted annually

by the retention of numerous clerks and other employees who are not

needed in the service.

Eespectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.
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COMMUNICATION TO THE MAYOR AND CITY COUNCIL IN

RELATION TO LOAN ORDERS PENDING IN THE CITY

COUNCIL.
Boston, Sept. 17, 1910.

To tlie Honorable the Mayor and City Council.

Gentlemen : — In various reports submitted to the mayor and City

Council the former Finance Commission called attention to the enor-

mous increase in the indebtedness of the city, and to the necessity of

reforming its financial policy. Thus the commi ssion recommended :
—

1. That the practice of borrowing money for the extension of water

mains be discontinued, and that the money be provided by taxes. (Vol-

ume I., pages 24-26; Volume II., page 168.)

2. That the practice of borrowing outside the debt limit for sewer

purposes be discontinued. (Volume II., page 168.)

3. That the money needed for the improvement of Hyde Park Ave-

nue be borrowed inside the debt limit, and not, as provided by chapter

437 of the Acts of 1908, outside the debt limit. (Volume I., page 50S.)

4. That items amounting to over $500,000 in the loan bill of July 26,

1907, be repealed. (Volume I., page 127.)

5. That no money be borrowed outside the debt limit except for rapid

transit purposes. (Volume II., page 168.)

6. That no money be borrowed for water works, schools, sewer con-

struction, current expenses, or for any purpose of an annually recur-

rent nature. (Volume II., page 168.)

These recommendations were based upon the following facts :
—

1. Much of the money borrowed was for unnecessary objects, or for

repairs, maintenance or other current expenses which should have been

provided from taxes. (Volume I., pages 112, 113; Volume II., page

167.)

2. These unnecessary or improper loans, issued between the years

1895 and 1907, had contributed largely to increase the debt four times

as fast as the increase in the valuation of property in the city subject

to taxation, and seven and one-half times as fast as the increase in

population, the debt having increased 166 per cent, in this period,

while the valuation had increased only 38 per cent, and the population

only 22.7 per cent.

3. As a consequence, the city was paying over $5,000,000 annually

for interest and sinking fund requirements, or about one-fourth of the

entire amount raised by taxation.

Some of the recommendations of the commission have not been

adopted. Thus, money has since been borrowed for land and buildings

for schools and for sewer purposes.

Though the school committee this year appropriated $529,557 for

land and buildings for schools, — this being the second successful at-
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tempt to exercise the power to raise money for this purpose by taxa-

tion since the passage of chapter 448 of the Acts of 1903, authorizing

appropriations of an amount equal to 40 cents on each thousand dollars

of the valuation of property, — it has also borrowed $1,000,000 this

year for land and buildings. The Legislature, on the recommenda-

tion of the Finance Commission, this year refused authority to borrow

$2,500,000 more for land and buildings; and the commission believes

that in the near future the authority to borrow $500,000 annually for

this purpose should be revoked, and that all money needed thereafter

be provided out of taxes. (See Finance Commission report, dated

April 1, 1910.)

Large loans for surface drainage, authorized by chapter 485 of the

Acts of 1907, and for sewerage works, under chapter 426 of the Acts

of 1897, are still being made; but these are within the debt limit and

not outside, as in the past, the authority for borrowing outside the

debt limit for those purposes having been revoked by chapter 315 of

the Acts of 1909. Of the $1,284,000 appropriated this year for such

purposes, $974,000 was provided out of loans and only $310,000 from

taxes, or less than one-fourth of the whole amount. These expenses

recur annually, and the commission believes they should be met wholly

from taxes.

The greatei part of the recommendations of the commission have

been adopted, however, and much progress in financial reform has been

made. Thus :
—

The proposed loan of $300,000 in the year 1907, for the extension of

water mains, was rejected by the City Council, and no loans for this

purpose have since been authorized.

The loan of $69,000 for the improvement of Hyde Park Avenue was

made within the debt limit, and not outside, as authorized by the Legis-

lature.

Favorable action has been secured on $297,000 of the items in the

loan bill of July 26, 1907, amounting to $514,500, which were recom-

mended by the commission to be revoked, $233,000 having been re-

scinded and $64,000 having been transferred for useful objects; items

amounting to $215,000 have been issued contrary to the commission's

recommendations, and one item for $2,500 has not been rescinded, but

it has not been issued.

The Legislature, on the recommendation of the commission, by chapter

315 of the Acts of 1909 revoked all authority previously given under

special acts to issue loans outside the debt limit, except for rapid tran-

sit purposes.

Since the date of the commission's recommendation no money has

been borrowed for current expenses, and, with the exceptions pre-

viously noted as to school and sewer loans, none has been borrowed for

expenses of an annually recurrent nature. In 1909-10 and in the pres-
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ent year no money has been borrowed for street repairs, as in former

years, the money for this purpose having been provided from taxes.

Moreover, last year considerable sums were appropriated from taxes

for permanent improvements, such as those at the City Hospital and at

Curtis Hall, for reconstruction of bridges and for a new boat for the

infirmary department; and this year for permanent improvements at

the City Hospital, for bridge reconstruction, for a new ferry boat, and

for the reconstruction of Eastern Avenue wharf. Such action marks

the approach of a sound financial policy, and cannot be too highly

commended.

As a result of such improved financial methods, the city's indebted-

ness for all except rapid transit, metropolitan district and State pur-

poses, actually decreased $1,720,768.36 in the fiscal years 1908-09 and

1909-10 ; of which reduction $1,000,000 was due to the payment by the

State to the city for the Boston Insane Hospital property.

The commission makes no criticism at the present time of the loans

made in the current year, but calls attention to the fact thst the debt is

again rising rapidly, and that there is a necessity of scrutinizing with

the greatest care the loan orders now pending.

Notwithstanding the appropriations from taxes which, under the lax

financial methods of former years, would have been made from loans,

the net city and county debt, which was $71,345,972.58 on Jan. 31,

1910, rose to $74,985,605.29 by Aug. 31, 1910,— an increase in seven

months of $3,637,632,71. The increase will be partially offset by pay-

ments into the sinking funds during the year; but it is certain that

the net city and county debt will be much greater at the end of the

year than it was at the beginning.

The loans authorized in the present and previous years, and issued

in this year, amount to $4,173,500, including $1,000,000 for rapid

transit purposes and $1,000,000 for land and buildings for schools.

The loan orders now pending in the City Council amount to $2,110,-

750, as shown in a table annexed hereto, marked " Appendix A."

Only $1,193,545.71, or about one-half of that amount, can be author-

ized now, however, as the borrowing capacity, which was $3,774,045.71

at the beginning of the year, has been reduced by loans amounting to

$2,580,500, as shown in an appendix hereto, marked " B."

Notwithstanding this slender borrowing capacity, the commission be-

lieves that the city's interests require the passage of the following

loans :
—

1. Land for the Extension of the Department op Infectious

Diseases, City Hospital, $67,000.

The City Hospital trustees urge this loan in order to provide addi-

tional facilities for the treatment of infectious diseases. In the two

years 1908 to 1910 inclusive 226 persons suffering from scarlet fever
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or diphtheria were denied admission on account of Jack of accommoda-

tions; and in the latter of the two years over 100 persons ill with scar-

let fever were also denied admission, but were sent to the Haynes Me-

morial Hospital for treatment at the city's expense. In case of epi-

demic the facilities at the City Hospital are inadequate. The commission

believes the extension to be necessary at the present time, and, as the

land can be secured at a fair price, there appears to be no reason for

delay.

2. Fire Department, rebuilding Repair Shop, $68,658.

The recent destruction of the repair shop makes the passage of a

loan necessary. Besides the $68,658 for rebuilding the repair shop,

$115,500 is asked to provide tools, machinery and fire apparatus. The

commission believes that only the sum required for rebuilding the re-

pair shop should be raised by loan, and that such of the other items

as are necessary be provided for by a transfer from the reserve fund,

which, on August 31, was $177,429.50.

3. Incinerating Plant, .$300,000.

The need of providing better means of disposing of refuse is gen-

erally recognized. The former superintendent of streets, now consult-

ing engineer to the commission, believes that money should be provided

now for the erection of one incinerating plant. In this opinion the

commission concurs. Unless far more favorable terms than the exist-

ing ones are secured by the city from the contractors who are now
disposing of refuse at Spectacle Island and on Atlantic Avenue, or

from other contractors, it will be necessary for the city to erect a num-

ber of incinerating plants. The present superintendent of streets, on

Aug. 27, 1910, advertised for bids for disposing of refuse for a term

of ten years from Jan. 1, 1912, the date of the expiration of the con-

tract between the city and the New England Sanitary Product Com-

pany. Pending the submission of bids, the money for one incinerator

should be provided and plans for its construction should be drawn, so

that the city, in the event of receiving unsatisfactory bids, may at once

make partial provision for the disposal of refuse, and arrange for the

erection of more incinerators next year. The bids of private contract-

.ors should be considered, and the city's policy determined not later

than the beginning of the next fiscal year.

4. Street Lighting Equipment, $180,000.

As already stated in its report dated July 22, 1910,- the commission

believes this loan order should be increased to $310,000, so as to pro-

vide for automatic lighting and extinguishing devices, as well as for

the inverted-mantle gas lamps contemplated in the original loan order



1911.] PUBLIC DOCUMENT— No. 88. 105

of $180,000. By this means the city would become the owner of its

own street lighting equipment, the middle man would be eliminated,

and the city would save over the present prices about $55,000 a year.

The recommendation of the commission has not been adopted, partly

because of the mayor's reported unwillingness to displace some of the

present force of lamplighters, who are employees of a private con-

tractor, and partly because of the opinion of the superintendent of

streets that the efficiency of automatic devices has not been demon-

strated. The superintendent accordingly advertised for bids for street

lighting on a two-year contract; but the advertisement has since been

withdrawn, properly, the commission thinks, as no company obliged to

install 12,000 street lamps could bid successfully in competition with

the present contractor, whose plant is now installed. The superintend-

ent of streets now states that it is his intention to solicit bids on a more

comprehensive plan, namely : on a five or ten year contract from oper-

ating companies which will furnish gas, lamps and care for the equip-

ment; from companies which will sell lamps or automatic devices, but

will not take care of the equipment; and also from the Edison Elec-

tric Illuminating Company, for furnishing electric lamps and light.

He states that as a result of the bids which may be obtained it may be

necessary to have $310,000 available for the purchase of gas lamps and

automatic devices, and he believes a loan for that amount should be

authorized. If the loan is needed, it will be available; and if it is not

required, it need not be issued.

If these four loans, aggregating $745,658, are passed, the existing

borrowing capacity will have been reduced to $447,887, which will have

to provide for all contingencies until the 1st of next February. The

commission believes that this is none too large a margin of safety for

a city of the size of Boston, exposed as it is to such dangers as the

recent fire in the lumber district has made manifest. The city auditor

believes, and in this the Finance Commission concurs, that the entire

borrowing capacity of the city should not be exhausted in any year,

but that a reserve of not less than $500,000 should be maintained. Epi-

demics, conflagrations and bursting of water mains may occur at any

time, and a reserve of at least $500,000 should be available for such

contingencies. The necessity of a reserve is emphasized by the fact that

a large sum may be needed this year to provide for the erection of a

building and the installation of apparatus for a new fire-alarm signal

system. This subject has already been referred by the mayor to the

Chamber of Commerce, the Boston Board of Fire Underwriters and

the Finance Commission for consideration.

The commission believes that the following loan orders, now pend-

ing, should be rejected :
—
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1. Parks, Playgrounds, and Bathing Establishments, $1,085,750.

These various orders should be rejected for lack of funds; none are

of sufficient importance to justify trenching upon the small reserve.

2. Street Widenings.

Norfolk Street, Ward 24, $260,000

Union Park Street, 95,000

$355,000

Norfolk Street, $260,000.— The engineer of the Finance Commis-

sion believes that there is urgent need of widening Norfolk Street, be-

tween Codman Square and the junction of Bernard Street and Lauriat

Avenue, as this part of the street contains two ear tracks, and is not

wide enough to provide properly for the heavy travel which it sustains.

The need of widening the street beyond Hobson Square he believes to be

less urgent, though it is his opinion that it will have to be done in the

near future, and that its postponement will increase the land damages

the city will have to pay.

The commission believes that the widening would be of public benefit,

but that it is not of such pressing necessity as to justify the withdrawal

of so large a portion of the money which can be borrowed this year.

The street commissioners should be requested to report to the City

Council before the beginning of the next fiscal year as to the cost and

necessity of this widening, as compared with improvements of other

thoroughfares.

Union Park Street, $95,000.— The widening of this street is pro-

posed in order to improve the perspective of the Cathedral of the Holy

Cross, as appears from the following language in the message of the

mayor accompanying the loan order :
—

I beg to recommend for passage the accompanying loan order for $95,000

for the widening of Union Park Street, between Washington Street and

Harrison Avenue, to a mean width of about seventy-one feet. It has al-

ways been regarded as unfortunate that Union Park Street should be con-

tracted at this portion of its course to a narrow and unattractive passage-

way. It forms the northern boundary of the Cathedral of the Holy Cross,

which is one of the largest and noblest edifices of public worship in the

city. The flank view of this great pile is, I am assured, particularly fine

from an architectural standpoint, but its effect is lost to a great extent be-

cause of the absence of a proper perspective. By broadening Union Park

Street an admirable oblique view of the entire structure, including the facade

and one side, with the left transept, may be obtained from Washington

Street and its cruciform character, from which the name is derived, will be

plainly revealed.
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The aesthetic purpose which appears in the message is a laudable

one, but it does not justify the proposed expenditure of the city's

money. If it were held to do so, any public street might be widened

in order to improve the view of edifices not public property.

Nor is the fact that Union Park is wider than Union Park Street a

sufficient reason for widening a portion of the latter, as now proposed.

They were not laid out at the same time as one highway, but at differ-

ent times and for different widths. The former was intended as a

park and highway, the latter as a highway only; and the width of each

was determined with reference to its intended uses. If Union Park

Street is too narrow to accommodate its pedestrian and team traffic,

it should be widened as soon as the city can afford it. Until it is

shown to be too narrow for these purposes, it should not be widened at

the city's expense. The commission believes that there is not a suffi-

cient volume of team traffic or travel by pedestrians to justify any

expenditure of the city's money for this purpose. The team traffic

through Union Park Street and some of the adjacent streets between

"Washington Street and Harrison Avenue was counted for nine-hour

periods in two days, August 3 and 8, between 8 a.m. and 6 p.m. The

traffic through Union Park Street was fairly uniform, averaging ap-

proximately nine teams per hour,— a very small amount of traffic.

The average for the first street north of Union Park Street, Waltham
Street, was thirty-four teams per hour; and of the first street south

of Union Park Street, Maiden Street, nine teams per hour. The needs

of local traffic in the immediate vicinity are amply provided for by
Maiden and Waltham streets; and, as Waltham Street joins Union

Park Street just beyond Harrison Avenue, and continues as a single

street to Albany Street, through traffic could be accommodated on

Waltham Street alone. There is no reason to believe that either local

or through traffic interests will benefit if Union Park Street is widened.

As for pedestrians, there is no apparent necessity for widening the

street to accommodate them.

Even though the widening might yield certain direct benefits, such as

the increased development of real estate in the vicinity and correspond-

ing increase in taxable values, that does not justify the widening, if

general public convenience does not require it. Moreover, the com-
mission believes that if any indirect benefits are realized they will be

slight, owing to the character of the buildings and occupations in the

vicinity, the presence of the elevated railway structure, and the known
tendency to depreciation in value in this part of the South End.

Various precedents, so called, have been cited by the advocates of

the widening, but none of them touch the real question at issue, namely,

the necessity of widening the street. It seems to the commission that

the laying out of streets in the past, which were not expected to pro-

mote public convenience, furnishes precedents which ought not to be
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followed by a city that lacks money for improvements of great public

advantage, such as the widening of thoroughfares, the laying out of

streets in the growing suburbs, the provision of better bathing facili-

ties, more playgrounds for the children, and a system of public con-

venience stations.

Moreover, the precedents cited, namely, the purchase of Trinity Tri-

angle in Copley Square, the laying out of Avenue Louis Pasteur and

of Opera Place, differ from the Union Park Street case in important

particulars.

Thus, by the purchase of Trinity Triangle, the city preserved for-

ever for the benefit of the public free access of light and air to Cop-

ley Square, an existing public park. To permit the triangle to be built

upon by a private owner would have seriously impaired the value of

the city's interests in Copley Square, in the Public Library and in the

Art Museum. The city had acquired a site for the Public Library, had

given a site for the Art Museum, and had laid out Copley Square prior

to the purchase of Trinity Triangle, which was the final act in a series

of improvements conceived at an earlier period, and involving millions

of dollars. The city's interests were important enough to justify the

payment of $30,000 for their protection, and doubtless the expenditure

would have been made if adjacent church and other private property

had not been in existence.

It should also be noted that in these cases private interests made

contributions, unlike the Union Park Street case, where the improve-

ment is intended to be at the city's sole expense. Thus, the land for

Avenue Louis Pasteur was given to the city; half the value of the

land was contributed by private parties in the Opera Place case; and,

according to the report of the majority of the Board of Aldermen,

private parties contributed $41,000 to the purchase of Trinity Triangle,

the city's contribution being $30,000. (See City Council Minutes for

the year 1884, pages 603, 612.) The legislative history of the purchase

of Trinity Triangle is shown in an appendix hereto annexed

marked " C."

The city is under no moral obligation to widen Union Park Street.

The part now proposed to be widened was a narrow private way,

known as Blake's Court up to 1860, when it was dedicated as a public

highway and named Union Park Street. In 1860 the church authori-

ties began to acquire land for the Cathedral, and in 1868 the corner

stone of the Cathedral was laid. Thus it appears that the site was

acquired and the edifice erected with a full knowledge of the physical

environment; and if a mistake was then made in building a noble

structure on a narrow street, that furnishes no reason, for the widening

of the street now at the expense of the city.
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3. Bridge on Medway Street, over New Yore:, New Haven &

Hartford Eailroad Tracks, $45,000.

The engineer of the commission reports that this loan is intended

to provide better fire protection in the territory served by the bridge,

which, though apparently strong enough for all purposes, would, on

account of its width and crooked approaches, cause the fire depart-

ment difficulty in the manoeuvring of long ladder trucks. In his opin-

ion, however, such apparatus would not be required, as the section

served by the bridge is an isolated one, nearly surrounded by the met-

ropolitan park reservation ; and the houses are only twenty-six
'
in

number, of ordinary wooden frame construction, and assessed for a

total of $59,600, or about 30 per cent, more than the cost of the pro-

tection. The bridge was built and is maintained by the railroad, and

whenever the bridge is altered the company should be called upon to

pay a portion of the expense. The commission believes that action

on this case can be postponed without danger of serious consequences

4. Branch Public Libraries.

North End, $50,000

Ward 25, 25,000

Charlestown, 45,000

$120,000

The building of branch libraries at the North End and at Charles-

town have been recommended by the library trustees, and the commis-

sion sees no objection to providing them whenever funds are available.

The necessity for any of the three items is not so great, however,

as to require that it be provided for now, out of the small borrowing

capacity remaining.

5. Engine House and Site, Parker Hill, $25,000.

The former Finance Commission, on the advice of the then fire com-

missioner, recommended that a loan order for $15,000 for " engine

house and apparatus " on Parker Hill be rejected, on the ground that

"the top of a hill is not a good place for an engine house," and that

the needs of the district could be served better by putting in a high-

service water system on the hill, which, though more costly in the first

instance, would be more economical in the long run, as it would save,

the cost of maintaining an engine house. (Volume I., page 113.)

The loan was issued, however; but only $27.90, the cost of adver-

tising, has been expended out of the $15,000 appropriated. The addi-

tional loan of $25,000 is intended to provide land for the site, thus

increasing the cost of the original plan, which was to put the house

on the land owned by the city. In the opinion of the commission, the
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balance of the original loan should not be expended, and the pending

loan should be rejected, as the project is even more objectionable now

than it was when the former fire commissioner and the former Finance

Commission recommended its abandonment.

The commission recommends :
—

1. That the sound policy of providing out of taxes for the extension

of water mains, repair of streets and for other current expenses be

continued.

2. That the practice of borrowing money for such annually recurring

needs as sewers and land and buildings for schools be discontinued,

—

for the former at once, and for the latter as soon as existing school

needs are provided for; and that such expenditures be met from taxes

thereafter.

3. That loans be provided for the following objects :
—

Land for infectious diseases department, City Hospital, . . $67,000

Bepair shop and apparatus, fire department, 68,658

Incinerator, 300,000

Street lighting equipment, . 310,000

$745,658

4. That all other loans now pending, aggregating $1,630,750, be

rejected.

5. That the borrowing capacity of $447,887, remaining after the four

loans above recommended are provided for, be reserved for emer-

gencies.

6. That hereafter not less than $500,000 of the borrowing capacity

of the city be maintained as a reserve, no part of it to be used except

in cases of the greatest emergency.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

APPENDIX A.

Loan Orders pending.

1. Incinerator, . $300,000 00

2. Street lighting equipment :
—

Inverted-mantle gas lamps, 180,000 00

3. Parks and playgrounds: —
a. Recommended by park commission :

—
Commonwealth Avenue :

—
Loam and planting, Brighton
Avenue to Warren Street, . $9,750 00

Warren Street to Chestnut Hill

Avenue, 27,000 00
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3.
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3. Parks and playgrounds— Concluded.

a. Eeeommended by park commission— Concluded.

Fellows Street Playground :
—

Sanitary accommodations, . . $4,000 00

Chestnut Hill Park, additions :
—

Grading and planting, . . . 1,500 00

Neighborhood Playgrounds: —
Ward 2, $35,000 00

Ward 3, 25,000 00

Ward 14, . . . . . 35,000 00

Ward 15, 35,000 00

Ward 16, 35,000 00

Ward 16, 25,000 00

Ward 20, 35,000 00

Ward 23, 35,000 00

b. Eeeommended by members of the

City Council: —
Playground or park, Meeting House

Hill, $49,000 00

Improvement, North End Park, . 35,000 00

Enlargement, Orchard Park and
municipal building, . . . 200,000 00

Playground and park, Neponset
Eiver, 15,000 00

Playground and park, Mt. Ida, . 50,000 00

Overlook Park, Ward 20, . . . 27,000 00

Improvement of playground, McKen-

zie beach, 10,000 00

Playground, Ward 5, 150,000 00

Playground, Ward 25, . . . 15,000 00

Sanitary and locker building,
Strandway playground, . . 14,000 00

4. Bathing establishment: —
a. Dewey beach, CharlestoAvn, . . . $15,000 00

b. New building, McKenzie beach, Ward

16, 1,500 00

c. All-year-around bath house and gym-

nasium, 100,000 00

5. Street widening: —
a. Widening of Norfolk Street, Ward

24, $260,000 00

b. Widening of Union Park Street, . . 95,000 00

6. Bridges: —
Medway Street,

$144,250 00

260,000 00

565,000 00

116,500 00

355,000 00

45,000 00



1911. PUBLIC DOCUMENT— No. 11*

7. Branch public libraries :
—

a. North End, .

6. Ward 25,

c. Charlestown, .

8. Engine house, Parker Hill,

Total, .

$50,000 00

25,000 00

45,000 00

$120,000 00

25,000 00

$2,110,750 00

Mar. 15.

Mar.
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1884.

Nov. 1. Street commissioners report that $62,000 would be required to lay-

it out as a public street. Laid on table, on motion of Alderman

Greenough.

See City Council Minutes, 1884, page 513.

Dec. 15. Alderman Leighton offered an order that $30,000 be appropriated

to cover the expense of acquiring the land of Trinity Triangle.

See City Council Minutes, 1884, page 588.

Dee. 15. Letter from Stanton Blake, secretary of a committee of citizens

for the preservation of Trinity Triangle, suggesting the ap-

propriation of $30,000 for the purchase of the property. Letter

states that owner values the land at $71,541.35, against which

$30,000 had been collected by private subscription and $6,541.35

more expected. Order and communication referred to the

finance committee.

See City Council Minutes, 1884, page 588.

Dec. 22. Alderman Leighton offered the following report :
—

Majority Report.

(1) The present is the time to acquire the estate, before any

structure is erected which would add to the cost.

(2) That the larger interests of the city in this locality de-

mand that immediate steps be taken to protect those

interests.

(3) The abutters are paying more than $41,000.

C. V. Whitten,

For the Majority.

Committee submitted a new draft of the order offered by Alder-

man Leighton, but which was substantially the same, calling

for $30,000 appropriation for the purchase of the land of

Trinity Triangle.

Minority Report.

(1) Not reasonable to suppose the removal of the value of this

property from the assessors' books can be met by assess-

ments upon the property of others.

(2) Already large sum of money expended in ornamenting

this open space.

(3) Expenditure of money for purely ornamental purposes.

(4) Not been shown that public necessity and convenience re-

quire this expenditure.

(5) High valuation and tax rate demand that no appropriation

be granted not absolutely needed.

Eeference to next council recommended.

John W. Fkaseb,1

J. Edward Lappen,2

J. F. Marley.2

i Mr. Fraser, on Jan. 1, 1885, voted for the appropriation.

2 Mr. Marley and Mr. Lappen, on Dec. 26, 1884, withdrew their names from the minority

report and agreed to the appropriation.
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1884.

Dec. 22. Majority report accepted. The chairman of the Board of Alder-

men read a petition signed by 1,200 leading citizens and tax-

payers of Boston, in favor of the project and appropriation.

Order recommended by the majority, read a second time and

passed. Teas, 12; nays, 0.

See City Council Minutes, 1884, page 603.

Dec. 26. Councilman Bromwich, in the debate in the Council over the pas-

sage of the order, stated that $41,000 out of the $71,000 had

been subscribed by gentlemen who lived in the neighborhood of

Trinity Triangle.

See City Council Minutes, 1884, page 612.

Dec. 26. Eeport of the majority accepted by the Common Council.

Yeas, 49; nays, 15.

See City Council Minutes, 1884, pages 600, 614.

1885.

Jan. 1. Order read a second time and passed in concurrence. Yeas, 62

;

nays, 2.

See City Council Minutes, 1884, page 631.

Mar. 12. Ordered, that Trinity Triangle be made a part of Copley Square.

Beferred to committee on commons and squares.

See City Council Minutes, 1885, page 178.

Apr. 16. Ordered, that the name of Copley Square is hereby made to in-

clude the parcel of land adjacent thereto, recently purchased

by the city and known as Trinity Triangle. Order passed.

Sent up.

See City Council Minutes, 1885, page 275.

Apr. 20. Above order passed in concurrence and aldermen notified.

See City Council Minutes, 1885, page 280.

COMMUNICATION TO THE MAYOR IN RELATION TO THE
QUESTION WHETHER A FORMER DEPUTY COLLECTOR
SHOULD BE PROSECUTED FOR ALLEGED DEFALCA-
TION.

Boston, Sept. 26, 1910.

Hon. John F. Fitzgerald, Mayor.

Sir : — Your favor of Sept. 24, 1910, printed on Saturday and Sun-

day, has been received by the commission this Monday afternoon at

3.30 ocloek.

On Sept. 8, 1910, the commission received from the city collector the

following letter, which is the only written communication from him :
—
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City of Boston, Collecting Department,

City Hall, Sept. 8, 1910.

Hon. John A. Sullivan, Chairman, The Finance Commission, Tremont

Building, Boston.

Dear Sir: — In consequence of certain statements appearing in the news-

papers, pending the investigation of the apparent unfaithfulness of one of

the deputy collectors in this department, it is deemed proper to communi-

cate to you. the principal facts as they appear to date, although as yet my
investigation is not fully complete.

Briefly, the facts are these: a short time since, in preparing the usual

advertisement for the sale of property of delinquent taxpayers, it was dis-

covered that one party held receipts signed by Cornelius F. Crowley, a dep-

uty collector, for taxes for two years, one being signed October, 1908, and

the other receipted October, 1909, same being tax bills for the respective

years on real estate, amounting to $102.30 each.

The tax for 1908 was apparently retained, and not turned in until just

before I had ascertained which deputy made the collection. The tax for

1909 has since been turned in.

Upon further investigation, it appears that certain sums in poll and per-

sonal taxes have been collected for the year 1909, amounting in the aggre-

gate to $425.70, and not turned over. These latter collections were made
from thirty-three different parties, and of this amount restitution of $200

has been made, leaving, as far as at present determined, a balance outstand-

ing of $225.70, which the deputy in question promises to make good.

It is barely possible that discrepancies may be discovered in taxes for

prior years, but the amounts would necessarily be very small.

The deputy mentioned left the service of the city immediately after the

discovery of the shortage first described, and guarantees to restore any sums

that may have been collected and not turned over by him.

I may say here that all moneys received at this office are all properly en-

tered and credited, and there is no discrepancy or confusion connected there-

with.

This is simply a case of a collector who has collected certain sums and

not turned over the full amount of said collections,— a circumstance that

is liable to occur in any business house employing collectors.

It is practically impossible, under the present system, that any substantial

sum could be withheld without detection sooner or later. I have recently

adopted a new plan in relation to the collection of poll and personal taxes,

which I believe to be as efficient as any that can be devised; in fact, I was

informed yesterday by a representative of a large auditing concern that

it is practically the identical system adopted by the collecting department

of the city of New York, and which they find to be the best and most ef-

fective cheek against peculations on the part of deputy or subcollectors.

Eespectfully,

Bowdoin S. Parker,

City Collector.
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Your Honor will perceive that in this letter there is no request to

the commission of any kind.

Subsequently, the city collector called upon the chairman of the

commission and stated the results of his further investigations, but at

no time was the question of instituting criminal proceedings raised, or

the opinion of the commission asked thereon.

The commission does not understand how there could be any differ-

ence of opinion upon such a matter. It appears from the collector's

letter that there were not less than thirty-three different instances of

moneys collected and not paid over, one at least going back to 1908.

There would seem to be but one question, which is equivalent to asking

whether the criminal laws which would be applied without hesitation

in cases where the money of a private citizen is stolen should be sus-

pended when the money of the city is stolen by a city official.

The commission respectfully refers Your Honor to that section of

the city charter which provides that: —

The mayor shall be vigilant and active at all times in causing the laws for

the government of said city to be duly executed and enforced; to inspect

the conduct of all subordinate officers in the government thereof; and, as

far as may be in his power, to cause all negligence, carelessness and posi-

tive violation of duty to be duly prosecuted and punished.

The commission advises that the facts be laid before the district

attorney of Suffolk County for his action.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

COMMUNICATION TO THE MAYOR IN RELATION TO DE-

VISING A MEANS FOR TAXING THE UNEARNED IN-

CREMENT OF LAND.
Boston, Oct. 4, 1910.

Hon. John F. Fitzgerald, Mayor.

Sir: — The Finance Commission received, at 4.45- p.m., on Oct. 3,

the letter addressed to the commission under date of September 30,

which, on October 2, was published in the newspapers. The letter

states :
—

That the late Andreas Tomfohrde died leaving a large estate, and

that the total value of his property at 37-41, 45-47 and 51 Court

Street has been greatly enhanced in the last twenty years, the land
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value increasing from $238,000 to $695,100, or nearly 200 per cent.,

though the building, " either through neglect or from natural depre-

ciation, decreased in value $42,100, or, in round numbers, 60 per cent."

That " this fortunate investor is reported to have made no public

bequests, yet he owed every dollar of this added value to the public.

No intellectual or moral quality "was displayed by him in acquiring it,

and no form of service was rendered. His only talent was to purchase

and to keep."

That " meanwhile the growth of population, the ever-swelling tide

of travel and of trade, the expenditures of public money on pavements,

sidewalks, lights, fire and police protection, the building of a great

courthouse on Pemberton Square,— in a word, all the multifold activi-

ties of the community at large increased and enhanced the value of his

estate, and would have enhanced it equally if the owner had been some

absentee landlord, instead of a restaurant keeper doing business on

the premises," and

That the annual payment of taxes to the city, of about 1% per

cent., was inadequate.

The letter concludes with a request to the commission to " consider

some plan by which a larger fraction of the increased value of land

may go to the community, at least when this increase assumes abnor-

mal proportions; and, failing this, the owner may be compelled to

maintain some minimum ratio of value between the land and the build-

ings erected upon it."

The proposed additional tax is presumably founded on the assumed

right of the public to take the increased values which it is said to have

created, thus depriving the actual owner of wealth not derived from his

individual efforts.

The question of the just distribution of values created by increase

of population and general growth of commerce and industry is one

almost as old as society itself. It is a never-ending subject of discus-

sion by political economists, particularly by those who advocate either

a single tax upon land and the abolition of all other forms of taxation,

or the government ownership of all land. The decision of the ques-

tion would affect every person and every interest in the entire commu-
nity. No body charged with such duties as those which rest upon the

Finance Commission could give sufficient time to the study of this

question to deal with it adequately.

The work already begun by the commission on its own initiative, to-

gether with other work which it will be obliged to perform, would

make the assumption of this task exceedingly difficult, if not impos-

sible; the additional work assumed by the commission at Your Honor's

request makes it absolutely impossible. A list of the subjects which

have been referred to the commission by Your Honor, and which are

receiving its consideration, is as follows :
—
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Subjects under Consideration.

March 17, 1910,

Aug. 17, 1910,

Sept. 17, 1910,

Sept. 24, 1910,

Sept. 24, 1910,

Sept. 24, 1910,

Sept. 28, 1910,

School department investigation.

(1) High-pressure water service.

(2) Laws relating to wharf construction.

(3) Creation of reserve fire signal system.

(4) Adequacy of present building laws.

(5) Increase in membership of fire department.

Economic and social problems involved in the report of Edward F.
McSweeney, chairman of the Consumptives' Hospital department.

Transfer to the State of the Suffolk School for Boys.

Transfer to the State of the Boston Normal School.

Transfer to the State of the Consumptives' Hospital department.

Cost of construction of water bridges connecting Boston with other
cities in the metropolitan district.

The commission, therefore, respectfully declines to investigate the-

subject, but believes that it may be pertinent, before dismissing it, to

invite Your Honor's attention to some of the general considerations,

which make it inexpedient to deal with a subject of this character.

The commission believes it both a sound economic principle and a

just governmental policy which takes from the mass of citizens only

the amount necessary for the honest and economical administration

of government, and leaves the remainder of the citizens' earnings to

themselves, to be used in productive enterprises that promote the gen-

eral welfare. The city's revenues are ample now for all legitimate

needs, provided the city's business be conducted honestly and econom-

ically. To increase the revenues by further taxes would be to divert

money from productive industry, and to invite extravagance in mu-

nicipal expenditures.

The commission does not believe it necessary to discuss the tendency

of the proposed plan to discourage investments in real estate, and to

inaugurate a partial system of State socialism. It is sufficient for the

present to state that, in the opinion of the commission, the plan could

not be worked out without an amendment of the Constitution of the

State, which limits taxes on estates to proportional and reasonable

assessments.

Moreover, as none of the select bodies authorized by the Legislature

to consider the entire subject of taxation, viz., the commission of 1896,

the joint special committee of 1906 and the commission of 1907, have

recommended any such changes as are suggested by Tour Honor, the

commission believes that there is little likelihood of the enactment in

the near future of any law embodying the plan submitted for its con-

sideration.



120 FINANCE COMMISSION. [Jan.

The commission respectfully points out that the issues suggested by

Your Honor are State wide, not municipal in character, and could not

be intelligently treated without full consideration of the vast questions

involved in the theories of single tax, State socialism and public owner-

ship of land,— work which could be performed, if at all, only after

years of study by a specially qualified State commission.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

COMMUNICATION TO THE MAYOR IN RELATION TO THE
NECESSITY OF APPOINTING AS A THIRD MEMBER OF
THE BOARD OF HEALTH A PERSON QUALIFIED FOR
THE OFFICE.

Boston, Oct. 13, 1910.

Hon. John F. Fitzgerald, Mayor.

Sir : — On July 5, 1910, Your Honor attempted to fill the vacant

position of health commissioner by appointing a person whom the Civil

Service Commission failed to certify as qualified by " education, train-

ing or experience " for the position.

On the 8th of August, 1910, notwithstanding the rejection of the

first appointee by the Civil Service Commission, Your Honor appointed

another person who was not a physician or a sanitary engineer, or

one who had had experience in public health administration, or whose

education, training or experience otherwise fitted him for the office.

The person thus appointed was an overseer of the poor, and the ap-

pointment was a temporary one, made under that provision of the char-

ter amendments which authorizes the mayor, pending a permanent

appointment, to appoint temporarily as the head of a department the

head of any other department or a member of any municipal board.

This appointment has ceased to be a temporary one, within the mean-

ing of the law, and Your Honor should appoint a qualified person as

health commissioner at the earliest possible moment. The continu-

ance in office, under the guise of a temporary appointment, of one

whose qualifications would not be likely to secure the approval of the

Civil Service Commission if the appointment were made in the regular

way provided by the charter tends to demoralize the administration of

the health department and to menace the safety of the public.

On Aug. 17, 1910, the Finance Commission sent a communication

to Your Honor, recommending :
—
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That the mayor consult physicians and sanitary engineers of high stand-

ing in their profession, who are familiar with modern scientific public health

administration, for the purpose of obtaining names of persons eligible for

the office of health commissioner, and that a competent person be appointed

to that office.

The commission respectfully renews the recommendation.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

COMMUNICATION TO THE MAYOR IN RELATION TO RE-

LIEVING THE CITY OF A PART OF THE COST OF WATER
BRIDGES IN AND ABOUT BOSTON.

Boston, Nov. 19, 1910.

Hon. John F. Fitzgerald, Mayor.

Sir : — On the 28th of September, 1910, Your Honor addressed to

the Finance Commission a letter in which attention was called to the

cost of bridges connecting Boston with other cities and towns, to the

fact that their value is estimated at about six and a half million dol-

lars, and also to the fact that alterations must be made in the same in

the near future, at a cost estimated approximately at seven million

dollars. The letter further states that these bridges " are in no sense

local structures," that " justice, therefore, would seem to require that

the other cities and towns should contribute something to the cost of

the accommodations provided for them;" and that "This principle

[of contribution] is recognized in the apportionment of metropolitan

expenditures for parks, sewers and the Avater supply, the unity of the

district served receiving recognition through the establishment of spe-

cial boards for administration and apportionment of expenditures."

The Finance Commission has considered Your Honor's request " to

consider whether a petition and bill might not be framed and sub-

mitted to the Legislature at its next session, on this subject, so that

some system of equitable apportionment, varying to meet the needs

of individual eases, may be adopted," and the commission submits here-

with a report upon the subject.

The burden of constructing and maintaining bridges is distributed

inequitably, as some municipalities pay the whole cost of certain

bridges, while other municipalities pay little or nothing. The city of

Boston seems to have suffered more in this respect than any other
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municipality in the State; for, unlike other cities and towns, which are

relieved of a portion of their burdens by other cities and towns in the

same county, Boston has received no contributions from other munic-

ipalities toward the cost of the numerous bridges within its limits.

With the exception of some contributions made by railroad and street

railway corporations, Boston has paid not only the entire cost of

constructing and maintaining the bridges within its limits, but also

the entire cost of constructing and maintaining the Maiden bridge

between Charlestown and Everett, the Chelsea Street and Meridian

Street bridges between Chelsea and East Boston, and practically the

whole expense of constructing and maintaining the Chelsea bridge be-

tween Charlestown and Chelsea.

The comparatively slight cost of the construction and maintenance

of the bridges connecting Boston with Dedham, Milton, Brookline and

Watertown is shared in nearly equal portions by the municipalities so

connected, each paying for the part of the bridge within its limits.

Quincy and Boston pay the expense of the parts of the Neponset

bridge lying within their respective limits, and it is probable that this

results in a nearly equal division of the cost; but this is not certain, as

the cost to Quincy cannot be ascertained. The large expense of the

construction of the bridges between Boston and Cambridge has like-

wise been borne in nearly equal portions by the two cities, and the

cost of maintenance has been divided equally. Other municipalities

which receive great benefits from these bridges have paid nothing to-

wards the cost of their construction or maintenance.

The commission believes that Boston has no ground for complaint

on account of its expenditures for bridges under the existing arrange-

ments between itself and Quincy, Milton, Dedham, Brookline, Water-

town and Cambridge; but Boston is unjustly compelled to bear the

entire cost of the Winthrop, Chelsea Street, Meridian Street and Mai-

den bridges, and practically the entire cost of the Chelsea bridge, and

therefore it should be provided as soon as possible that the city be

relieved of a part of this expense. Some means should also be pro-

vided for reimbursing the city for a part of the cost of repairs and

maintenance of the water bridges within the city limits. The commu-

nities which receive benefits from the use of these bridges should pay

a share of the cost proportional to the benefits received.

Larger proportions of the cost of construction, reconstruction and re-

pair of bridges should be paid by railroad and street railway corpora-

tions than has been customary, as the weight of the cars has been

greatly increased in recent years, thereby causing a large increase in

the expense of construction and repairs.

These conclusions have been reached after a consideration of the

geographical situation of the city, its numerous bridges over navigable

waters, and of the political, social, industrial and commercial relations

of its people with those of other municipalities in the metropolitan
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district. It has been confirmed by the trend of recent thought upon

the subject of the apportionment of the cost of bridges, as shown in the

legislation of this State for the last twenty-five years.

I. Interior Bridges.

The legislation in the period from 1885 to 1910 inclusive, which

relates to bridges wholly within the limits of a city or town, hereinafter

referred to as interior bridges, shows that of twenty-nine acts only ten

placed the entire cost of an interior bridge upon a single municipality.

There were thirteen acts in which provision was made for relieving

a municipality of a part of the cost of an interior bridge by giving

county commissioners authority to assess a portion of the cost upon

the county or the municipalities therein, or to assess the whole cost

upon the county or upon the municipalities therein which receive spe-

cial benefits from the bridge, or which definitely fixed in the act the

proportions or amounts which the county, the municipalities therein or

any street railway having a location on the bridge should pay. Of the

other six acts, three provided for construction of bridges by the Massa-

chusetts Highway Commission; one provided for reimbursement by a

county to a city of the amounts, not exceeding one-half and one-fourth

respectively, expended for the rebuilding of two bridges; another pro-

vided that the Commonwealth should pay a city 40 per cent, of the

cost of a certain bridge, if it were built before a certain date; and the

other provided for substantial contributions by a railroad and a street

railway corporation. Only three of these twenty-nine acts relate to

bridges within the city of Boston. In one of them Boston was to

bear the entire expense; in another, the expense was to be borne by

the city, a railroad and a street railway corporation; and in the third,

the Commonwealth was to pay 40 per cent., if the bridge was finished

by a certain date. To summarize: in ten of the twenty-nine interior

bridge acts the entire cost was to be borne by the municipality within

whose limits the bridge was situated; while in nineteen cases, or about

two-thirds of the whole number, provision was made in some form for

relieving the municipality of a portion of the entire cost.

This legislation, taken as a whole, seems to have established firmly

the principle of contribution towards the cost of interior bridges by a

county or the cities or towns therein; it also appears that the principle

of contribution by street railways is recognized.

II. Interurban Bridges.

The legislation for the same period shows a great variety of provi-

sions for the apportionment of the cost of the construction of bridges

between cities and towns, hereinafter referred to as interurban bridges.

Of thirty-seven interurban bridge acts, only one placed the entire cost

of construction upon a single municipality, namely, Boston. This was
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the ease of the Maiden bridge between Everett and Charlestown, which,

though strictly within the limits of the city of Boston, as Boston owns

a small area on the Everett side of the bridge, is for all practical pur-

poses an interurban bridge, maintained largely for the benefit of the

people residing in the cities and towns on the north side of the Mystic

River.

In six acts it was provided that the cost should be borne equally by

the two municipalities connected by the bridge.

In fifteen acts various provisions were made for relieving the two

municipalities connected by the bridge of a part of the cost. In some

the entire cost was placed in the first instance upon a county, which,

under the established practice, assesses the cost on the municipalities

situated therein. Some fixed the proportion of the entire cost to be

paid by the county in the first instance, or the share of the county and

the two municipalities connected by the bridge. In others, county

commissioners were authorized to assess the cost on the county alone;

or on the county and one or both of the two municipalities connected

by the bridge, or upon the county and the municipalities therein; or

on the municipalities alone, according to special benefits received; or

on the county and the municipalities therein, according to proportions

fixed in the act.

In eight acts provision was made for relieving the two municipalities

connected by the bridge of a portion of the entire cost, by authorizing

the Supreme Judicial Court or the Superior Court to apportion the

cost, exclusive of such amounts as were to be paid by the State or rail-

road or street railway corporations, among the counties and the cities

and towns therein, usually in proportion to the special benefits received.

In some of the seven acts remaining to be considered one or the

other of the two municipalities connected by the bridge was to be re-

lieved of a large part of the cost by special provisions fixing the con-

tributions of railroad and street railway corporations; in one case the

Eailroad Commissioners were authorized to determine the proportions

which the railroad corporations and the cities and towns should pay in

the case of a railroad and highway bridge; and in the other acts the

bridges were to be constructed by the Metropolitan Park Commission,

the cost either to be assessed in the usual way, or the act itself fixing

the proportions which the metropolitan park district, certain municipali-

ties and counties and a street railway were to pay.

This legislation shows that the principle of contribution towards the

cost of interurban bridges by counties and cities and towns benefited

by the bridges has been firmly established ; it shows likewise that the

principle of contribution by railroads and street railways which use

such bridges is recognized.

The commission recommends :
—

1. That the mayor petition for legislation authorizing the Supreme
Judicial Court or the Superior Court to appoint commissioners to ap-
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portion among the cities and towns which receive special benefits from

the bridges hereinafter named, in proportion to such benefits, the cost

of reconstruction, repairs and maintenance; and also to assess upon any

street railway having a location upon any of said bridges an equitable

share of the cost of reconstruction and repairs.

(a) The Meridian Street bridge between East Boston and Chelsea.

(b) The Chelsea bridge between Charlestown and Chelsea.

As the city of Chelsea has paid the city of Boston $25,000, in con-

sideration of the latter maintaining at its sole expense the northeasterly

draw and draw piers of this bridge and such portions of the bridge

as are included within the piers, Chelsea should be exempted from the

operation of the proposed act, except as to the portion of the bridge

on the Chelsea side of the northeasterly draw thereof.

(c) The Chelsea Street bridge between East Boston and Chelsea.

(d) The Winthrop bridge over Belle Isle inlet, between Winthrop

and East Boston.

(e) The Maiden bridge, between Charlestown and Everett.

2. That said commissioners assess an equitable portion of the cost

of reconstruction and repairs of the bridges connecting Boston with

Cambridge, Watertown, Milton, Dedham and Quincy upon any street

railways having locations on such bridges.

3. That another commission, appointed in the same way, apportion

between the cities and towns in Suffolk County and such other cities

and towns as receive special benefits the expenses hereafter incurred on

account of the reconstruction, repair and maintenance of such of the

water bridges, within the limits of the city of Boston, as constitute parts

of highways leading from Boston to other cities and towns; and to

assess upon railroad and street railway corporations having locations

thereon an equitable portion of the exj^enses hereafter incurred on ac-

count of reconstruction and repair of such bridges.

4. That the legislative act provide that the amount which shall be

assessed upon any railroad or street railway corporation, as its share

of the cost of reconstruction or repair of any bridge which is widened

or strengthened to accommodate its cars, shall include the cost of widen-

ing or strengthening the bridge for such use.

5. That the share of the Boston Elevated Railway Company be fixed

by agreement between the company and the city of Boston, if the latter

is advised by its corporation counsel that the company would be ex-

empt from the operation of the legislation herein recommended by vir-

tue of section 10 of chapter 500 of the Acts of 1897.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.
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COMMUNICATION TO THE MAYOR AND CITY COUNCIL IN

RELATION TO THE PROPOSED CONSOLIDATION OF

THE BATH, MUSIC, PUBLIC GROUNDS AND PARK DE-

PARTMENTS.
Boston, Dec. 3, 1910.

To the Honorable the Mayor and City Council.

Gentlemen : — The mayor, on Oct. 14, 1910, sent a message to

the City Council recommending the passage of an ordinance providing

for the consolidation of the park, public grounds, music and bath de-

partments, and later forwarded a copy of the same to the Finance

Commission.

In a report dated Feb. 29, 1908, nearly three years ago, the former

Finance Commission recommended the consolidation of the park and

public grounds departments, as " the present division of authority be-

tween these two departments is illogical, confusing and expensive," and

" the similarity of purpose and duties points inevitably to the necessity

for their control by one head." (Finance Commission Report, Volume

I., page 214.)

On Nov. 17, 190S, more than two years ago, the former commission

recommended the abolition of the music department, stating that " the

summer concerts in the open air should be placed in charge of the park

department, in the same way as the State concerts are provided by the

Metropolitan Park Commission. If musical direction is desired, it can

be furnished by unpaid advisers to the park department, and the ex-

pense of a separate office force saved. The winter concerts should

be given, if at all, by the school department, under the direction of its

paid musical director." (Finance Commission Report, Volume I., page

490.)

The present commission believes that the merger of the park, public

grounds and music departments should have been effected at the time

the former commission made its recommendations, and that the city has

suffered considerable loss by the failure to accomplish the consolidation.

The commission also believes that the bath department should be in-

cluded in the consolidation, thus preventing a recurrence of the friction

which has occurred at times between the bath and park departments.

Placing control of the four departments in one governing body would

simplify the administration of duties, concentrate responsibility, and

make possible large economies through the reduction of the force.

Under separate control the four departments spend much more than

is necesssary for the work that is accomplished.

It is essential that no mistake be made in the form of government

for the new department. Some advantages would be secured by placing

it under the control of a single executive, but the disadvantages seem to
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outweigh the advantages. For example, if a single executive were given

the existing powers of the park commission to take land by eminent do-

main, to award damages and to assess betterments, it might lead to

dangerous consequences. A single executive should not have such large

powers. Precedent and reasons of policy are both opposed to it, and

the fact that the action of the executive would be subject to the mayor's

approval would not remove the objection. The danger could be

avoided by taking away the park commissioners' power to take land

by eminent domain, thereby rendering it necessary to request the street

commissioners to make the taking. The Finance Commission believes,

however, that it would be better to transfer the powers and duties of

the other three departments to the park department, the powers to be

administered by three unpaid commissioners appointed by the mayor,

and to leave the park department its present powers with respect to

land takings. This form of government has proved successful, on the

whole, in the ease of the park commission for the last thirty-five years,

and the Finance Commission believes that the larger powers of the new

department may safely be intrusted to the present board of park com-

missioners, or to those who, appointed and approved under the charter

amendments, shall succeed them in office.

The park commissioners should have the assistance of a general su-

perintendent; an assistant superintendent, who should have immediate

charge of the parks, public grounds and playgrounds; and another

assistant superintendent, who should have immediate charge of the

baths. A musical director should be specially engaged to frame the

program of concerts, and to observe and report upon the manner in

which concerts are given.

The Finance Commission has consulted the chairman of the park

commission as to the necessity of having a board of more than three

members, and has received from him a letter, dated Nov. 28, 1910, a

copy of which is hereto annexed, in which he states that '' a commission

of three members can transact such business as we have had to do more

quickly and efficiently than if we were a board of five ;
" and " that a

commission like ours could without any very serious addition to their

burdens direct an expenditure of twice the amount we now spend, and

that, we understand, would be approximately the expenditure of the

four departments." The letter further states that :
" The city indoor

baths and gymnasia seem at first thought to be more intimately con-

nected with sanitary work than with ours," and it is apparent, there-

fore, that the park commissioners are not anxious to assume control of

the indoor baths and gymnasia. The Finance Commission believes,

however, that the park commission, through competent assistants, could

perform this work as well as any other city department, and that many
advantages would accrue under a system which places the entire control
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of indoor and outdoor bathing establishments and gymnasia under the

jurisdiction of one board.

The Finance Commission recommends :
—

That an ordinance be passed transferring the powers and duties of

the public grounds, bath and music departments to the park department.

Kespectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

City of Boston,

Board of Commissioners of Department of Parks,

Office of Pine Bank, Olmsted Park,

Jamaica Plain, Mass., Nov. 28, 1910.

To the Finance Commission, 410 Tremont Building, Boston.

Dear Sirs: — You have asked the opinion of the park department as to

the proposed merging of the public grounds, music, bath and park depart-

ments into one recreation department.

We, being an unpaid commission, think that we should not express an

opinion as to whether paid or unpaid commissions can be relied on best for

the service of this city.

"We can, however, say that we think a commission of three members can

transact such business as we have had to do more quickly and efficiently

than if we were a board of five members.

We also think that a commission like ours could without any very serious

addition to their burdens direct an expenditure of twice the amount we now

spend, and that, we understand, would be approximately the expenditure of

the four departments.

As to the gain by uniting the four departments specified, we are unwilling

to express a fixed opinion at such short notice. It seems tolerably clear,

however, that the public grounds department and the park department could

be administered by one body with economy in the administrative force. Our

present board would welcome now the control of the shore baths, which now

occupy park lands, and the work on which is intimately connected with the

park work. The city indoor baths and gymnasia seem at first thought to be

more intimately connected with sanitary work than with ours, and we are

not much informed as to the duties of the music department. The park

department has not looked with any anxiety on the proposed additions to its

duties of the management of a zoological garden; and were other duties

added to those they now perform, it would seem to involve mainly the em-

ployment of efficient directors of the different departments.

Yours very truly,

Robert S. Peabody,

Chairman.
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COMMUNICATION TO THE MAYOR AND CITY COUNCIL IN

RELATION TO THE QUESTION WHETHER CHAPTER 527,

ACTS OF 1910, REQUIRING THE CONSTRUCTION AS

A STATE HIGHWAY OF A PART OF WASHINGTON
STREET, WEST ROXBURY, SHOULD BE ACCEPTED BY

THE CITY COUNCIL.
Boston, Dec. 8, 1910.

To the Honorable the Mayor and City Council.

Gentlemen : — In a communication from the mayor to the Finance

Commission, dated Oct. 11, 1910, His Honor asked the commission to

consider whether it would be advisable for the City Council to accept

chapter 527 of the Acts of 1910, which, if accepted, requires the Massa-

chusetts Highway Commission to "lay out, take charge of and con-

struct as a State highway, Washington Street in that part of the city of

Boston called West Roxbury, from La Grange Street to Metropolitan

Avenue, at a width of not less than 100 feet, except that the street may

be of a different width for 150 feet or thereabout at that part where the

said street connects with Metropolitan Avenue, if the said commission

shall so determine." The Finance Commission has considered the sub-

ject thus referred by the mayor, and submits its report herewith.

The subject requires the consideration of three main questions :
—

1. Is it necessary to construct a road 100 feet wide, of the boulevard

type, with a space in the middle reserved for the exclusive use of the

street railway, as the act provides?

2. Would the construction of the road under the terms of chapter

527 of the Acts of 1910 place upon the city of Boston a greater burden

than it ought to assume?

3. Can the city's financial interests be protected better and the needs

of the district in question be served as well under another plan as

under the act of 1910?

I. The Question of Necessity.

1. The demand for an improvement of Washington Street, between

La Grange Street and Metropolitan Avenue, is justified by existing con-

ditions. The Finance Commission; with its engineer, Mr. Guy C. Em-
erson, made an examination of this portion of the street, and concluded

that it was too narrow to accommodate properly its team and pedes-

trian traffic, because a large portion of the street is occupied by a

double-track street railway. At some points there is not space enough

to permit a vehicle to pass outside of the tracks. There are very steep

grades, and for the greater portion there are no sidewalks.

2. The fact that the street from the Dedham line to La Grange Street
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is 100 feet wide, from Forest Hills to Metropolitan Avenue 60 feet

wide, and in the intervening portion not exceeding 35 feet in any part,

including the width of sidewalks, furnishes an additional reason for

widening the mtervening portion so as to make one thoroughfare from

Forest Hills to Dedham of more nearly uniform width.

3. It does not seem necessary, however, that the street from Forest

Hills to Dedham should be 100 feet wide throughout; nor is it contem-

plated, so far as the Finance Commission knows. The plan seems to

have been to widen the street between the Dedham line and Metropoli-

tan Avenue where the traffic is comparatively slight, and to leave at

its present width that part of the street between Forest Hills and Met-

ropolitan Avenue where the traffic is much greater.

4. There was no need of constructing that part of the street from

the Dedham line to La Grange Street at a width of 100 feet. This is

obvious to any one familiar with the locality and the amount of travel

on this part of the street. The fact was recognized by the Highway

Commission, as appears in the following extract from its report to

the Legislature, in January of the present year: —

When the commission made its report under the resolve of 1907, showing

a width of 100 feet for location and boulevard construction, it was not

made because the commission thought that that form of construction was

necessary, or that such a width would be required to accommodate travel,

certainly for many years, but because it understood that the city of Boston

desired that width and form of construction.

The act of the Legislature requiring the building of the road provided in

section 7 that this act should not take effect until it was accepted by the

City Council of Boston; and the act was accepted by the City Council,

thereby indicating that Boston's representatives desired and required a high-

way of that width and that form of construction. (House Document, 145.)

5. Nor is there any apparent need of boulevard construction at a

width of 100 feet, with a reserved space for street cars, in that portion

of the street now under consideration, that is, from La Grange Street to

Metropolitan Avenue. The Highway Commission, in the report pre-

viously referred to, set forth certain reasons which may possibly be

regarded as justifying such construction, but the Finance Commission

believes that these reasons are not convincing. The Highway Commis-

sion says :
—

It is self-evident that, as the extension which the commission is now re-

quired to report upon is nearer the city than the road already built, a boule-

vard form of construction, with a reservation for car tracks in the middle,

is equally necessary over the extension; and that, if the highway were laid

out as a single roadway, with no reservation in the center, it would not con-

form to the plan and cross-section of the highway already constructed.
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As the Highway Commission say, it is as necessary to have a boule-

vard form of construction, with a reservation for car tracks in the

middle, in the case of the extension as it was for the section already

constructed; but apparently there was no actual necessity for such

construction in either case. The first extract from the Highway Com-

mission's report quoted above shows that they thought such construc-

tion unnecessary for the section between the Dedham line and La

Grange Street; and the following extracts from the same report seem

to show conclusively that it is not necessary for the extension :
—

A traffic census was taken by the commission this year upon all the State

highways in the Commonwealth, including the State highway in Boston

herein referred to. Actual count of the vehicles for one week in August

showed a total of only 486 vehicles a day of all kinds over this road. Of

this number, 124 were automobiles and 362 were horse-drawn vehicles.

A second count was made in October, for a week, which showed an even

smaller number of vehicles per day, there being only 340 of all kinds, 229

of which were horse-drawn and 111 were automobiles.

As compared with fully one-third of the State highways in the Common-

wealth, in all the various counties, this number of vehicles per day is rela-

tively small. It is only from one-half to one-third the number of vehicles

that are accommodated in other places by State highways of ordinary width;

to wit, fifteen feet of macadam, with 3-feet gravel shoulders on each side,

making a 21-foot roadway in all.

While the territory in the vicinity of the proposed new highway will un-

doubtedly build up, being near Boston, the traffic returns certainly indicate

that, so far as the present traffic is concerned, there is no necessity for the

boulevard construction which the commission was required to lay out by the

act of 1907. It would also seem to indicate that there would be no necessity

for such construction merely for the purpose of accommodating travel for

many years to come.

In presenting the estimate that is herein contained, the commission does

not wish to be understood as recommending the construction of the highway,

or as stating that, if the highway is to be constructed, a boulevard form of

construction 100 feet wide is necessary; but it has drawn its plans and pre-

sents its estimates upon the assumption that the Legislature desires an esti-

mate for a continuation of the same kind of construction as was required

under the act of 1907.

It is true that if the extension has no street railway reservation in

the middle it will not conform to the plan of the section already con-

structed. This fact, however, ought not to be given a controlling influ-

ence. One error ought not to make another error necessary. The

street railway company received benefits from the reservation, as it

diminished the chances of collision of its cars with other vehicles and

with pedestrians, and thus saved the expenses of litigation and dam-

ages. But the city of Boston has received comparatively little benefit
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from the reservation, though it paid, as its share of the entire cost

of construction, including interest, $85,414.09 and all of the land dam-

ages, amounting to $39,468, a total of $124,882.09; whereas the rail-

way company, which was not legally liable, under the act of 1907, for

any part of the cost of the section already built (and will not be liable

under the act of 1910 for any part of the cost of the extension), has

paid only $3,505, and that to the contractor, in order to provide better

ballast and finish for its reserved space than was being provided under

his contract with the Highway Commission.

Moreover, the advantage of having the extension conform to the plan

of the section already constructed seems to have been given more con-

sideration than the city's financial interests. The city cannot afford to

pay for what it does not need, and a 100-foot road is not needed, as

has already been shown. The boulevard form of construction at the

width of 100 feet must stop somewhere, and it would seem better to

have it stopped at La Grange Street than at Metropolitan Avenue. No
one familiar with the city's financial condition would seriously advocate

extending it from Metropolitan Avenue to Forest Hills, though there

would be much greater reason for doing so than to provide for it

between La Grange Street and Metropolitan Avenue.

Finally, the aesthetic gains from such construction do not justify the

large loss of money involved. The plan of the Highway Commission

is to begin to narrow Washington Street at a point about 150 feet

south of Metropolitan Avenue, so as to prevent an abrupt change of

width from 100 feet to 60 feet at the junction of that avenue and

Washington Street. The same aesthetic effect can be produced by be-

ginning to narrow Washington Street at La Grange Street, going

north until a 60-foot width is reached.

In view of the foregoing considerations, the Finance Commission

answers the first question in the negative.

II. Does the Act place too Great a Burden on- the City?

1. The act is a special one, which does not give the city the benefit

of the more liberal provisions of the general laws relating to State

highways. Under the latter the county in which the road lies would

pay one-fourth of the cost and the State the remainder, for which the

State would later be reimbursed through the State tax which it levies

on all the cities and towns in the Commonwealth. Under such laws

the city of Boston would pay one-fourth of the cost of construction

of any State highway in Suffolk County (as it would pay the entire

share of the county), and it would pay also 34.1 per cent, of the re-

mainder (its share of the State tax at the present rate), its total pay-

ments amounting to 50.57 per cent, of the entire cost of construction.

The State would pay the land damages, unless the City Council voted

to authorize the mayor, under the Revised Laws, chapter 47, section 9,
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to indemnify the State from land damages and costs. But under the

terms of the special act under consideration the city would have to pay

for this section of the road (as in the ease of the section already con-

structed under chapter 574 of the Acts of 1907) five-eighths of the cost

of construction, which, with its share of the State tax, would amount

to 75.28 per cent, of the whole, and all of the land damages besides.

In other words, the city would be charged about 50 per cent, more for

construction than under the general laws, besides bearing the entire cost

of land damages, estimated at $52,000.

The cost under the special act, including land damages, as compared

with the cost under the general laws, excluding land damages, is as

follows :
—

Under
Special Act.

Under
General Law.

Excess Charge
to Boston

under Special
Act.

Cost of construction,

Boston's share, including the state tax: —
Amount,

Per cent

Total cost of construction and land damages,
$1-22,000.

Boston's share of total,

State's share of total,

Percentage of total cost :
—

Boston

State,

$70,000 00

52,701 00

75.28

$70,000 00

35,402 50

50.57

$17,298 50

$104,701 00

17,299 00

85.8

14.2

$35,402 50

86,597 50

29.02

70.98

$69,298 50

2. The history of State highway construction and the share of the

cost which Boston has paid, or will ultimately pay, throws light on the

question whether Boston should bear so large a portion as 85.8 per

cent, of the total cost of the proposed extension. Boston, under its

obligation to pay the entire portion of Suffolk County, has been

charged with about 52 per cent, of the cost of the State highways in

Chelsea and Revere. It has already paid $40,500.21 for the .96 miles

and .58 miles in Chelsea and Revere, respectively, and $124,882.09,

including land damages of $39,468, for the 1.4 miles within its own
limits, a total of $165,382.30, for which it received less than a mile and
a half of roadway.

Boston's expenditure for State highways in Suffolk County is insig-

nificant, however, in comparison with its total expenditures and liabil-

ity for State highways throughout the Commonwealth. In a table

prepared by an expert accountant, which, with an explanatory letter,
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is appended hereto, it appears that from 1893, when the State High-

way Commission was established, to 1910, the State has issued bonds

for State highways amounting to $6,310,000, of which amount Boston

was liable for $2,270,771, or more than one-third of the whole. There

are certain factors which may reduce its liability, as shown in the

explanatory letter previously referred to, but it is believed that the

figures are substantially accurate.

What has Boston received in return, beyond its share of the general

benefit which results from improved roads throughout the State? It

has received 1.4 miles of the 784.63 miles of State highways, or less

than % of 1 per cent, of the total mileage; it has paid under a special

act nearly the whole cost of the 1.4 miles within its limits; and it has

paid or become chargeable with a liability of about two and a quarter

millions, or more than one-third of the cost of all State highways for

which the Commonwealth has issued bonds. A glance at the map
appended hereto will show the great extent to which the State high-

way system has been developed outside of Boston and the compara-

tively slight expense of such development within the city's limits.

Some municipalities, or the residents therein, have paid part or all

the cost of constructing certain State highways. The Highway Com-

mission is unable to state the amount of these direct contributions.

They have reduced the share of the cost of highways which Boston

would otherwise have to bear, but have not reduced its liability on the

bonds issued by the State. It is true that Boston should pay a just

share of the cost of State highways, as the law was intended to provide

roads in communities which could not afford expensive construction.

In such eases, unless help were given by the State, the proper develop-

ment of the general highway system would have been difficult, if not

impossible. Yet, after making due allowance for these considerations,

it is not just that Boston should pay over 85 per cent, of the cost of

the proposed State highway within its own limits.

In view of the foregoing considerations, the Finance Commission

answers the second question in the affirmative.

III. Can a Better Alternative be provided?

In the opinion of the engineer of the Finance Commission, a copy of

whose report is hereto annexed, the portion of the street between La
Grange Street and Metropolitan Avenue would answer every practical

demand if its width were increased to 60 feet. The street, between

Forest Hills Square and Ashland Street, where the traffic is much
greater than in the portion in question, is only 60 feet wide, yet it is

adequate for all needs. In his opinion, a 60-foot road between La
Grange Street and Metropolitan Avenue will be ample for all needs for

a long term of years. He states that the city has a 60-foot right of

way for the portion of "Washington Street under consideration, and
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the street could be widened to 60 feet without requiring additional

land takings. An estimate of the cost of rebuilding to the width of

60 feet has been furnished the Finance Commission by the engineering,

department, a copy of which is hereto annexed, which shows a probable

cost of $47,500 for the work. If the city increased the width of the

street to 60 feet at its own expense, it would cost $57,201 less than

if it proceeded under the special act.

There appears to be no sound reason, however, why the city should

not successfully petition the Highway Commission to construct the

extension at a width of 60 feet under the terms of the general highway

acts. If the petition were granted, the cost to the city would be re-

duced to about $24,023, or $80,678 less than the cost under the special

act under consideration. The cost to the State under this arrange-

ment would be $23,477, or only $6,178 more than it would pay under

the special act for the wider street. In this connection it should be

noted that the Highway Commission, in their report to the Legislature

dated Jan. 8, 1907, commented on the fact that the Board of Aldermen

of the city of Boston had never petitioned the Highway Commission

for the laying out of a State road in the city. Since the date of that

report the city has petitioned for the laying out of a highway from

Columbia Road to King Square, Dorchester, but favorable action was

not taken on the petition.

The Finance Commission therefore answers the third question in the

affirmative.

The commission recommends :
—

1. That the City Council refuse to accept chapter 527 of the Acts of

1910.

2. That the city petition the Highway Commission to construct the

extension at a width of 60 feet under the terms of the general high-

way acts.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

APPENDIX A.

Boston, Nov. 14, 1910.

Hon. John A. Sullivan, Chairman Boston Finance Commission.

Dear Sir : — Pursuant to your request, the following table is presented,

to cover the information desired by you as to bonds issued by the Common-
wealth for State highways each year since 1893 (there being none during

that year), the percentage of the State tax paid each year by the city of

Boston, and the proportion of the bond issue of each year, which is thus

charged to the city: —
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Teak. Bond Issue.

Percentage of

State Tax
Paid by City.

Amount
charged to

City.

1S94,

1S95,

1896,

1S97,

1898,

1899,

1900,

1901,

1902,

1903,

1904,

1905,

1906,

1907,

1908,

1909,

Totals,

$300,000

400,000

600,000

700,000

300,000

400,000

400,000

350,000

375,000

400,000

300,000

250,000

300,000

360,000

495,000

380,000

36.575

35.928

35.92S

35.928

35.778

35.77S

35.778

36.128

36.128

36.128

36.005

36.005

36.005

35.97

35.97

35.97

$6,310,000

$109,725 00

143,712 00

215,568 00

251,496 00

107,334 00

143,112 00

143,112 00

126,448 00

135,480 00

144,512 00

108,015 00

90,012 50

108,015 00

129,492 00

178,051 50

136,686 00

$2,270,771 00

Bespectfully submitted,

Edwin S. Morse,

Public Accountant.

Boston, Nov. 16, 1910.

Hon. John A. Sullivan, Chairman Boston Finance Commission.

Dear Sir : — In accordance with your request that I should look further

into the subject of my report of the 14th instant, in order to learn if there

are any factors in the matter which might change the amount for which

the city of Boston is liable, as shown by the above-mentioned report, the

following is submitted: —
The State Treasurer informed me that the amount for which the city

of Boston was liable each year, and the total amount, as shown by my re-

port, are approximately correct, and any change therefrom would be made

by several factors, of which no accurate figures could be given.

At the office of the State Auditor I went into the matter at some length,

and there learned that the following factors would have some influence on

the amount which the city would actually pay: —
1. Possible change in the proportion of the State tax paid by the city dur-

ing the time covered until the bonds mature. This changes every three

years, and the present year is 34.18, which would materially reduce the pres-

ent liability.

2. Premiums on bonds sold would have some influence, but how much
could not be estimated with any degree of accuracy.
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3. Earnings of securities held in the sinking fund.

4. Possible, but not probable, income from some source which may be

apportioned among the various sinking funds. For instance, a portion of

the amount obtained by the State from the United States several years ago

on war claims was thus divided.

The last three factors, and there may be some others, enter into the sinking

fund, and have more or less influence on the sinking fund requirements and

the amount of the State tax.

If the words " charged to the city " in my former report should be changed

to "for which the city was liable," the wording would be better; and from

all the information obtainable I am of the opinion that the figures are ap-

proximately correct, as showing the original amount for which the city was

liable.

The actual liability of the city on Dec. 1, 1909, may be shown as fol-

lows: —

Total amount of State highway bonds issued, . . . $6,310,000 00

Amount paid on State highway bonds, 110,500 00

Amount outstanding, State highway bonds, .... $6,199,500 00

Amount of sinking fund, 1,698,892 72

Net liability, Dec. 1, 1909, . . .... . $4,500,607 28

»

Eespectfully submitted,

Edwin S. Morse,

Public Accountant.

APPENDIX B.

Street Department, Boston, Nov. 19, 1910.

Hon. John A. Sullivan, Chairman Boston Finance Commission.

Dear Sir : — In answer to your request of November 12, kindly note in-

closed estimate of the acting city engineer of the cost of constructing Wash-

ington Street, West Boxbury, between La Grange Street and Metropolitan

Avenue.

Eespectfully,

L. K. Eourke,

Superintendent of Streets.

City op Boston, Engineering Department,

50 City Hall, Nov. 17, 1910.

Mr. L. K. Eourke, Superintendent of Streets.

Dear Sir: — In compliance with your request, dated Nov. 14, 1910, the

following preliminary estimate has been prepared: —
Washington Street, Ward 23, La Grange Street to Metropolitan Avenue,

60-foot street; length, 4,168 feet.

Grading 6-inch macadam roadway, flagging crosswalks, 3-foot granite

block gutters, edgestones and crushed stone sidewalks :
—
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8,400 cubic yards earth excavation, at $0.50,

2,300 cubic yards ledge excavation, at $1.75,

7,900 linear feet straight edgestones, at $0.97, .

450 linear feet circular edgestones, at $1.42, .

3,000 square yards granite block paving, at $2.20,

300 square yards flagging, at $4.40,

7,500 square yards macadam, at $0.80,

8,300 square yards crushed stone sidewalks, at $0.60,

1,700 linear feet wooden fence, at $0.50, .

Engineering and contingencies,

Eights to slope-about,
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pleasure vehicles. Between Metropolitan Avenue and La Grange Street the

street is very narrow, has two car tracks, and is dangerous, from the fact

that there is not sufficient room for teaming traffic between the sides of the

street and the car tracks. It has very steep grades, and for the greater por-

tion of the distance no sidewalks. There is no doubt that this street should

be constructed with greater width of roadway and sidewalks, whenever funds

for the purpose are available.

The general width of the portion of Washington Street under consid-

eration between Metropolitan Avenue and La Grange Street seems to be

approximately 35 feet, including sidewalks where located. The street is

irregular, however, on account of the fact that there are no curbstones, and

fences for only a small portion.

The portion between Metropolitan Avenue and Cornell Street has a road-

way for vehicles of approximately 29 feet, including car tracks, with a side-

walk on the westerly side 6 feet in width. The car tracks are on the easterly

side of the street, leaving a space about 33 feet wide between the outside

track and the easterly fence.

Between Cornell Street and the private way known as Cottage Avenue,

near the car stables, the tracks are in the center of the street, with two

10-foot macadam roadways, a total width of 35 feet. There are no side-

walks in this portion. Between Cottage Avenue and La Grange Street the

tracks are on the westerly side of the street, with a 13 -foot macadam road-

way on the easterly side, and no sidewalks.

The ultimate development of the West Boxbury district will undoubtedly

require, both on account of the needs of traffic and from an aesthetic stand-

point, a much wider street than the present one between Forest Hills Square

and the Dedham line. The portion of Washington Street between Forest

Hills Square and Metropolitan Avenue at the present time has a width of

roadway of 40 feet and sidewalks of 10 feet, making a total width of 60

feet. The portion of the street between Forest Hills Square and Dudley

Street also has about the same average measurements, although the street

is also somewhat obstructed by the posts of the Boston Elevated structure

in places.

The present 60-foot roadway between Forest Hills Square and Ashland

Street is ample for all present needs, although this portion of the street

carries a much larger traffic than the portion under consideration for widen-

ing, as the greater portion of the traffic going to West Boxbury leaves Wash-

ington Street at Ashland Street.

It is evident, from the reports of the Massachusetts Highway Commission,

that they do not consider boulevard construction necessary. They state in

their report of Jan. 11, 1910, printed as House Document, No. 145, that the

commission does not wish to be understood as recommending the construc-

tion of the highway, or as stating that, if the highway is to be constructed,

boulevard form of construction, 100 feet wide, is necessary.

The commission also gives statistics of the traffic on the street for one

week in August and one week in October, showing for the week in August

a total of 486 vehicles of all kinds per day, 124 being automobiles and 362

horse-drawn vehicles; for the week in October, 340 vehicles of all kinds per

day, 229 of which were horse-drawn and 111 automobiles.
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The commission also calls attention to the fact that in other places State

highways with a 21-foot roadway accommodate a much greater number of

vehicles. The above statements of the Highway Commission are important

as indicating actual conditions; but they are not exactly fair, as they evi-

dently did not take into consideration the street-car traffic, which is con-

siderable at the present time, and likely to have a great increase, especially

in the summer season, as the territory in the neighborhood of Washington

Street develops for building purposes, and the reservation of the Metro-

politan Park Commission near La Grange Street becomes more fully utilized.

in my opinion, however, boulevard construction is not necessary for the

demands of traffic at the present time; and a street of similar dimensions

to the portion between Forest Hills Square and Metropolitan Avenue will

be ample for all needs for a long term of years. Whenever boulevard con-

struction becomes necessary, in my opinion, it should begin at Forest Hills

Square and be extended south, rather than at La Grange Street and extended

north. At the present time the city has a 60-foot right of way for the en-

tire length of the part of Washington Street under consideration; and the

estimate received from the acting city engineer shows that the portion be-

tween Metropolitan Avenue and La Grange Street could be constructed with

a 40-foot roadway and 10-foot sidewalks for approximately $47,500, in-

cluding land damages. This estimate is for surface construction only. In

addition thereto, a sum estimated as $53,400 will be necessary for the con-

struction of sewers and storm drains, making a total immediate cost for the

street of $100,900. As regards the expense for the sewers, however, $19,550

is estimated, on account of an outlet for the surface drainage of the street;

and this portion of the cost should not be entirely charged to Washington

Street, as it will be of use and be necessary for the ultimate development of

other streets lying between Washington Street and the outlet. The cost

of sewers will be practically the same, whether the street is constructed as a

60-foot street or as a boulevard 100 feet wide.

The proposal to develop Washington Street in accordance with the provi-

sions of the special act, at a cost to Boston of about $104,500, places a

much larger portion of the cost on the city of Boston than would construc-

tion under the general highway act, under the provisions of which Boston

would pay approximately 52 per cent, of the cost, including the share for

Suffolk County. As Boston pays, through its State tax, a very large per-

centage of the cost of State highways beyond its territorial limits, it does

not seem fair that it should be discriminated against in regard to the con-

struction of the proposed State highway within its territorial limits.

In my opinion, the future needs of the city of Boston for a long term of

years will be provided for by the construction of Washington Street as a

60-foot street with a 40-foot roadway, although it might be advisable to

increase the width of the roadway to approximately 45 feet by narrowing

the sidewalks. Efforts should be made to have this roadway constructed in

accordance with the provisions of the general metropolitan highway act, the

cost to Boston for such construction being approximately $24,700, exclusive

of the cost of the sewerage works. Failing to obtain the construction by

the State authorities, the street should be constructed by the street commis-

sioners from their annual loan, in which case the cost would be approxi-
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mately as estimated by the city engineer, that is, $47,500, exclusive of sewer

construction. If the street should be constructed by the street commis-

sioners from their annual loan, it is doubtful if, under the existing condi-

tions, any considerable amounts of betterments could be assessed.

Respectfully yours,

Guy C. Emerson,

Consulting Engineer.

COMMUNICATION TO THE MAYOR AND CITY COUNCIL IN

RELATION TO THE ABOLITION OF THE REGISTRY

DEPARTMENT, AND THE TRANSFER OF ITS POWERS
AND DUTIES TO THE HEALTH DEPARTMENT.

Boston, Dec. 10, 1910.

To the Honorable the Mayor and City Council.

Gentlemen : — The Finance Commission submits herewith a report

upon the system under which the facts of births, marriages and deaths

in the city of Boston are obtained, recorded and published.

The system is defective, as two departments, the registry and health

departments, are engaged in the work; one duplicates to a large extent

the efforts of the other, and important parts of the work are badly

done by both departments. . By permitting a division between two de-

partments of work which should be performed by one department, the

city has suffered financial loss through unnecessary duplication, and

the readers of the conflicting reports of the two departments have be-

come hopelessly confused. The reports have been further diminished

in value by long delay in publication. Thus, the reports of the health

and registry departments for the year 1908, though required by ordi-

nance to be published before March 1, 1909, were delayed until March
and May of 1910, respectively, the former having been overdue thir-

teen, the latter, fifteen, months; and the report of neither department

for 1909 has yet been published, though now more than nine months

late.

It is the duty of the health department to receive the original returns

of deaths. It is the duty of the registry department to obtain and
record the facts as to births, marriages and deaths, and to publish in its

annual report a statement of the number thereof recorded during the

previous year. But, instead of publishing a mere statement of the

number, as the city ordinance requires, the registry department regu-

larly publishes elaborate statistics of all three classes of vital phe-

nomena, though statistics of one class (deaths) are also regularly

published by the health department.

The defects of a system which thus permits the duplication by the

registry department of the mortality statistics published by the health
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department, and prevents the latter from taking full control of the

work of receiving, recording, analyzing and publishing the facts as

to births, marriages and deaths, were called to the attention of the city

government nearly two years ago by the former Finance Commission,

and also by a special committee which was appointed by that com-

mission to study certain questions relating to the public health. (Fi-

nance Commission Report, Volume 2, pages 53-104, inclusive.) But,

beyond the promised elimination of the elaborate mortality tables in

the registry department's report for 1909, nothing has been done to

remedy such defects.

The committee referred to consisted of the late Charles Harrington,

M.D., secretary of the State Board of Health; John W. Bartol, M.D.;

John T. Bottomley, M.D.; Mr. X. Henry Goodnough, chief engineer

of the State Board of Health; and Mr. John Koren, statistician. In

its report the committee commented as follows upon the work of the

health and registry departments with respect to mortality statistics.

In respect to vital statistics, the local situation is anomalous from the

point of view both of economy and efficiency. A double registration is

made of deaths, one by the board of health and the other by the reg-

istry department. The statistical tale of deaths is twice-told, for it

appears in the annual report of both departments; in both it is the

same in substance, if not in form. The sheer waste caused by such

duplication is self-evident. The double registration is unnecessary; but

the double presentation of mortality statistics is singularly confusing,

as well as expensive. (Finance Commission Report, Volume 2,

page 76.)

Another expert recently employed by the present Finance Commis-

sion, Mr. Frederick S. Crum, a statistician of the Prudential Insur-

ance Company, has made similar comments on the defects of the

system, and has also pointed out numerous discrepancies in the re-

ports of these two departments.

In his report to the commission, dated Aug. 29, 1910, a copy of

which is hereto annexed, he points out the following discrepancies in

the department reports for 1908, " as only a few of the many "
:
—

Registry
Department.

Health
Department.

Total deaths, .

Increase over 1907, .

Estimated population, 190s,

Crude death rate,

Deaths, 1872-1908, .

11,756

48

628,483

18.70

(See pp. 242-3)

11,776

90

617,075

19.08

<p. 4) 1

i Many differences.
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Items.
Registry

Department.
Health

Department.

Male deaths, 1908

Female deaths, 1908,

White deaths, 1908

Colored deaths, 1908

Native-horn deaths,

Foreign.born deaths,

Decedents of native parentage,

Decedents of foreign parentage,

Deaths by months :
—

January,

February,

March

April,

May, .'

June,

July,

August,

September,

October,

November,

December,

Deaths from phthisis,

Deaths from phthisis, laryngeal and general tuberculosii

Pneumonia,

Bronchitis

Cancer,

Apoplexy and cerebral hemorrhage, ....
Congenital debility, etc.,

Violent deaths,

i See Table 15.

6,214

5,562

11,439

337

7,641

4,135 i

2,573 i

6,489 1

7,393 1

1,048

977

1,072

1,045

1,072

799

962

1,051

954

915

861

1,020

1,094

1,299

226

628

557

687

787

In the tables of deaths from 1872 to 1908, inclusive, the two reports

agree as to four and disagree as to the other thirty-three years.

Mr. Crum makes the following just comment on these figures :
—

There are so many discrepancies in the mortality returns of Boston, as

published in the annual reports of the health and registry departments, that

it is impossible for an impartial critic to accept either set of facts as rep-

resenting the truth. Certainly both reports are not accurate, and the dif-
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ferences are so numerous and various as to force one to conclude that both

are inaccurate. The public must reach the same conclusion, after paying

twice for the printing of what should be the same statistics.

The Finance Commission believes that the present duties of the reg-

istry department, with respect to the returns and publications of deaths,

could be transferred to the health department with great advantage to

the public service. It is not enough to discontinue the publication of

mortality statistics in the registry department's report; the reform

should be carried further, so as to give the health department complete

control of the return and registration of deaths, as well as the publi-

cation of statistics; and the reform should not stop even there. The

duties of the registry department in relation to births and marriages

could with similar advantage be transferred to the health department.

That department should have exclusive control of the reception, regis-

tration and publication of the facts as to births, marriages and deaths,

instead of being confined, as at present, to the publication of death

statistics. The experts already referred to recommended the consolida-

tion of these duties in the health department. Thus, the special com-

mittee appointed by the former Finance Commission recommended the

creation of a division of vital statistics in the board of health, which
" should be given all the duties relating to the registration of marriages,

births and deaths now devolving upon the registry department." The

recommendation was based upon the committee's belief that " the reg-

istration of vital statistics is the basis upon which the whole structure

of sanitary science and practice must rest ;
" that " the death returns

should be made to the health department, there to be recorded, tabu-

lated and analyzed," because it is the department charged with the

study of disease and the means of prevention ; that " the registration

of births should likewise be in the hands of the health department, be-

cause it is in touch with the physicians who make the returns, because

it can check returns of births of infants by returns of deaths of in-

fants, and because it is in position accurately to separate stillbirths

from deaths ;
" and the registration of marriages should also be in

the hands of the health department, as " marriages belong quite as

much as births and deaths in a consideration of the movement of pop-

ulation, and in all our social problems a knowledge of this factor is

demanded ;
" that these three factors " belong to the same group of

vital phenomena, and should not be considered apart;" and, finally,

that " the experience of many important cities (such as New York,

Rochester, Buffalo, Cincinnati, Providence, Atlanta, New Orleans and

others) proves that the best results are obtained when marriages, births

and deaths are registered by an official in the health department."

(Finance Commission Report, Volume II., pages 74-76, inclusive.)

Similar conclusions have been reached by Mr. Crum, as shown in his

report to the Finance Commission. He says :
—
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Since the returns of sickness cases and of deaths yield the fundamental

knowledge upon which intelligent health work must rest, it is inconceivable

that a health department should simply turn them over to another depart-

ment for compilation, analysis and eventual publication; and to charge two

departments with the same functions is not only theoretically absurd, but

results, as has been shown, in waste and errors. . . . There is no theoretical

reason why statistics of births and marriages should not also be collected,

classified and compiled under the direct supervision and control of the health

department. A strong burden of proof rests upon any one who thinks other-

wise, for all the best practice places this function with the health depart-

ment.

Efficiency, not economy, is the principal advantage of the changes

herein suggested; but a saving sufficient to merit the careful considera-

tion of the city government could be effected by abolishing the registry

department, and transferring its powers and duties to the health

department. The work of the registry department has been largely in-

creased by the present registrar, not by the addition of statutory duties,

but by the voluntary assumption of the duty of presenting vital statis-

tics in a series of tables, many of which are needlessly elaborate and

some of which are altogether useless. As a result, the total expenses

of the department have increased in the last ten years from $25,951.53

to $34,584.11, and the pay roll from $16,544.37 to $22,353.72.

The saving which could be effected by the consolidation is shown in

a report made to the Finance Commission under date of Nov. 8, 1910,

by Mr. F. R. Carnegie Steele, an expert employed by the commission

to examine the organization and methods of the registry department.

He states that the methods of the department involve unnecessary work,

that more employees are retained than are needed, and that the aboli-

tion of the department and transfer of its duties would save the city

$15,000 a year. The saving which the elimination of mortality statis-

tics in the report for 1909 should have effected has not been made, as

the department's force has been reduced by only one clerk in the past

year, and that by voluntary resignation. He calls particular attention to

the wasteful method of copying entries over and over again in the various

stages of the department's work; and also to the fact that the health

department has recently installed a mechanical tabulating system

(the equipment consisting of a hand-punch, an automatic card-sorting

machine and an automatic tabulating machine), by means of which

vital statistics are classified and computed with " remarkable rapidity

and simplicity and absolute accuracy." He, like the other experts,

recommends the transfer of the department's duties to other de-

partments.

The commission believes that the defects of the existing system can

be overcome; that the public will be better served, and that a needless

waste of the city's money can be stopped, by abolishing the registry

department and transferring its powers and duties to the health de-
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partment. The future reports of the health department should be

free from such defects as have appeared in the reports of the registry

and health departments, and from which, as Mr. Crum states, " The

general public, at whose expense both reports are published, can derive

only one lasting impression . . . namely, that they typify needless

municipal waste."

The commission concurs in his opinion that "Boston faces a great

opportunity to render a large service to the country by establishing

a model bureau of vital statistics, and even improving upon the best

of existing patterns ;
" and trusts that the opportunity will be promptly

embraced, for the importance of accurate vital statistics can hardly

be exaggerated, as they relate to the fundamental vital phenomena of

society, namely, births, marriages and deaths. The careful record of

all that pertains to such phenomena and their accurate measurements

may be described as taking a survey of the community in respect to its

growth, health and general well-being physically, and, to some extent,

morally. Statistics of births reveal not only an advance or retrogres-

sion in population, but the very elements of population, besides being

a primary factor in the measurement of infant mortality and its pre-

vention. Statistics of marriages are a necessary supplement to a

thorough understanding of statistics of births; and when associated, as

they should be, with statistics of divorce, they illuminate the conditions

of that institution upon which our whole social structure is built,—
the family.

There is, however, another important aspect of matters pertaining to

vital statistics which should not be overlooked. The official indices

and records of births, marriages and deaths are, as it were, the official

" family records " of the citizens. They are important not only to

genealogists, historians and conveyancers, but to all the people. Ques-

tions concerning the devolution of personal as well as real property, the

legitimacy of children, the enforcement of child labor laws, the disabil-

ities of minors, the right of suffrage, the adjustment of insurance and

pensions, and numerous other relations of life depend upon these rec-

ords for their solution. It is essential, therefore, that they should be

kept with completeness and minute accuracy in regard to names and

dates, that they should deal intelligently with the problems arising in

connection with foreign names, that persistence should be shown in

filling up existing gaps, and that they should be thoroughly indexed

and readily accessible. Considerable technical skill is necessary to meet

these requirements; but there is no reason why the health department

cannot keep up and care for the official records in such a manner as to

meet adequately all the important demands made upon these records

for nonstatistical as well as for statistical purposes. Yet, in order to

guard against a possible tendency to neglect those aspects of the records

of births, marriages and deaths, other than medical, the ordinance
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transferring the work to the health department should duly emphasize

and adequately provide for this aspect of the work.

The commission recommends :
—

1. That an ordinance be passed providing for the abolition of the

registry department, and the transfer to the health department of its

powers and duties relating to births, marriages and deaths, including

the work of completing the records prior to 1849 ; and also the duty of

keeping certain records described in section 4 of chapter 314 of the

Acts of 1894, and in sections 12 and 13 of chapter 35 of the Revised

Laws.

2. That a division of records and statistics be created in the health

department, and that the powers and duties transferred to the health

department as above recommended be exercised through an official to

be known as the registrar of records, who shall have direct charge of

the division thus created.

3. That the ordinance be made to take effect upon the first Monday

in February, 1911, and that all arrangements for the transfers be com-

pleted before that date.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

EEPOBT OF FEEDEBICK S. CEUM ON VITAL STATISTICS OF
BOSTON.

Duplication of effort almost invariably involves waste in one form or an-

other. Large economies of energy, time and money in both business and ad-

ministrative enterprises can often be effected by simplifying processes and
weeding out all unnecessary functions and functionaries. This might not

always be wise if the increase in economy were to be accompanied by a de-

crease in efficiency, but very often by avoiding duplication of efforts and
functions a distinct gain in efficiency can be secured. Wherever, therefore,

it can be proved that duplicate functions are being performed, it is well to

inquire if better results cannot be secured by the application of more sound
business principles, with a corresponding saving of time, energy and money.

These observations apply with singular force to the health department

and registry department of Boston. Both agencies are charged with similar

functions, each having primarily to do with vital statistics. At the present

time the health department concerns itself solely with sickness and mortality

statistics, which, of course, form the basis upon which it must judge whether
or not certain actions are necessary for the maintenance of the public health,

or whether certain recommendations looking toward future improvements are

advisable. In the nature of the case the health department must keep in

intimate touch with the returns of sickness cases and deaths. This being
so, it seems almost unthinkable that the health department should not itself
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have the exclusive control and custody of the returns of contagious cases of

sickness and all deaths, and that it should share the functions of collecting,

classifying and compiling these returns with another department. But this

is done in Boston. The registry department is the final custodian of mor-

tality returns, and these form the principal basis of the elaborate statistics

presented in its annual reports.

Duplications.

The most obvious result of having two departments attempt to perform

the same function is useless and costly duplication. The registry depart-

ment devotes about 200 pages of its annual report to mortality statistics,

while the health department, necessarily using the same raw material, also

presents mortality statistics, which, although less extensive, are supposed to

meet reasonable wants. This is a condition for which no one has advanced

even a plausible excuse, and to which the Finance Commission already has

called attention. But needless duplication is not the only deplorable conse-

quence of charging the two departments with the same functions.

Discrepancies.

There are so many discrepancies in the mortality returns of Boston as

published in the annual reports of the health and registry departments that

it is impossible for an impartial critic to accept either set of facts as repre-

senting the truth. Certainly both reports are not accurate, and the differ-

ences are so numerous and various as to force one to conclude that both are

inaccurate. The public must reach the same conclusion, after paying twice

for the printing of what should be the same statistics. Beferring to the

annual reports of the two departments for the year ending Dec. 31, 1908, the

following discrepancies may be specifically pointed out as only a few of

the many: —

Registry
Report.

Health
Report.

Total deaths, ....
Increase over 1907,

Estimated population, 1908,

Crude death rate,....
Deaths, 1872-1908,

Male deaths, 1908,

Female deaths, 1908, .

White deaths, 1908,

Colored deaths, 1908, .

Native-horn deaths,

Foreign-born deaths, .

Decedents of native parentage, .

Decedents of foreign parentage,

11,756

48

628,483

18.70

_i

6,198

5,558

11,389

367

7,687

' 3,633

3,944

7,012

11,776

90

617,075

19.08

(P- 4.)

6,214

5,562

11,439

337

7,641

4,135 2

2,573 a

( 6,489 2

\ 7,393 2

i Many differences. (See pages 242 and 243.) 2 See Table 15.
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Registry
Report.

Heulth
Report.

Deaths by months :
—

January,

February,

March, . .

April,

May,

June,

July,

August, .

September,

October, .

November,

December,

1,048

977

1,072

1,045

1,072

799

962

1,051

954

915

861

1,020

Deaths from phthisis

Deaths from phthisis, laryngeal and general tuberculosis,

Pneumonia,

Bronchitis,

Cancer

Apoplexy and cerebral hemorrhage

Congenital debility, etc.

Violent deaths,

1,094

1,299

226

628

557

687

787

The above statistics make it quite apparent that some radical change is

necessary in the present duplicate system of compiling mortality statistics

in the city of Boston. The differences are such that it is impossible for the

reader to surmise, much less determine, which report is, on the whole, the

more accurate. When the variation is so great as in the case of pneumonia

or bronchitis, one of the reports, at least, must be inaccurate and misleading.

The existing discrepancies alone are a sufficient reason for placing vital

statistics under one department; and there can be no doubt that their

proper custodian is the local health department, at least of all statistics

that concern the health and mortality of the people. Since the returns of

sickness cases and of deaths yield the fundamental knowledge upon which

intelligent health work must rest, it is inconceivable that a health depart-

ment should simply turn them over to another department for compilation,

analysis and eventual publication; and to charge two departments with the

same functions is not only theoretically absurd, but results, as has been

shown, in waste and errors. Moreover, medical knowledge is necessary in

order to correct the returns, and is highly desirable, if not essential, in their

classification.

There is no theoretical reason why statistics of births and marriages
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should not be collected, classified and compiled under the direct supervision

and control of the health department. A strong burden of proof rests upon

any one who thinks otherwise, for all the best practice places this function

with the health department.

In a large city like Boston there should be a special division of the health

department for the statistical work, with an accomplished man at its head.

In other cities the problem has been solved by keeping the control of vital

statistics within the health department, without any conflict with its many

other important and often arduous duties. Probably no American city keeps

more complete vital statistics than the city of New York. The work is

directed by Dr. Gruilfoy, who has the title of registrar of records; but he is

a part, and a very essential part, of the health department of New York

City. To deal competently with vital statistics one should be a physician,

or thoroughly familiar with nosological classification as well as with statis-

tical methods.

A cursory examination of the health reports from a dozen American cities,

taken at random, will disclose an absolute lack of uniformity in the statis-

tical presentation of the facts which are intended to throw light upon the

health and mortality of the respective communities. Many elaborate tables

of little or no utility are printed, while data of the utmost practical value

are omitted altogether. Faulty statistical methods of presentation are em-

ployed, and authoritative interpretation of the figures is wanting. How far

the Boston health and registry departments show these and other short-

comings will appear from the following review of the reports of the two

departments named for the year 1908.

Health Department Mortality Statistics.

The annual reports of the health department of Boston contain much mat-

ter that could readily be omitted without impairing their value; and, on the

other hand, the statistics of mortality could be extended in several directions

to undoubted advantage. For example, there is no map in the report to

enable the reader to grasp clearly the political and sanitary divisions of the

city. Nor are there any cartographs indicating the geographical location of

the more important contagious diseases, such as are used to good purpose in

many foreign publications and in a few American reports. No mortality or

morbidity statistics for subdivisions of the city are given. The Boston

health report of 1908 contains only seven charts or diagrams, three of which

are concerned with milk supply and one with a typhoid fever epidemic. In

Chart No. 1 a comparative view of twenty-five of the principal causes of

death is presented in clear manner, the only criticism being that the scale is

not labeled " Actual number of deaths." Charts Nos. 2 and 3 are based upon

proportionate mortality, and mean less than they would if based upon rates

per 10,000 of population. No clear notion can be had from the charts

whether there has been a reduction in the infant mortality of Boston during

1871-1908 in the first, or whether there has been a reduction in the mor-

tality from consumption, pneumonia, heart disease and bronchitis in the

second. The death rates per 10,000 of population of children under one

year of age are, however, given in Table 2, for the period 1872-1908. In

Table 13 the death rates from nine infectious diseases, including consump-
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tion, are given for the period 1840-1908. Table 13 illustrates a common

fault in the tabulations in this report; namely, the attempt to present too

many columns on one page or sheet. This is a serious defect, as it impairs

the utility of the tables, and renders their use very difficult and liable to

error.

Table 15 errs in the respect just referred to most inexcusably. Here is a

fundamental table presented in such a way that its use is almost impossible,

and is always attended by a great liability to error. The table should have

been divided into three or four, and presented on regulation pages. That

this can be easily done is evident from an examination of the New York

reports, those of Washington, D. C, or the census reports on mortality.

Twenty tables and as many pages in the health report of Boston for

1908 are devoted to a comparison of Boston mortality with that of New
York, Philadelphia, Chicago, Brooklyn, St. Louis, London, Paris, Vienna,

Glasgow, Liverpool and Berlin. No comment is made on the tables, and

just why they should find a place in the Boston report, or what useful pur-

pose they serve, it is not possible to guess. Better comparison with Ameri-

can cities can be made in the census reports on mortality; and foreign

comparisons, without necessary explanations, are more likely to be mislead-

ing than useful. Foreign statistics, if introduced for purposes of illustra-

tion of special detail features, might often be of practical utility. For

illustration, use might be made of the Berlin statistics of infant mortality

by causes of death, with distinction of methods of feeding.

Every city the size of Boston should publish a fundamental table giving

the deaths by single ages, with distinction of sex, color and principal nativi-

ties. Another very valuable table should give the mortality in detail dur-

ing the first two years of life. The deaths by days during the first week,1

by weeks during the first month, and by months during the first two years

of life, would almost certainly throw much light upon many of the problems

of infant mortality. This table should make distinction of sex, and the

principal causes of child mortality. It is a sad commentary on vital statis-

tics that they have not been used to better purpose in a sane effort to secure

more knowledge concerning the facts of infant mortality in this country.

At the other extreme of life more detailed information should be pre-

sented. All the facts available should be given of deaths of centenarians.

The ages should be given by single years, verified, if possible, with full

details of the causes of death. Some of the South American States and

cities give better results than those of the United States in this respect.

Sufficient emphasis is not given to morbidity statistics in the Boston health

reports. Other things equal, an excessive mortality follows excessive mor-

bidity. It is more important that cases of sickness be tabulated and kept

to date in a health office, than that a similar record be kept of deaths.

Sickness precedes death from natural causes, and epidemics can best be con-

trolled, when preventive vigilance has failed, by a careful watch of sickness

cases, which should be mapped continuously in the health office. The pub-

lication of such maps in the annual reports would give permanence to valu-

able records.

The mortality by months and quarters of the year is likely to occupy too

i Better still, by days during the first month.
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much space for its importance in American health reports. A certain few

causes of death are related more or less closely to season and meteorological

conditions, and it is well enough to tabulate such causes by months. It is

quite as important, however, that the meteorological conditions be summar-

ized also in the report, so that the possible effect of climatic changes on

mortality can be traced. The somewhat elaborate Table 10, pages 10 and

11 of the Boston health report of 1908, which gives total number of deaths

by quarters for each year of the period 1865-1908, and the percentage

distribution, is, to say the least, of doubtful value, particularly as there are

no data of temperatures, rainfall, humidity, etc., in the report. If any

practical value is to be derived from mortality in its relation to meteoro-

logical changes, the facts must be stated in the detail exhibited in the re-

ports of New York City, where the deaths from all causes and from certain

specified causes are summarized, together with parallel data indicating the

principal determining meteorological facts.1 From the New York reports,

also, the effect of school life on children's diseases and mortality can be

accurately traced.

The health department report contains no information on the important

subject of occupation in its relation to disease and mortality. True, the

registry department gives a bare statement of the occupation of the dece-

dents, with distinction of sex, pages H4-118, report for 1908; but, unless

the facts are given with distinction of principal causes of death and by age

groups, the statistics can serve no practical purpose. Fortunately, the cen-

sus office has now undertaken the task of compiling occupation mortality

statistics for the registration area, and much information will in the future

be available in those annual reports. There will always be abundant oppor-

tunity, however, for local health departments to deal with the mortality of

local trades in a more detailed and informatory manner than is possible in

a necessarily more general census report.

The mortality of certain distinct elements of the local population may
require separate statement, either because of geographical location or some

other characteristic, such as race, nativity, physical or social defect, etc.

The mortality by streets or blocks, or by other sanitary divisions, may re-

quire to be separately tabulated, if the statistics for the city are to yield

the best results and teach the most useful lessons. When the colored ele-

ment is of considerable importance in any section of the city, the fact

should be taken into the account in' the tabulation. Chinese and Japanese

should be distinguished also in local reports, when the deaths are sufficient

in number to warrant separate statement. The more important nativities

should be separately studied also, and this has been done to a limited extent

in the Boston health reports. Distinction of age, sex and principal causes

of death is necessary, if the statistics are to be of any practical value; and

none of these is made in the Boston reports. (See Table 37.) Finally, it

may be suggested that the mortality of the defective and delinquent classes,

if separately tabulated, might yield results useful for several purposes. Al-

most nothing is to-day known of the mortality of the blind, the deaf and

dumb, almshouse inmates, etc. In a word, it is the duty of the health

i The facts are given by weeks, and a summary repeated for several previous weeks
in each weekly report. See especially page 3 of any such report.
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department to know everything possible about the health, sickness and mor-

tality of the population with which it has to deal. Measured by this stand-

ard, the Boston health department report is conspicuously wanting.

Begistry Department Statistics.

Mortality,

Table 1.— Certain useless ratios are calculated, and more useful rates are

omitted. The deaths, for illustration, are distributed by wards on a per-

centage basis, but the death rates by wards are not given. Again, a cal-

culation is made for each ward to show the number of persons living to

every death,— an antiquated and useless method of presenting mortality.

Table 2 occupies three pages, and serves a useful purpose by presenting

in a summary form the mortality by wards, with distinction of age and

sex. Provision might be made for ages 2-3, 3-4 and 4-5, but otherwise

the form of the table is well suited to its purpose.

Table 3.— This table also occupies three pages, and presents the mortality

of the colored in the same detail as the total mortality is given in Table 2.

Table 4.— The table is in three parts of one page each, and presents the

mortality (a) of the residents, (&) of the nonresidents and (c) of the dece-

dents of unknown residence, with distinction of conjugal condition, age and

sex. Every useful purpose would be served if the total deaths were pre-

sented in this detail.

Table 5.— This table, which occupies two pages, and distributes the

deaths by months and by wards with distinction of sex, is of doubtful value,

and should be eliminated.

Tables 6, 6A, 6B and 6C.— These tables occupy two pages each, and

present the total mortality, the deaths of residents, nonresidents and " resi-

dence unknown," distributed by months, with distinction of age and sex.

It is perhaps useful for certain purposes to have the total mortality pre-

sented as in the first table of this series, but it hardly seems wise to add the

other three. Mortality by months is principally useful when presented for

certain diseases which are affected by meteorological changes. The method

adopted by the New York health department, of giving the facts in detail

by weeks, is much better adapted to useful purposes than the method fol-

lowed in the Boston reports.

Table 7.— This table, with its A, B and C supplements, extends through

sixteen pages, each section taking four pages. It presents the mortality

from twenty-two specified causes or groups of causes, with distinction of

age and sex. The first part gives all deaths; the second, deaths of resi-

dents, etc. The distinction of resident and nonresident is carried altogether

too far in this report. The total mortality should, of course, be given, with

distinction of age and sex for all the causes, as in the census reports on

mortality. Possibly another similar table might be given for deaths of

residents. But why should so much emphasis be placed upon so relatively

unimportant a distinction, in a city like Boston, which is not a health resort,

and which, aside from its hospital or other institutional mortality, which

could be separately discussed or tabulated, is not unlike other cities, either

larger or smaller? The deaths of Bostonians without the city limits would
certainly go far to offset the deaths of nonresidents within her limits.
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Table 8.— This table distributes the mortality from the same specified

causes as in Table 7, by wards. Only the deaths of residents are, of course,

located by wards, but the totals of the nonresidents and " residence un-

known " appear at the bottom of the table. Sex is also distinguished in

the table. Mortality by subdivisions of a city should, to be of much prac-

tical value, distinguish causes as related to age. The total deaths from

certain causes, siich as typhoid fever or consumption, may be suggestive;

but, as a rule, comparative mortality as here expressed can serve but a very

limited purpose. It would be wiser to make a more detailed comparison

periodically, say every five years, which might be based upon the deaths

for five years. This suggestion rests upon the assumption that the mortality

record is kept by the card system,— the only really useful as well as eco-

nomical method of handling mortality or other vital statistics.

Tables 9 and 9A take so little space that they may well be retained, and

even carried somewhat farther.

Tables 10, 11 and 12, which distribute the mortality by wards, with dis-

tinction of nativity and sex, are subject to the same general criticism as

that brought against Table 8. Very little information of a useful character

can be obtained from mortality by nativity, unless the deaths are expressed

in terms of age, and also with distinction of the principal causes, at least.

Table 37, in the Boston health report for 1908, may again be referred to.

In that table death rates have been calculated for a period of years for the

principal nativities, but without reference to age. The rates are, of course,

almost useless and positively misleading. To illustrate: according to the

registry report, the death rate of the Irish in Boston in 1908 was 28.26 per

1,000 of Irish population, against a rate of only 7.63 for Eussians and 8.65

for Italians; and apparently the mortality of the German element had in-

creased from 16.21 in 1890 to 26.63 in 1908. These facts seem startling,

and must inevitably give rise to false inferences. But the registry depart-

ment should know that these anomalous death rates would disappear if the

facts were presented by age. The age distribution of the earlier immi-

grants, such as the Irish and Germans, is at present very different for these

elements than for the more recent immigrants, like the Russians, Italians

and Swedes. To ignore this elementary fact in a public report is inex-

cusable.

Table 13 is one of the best in the report, as it gives the deaths of the

residents by wards, and with distinction of age, sex and principal causes.

Pages 110-113 could be omitted, however, as the facts duplicate those pre-

sented in Tables 7B and 7C. It might be advisable to distribute the grand

total of mortality in the various wards, rather than only the deaths of resi-

dents. The table as given is also of value in proportion to the real dis-

tinctions which exist between the ward divisions. It is possible that the

real sanitary divisions of Boston are much fewer than twenty-five in num-

ber, and certain of the wards might possibly be combined for statistical

purposes, to considerable advantage.

Mortality by Occupations. — This topic has already been discussed on

page 152.
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Marriage Statistics.

Table 14.— The most valuable portion of this table is the statistics of

(as to color) mixed marriages. The classification by quarters of the year

is of very doubtful utility.

Table 15.— This table is a standard one, and it contains useful social

statistics, revealing, as it does, the tendency of young girls to marry old,

or relatively old, men, and vice versa.

Table 16 is also useful, as it shows the tendency of the various nationali-

ties to intermarry, and the comparative strength of such tendency among

all of the principal foreign-born elements marrying in Boston.

Table 17 is of interest, as it gives statistical expression to certain facts

which might be of considerable importance in any future investigation of

the subject of intermarriage of widowers and widowed, divorced men and

divorced women, etc.

Occupations of persons marrying in Boston. Pages 126 to 131 should be

omitted. A mere statement of the occupations of brides and grooms serves

no useful purpose whatsoever.

Table 18.— The cumulative value of the statistics in this table is prob-

ably sufficient to warrant its retention.

Tables 19 and 20 are of value in connection with studies of birth rates by

nativities. Separate tables, however, for each principal nativity, framed

like Table 15, would be of much greater value.

Pages 136-148 contain information relating to out-of-town marriages;

that is, marriages recorded in Boston during 1908. If Tables 14-20 were

to include the statistics of all marriages recorded in Boston, regardless of

where they were solemnized, every useful requirement would be met. To get

totals now under any heading necessitates additions to no purpose; for,

after all, the place of solemnization is of practically no importance as re-

gards the statistics in these tables. Thirteen pages of space and a great

deal of the time required in compilation could be saved without impairing

the value of the data, but rather quite the contrary.

Birth Statistics.

Accurate and complete registration of births is a necessary corollary of

accurate calculation of infant mortality rates. "Unless the births are re-

corded with at least approximate completeness, the number of the living in

the early divisional periods of life cannot be calculated with sufficient ac-

curacy to permit the working out of even approximately accurate death rates

at those ages. Birth rates based upon total population are less valuable

than birth rates based upon female population of child-bearing ages. Again,

the most useful statistics of births are those which throw most light upon

the problems of relative fecundity of the different elements of the popula-

tion, or of the married at varying ages.

Table 30.— This table is of small value. The birth rates by wards teach

nothing, and the number of population to every birth carries no definite

impression, and as a method of statistical comparison it has been abolished

long ago in the best offices.
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Table 31, which gives an elaborate statement of births by months and

quarters, with distinction of sex, in the various wards, is of little or no

value. The seasonal distribution of births in its relation to ward lines is

rather far-fetched. Has any one ever found such statistics to be of any

value ?

Table 32, like Table 31, is useless.

Table 33, which occupies five pages, and gives the births by sex in each

ward with distinction of the nativity of fathers, may satisfy the curiosity of

some, but how it could be used to any practical sociological or other pur-

pose passes comprehension.

Table 34, by nativity of mothers, is subject to the same criticism as

Table 33, except that it is a truer index of nativity influence. In connection

with mortality by wards, it is perhaps well to know how many births of the

principal nativities there are in the various wards. This could not be ac-

curately determined without placing Tables 33 and 34 in juxtaposition, so

that it could be determined, for example, how many births there were in

Ward 1 of Irish mothers and Irish fathers, of Irish mothers and English

fathers, etc.

Table 35 gives the statistics of births in Boston in a way useful for cer-

tain purposes. It could be retained to advantage.

Occupations of fathers and mothers. Pages 173 to 177 contain utterly

useless figures.

Plurality births are of sufficient interest to warrant the publication of

certain statistics regarding them, particularly by nativity of the parents.

Statistics of these phenomena by wards and months are, however, of very

doubtful value.

Statistics of the stillborn by nativity of the parents, and possibly also by

months, are worth preserving.

Comparative vital statistics by wards, 1904-08. Fifty-three pages are de-

voted to this comparative statement, which could easily be presented in one-

half the space and without omitting anything of value. One of the most

useful purposes of a health report should be the careful comparison of the

mortality and sickness statistics, with comments upon the topography and

other sanitary conditions. The statistics in the report here under review

have in part been badly selected, and in part have been badly expressed.

The good has been mixed with the bad, and so compounded that the reader

is quite as apt to be confused as enlightened when he looks to these pages

for comparative information.

To illustrate exactly what is meant by this rather sharp criticism, pages

188 and 189 are attached, with such items italicized as serve no practical

purpose :
—
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CITY DOCUMENT NO. 33, PAGE 188.

Ward I. (East Boston.)

Area (land), 1,188 acres.

Dwelling houses, 3,262.

Persons to a dwelling, 8.2.

Density of population, 22.6.

Dwellings to the acre, 2.7.

Population, 26,836.

Males, 13,239; females, 13,597.

Native born, 17,830.

Foreign born, 9,006.

Per cent, of native born to ward

population, 66.44.

Per cent, of foreign born to ward

population, 33.56.

Ward Statistics of Deaths and Births.

Males, 220.
Deaths, 424.1

< . ,

' | Females, 204.

Per cent, of total mortality of resi

dents of the city, 4.2.

Per cent, of ward population, 1.5

Death rate, 15.8 per 1,000 of popula-

tion.2

Deaths, under 1 year, 115.2

Per cent, of total mortality of the

city under 1 year, 5-\-.

Births, 721.1 (
Males, 344.

| Females, 377.

Birth rate, 27.3 per 1,000?

Per cent, of ward population, 2.7.

One in every 37.

Principal causes of death: Pneumonia, diseases of the heart, phthisis.2

Principal foreign nationalities represented among deaths: British-American

Provinces, Ireland.2

Topography.— The East Boston portion of the ward is generally of good

elevation, consisting of two hills, one rising to 85 feet, on which is located

the reservoir; another at the southeastern extremity, rising to about 50 feet.

A depression almost to tide water exists southeast of the tracks of the

Boston & Albany Bailroad.

The section known as Breed's Island consists of practically one large hill,

whose maximum height is above 160 feet, sloping abruptly westwardly and
gradually eastwardly to the water.

Almost one-half of this section of the ward is low, being little above

marsh level.

This is very largely a residential section, with the exception of the shore

front, and contains 86 acres of park land and 10 acres of cemetery area.

1 These could also be omitted. (See page 189.)

2 See page 189.

3 26.8 according to page 189.
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Begistry Department, Page 189.

Comparative Vital Statistics, 1904-1908.

Waed I.
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241, is in convenient form. In Table A, however, columns 4, 5, 8, 13 and 14

serve no useful purpose, and should be stricken out.

The summary tables, pages 242-248, are convenient and valuable for a

variety of purposes. The last column in the table of births, pages 244, 245,

contains antiquated ratios which should be replaced by rates per 1,000, only

living births to be considered, of course. The same criticism applies to the

next to the last column in the following table of deaths, pages 245-247.

Conclusion.

Both of the reports under consideration are open to criticism in other

directions than those mentioned. The report of the health department is

especially vulnerable in respect to general arrangement, lack of proper com-

ments, the form and matter of the reports by subordinate officers, etc. But,

after all, these things are details of minor importance. The chief point is,

that the city of Boston maintains two separate departments, both of which

collect, classify and compile vital statistics, and fail to do it well. So far

as births and marriages are concerned they do not clash, since the health

department, contrary to the best practice, is not occupied statistically with

these phenomena. But the field of mortality and morbidity statistics is

preempted by both, which in this instance means duplication, yielding little

better than waste of energy and money and confusion to the user of these

statistics.

To be sure, as has been shown, there are valuable things in both reports;

and the patient, discriminating student may be able, by dint of much ef-

fort, to piece together full statistics from both reports, although the dis-

crepancies between them are such that he must be in doubt as to which set

of figures should be used. But why should he be confronted by such an

unparalleled condition? The general public, at whose expense both reports

are published, can only derive one lasting impression from them, namely,

that they typify needless municipal waste.

To the outsider it would seem as if Boston faces a great opportunity to

render a large service to the whole country by establishing a model bureau

of vital statistics, and even improving upon the best of existing patterns.

There are conclusive reasons why the health department should assume all

functions relating to vital statistics. The experience of many years has

demonstrated thoroughly that to divide these functions between two depart-

ments not only seriously impairs the usefulness of Boston's vital statistics,

but entails a waste of public money which cannot be defended upon any

ground whatsoever.

COMMUNICATION TO THE CITY COUNCIL IN RELATION TO
THE REJECTION OP THE CIVIL PENSION ACT, CHAP-
TER 619, ACTS OF 1910.

Boston, Dec. 10, 1910.

To the Honorable the City Council.

Gentlemen : — There is now pending before your honorable body

for acceptance or rejection an act authorizing the establishment of a



160 FINANCE COMMISSION. [Jan.

retirement system for public employees, namely, chapter 619 of the

Acts of 1910.
1

The Finance Commission respectfully submits the following reasons

why the act should not be accepted :
—

1. The commission believes that the only retirement system which can

be justified on grounds of economy is one which would relieve the city

of the loss caused by the retention of day laborers who by reason of

age have become so infirm as to be incapable of rendering in service

a full equivalent for the wages they receive. There is no effective pro-

vision, however, for the compulsory retirement of superannuated la-

borers now in the service of the city, and accordingly the act fails to

accomplish the only object which would justify its acceptance. The

claim that pensions based on prior service would be sufficient induce-

ment to the older employees to join the association has no foundation

in fact, as even the wages which the day laborers receive are more than

three times as much as the amount of pension provided by the act.

The intimation which has been given by certain advocates of the act,

that employees who declined to become members of the association

would be coerced, is contrary to the spirit of the act. Moreover, such

coercion cannot be effected, because of the protection afforded em-

ployees in the classified service by chapter 314 of the Acts of 1904 and

chapter 500 of the Acts of 1910.

2. In the opinion of the commission, there is less reason for pen-

sioning of clerks and salaried officials above the grade of clerks than

there is for pensioning laborers. The present act would permit the

pensioning of such highly paid officials as the corporation counsel, the

superintendent of streets and the city auditor, the first of whom receives

$9,000 and the two latter $7,500 each per annum. It is highly im-

probable that such officials would retire in order to obtain the pension

provided by the act; but there is no reason why a pension should be

paid to them in the event of their being retired on compulsion. If the

present act should take effect this year, one of these officials could be

retired immediately, and another could be retired in 1914, as both

would have completed thirty-five years of service on these dates respec-

tively. Either of these officials upon retirement under this provision

would be able to engage in private occupations which would afford

large salaries, and still draw a pension from the city.

3. A careful examination of the act shows that it is full of defects,

which of themselves require its rejection. For example, its successful

operation depends upon the establishment of a board of retirement,

to whom the management of the system is entrusted. This board is

to consist of three members: namely, the city treasurer, one member
chosen by the association, and a third person chosen by the first two,

or, if they do not agree, by the mayor. The second member is to be

i Page 166.
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elected "within thirty days after the date when the retirement system

is declared established;" but apparently there will be no members

legally qualified in the election at that time, for the act does not pro-

vide a means by which the present employees of the city could become

members of the association prior to the time at which the election

would be held. Moreover, persons who enter the employment of the

city after the retirement system is established cannot become members

until the expiration of thirty days, and therefore cannot become mem-

bers until thirty-one days after the system is established, or one day

after the time when the election is i*equired to be held.

There would, therefore, seem to be no association to choose the sec-

ond member, and the third member could not be chosen until after the

second member was chosen. It is possible that a court might regard

the thirty-day limitation as directory, and not mandatory; but in that

event there would be uncertainty and confusion as to the date at which

the election might legally be held. If, on -the other hand, the court

held the provision to be mandatory, no board of retirement could be

chosen, and the act would therefore become absolutely worthless.

This defect is admitted by the advocates of the act. Thus, Professor

Baldwin, at the recent conference at City Hall, said :
—

That matter was taken under consideration by the committee. There

appears to be a real inconsistency in the act at that point. Either the time

for qualification or disqualification under the act must be shortened, or the

time within which the meeting or organization must be held must be length-

ened. It will be necessary to amend the act in that respect. That is an

inconsistency which escaped the attention of the commission which sat for

months on this measure, the committee on legal affairs and the committee

on ways and means at the State House. It is one of those mistakes which

frequently crop up in matters of this kind. (See "City Record" of Dec.

10, 1910, page 902.)

4. There are grave dangers in the provisions as to the membership

of the board of retirement. It is given absolute power, without right

of appeal, to fix percentages from 1 per cent, to 5 per cent., to estab-

lish different classes of annuitants and pensioners, and to retire or

refuse to retire employees, without regard to the wishes of the heads

of departments. It will become a part of the employment system of

the city. No such power over the city employees should be given to

an outside tribunal. Its effect upon the service would be demoralizing;

but, if given, the board should be composed of men beyond the reach

of political influences. Under the provisions of this act, such men are

not likely to be secured.

5. In section 1, paragraph (/), the following language is used:
" The words ' continuous service ' mean uninterrupted employment, with

this exception : a lay-off on account of illness or reduction of force ; and
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a leave of absence, suspension or dismissal followed by reinstatement

within a year, shall not be considered as breaking the continuity of

service." Although the wording is so clumsy that its interpretation is

uncertain, much as in the famous " semicolon " case, it is probable that

(as in that case) the words "followed by reinstatement within one

year " would be held not to modify the sentence prior to the semicolon,

— in other words, not to apply to employees who are laid off on ac-

count of illness or reduction of force. In that case there is no provision

as to the length of time of the lay-off, which might be for many years,

or for several long periods at different times. The existing provision,

therefore, might give rise to controversies and expensive litigation.

Again, an employee discharged for misconduct or insubordination

does not lose his right to a pension if he is reinstated within a year.

One discharged for such cause should not be reinstated at all. This

provision would operate to the city's detriment. The sentimental con-

siderations arising out of the employee's previous service and payments

to the retirement fund, reinforced by political influence, would make it

difficult to discharge an offending employee in the first instance; or, if

discharged, to refuse him reinstatement within the year. It would

make the claim of the incompetent or insubordinate employee to continue

in the service even more like a vested right than it now is,— the exact

opposite of the effect a well-drawn pension act should have.

6. Section 6 (2) (B) omits to make provision for the payment of an

annuity to a member who has served fifteen years and has reached the

age of sixty, and has been retired by the board, though those who retire

voluntarily are provided for. Although the person so retired against

his will would be entitled, under section 6 (2) (A), to the return of

his deposits with regular interest, he would not be entitled to an annu-

ity, nor to a pension based upon subsequent service, as a succeeding

paragraph, C (a), makes the right to such pension depend on the right

to an annuity.

This was perhaps intended to secure automatic retirement at sixty

by putting a premium on such retirements when voluntary. But many

employees reaching sixty, and presumably no longer worth a full day's

pay, will prefer that pay to the annuity and pension which they would

secure by voluntary retirement; and, since there is no provision for no-

tice to them before they are involuntarily retired, many will either be

improperly kept upon the pay roll, or else, in ignorance of the act

and for no fault of theirs, will be liable to forfeit both annuity and

pension.

7. There are several violations of the principle of equal contribu-

tion by the city and the retirement association. Instead of requiring

substantially equal contributions, as the public has been given to under-

stand the act provides, the city must pay the entire expense of the

administration of the system, which is estimated at $25,000 a year.
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The city is also required to contribute an amount equal to the surplus

from annuity deposits, and, if there should be a deficiency instead of a

surplus, to make up such deficiency. Again, if any portion of the

money appropriated by the city for the expense of administering the

system is not used for such purposes, it shall be carried to the contin-

gent fund, and, if the board so votes, thence transferred to any other

fund provided by the act. Thus it may be used for the benefit of the

association. If the city treasurer's estimate of the amount needed for

administration expenses is excessive, the city should be repaid the un-

used portion. The association should not receive the benefit of the

treasurer's mistake at the expense of the city.

8. Some of these defects are admitted by the advocates of the act,

but they urge that no harm will follow the acceptance of the act by

the City Council and later by the voters at the election, as its defects

can be remedied by amendment in the next Legislature. This is a

singular proposition to advance to a City Council which, under the

terms of the act, is authorized to reject it for any reason which in its

judgment requires such action. It was not intended by the Legislature

that the City Council should accept the act if they thought it an im-

perfect or dangerous one, then pass it on to the people, and then, if

adopted by the people, have it passed on to the Legislature to remedy

its defects. If the act is accepted by the Council, in the hope that

after its adoption by the people the Legislature will remedy its defects,

the Council may not get an opportunity to pass upon the act again.

Moreover, the Legislature might not make the required amendments. At

all events, the people of the city should not be compelled to bear the

financial and other burdens of two elections on the same measure.

Above all, the people's representative should not submit as stamped

with their approval a measure which they know to be defective, even

though they hope to see the defects remedied later. Any representative

who does so would be open to the accusation of having deceived his con-

stituents. Honesty to the public would require that in such a case the

question to be placed upon the ballot should read as follows :
—

Shall an act passed by the general court in the year 1910, entitled "An
Act authorizing the cities and towns of the Commonwealth to establish re-

tirement systems for their employees," be accepted with the understanding

that it is now fatally defective in several particulars, but may or may not

be improved by subsequent legislation?

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.



164 FINANCE COMMISSION. [Jan.

SECOND COMMUNICATION TO THE CITY COUNCIL IN

RELATION TO FURTHER DEFECTS IN THE CIVIL PEN-

SION ACT, CHAPTER 619, ACTS OF 1910.

Boston, Dec. 17, 1910.

To the Honorable the City Council.

Gentlemen : — On December 13 the Finance Commission received

from Prof. F. Spencer Baldwin, secretary of the State commission

which framed the original draft of the act to pension city and town

officials (Acts of 1910, chapter 619), a communication which ques-

tioned certain statements in the Finance Commission's recent report

to the City Council upon the said act.

Professor Baldwin's position is that the act, though admitted by him-

self to be defective, should be accepted by the City Council and by the

people later, in the hope that its defects will be remedied by the in-

coming Legislature. The Finance Commission, on the other hand, be-

lieves that the City Council should not rely upon the hope of future

amendments by the Legislature, but should reject the act, rather than

expose the city to the danger of controversies, lawsuits and serious

financial loss.

The commission believes it unnecessary to restate its position as to

all the defects in the act, as it has carefully considered Professor Bald-

win's letter, and is unable to change its attitude respecting any of the

defects pointed out in its original report on this subject.

There are several statements and admissions in Professor Baldwin's

letter, however, which seem to require comment.

He says that the commission cites but one example in support of

the " sweeping assertion " that the act is full of defects, and yet he

considers and attempts to answer no less than seven of the commission's

criticisms of the act.

He admits that the words " or is retired," which appeared in the

original draft of the act as it came from the Old Age Pension Com-
mission, were in some way dropped out in the passage of the bill

through the Legislature, and hence do not appear in section 6 (2) B,

but adds that if necessary these words could be restored by an amend-

ment to the act. That is the trouble, and the trouble is typical of the

act as a whole. Professor Baldwin and the other advocates of the act

intended one thing, but the act provides something else.

He states that the provisions of the act would not prevent the elec-

tion of the second member of the retirement board, as he believes the

date of the election for the second member could be fixed by the Elec-

tion Commissioners later than thirty days after the establishment of

the retirement system. But the statute expressly provides that the

election shall be held within thirty days after the establishment of the
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system, and the Election Commissioners have no power to fix the date

for a later period.

He does not make a sufficient answer to the commission's statement

that grave dangers exist in the provisions relating to the board of re-

tirement. He does not deny the existence of these dangers, but says

that " it is inconceivable that the board would exercise its powers

without regard to the wishes of the heads of departments." It is cer-

tainly not inconceivable to any one who is familiar with political meth-

ods. No such dangerous power should be given.

In this connection the commission desires to call the attention of the

City Council to a still further financial danger.

By section 4 (2) it is provided that the members of the board of

retirement " shall be reimbursed out of the contingent fund for any

expense or loss of salary or wages which they may incur through

service on the board." No power is given, however, to any tribunal

other than the board itself to fix the amount of the loss Avhich its own

members may claim to have sustained.

By the same section (4) the board is given power " to employ

such clerical or other assistance as may be necessary for the fulfillment

of its purposes." By section 5 (1) the city " shall appropriate an-

nually such an amount as may be necessary to defray the whole expense

of administration according to estimates prepared by the treasurer ;
"

and by section 6 (1) "in case the amount appropriated for the expense

fund in any year should prove insufficient, the city or town shall

appropriate in the following year such additional sum as may be re-

quired to cover the deficit."

There is thus absolutely no limit upon the extravagance of the board.

Under the new charter amendments heads of departments are crimi-

nally liable if they intentionally exceed their appropriations; but this

board (over whose members there is no power of removal anywhere)

is expressly given full liberty to spend what it pleases, and if it ex-

ceeds its appropriation, the city next year must make up the deficit.

With a political board an overloaded pay roll would be more than

a possibility. The commission believes that this danger is a real one,

and, like others already pointed out, is not properly characterized as

a " quibble " or a " wild exaggeration."

Professor Baldwin seems to concede the truth of the Finance Com-
mission's statement that there is less reason for pensioning clerks and

salaried officials above the grade of clerks than there is for pensioning

laborers; but he says that the receipt of a good salary is not in itself

a guaranty that an employee will make due provision for his old age.

The commission believes that the city is not bound to insure its high-

salaried officials against their own improvidence, but that it is a grave

injustice to require relatively low-paid private employees to bear addi-

tional taxes to provide against such improvidence.
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Finally, the commission believes that Boston should not be singled

out to experiment with a defective act. There are now only four cities

in the State, including Boston, which can possibly accept the act during

the present year, and the effort to secure its acceptance seems to be

concentrated upon Boston. In twenty-eight of the other twenty-nine

cities of the State the act was not accepted by the City Council, and

therefore was not submitted to the people at the municipal elections

held during the present month. In one of the twenty-nine cities, New
Bedford, the act was accepted by the Council, and it was accordingly

submitted to the people at the municipal election. The people, how-

ever, rejected it overwhelmingly, the vote for rejection being 6,568 and

for acceptance only 2,232.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

CHAPTEE 619, ACTS OF 1910.

An Act to authorize the Cities and Towns of the Commonwealth to

establish eetirement systems for their employees.

Be it enacted, etc., as follows:

Section 1. In this act, unless the context otherwise requires,—
(a) The words " city council " mean the legislative branch of the city

government, whether consisting of one chamber or two.

(6) The words "retirement system" mean the arrangements provided in

this act for the payment of annuities and pensions.

(c) The word " annuities " means the payments for life derived from

money contributed by the employees.

(d) The word "pensions" means the payments for life derived from
money contributed by the city or town.

(e) The words " regular interest " mean interest at three per cent, per

annum compounded semi-annually on the last days of January and July,

and reckoned for full three and six months periods only.

(/) The words " continuous service " mean uninterrupted employment,

with this exception: a lay-off on account of illness or reduction of force;

and a leave of absence, suspension or dismissal followed by reinstatement

within one year, shall not be considered as breaking the continuity of

service.

establishment of retirement system.

Section 2. Any city or town in this commonwealth may establish a re-

tirement system for its employees by accepting the provisions of this act in

the following manner: In the case of a city, whenever a vote to accept the

provisions of the act shall have duly been passed by the city council, the
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question of acceptance shall then be submitted to the voters of the city at

the next municipal election. The vote shall be in answer to the question

placed upon the ballot :
" Shall an act passed by the general court in the

year 1910, entitled ' An Act authorizing the cities and towns of the common-

wealth to establish retirement systems for their employees,' be accepted ?
"

In the case of a town, whenever a vote to accept the provisions of the act

shall have duly been passed by the board of selectmen, the question of ac-

ceptance shall then be submitted to the voters of the town at the next town

meeting. If a majority of the voters voting on the question at the city

election or at the town meeting shall vote in the affirmative, this act shall

take effect in such city or town as hereinafter provided.

A copy of the vote of the city council or of the board of selectmen, cer-

tified by the city clerk or by the town clerk, and a copy of the vote at the

city election or at the town meeting, sworn to by the local election com-

missioners or the officers corresponding thereto, shall, within thirty days

respectively after the date of the latter vote, be filed in the office of the in-

surance commissioner. The latter shall forthwith issue a certificate that the

retirement system is declared established in said city or town, to become

operative on the first day of February or the first day of August following

the expiration of three months after the date of such certificate.

THE RETIREMENT ASSOCIATION.

Section 3. Whenever a city or town shall have voted to establish a re-

tirement system under the provisions of section two, a retirement associa-

tion shall be organized as follows :
—

(1) All employees of the city or town, on the date when the retirement

system is declared established by the issue of the certificate, as provided in

section two, may become members of the association. On the expiration of

sixty days from said date every such employee shall be considered to have

elected to become, and shall thereby become, a member, unless he shall have,

within that period, sent notice in writing to the local election commissioners

or the officers corresponding thereto that he does not wish to join the asso-

ciation.

(2) All employees who enter the service of the city or town after the

date when the retirement system is declared established by the issue of

the certificate, as provided in section two, except persons who have passed

the age of fifty-five years, shall upon completing thirty days of service be-

come thereby members of the association. Persons over fifty-five years of

age who enter the service of the city or town after the establishment of the

retirement system shall not be allowed to become members of the associa-

tion, and no such employee shall remain in the service of the city or town

after reaching the age of seventy years.

(3) No officer elected by popular vote may become a member of the asso-

ciation, nor any employee who is or will be entitled to a pension from the

city or town for any reason other than membership in the association.

(4) Any member who reaches the age of sixty years and who has been

in the continuous service of the city or town for a period of fifteen years

immediately preceding may retire or may be retired by the board of retire-

ment, and any member who reaches the age of seventy must so retire.
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(5) Any member who has completed a period of thirty-five years of con-

tinuous service may retire, or may be retired at any age by the board of

retirement if such action be deemed advisable for the good of the service.

THE BOARD OF RETIREMENT.

Section 4. (1) The management of the retirement system is hereby

vested in the board of retirement, consisting of three members, one of whom
shall be the city or town treasurer; the second member shall be a membeT

of the association elected by the latter within thirty days after the date

when the retirement system is declared established by the issue of the cer-

tificate, as provided by section two, in a manner to be determined by the

local election commissioners or the officers corresponding thereto; the third

member shall be chosen by the other two members. In case of the failure

of the latter to choose the third member within thirty days after the elec-

tion of the second member, the mayor or the chairman of the board of

selectmen shall appoint such third member. The first person so chosen or

appointed as third member shall serve for two years; otherwise and there-

after the term of office of the two elected members shall be three years.

On a vacancy occurring in the board for any cause or on the expiration

of the term of office of any member, a successor of the person whose place

has become vacant or whose term has expired shall be chosen in the same

manner as was his predecessor.

(2) The members of the board of retirement shall serve without com-

pensation; but they shall be reimbursed out of the contingent fund for any

expense or loss of salary or wages which they may incur through service

on the board.

(3) The city or town treasurer shall have charge and control of the

funds of the system, subject to the approval of the board of retirement,

and shall invest and reinvest the same, and may from time to time sell any

securities held by him and invest and reinvest the proceeds, and any and

all unappropriated income of said funds: provided, however, that all funds

received by him not required for current disbursements shall be invested in

accordance with the provisions of the laws of this commonwealth relating

to the investment of the funds of savings banks. He shall in the invest-

ment of the funds give preference to the securities of the city or town in

which the retirement system has been established. He may, whenever he

sells such securities, deliver the securities so sold upon receiving the pro-

ceeds, and may execute all documents necessary to transfer the title thereto.

(4) The board of retirement shall have power to make by-laws and regu-

lations not inconsistent with the provisions of this act, and to employ such

clerical or other assistance as may be necessary for the fulfillment of its

purposes.

(5) The board shall determine the percentage of wages that employees

shall contribute to the pension fund, subject to the minimum and maximum
percentages; and shall, furthermore, have power to classify employees for

the purposes of the retirement system, and to establish different rates of

contribution for different classes within the prescribed limits.

(6) The city or town treasurer shall, in February of each year, unless

for cause the insurance commissioner shall have granted an extension of



1911.] PUBLIC DOCUMENT— No. 88. 169

time, file in the office of the insurance commissioner a sworn statement,

which shall exhibit the financial condition of the retirement system on the

thirty-first day of the preceding January, and its financial transactions for

the year ending with said day. Such statement shall be in a form approved

by the insurance commissioner, and shall show, among other things, the

liability of the retirement system on account of the following items :
—

A. Deposit Reserve.

The total of the deposits of the members actually received by the treas-

urer or due from the city or town under section five, (2) A, and held sub-

ject to withdrawal by such members.

B. Interest Reserve.

Regular interest on such deposits.

C. Annuity Reserve.

The net value of the annuities entered upon under section six, (2) B, on

the basis of the mortality tables and interest rates provided for in this act.

D. Expense and Contingent Funds.

(a) The unexpended portion of the amounts received under section

five, (1).

(b) The contingent fund.

E. Gifts and Bequests.

The amounts received as gifts or bequests and held under the terms of

such gifts or bequests.

F. Other Liabilities.

All other liabilities.

G. Surplus.

(a) Annuity Surplus.— The undistributed surplus arising from annuity
deposits, as defined in section five, (2) B (&).

(b) Other Surplus.— All unassigned funds.

CREATION OF THE RETIREMENT FUND.

Section 5. The funds of the retirement system shall be raised as fol-

lows :
—

(1) Expense and Contingent Fund.

The city or town shall appropriate annually such an amount as may be
necessary to defray the whole expense of administration, according to esti-

mates prepared by the treasurer.

(2) Annuity and Pension Fund.

A. Deposits by Members.— Each member shall deposit in this fund from
his wages or salary, as often as the same are payable, not less than one
per cent, and not more than five per cent, of the amount of his wages or
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salary as determined by the board of retirement under the provisions of

section four, (5) : provided, however, that employees who receive more than

thirty dollars weekly in wages or salary shall not be assessed for contribu-

tion to this fund on the excess above that amount.

B. Contributions by the City or Town.— (a) Every month the city or

town shall contribute such amount as the board of retirement may deter-

mine to be necessary to pay current pensions for subsequent services, under

section six, (2) C (a).

(&) Every year, in February, the city or town shall contribute an amount

equal to the surplus arising from annuity deposits. In case there should

be a deficiency arising from such annuity deposits, instead of a surplus,

then the city or town shall make good such deficiency.

(c) Every month the city or town shall contribute such amount as the

board of retirement may determine to be necessary to pay current pensions

for prior service under section six, (2) C (b).

(d) Every month the city or town shall contribute such amount as the

board of retirement may determine to be necessary to ensure the minimum
payments provided for in section six, E.

(3) Provision for Payments.

All amounts payable by members of the association under paragraph (2)

A of this section shall be deducted by the city or town from the amounts

payable to them as wages or salary, as often as the same are payable, and

shall be credited immediately to the pension fund by the city or town

treasurer.

DISTRIBUTION OF FUNDS.

Section 6. The city or town treasurer shall administer the funds of the

retirement system in accordance with the following plan: —

(1) Expense and Contingent Funds.

The funds provided for under section five, (1), shall be used, so far as

may be necessary, for the payment of the expenses of administration. The

portions not so used, if any, shall be carried to the contingent fund, any

portion of which may be transferred to any other fund by vote of the board

of retirement. In case the amount appropriated for the expense fund in

any year should prove insufficient, the city or town shall appropriate in the

following year such additional sum as may be required to cover the deficit.

(2) Annuity and Pension Funds.

A. Refunds.— (c) Should a member of the association cease to be an

employee of the city or town for any cause other than death before be-

coming entitled to a pension, there shall be refunded to him all the money

that has been paid in by him under section five, (2) A, with regular in-

terest.

(&) Should a member of the association die before becoming entitled to

a pension, there shall be paid to his legal representatives all the money that

has been paid in by him under section five, (2) A, with such interest

as shall have been earned on such deposits.
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B. Annuities from Employees' Deposits.— Every member who reaches

the age of sixty years and has been in the continuous service of the city or

town for fifteen years immediately preceding, and then or thereafter retires,

every member who retires or is retired at the age of seventy years, and

every member who is retired for the good of the service under the provisions

of section three, (5), shall receive an annuity to which the sum of his de-

posits under section five, (2), with regular interest, shall entitle him, ac-

cording to the tables adopted by the board of retirement, in one of the

following forms :
—

(a) A life annuity, payable monthly.

(6) A life annuity, payable monthly, with the provision that in the

event of the death of the annuitant before receiving payments equal to the

sum at the date of his retirement of his deposits under section five, (2) A,

with regular interest, the difference shall be paid to his legal representa-

tives.

C. Pensions derived from Contributions by the City or Town.— (a)

Pensions based upon subsequent service. Any member entitled to an an-

nuity under paragraph (2) B of this section, shall receive in addition

thereto a pension for life payable monthly equivalent to that annuity, to

be paid out of the fund contributed by the city or town under the provisions

of section five, (2) B (a).

(6) Pensions based upon prior service. Any member of the association

who reaches the age of sixty years, having been in the continuous service

of the city or town for fifteen years or more immediately preceding, and

then or thereafter retires or is retired, shall receive, in addition to the an-

nuity and pension provided for by paragraphs (2) B and C (a) of this

section, an extra pension for life as large as the amount of the annuity to

which he might have acquired a claim if the retirement system had been

in operation at the time when he entered the service of the city or town,

and if accordingly he had paid regular contributions from that date to the

date of the establishment of the retirement association at the same rate as

that first adopted by the board of retirement, and if such deductions had

been accumulated with regular interest.

Employees who had already reached the age of sixty years at the time

when the retirement system was established, and employees who had al-

ready reached the age of fifty-five years at that date and also became mem-
bers of the association, may be retired under the provisions of the preceding

paragraph without having completed the otherwise required service period

of fifteen years. For the purpose of computing any pension payable for

prior service, the board of retirement may estimate on a basis determined

by them the wages received at any period for which they may deem it im-

practicable to consult the original records.

D. Application of Surplus.— The board of retirement shall have power

to determine the application of any surplus, as defined under section four,

(6) G, subject to the approval of the insurance commissioner.

E. Minimum Payments.— In no case shall the total monthly payment
to a member be at a rate less than two hundred dollars per year.

F. Association Membership and Pension Certificate.— Membership in

the association shall be evidenced by a certificate to be issued to each mem-
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ber by the board of retirement, and the right to an annuity or a pension

shall be evidenced by a policy to be issued to each member who retires or

is retired by the board of retirement.

TAXATION, ATTACHMENTS AND ASSIGNMENTS.

Section 7. The funds of the retirement system, so far as they are in-

vested in personal property, shall be exempt from taxation.

That portion of the wages of a member deducted or to be deducted under

this act, the right of a member to an annuity or pension, and all his rights

in the funds of the retirement system shall be exempt from taxation, and

from the operation of any law relating to bankruptcy or insolvency, and

shall not be attached or taken upon execution or other process of any court.

No assignment of any right in or to said funds shall be valid.

supervision by insurance commissioner.

Section S. The insurance commissioner shall prescribe for each city or

town which adopts a retirement system under the provisions of this act one

or more mortality tables, and shall determine what rates of interest shall be

established in connection with such tables, and may later modify such tables

or prescribe other tables to represent more accurately the expense of the

pension system, or may change said rates of interest and may determine the

application of the changes so made. He shall also prescribe and supervise

methods of bookkeeping of every retirement association formed under the

provisions of this act.

The insurance commissioner shall at least once every year, either person-

ally or by deputy or assistant, thoroughly inspect and examine the affairs

of the retirement association, to ascertain its financial condition, its ability

to fulfil its obligations, whether all the parties in interest have complied

with the provisions of law applicable to the association, and whether the

transactions of the board of retirement have been in accordance with the

rights and equities of those in interest. The retirement system shall be

credited, in the account of its financial condition, with its investments, hav-

ing fixed maturities upon which the interest is not in default at amortized

values, and its other investments at a reasonable valuation.

For the purposes aforesaid, the insurance commissioner or other person

making examination shall have access to all the securities, books and papers

of the retirement system, and may summon and administer oaths to and

examine as witnesses the members of the board of retirement or any other

person relative to the financial affairs, transactions and condition of the

retirement system. The insurance commissioner shall preserve in a perma-

nent form a full record of the proceedings at such examination, and the

results thereof. Upon the completion of such examination, verification and

valuation, the insurance commissioner shall make a report in writing of his

findings to the board of retirement, and shall send a copy thereof to the city

council or the board of selectmen.

Section 9. If, in the judgment of the insurance commissioner, the city

or town or the board of retirement has violated or neglected to comply with

any of the provisions of this act, or of the rules and regulations established

by the board of retirement hereunder, he shall give notice thereof to the
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city or town and to the board of retirement, and thereafter if such violation

or neglect continues, shall forthwith present the facts to the attorney-general

for his action.

Section 10. The superior court shall have jurisdiction in equity upon

petition of the insurance commissioner or any interested party to compel

the observance and to restrain the violation of this act and of the rules and

regulations established by the board of retirement hereunder.

Section 11. This act shall take effect upon its passage. [Approved

June 14, 1910.

COMMUNICATION TO THE MAYOR IN RELATION TO THE

CREATION OF A NEW AND UNNECESSARY OFFICE IN

THE PENAL INSTITUTIONS DEPARTMENT, AND AN
IMPROPER APPOINTMENT THERETO.

Boston, Jan. 11, 1911.

Hon. John F. Fitzgerald, Mayor.

Sir : — On Jan. 3, 1911, a new office was created in the penal insti-

tutions department at Deer Island, to which James F. English was

appointed, at a salary of $1,200 per year. His duty will be to convey

to and from the courts prisoners who may be required as witnesses. On
Jan. 3, 1911, the appointment was approved by the mayor.

Mr. English was for a number of years superintendent of the alms-

house and hospital on Long Island, and on April 30, 1908, left the

service under circumstances which should make impossible his em-

ployment by the city in such a position as the one he has been

given. (See Finance Commission's Report, Volume 1, page 236.)

The penal institutions commissioner and the master of the House

of Correction have appeared before the present Finance Commission,

and have stated the circumstances under which the present appoint-

ment was made. It appears that the master did not make the selection

in reality, but that he simply acquiesced in a selection made by others.

The penal institutions commissioner, after a talk about the proposed

appointment with the mayor's assistant secretary, Mr. Field, suggested

the name of Mr. English to the master, and the appointment was there-

after made. Thus both the statutes and the rules of the department

were violated, as both require that the master himself shall make the

selections. It is evident that it was the mayor or his secretary, Mr.

Field, at whose request the appointment was really made. The testi-

mony of the commissioner was given with reluctance, his apparent

desire being to shield the mayor's office from responsibility for the

appointment. In this connection it should be remembered that on a

former occasion the mayor retained Mr. English as superintendent at

Long Island, in the face of the protest of the board of trustees who
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demanded his removal, and that the board itself was forced out of

office in order to keep Mr. English in his position.

It is doubtful if there is any need for the establishment of this

office. The duties have heretofore been discharged by officers specially

detailed for the purpose, as occasions have arisen. The records of the

department show that prisoners were taken from the institution to

testify in court on only forty-seven days in the last year. There were

sixty prisoners so taken. On seven clays within this period prisoners

were taken from the institution to the Industrial Camp at West Rut-

land, Massachusetts, and one or more officers of the House of Correc-

tion were detailed for this duty on each of these, days. In other words,

the occasion for such service as Mr. English has been employed to

render occurred on only fifty-four days in the last year.

The Finance Commission believes the following propositions to be

fundamental and indisputable :
—

1. The office of the mayor is a great trust, to be administered not

as a personal perquisite, but for the benefit of Ihe community.

2. The spirit of the charter amendments requires that all appoint-

ments, of whatever grade, should be made not to regard friends or to

placate enemies, but " solely in the city's interest."

3. The provisions of Revised Laws, chapter 224, section 16, giving

the master of the House of Correction power to appoint his subordi-

nates, and making him responsible for them, should be strictly ob-

served. Any attempt on the part of the mayor to interfere with this

power by dictating appointments is in conflict with this statute, and

its inevitable result is to impair the discipline of the institution.

The commission believes that Mr. English is unfit for the office, that

the appointment was unnecessary, that it is subversive of discipline,

and therefore that it should be revoked at once.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman.

COMMUNICATION TO THE CITY AUDITOR IN RELATION TO

A CERTAIN BILL FOR AUTOMOBILE SERVICE OF THE
PENAL INSTITUTIONS COMMISSIONER.

Boston, Jan. 13, 1911.

Mr. J. Alfred Mitchell, City Auditor, Boston, Mass.

Dear Sir : — Under date of Jan. 3, 1911, you referred to the Finance

Commission for investigation and report, under the provisions of sec-
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tion 19, chapter 486 of the Acts of 1909, a bill dated Dec. 8, 1910, from

the Taxi Service Company to the city of Boston, for automobile service

rendered to the penal institutions commissioner from Nov. 1 to Nov.

29, 1910, inclusive, for various amounts which make a total of $18.60.

The bill contains twelve items, varying in amount from 60 cents

to $5.20. Two items, dated November 1, for 80 cents and $1.20, respec-

tively, were for transportation of an officer of the department and cer-

tain Japanese officials who were visiting the city. Two other items, the

dates or amounts of which the penal institutions commissioner could

not fix, were for transjaorting certain Chinese officials from the office

of the department at 32 Tremont Street to Eastern Avenue wharf,

where the department boat docks. The commissioner states that these

charges for the entertainment of representatives of foreign countries

were incurred at the request of the mayor. They were properly in-

curred, but they should have been charged to the mayor's contingent

fund, and not to the penal institutions department.

The remaining eight items were for service to the commissioner in

conveying him from the cab stand at either Young's or Parker's Hotel

to Eastern Avenue wharf or to Federal Street, where he visited a cer-

tain office on occasions, partly, as he says, on public and partly on

private business, or to his home in Milton.

Of these eight items, two are charges for automobile service in tak-

ing the commissioner from Boston to his home in Milton : the first

dated November 4, for $5.20; the second dated November 14, for $4.70.

The commissioner explains them as follows : he states that the business

of his department required him to work until so near 7 o'clock that he

would be unable to take the 7 o'clock train at the South Station for

his home in Milton, and rather than wait for the next train, which left

at 8.16, he hired an automobile at the city's expense. As to the item

of November 14, he says that he was compelled to work late on the

evening of that day, also, but does not remember the exact time when

he left. He says, however, that he would have been obliged to wait

nearly an hour for a train if he had not taken an automobile. He ex-

plains further that the weather was stormy on both of these occasions.

There seems to be no justification for charging the city $9.90 for auto-

mobile service on these two occasions. According to his own statement,

he could have reached home by train if he had been willing to wait an

hour. In the absence of extraordinary emergency, the commission

thinks that the expense of extra speed or promptness in reaching home
after the day's work cannot be said to have been incurred in the city's

service.

The remaining six items of the bill the commissioner explains as fol-

lows: he states that it frequently happens that the work of his depart-

ment occupies so much of his time that if he walked or took a street

car to the wharf where the department boat docks, or to other places
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where he has business engagements, he might lose the boat or delay

the engagements.

In the opinion of the Finance Commission, these explanations are

inadequate. There is no reason why the penal institutions commis-

sioner should not take a street car or a train in order to go to any

place within the city or outside of its limits, whenever departmental

business calls him. If in such cases he is obliged to walk part of the

way to the railroad station or to the place where he can take a street

ear, it would seem to be no great hardship upon him. The commis-

sion believes that if such bills are allowed by the city auditor, the prac-

tice of taking cabs and automobiles will become a general one, at least

in the case of department heads who are not provided by the city with

an automobile for their regular use. It is very doubtful whether such

individuals, if transacting business on their own account, would not

walk or take a street car or train rather than pay the cost of automobile

service.

If the penal institutions commissioner were required in the ordinary

course of the business of his department to make frequent trips daily

to various parts of the city, or outside of its limits, or if his time were

crowded with engagements that made it necessary to save every minute,

he might well make claim that an automobile should be furnished by

the city for his regular use; but the commission does not believe this

to be the case. The distinction between this department and such

departments as the fire, police and street departments is obvious.

The commission believes that none of these items, except the four

for conveying the Chinese and Japanese officials, should be paid by the

city, and these four should be paid out of the mayor's contingent fund,

and not out of the appropriation for the penal institutions department.

None of the others seem to have been necessary for the transaction of

the business of the city, and they should not be paid by the city.

Respectfully submitted,

THE FINANCE COMMISSION,

By John A. Sullivan,

Chairman,


