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I
INTRODUCTION

SPRINGFIELD AND THE SURVEY OF GOVERNMENT
EFFICIENCY

City government, as well as county government, is instituted
for effective community service. It is set up because certain
services which the community as a whole needs appear to be
provided best through large-scale co-operation. Instead of each
city dweller’s providing his own fire protection, for example, the
cost promises to be less and the protection to be greater if resi-
dents unite to establish a service which will meet the needs of
all and be paid for on some equitable basis. Similarly, instead
of each family’s maintaining a school for its own children, citi-
zens find it desirable to unite in furnishing school facilities. Not
only are greater efficiency and economy effected, but the broad
interests of the community are better served.

Public agencies thus have an important bearing upon the gen-
eral welfare of the community; and the individual is concerned
in the co-operative enterprise in a number of vital ways. He
provides the funds; he expects to share, either directly or in-
directly, in the benefits which his money buys; and he wishes to
see others share in the benefits. It is his enterprise; it uses his
money; it is designed to serve his purposes and needs.

The ordinary individual is thoroughly interested in projects
supported by himself and from which he expects a return. The
natural presumption would be that he would be thoroughly in-
terested in this community enterprise, his city government; but
too often the facts show him indifferent,—except, perhaps, at
election time,—when his interest often is as much in the contest
itself as in the issues involved. And this lack of interest is re-
sponsible in large degree for his not being better served.

One reason for the indifference of most people to the kind of
work done by the government is that many citizens think of its
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THE SPRINGFIELD SURVEY

cost and service to them and their relation to it, if at all, in terms
of tax bills; and since the actual tax payment of the majority is
small, they feel that at most they cannot be greatly affected by
the methods employed in public offices. Good public service is
understood by few, and economies, by the time they have become -
effective to tax payers in reduced taxes, seem so small as to be
hardly worth making an effort to secure. This, of course, is to
lose sight of the fact that taxes are often shifted—in the form of
higher rents or other increased costs of living—to the shoulders
of the many who, while not making their payments in the form
of taxes, nevertheless in a very real sense become ultimate tax-
payers. It is to lose sight too, as has been suggested, of the fact
that there are a score of other ways—found in the kind of return
he gets for his tax—in which the tax payer is affected; for ex-
ample, in the adequacy and quality of the protection furnished
him and the community by the fire department, the police de-
partment, and the health department, particularly, in the case of
the latter, through promoting health education and preventing
the spread of disease.

Another reason for the indifference of many people is found in
their belief that public affairs are too complicated to be mastered
in the little free time they have to give to such matters. Still
others have no interest—and these form a large group—because
they have little or no definite information upon the policies,
methods, and main activities of the local government. The
failure of American cities to issue reports giving such information
is surprisingly common throughout the country.

PURPOSE

The purpose of this survey stated in general terms was to im-
prove the public service. To that end the present report aims,
first, by presenting data on the main administrative functions of
the local governments examined, to stimulate interest in public
affairs; second, to point out opportunities for economy which in the
aggregate will affect each citizen to an appreciable extent; and,
third, to suggest changes in the scope of public activities and in the
methodsof carrying on the public business that will eventually give
both citizen and community a larger return for money expended.
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CITY AND COUNTY ADMINISTRATION

The material here presented is not concerned with personali-
ties; it aims neither to condemn nor to endorse any particular
individual or individuals. Rather it is concerned, as already
indicated, with programs, administrative functions, methods and
procedures; for it is believed that these have a large part in de-
termining public efficiency. Neither is the choice of the par-
ticular officials who must put the methods into operation a part
of the present discussion.

ScopE

The report deals with conditions found to exist in the city of
Springfield and in Sangamon County, in which Springfield is
located, during the spring and summer of 1914, supplemented
by an additional week of investigating in Springfield a year later.
While the findings, in the main, show the conditions that pre-
vailed at the time of the field work, it has nevertheless been
possible, in many instances, to bring the data more nearly up to
publication date. As far as practicable, all important develop-
ments since the survey began are noted.

The work of city and of county is so interrelated and interde-
pendent that it was deemed best to examine and report, as far as
time and space would allow, upon what was being done in both.

This examination of government administration formed part
of a general survey of Springfield, which included eight other
main divisions—the public schools, recreation, delinquency and
correction, public health, mental hygiene, charities, housing, and
industrial and work conditions—each of which has been reported
on separately. Since all these reports, in dealing with the local
needs and with the agencies designed to meet the needs, necessarily
took up important phases of city and county administration re-
lated to them, consideration of these phases was omitted, in the
main, from the present investigation and report. In other words,
this division of the survey deals chiefly with the work of public
agencies not covered in the other divisions.* The reader is
therefore referred to the reports on the earlier divisions for a

* In a few instances the work of public agencies is discussed in both places—

in other divisions of the survey and in this report—but in those cases the ap-
proach is from slightly different angles.
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discussion of: the public schools, including the organization of
the board of education and the school system, receipts and dis-
bursements for public education, the school plant, the teaching
force, the course of study and quality of class-room instruction,
the enforcement of compulsory education and the wider use of the
school plant; public agencies dealing with recreation, including
parks, library, museum, schools, and the use of the streets; the
correctional system, including the police department and the
sheriff’s force, the city prison, the county jail, the detention home,
offices of the city attorney and the state’s attorney, justices of the
peace, city magistrates, county and circuit courts, the juvenile
court, and probation work; public health, including the city
water department and the health department; mental hygiene,
including the handling of mental defectives, the insane, and
alcoholics by such public agencies as the public schools, courts,
jails, and the almshouse; charities, including the care of de-
pendents in the almshouse, care of dependents by the township
_ overseer of the poor and by the court, and the free medical ser-
vice provided by the city physician; the public regulation of
housing conditions; and finally, industrial conditions, including
the prevention of fire in working places, and the enforcement of
regulations applying to hours of work and child labor.* With the
above matters already examined there still remained a large
number to be covered.

The survey of city and county administration fell into four
main lines of presentation:

First, the plans on which the local governments were organized
and administered—a general view of the machinery set up for
providing public service.

Second, the organization and efficiency of the particular de-
partments of the city charged with furnishing this service—the
methods used in spending the tax payer’s dollar.

Third, the assessment and collection of the government in-
come—the methods of raising the money to be used for all cur-
rent public purposes.

* This list obviously does not include all the topics dealt with in other
divisions of the survey. It includes only the more important ones which are
directly related to the efficient administration of the government work, omit-
ting reference to the work of individuals and of private agencies.
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CITY AND COUNTY ADMINISTRATION

Fourth, the methods of handling the special funds of the city—
the practices followed in public borrowing, in levying special
assessments, and in meeting other than current expenses.

Thus the survey of city and county administration has been
concerned with the methods used in securing the funds and in
purchasing public service through still other local agencies than
those examined in the previous divisions of the survey reported
upon;. such agencies, among others, for example, in the city, as
the fire department, water department, street-cleaning, street-
lighting, and building departments.

METHOD

The method of investigation comprised personal examination
of the public offices of city and county while in active operation;
study of.the records of these offices,and interviews with the officers
in charge; a study of the published documents and of legislation
bearing upon the local public administration; and a consideration
of the conditions in different parts of the city which were related
to the problem in hand. The methods in more detail are de-
scribed in connection with the presentation of some of the find-
ings.

A summary of the findings and of the recommendations in this
division of the survey was presented in the Survey Exhibition
held at Springfield in December, 1914, a few months after the
completion of the field investigations; and while the publication
of this fuller report has had to wait the completion of the reports
of the other divisions, it is believed that the facts here presented,
with the additional material supplied by an account of more
recent developments, give an accurate picture of the main fea-
tures of the local city and county administration.

ACKNOWLEDGMENT

Much, as will be seen, was found to commend in each office and
department examined, but space does not permit a very full state-
ment of these commendations, since, as already stated, the pri-
mary purpose of the report is to offer suggestion where improve-
ment is needed. The writers particularly wish to thank the city
and county officials for their uniform courtesy and assistance

5



THE SPRINGFIELD SURVEY

during the investigation. Without their co-operation, the field
work would have been impossible within the limited time at the
. disposal of the investigators.

City AND CoUNTY IN GENERAL

Springfield is the seat of government of Sangamon County, as
well as being the capital of Illinois. When in addition to the
work of county and state officials that of the city is taken into
consideration, it will be seen that a large number of residents are
engaged in the public service. The city is also a considerable
mining, manufacturing, and trading center.

As capital of the state it has some advantage in obtaining
needed legislation and in keeping in touch with government work
and measures affecting the whole state. Moreover, its central
location makes it accessible to visitors from all parts of the state,
which in addition to its position as seat of the government gives
it an opportunity for leadership among the municipalities of
Illinois.

Its population in 1910 totaled about 52,000; that of Sanga-
mon County, exclusive of Springfield, about 39,000; the popula-
tion of county and city was therefore about 91,000. There were
no other cities, the largest urban center outside of Springfield
being Riverton Village, which had only 1911 people. Since 1910
the growth of Springfield, according to the United States census,
has been about 1500 a year, so that in 1914 it contained about
58,000 inhabitants.

A very large proportion of these, about 81 per cent, were
American-born whites. An additional 6 per cent were Negroes,
practically all of whom were also American born. The remaining
13 per cent were foreign-born whites. The county, like its county
seat, had a high percentage of American-born white people among
its population. The proportion of Negroes was lower, however,
being a little under 2 per cent.

In each of the three larger groups of peoples, the proportion
of males of voting age to the total of persons in the particular
group was greatest ainong the foreign born, where it was 49 per
cent, and among the Negroes, where it was 35 per cent. Among
native-born whites, 28 per cent were males of voting age. Even
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with this low percentage, native-born white males of voting age
represented 73 per cent of all males of voting age in the city. Six
per cent of the total number of males of voting age were Negroes,
and the remaining 21 per cent foreign born. To state this an-
other way, although the native-born white males of voting age
represented only 28 per cent of the whole native-born white
population, the native-born white population itself constituted
such a large part of the entire population that its males of voting
age represented the high proportion of 73 per cent of all males
of voting age in the city. '

The proportion of native-born white males in Springfield in
1910 was much higher than in all the other Illinois cities of 25,000
or more population taken together. The relativ® number of
Negroes of voting age in Springfield was also higher than that in
all Illinois cities of 25,000. In other words, as compared with
the total of Illinois cities of 25,000 population and over, Spring-
field had a very low proportion of foreign-born whites among its
males of voting age; and, conversely, it had a very high propor-
tion of native-born whites and a high proportion of Negroes.

Since 1910, however, when the last census figures were com-
piled, women have been given the vote in Illinois.* This has
obviously increased the number of voters, but probably has not
greatly changed the proportions between the native-born whites,
foreign-born whites, and Negroes, of voting age, on the one hand,
and the whole number of persons of voting age, on the other.

Of course not all the foreign-born males old enough to vote
were necessarily voters. As a matter of fact, only 58 per cent in
Springfield in 1910 had become naturalized, and only 7 per cent
more had taken out first papers. The proportion of foreign-
born males of voting age who had been naturalized or had taken
out first papers, in the same year, was about the same for Sanga-

* The Illinois Woman Suffrage Law of 1913 granted women the right to
vote for presidential electors, members of the state board of equalization, clerk
of the appellate court, county collector, county surveyor, members of board
of assessors, members of board of review, sanitary district trustee, and for all
officers of cities, villages, and towns (except police magistrates), and upon all
questions or propositions submitted to a vote of the electors of such munici-
Falities or other political divisions of the state. They may also vote for the
ollowing township officers: supervisors, town clerk, assessor, collector and
highway commissioner, and may also participate and vote in all annual and
special town meetings in the township in which such election district shall be.
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mon County as a whole as it was for Springfield, but the pro-
portion for the city and county was much higher than for all
Illinois cities of 25,000 or more taken together. The largest
foreign-born groups in the city, over 70 per cent of all those born
outside the United States, were natives of Germany, the British
Isles, Russia, and Finland. '

About 5 per cent of Springfield’s population 10 years of age
and over were illiterate, the larger numbers being among the
foreign-born and the Negroes.



II

GENERAL ORGANIZATION AND ADMINISTRATION
OF THE CITY GOVERNMENT

GOVERNMENT BY COMMISSION

Springfield is one of the 85 cities of over 30,000 population in
the United States which in February, 1916, were reported by
the Census Bureau to be under commission government. The
change to this system in Springfield was made in 1911, when only
some thirty-odd cities had taken such action. The charter pro-
vided for a commission of five, one of whom should be the mayor.
The four remaining officers are the Commissioner of Public
Health and Safety, the Commissioner of Public Property, the
Commissioner of Streets and Public Improvements, and the
Commissioner of Accounts and Finances. They are all elected
at large in the city.

Except in the case of the mayor, who is elected for particular
duties, the commissioners decide among themselves after election
what department each member shall administer. Among the
duties of the mayor are the supervision of the work of the comp-
troller, that of the city attorney, corporation counsel, civil ser-
vice commission, and of the inspectors of weights and measures.

The Commissioner of Public Health and Safety, during the
last few years has been in charge of the fire, police, and health
departments, of the city prison, isolation hospital, and the work
of the building and electrical inspectors; the Commissioner of
Public Property has under his direction the municipal lighting
plant, the water-works department, and the custody of the city
hall; the Commissioner of Streets and Public Improvements is
responsible for street-paving, street-cleaning and repairing, sewer
repairs and extensions, sidewalk inspection, garbage-incineration,
and the work of the city engineer and of the superintendent of
special assessments; and the Commissioner of Accounts and
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Finances for the offices of the city clerk and city treasurer. The
mayor, in addition to his other duties, through his power to ap-
point members of the city civil service commission, exercises
considerable control over the personnel and policy of the police
department, and through his power to issue and revoke saloon
licenses may exercise an influence for or against law-enforce-
ment in places that sell liquors.

While these are the divisions of work between the different
commissioners that have been followed for the most part, the
commission may by ordinance, within certain limits, reapportion
their administrative functions. Practically all of the subordi-
nate officials in the departments are appointed by the com-
mission as a whole; the exceptions are a number of employes who
are appointed by the executive head in charge of a department.
Only part of those in the employ of the city are under civil ser-
vice regulations.

This is the machinery set up to provide public service through
the municipal government. In addition, and as a means to
these ends, the commission deals with questions of general pub-
lic policy, including the raising of budget {funds and their appor-
tionment.

OtHER City GOVERNMENT BODIES

Not all of the local public service, however, is supplied or ad-
ministered by the city government proper—the body presided
over by the mayor and the city commission. The public schools
are separate, having their own board elected at large and endowed
with separate taxing power.* Similarly the public parks are
under a board of seven members elected at large in the park dis-
trict, which includes the city and considerable territory surround-
ing it that, however, supplies but a relatively small additional
population. The park board also levies its own taxes. The
public library is managed by a board of nine, appointed by the
mayor.} Funds for its support are included in the tax-levy of

* For a discussion of the work of the Springfield board of education, see com-
panion report, The Public Schools of Springfield, Illinois, by Leonard P.
Ayres. (The Springfield Survey.)

t For a discussion of the library, see companion report, Recreation in Spring-
field, Illinois, by Lee F. Hanmer and Clarence Arthur Perry, pp. 36 and 68-69.
(The Springfield Survey.)
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the city. The city cemetery is likewise managed by a separate
board appointed by the mayor. It is self-supporting.*

ELEcTION OF City COMMISSIONERS

As already pointed out, in Springfield the mayor only is chosen
for specific tasks, the allotment of commissionerships being made
after the commissioners are elected. Thus a man exceptionally
qualified to have charge of finances may not be given such work
and instead may be assigned to that for which he is not at all
fitted. Moreover, even should he grow fit through practice,
there is no assurance under the system pursued that if he is con-
. tinued in service he will be continued in the same office. There
is little doubt but that most of the votes in the past cast for the
election of certain Springfield commissioners who had made good
records in particular departments were cast to keep these men at
their old work; yet there was no certainty that they would be
so kept. A better plan would be to elect men for clearly defined
places in the public service. Such a procedure would avoid the
anomaly found in one city where a barber with little experience
in managing affairs after becoming city commissioner was put in
charge of the water and electric-lighting plants.

Moreover election to definite duties would tend to separate
issues now confused. For instance, law-enforcement is one
among many questions relating to efficient administrative work
by the government, and it at least should be separated from the
other issues. Any doubts as to the policy on law-enforcement
could, under the plan suggested, be settled in the case of Spring-
field by the avowed policy of the candidates nominated for com-
missioner of public health and safety.t And certain questions
of municipal ownership, live local issues everywhere, could in
- Springfield be separated from other confusing questions by the
avowed policies of the various candidates for commissioner of

* See pages 87-88 of this report where the administration of the cemetery
is discussed.

t The issue as to the enforcement of law could be made still more definite
by placing such enforcement under an officer having control of that alone—
say the mayor. This question of public policy is of sufficient moment to be
separated from the more technical questions of health and protectnon against
fire. It is also confused, as already indicated, by the mayor's relation to the
civil service commission.
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public property. The system prevailing in Springfield lends
itself to a misdirection of the attention and thought of citizens,
by bringing to the front in each election campaign one or two
issues at the expense of all others. Befogging real issues is the
last stronghold of the professional politician and of the special
interests who wish to use him. No consistent progress can be
made while it remains possible to do this.

City-MANAGER ForM OF GOVERNMENT

Indeed, the city-manager plan of government, which has been
adopted in nearly 100 cities within the last eight or nine years,
goes even a step further than the plan just suggested. It pro-
vides for the electing of those officers whose work will be the de-
termination of programs and the enactment of laws, and provides
for the appointment of those officers, to be chosen because of
special fitness, who will do the administrative work. The city-
manager plan regards administration as a profession, and pro-
ceeds on the belief that the man who makes good is more likely
to be retained if he can be appointed by a responsible officer
who has been elected on a platform of efficient administration
than if he must submit to the uncertainty of a general election,
especially in cases where issues are likely to be confused or de-
liberately befogged. Moreover, it assumes that the responsible
head of the government may become an expert in knowing who
are competent administrators.

Springfield, however, has been more fortunate than many cities
in its election of commissioners, and a radical change in the form
of government does not seem a necessity. But if the citizens of
Springfield contemplate a change the city-manager plan, where
all administrators are appointed, is very much worth serious con-
sideration. It would be a mistake to return to the large-council
system of former days, toward which some agitation in the city
has been recently directed.

THE SHORT BaLLoT

Springfield has an administrative asset in its short ballot. On
it only the names of the candidates for the mayoralty and the
four other commissionerships appear. This centralizes public
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opinion and insures a more careful selection of officers. In turn,
the appointments made by so small a group of officers are likely
to be of a higher type than is the case where the appointive power
is distributed among a large and, therefore, less responsible group,
as was the case in the older large councils.

APPOINTMENT OF DEPARTMENT HEADS

The principle involved in the appointment system is recognized
in the Springfield commission-government plan in that the com-
missioners appoint their subordinate department heads. If
commissioners are to be charged with administrative duties, as
. in Springfield, it is believed best, as has been suggested, to elect
them to specific commissionerships, and trust to getting the right
men into office. But whether so elected or by the method that
now prevails, there appears to be no good reason why the city
should change its scheme of selecting department heads.

CiviL SErvICE COMMISSION

Springfield has a civil service commission of three members,
appointed by the mayor, each serving three years at an annual
salary of $1000. One is appointed each year. Practically all
the work is done by a chief examiner, who also receives $1000 a
year. The commissioners only supervise him. The commission
was created by state law and the salaries are fixed by the same
law.

During 1915, only 31 persons received appointments after cer-
tification by the commission; four of these were laborers. In
addition, six men were promoted from the certified lists furnished
by this body. The expenses of the commission were $4,292.

This made the cost of each appointment $138.45, or, if promo-
tions are included, $116.00—a sum utterly out of reason and an
excellent illustration of what Springfield might save if it could
regulate its municipal affairs instead of having them regulated
by the legislature. The civil service commissioners in Spring-
field should not be paid salaries, or at most these should be only
nominal. The duties are not nearly so onerous as those con-
nected with the library board or the board of education, all of
whose members serve without compensation.
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C1viL SERVICE APPOINTMENTS

The custom of the commission in submitting the names of
persons for appointment at the time of our inquiry was to send in
but one—that at the head of the list; but for promotion three
names were submitted. It is obviously better, in submitting
names for appointments, to send the two or three standing high-
est. Every one knows that an examination is only an approxi-
mate test, and no test at all of a most important qualification—
personality. Something should be trusted to the appointive
officer if ‘good results are to be had and the civil service method
. of appointment is to be more than a necessary evil. '

The examination questions used in Springfield for the various
positions were to be commended. They showed an intelligent
effort to obtain high-grade men. One instance was noted, how-
ever, in which the practical character of the questions appeared
to have been carried too far. In examining candidates for the
local water department, the commission held up standards that
apparently only those who had already worked in the water de-
partment or had made a long study of its routine could reach.
The futility of such procedure is obvious.

Some years ago efficiency records for civil service employes
were kept; but for an unknown reason they were later aban-
doned. Such a system of records should again be installed since
it is essential to have full information on ability, performance,
and character in passing upon promotions, demotions, and dis-
missals. The system previously employed may have had defects
—one such, the fact that no detailed time and service records were
kept, was noted—but the principle is correct and the practical
details should be worked out rather than to abandon the whole
plan. Other records, forms, and the indexes of the department
were found in good working-order.

C1viL SERVICE DIsSMISSALS

A superior officer cannot be held responsible unless he has
control over all who do the detail work of his department. Par-
ticularly is this an essential in commission government, which
is almost sure to fail unless it has full centralization of responsi-
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bility. Yet civil service regulations in Springfield give the com-
missioner or the department head little power over his subordi-
nates. Dismissal is provided for through charges made by the
employer to the civil service commission, which then conducts a
trial. In theory, trials by civil service commissions afford a sure
way to remove undesirable employes, but with few exceptions
administrators will testify that such a system does not work and
that employes know it does not. A situation is thus created
which destroys discipline and is fatal to efficiency.

In the case of public employes, with the possible exception of
policemen and firemen, better administrative results would be
obtained if each could be discharged simply after his superior
officer had given the reasons in writing to his employe and af-
forded him an opportunity to make a verbal explanation or refu-
tation of the alleged causes.* This method would not in any
way destroy or defeat the main feature of civil service reform,
which is the selection and appointment of persons to office by
competitive examination and their continuation during suitabil-
ity. Indeed, it is only a proper supplementary provision; for,
since the appointing power through this system has presumably
been removed from politics, one of the chief causes of the abuse
of the power to dismiss, the dropping of workers in order to
appoint political friends, has been eliminated.

It would thus be advisable in Springfield to permit removal
by a department head after he had given the employe an oppor-
tunity to explain charges which had been made in writing. No
trial or legal review of the decision should be required or allowed.
‘Enough publicity would ordinarily attend such removals to en-
able the public, in case the plan should be abused, to hold the
department head responsible at the next election—a final re-
course which is at the bottom of the theory of commission govern-

* The case of policemen and firemen is slightly different from that of most
other city employes in that their work is specialized along lines in which there
is very little commercial call for service. It might be advisable to give them
the protection afforded by a trial, but this should be held by the department
head and should be without review, and not, as is the case now with firemen,
after being passed upon by the commission and reviewed by a court. Disci-
pline in these departments is of the utmost importance and the protection of the
employe must not be permitted to weaken it. It is sufficient if a trial is pro-
vided which gives more publicity to the issues than does the method of re-
moval already suggested for other employes.
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ment. If, however, the public is too thoroughly wedded to the
trial procedure now in vogue to abandon it completely, at least
the trial or review should be conducted by the department head
rather than by the civil service commission.

CENTRALIZATION OF CITY GOVERNMENT

Local government by means of numerous bodies largely in-
dependent of each other is directly opposed to the present ten-
dency toward centralization. Although the idea of centralization
of power appears to be a modern one, as a matter of fact it was
one of the earliest to be acted upon in developing local govern-
ments, city and county, in America.

During a long middle period of our history, city government in
many instances took form in numerous independent bodies, but
the pendulum has of late clearly swung in the earlier direction.
No doubt this has been caused by a recognition of the too-great
division of responsibility under decentralization and the inability
of citizens to hold officials accountable. An instance of such a
division of responsibilities carried to extreme was found a few
years ago in New Haven, Connecticut, where, besides the regular
mayor and council, a considerable number of appointive commis-
sions to perform definite functions had been named. The plan
apparently worked well until the number of commissions grew to
twenty and matters became so complicated that the people de-
manded a centralized form of government.

The situation in Springfield, through the creation of numerous
public boards and commissions which have separate powers, is
becoming similarly complex. Besides the municipal commission®
itself, there is the board of education, the park board, the city
cemetery board, and the library commission—all of which are
in addition to separate township and county government bodies
operating in the city. To increase the confusion the legislature
has fixed by law certain figures beyond which local taxes cannot
be levied. For example, the tax limit for general city purposes
was fixed at $1.20 for each $100 of assessed valuation; the school
tax limit for educational purposes, at $1.50 per $100 of assessed
property valuation, and $1.50 for building purposes; the library
limit, at 12 cents; the park board limit, at 72 cents; the road and
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bridge tax limit, at 36 cents; and the limit for refuse-collection
and disposal, at 2 cents.

Moreover, certain other revenues were given also by the legis-
lature to special funds and purposes; for example, 50 per cent of
the tax on foreign insurance companies, to the city fire depart-
ment; 4 per cent of the revenue from retail liquor licenses and
3 per cent of that from general licenses, to the police pension
fund; 1 per cent of the income from retail liquor licenses and 1
per cent of the sum from general licenses, to the fire-pension
fund; and so on. Obviously these revenues fluctuate from year
to year, and the particular fund may at times be too large, or too
small, unless it is supplemented by money from the general bud-
get given on the basis of local and present needs.

These laws very probably were drawn by legislators who knew
little about city administration today, and who were trading
political favors to one group of persons to get their support for
something else. At any rate such legal provisions have no founda-
tion in public administration of today. They make against any
general co-ordinated plan of city government or city improve-
ment, based on a general budget, which would cover the needs of
the whole city and be apportioned by a central body capable of
comparing and measuring such needs.

ONE BupGET FOR ALL City Purroses NEEDED

Thus, judged by experience elsewhere, this whole Springfield
plan appears clearly to be unwise. A department of public
schools and a department of public health are two important
" needs of the community, and their cost should be evaluated under
a general financial program if the tax payer is to get the best
results. No city would expect to levy separate taxes for health,
for fire or police protection, for street-cleaning, building-inspec-
tion, or for the city jail without considering their needs in connec-
tion with all other city needs. Yet in principle this is exactly
what is being done in Springfield, and the result bids fair to be
the same here as elsewhere; namely, that the tax payer suffers
when too many specialists who naturally regard their own causes
first are given free rein, even within limits set by the legislature.
One motive in distributing the control and support of these func-
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tions undoubtedly was to take them out of politics; but it can-
not be said to have had that effect in Springfield.

Moreover to restrict tax levies for special purposes by law is,
when results are considered, even more illogical and expensive
than to finance government departments independently of each
other; for the legislature is thus permitted to fix by guess a
program which should instead be based on an intelligent under-
standing of local community needs; and their guess is made for
the whole state and for several years in advance. Thus certain
city needs—pavement-repairs and dirt-road maintenance, to
cite specific cases—were, when this investigation was made,
being neglected because the city rate for these was restricted,
while funds for park work were about $25,000 in excess of what
members of the board had intended to ask for.

Again, while the law fixed the limits too high for the needs of
the park board, and for the school building fund also, it appar-
ently made the rate for county purposes too low; for in 1913,
by observing the limitations set by the legislature, there was a
deficit of $35,000 in the total needed to cover county expenses.
Although the county situation has been improved by a recent
amendment in the law, the need of abolishing separate levies
and fixed limits to their amounts, already pointed out, has not
been taken care of. Still further, a change in the proportion of
valuations assessed for taxation in Springfield in 1915 made the
highest possible tax rate for general city purposes entirely too
low. Indeed, it was too low before this change.*

New York City has been driven by necessity to unite and co-
ordinate its tax and budget functions under one board of estimate
and apportionment, which has a special staff continuously study-
ing the entire city needs and preparing evaluated programs. Some-
thing similar, on a smaller scale, would give Springfield vastly
better returns for money spent. The plan would provide one
budget-determining and tax-assessing body for all city purposes,
including schools, jails, parks and boulevards, libraries, poor-
relief, city special assessments, and the remainder. Under the

* For further discussion on the point of assessed valuations for tax purposes
see pages 97-11I1.
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system now in operation the city commission would be the logical
body to perform this function.

We would even go further and urge one central budget body
to apportion all county, township, city, school, and park-district
budgets and tax rates. The public services of county, township
(Springfield and the township in which it is situated, Capital, are
co-extensive), and city are so interrelated that more evenly-
balanced handling would be insured if they were under the con-
trol of a single body. In doing this, care should be taken to
provide a capable budget-making body. Ohio, for example,
not long ago adopted this general budget-making plan, but
neglected to equip its budget-making body for any scientific
study of budget needs. As a result the plan has not been a suc-
cess. In New York City, where provision for careful budget-
studies was made, the plan has been working well.

BuDGET OF THE CITY OF SPRINGFIELD

But until this is done, until the various governing boards are
brought together, and even afterwards, it will be desirable for
the different government divisions carefully to prepare in advance
their estimates of public needs for the year ahead. This applies
particularly to the present city government—with which this
survey report in large part deals.

Since a budget is a program for the year expressed in financial
terms, in terms of the probable cost of the service to be pro-
vided, it is obviously a preliminary to intelligent public action,
and a safeguard against deficit such as Sangamon County, as
already indicated, experienced in 1913.

The central city government in Springfield, that is, the govern-
ment responsible to the city commission, unlike that of the
county, had at the time of this investigation a better budget
than is usual in cities of its size and character, well arranged and,
except for certain inequalities, in general carefully followed.
Only a few points at which suggestions might be offered were
noted. One of these was that the total figures for the budget
were about twice as large as expenditures were likely to be.
This created some confusion. The difficulty lay in the state
laws which prohibited the making of any new appropriation dur-
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ing the year or the changing of any already made. They did
not, however, prevent the making of a number of contingent
appropriations, thus producing a total which was excessive in
amount. For example, if two or three bridges were needed and
there was a possibility of building one, but no decision as to
which, the commission, even when members were sure that only
one bridge could be built, followed the practice of making an
appropriation for the three of, say, $15,000 for each. Until it
could be decided which would be built, this was the only way to
insure that even one could be constructed. The method thus
would “pad” the budget some $30,000, perhaps $45,000, for in
the end no bridge might be built.

Fortunately these extra or contingent appropriations were
made mostly for special construction work and the budgets of the
different departments remained rather accurate, embodying a
fairly definite outline of work planned.

The Illinois laws relating to city budgets are entirely too strict,
and as a consequence produce results that are not strict enough.
This seeming contradiction is due to the fact that no provision
is made for applying unused appropriations given for one purpose
to other inadequately-supported needs, a leeway which should be
allowed on a four-fifths or unanimous vote of the council, provid-
ing the grand total of the budgetis notincreased. In the absence
of such a provision, the budget usually asked for from $700,000
to $800,000 when it was known beforehand that only about
$450,000 would be spent. Administrative officials were thus
left without a current guide for their total expenditures.

A good way to meet the situation would be to pass an official
budget ordinance, carrying a total twice as large as the probable
requirements of departments and including all the items for
which money might be needed during the year—a budget in fact
not very different from the one now passed. An informal work-
ing-budget exactly totaling the estimated needs and revenues
should be agreed upon, and upon this informal budget the ad-
ministration of the year should be based.
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CLASSIFICATION OF THE BUDGET

Modern city budgets have been developing along uniform lines
of classification. Should Springfield change its present budget,
it would be advisable for officials to examine some of the latest
budget forms and adopt standardized classifications. Good exam-
ples of forms are used in both Dayton and New York, where the
groupings of items are so arranged that it is possible to sum up
the total postage expenditures, for example, in every depart-
ment in the city. This is done by attaching to the item of post-
age, for no matter what department, a distinguishing code letter
or number. The figures may thus easily be identified and taken
off on an adding machine. Such a system of grouping by them-
selves the figures for various kinds of supplies or objects for what-
ever department so that they can be identified and the total for
the whole city ascertained has been found of considerable advan-
tage and particularly instructive in making comparisons with
other cities.*

MoNTHLY REPORT ON BUDGET

In a monthly report on the status of budget-appropriations the
city comptroller of Springfield gives the city commission a state-
ment showing the following data under five separate columns:

1. Amount of appropriation

2. Expenses vouchered during the month

3. Expenses vouchered to date during the year

4. Balance left in the appropriation

5. Orders outstanding (estimated)

A sixth column should be added termed ‘Unencumbered bal-
ance of appropriations,” since without it, to know the final figure
usually desired, the outstanding obligations must be deducted
from the balance left in the appropriation. Such a monthly report
is found in comparatively few cities. Its use should be universal.
Springfield is to be congratulated upon bemg one of the first
cities that adopted this step.

* For detailed suggestions on approved methods of budget formulation, see
Appendix A, page 149; for further discussion of the purposes and requnsntes
of budgets, see pages 135-140, where the subject is considered in connection
with the administration of Sangamon County, which has no real budget. The
use of code letters and numbers is also illustrated on the latter pages.
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CENTRALIZATION AND EXPERT ADVICE

Springfield possessed expert knowledge and experience among
its public officials which it was not using fully. The comptrol-
ler’s experience, for example, should have been taken advantage
of in the bookkeeping of every department and he should be
responsible for the installation of all accounting and financial
systems. That is his function and his specialty and he should
have expert assistance when needed. He should be continuously
available also for advising the departments; for his office is
properly more than merely a bookkeeping center. It should be
charged with systematizing the records of all the city work.

Similarly the experience of the engineer's department should
have been more generally utilized. The department should even
be strengthened with this end in view. And if, as has been
recommended, the bodies now having independent powers should
be correlated or combined with the city government, the engineer-
ing department would handle, too, the construction work of the
present park board, and the city law department the legal work of
the park board, of the school board, and of all other local govern-
ment bodies, which would obviously be a saving of tax payers’
"money.

Such a plan would correct another weakness in the city ad-
ministration of Springfield, namely, the lack of full information;
and it would make available to the commission needed data con-
cerning matters upon which they are required to act. Cost-
accounting, better budget-preparation, the use of the comptrol-
ler’s office to organize accounting and financial systems and to
supply statistical aid for each department, would much improve
the situation. Being thus in a better position than any other
city official to know the financial details of each department, the
comptroller would be given a chance to put his best facilities at
the service of the commission. Of course his suggestions would
be only advisory, but they would often be a great assistance to
intelligent action on the part of the commission. Even then
there will be all too little information on many questions which
will arise.

City-government is a specialized field requiring both wide and
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technical information of many kinds. Much of this the busy
official must pick up as best he can. He has no time, and often
little incentive, to become an expert on a variety of subjects or,
for the matter of that, on a particular one, especially since his
new attainments are often of relatively little use after he leaves
office. At the commission meetings, many matters must be
expeditiously disposed of. The plan proposed is thus only a
very natural as well as a necessary step to a wider distribution
of the specialized knowledge and experience in the city offices to
all divisions of the local government.*

SERVICE AND Cost RECORDS

Moreover, the available data should be increased by the in-
stallation of service and cost records—a system of record-keeping
that will put the cost of work done and the amount of service
rendered into comparable units for use locally and elsewhere.
Aside from the water works department and the city lighting
plant, there were no cost data reckoned by any city department
in Springfield; and no department kept service records.}

It is related of an Eastern manufacturer who was making two
kinds of products that after a time he found his profits were de-
creasing. One product was his old standard line and he was sure
it was paying; the other was a new venture about which he had
doubts. He installed cost-accounting and was astonished to

* A few minor suggestions, drawn from experience elsewhere, might not be
out of place: (1) many cities in order to keep their government fully informed
on the best public policy, employ a man trained in municipal affairs as the
mayor'’s secretary; (2) when a question of importance is to come before the
commission or a commissioner, much may sometimes be gained if some assis-
tant is asked to study the matter at the local libraries and to report briefly
what he has found; (3) surveys or reports on the subject from other cities or
upon topics related to city-administration, should be carefully gone through
by some city officer; (4) the aid of specialists on the faculty of the state uni-
versity could be asked more frequently; (5) publications of state or national
governments, on the particular question at issue, should be used more often,
bibliographies of which can be requested from city or special or state libraries;
(6) suggestions from citizens and employes should be encouraged; (7) depart-
mental conferences should be frequent; (8) the city should start a small library
for city use, providing especially the current numbers of the more important
municipal periodicals.

t In 1916 a very complete system of cost data was installed in the water de-
partment.

3 23



THE SPRINGFIELD SURVEY

find that his new article alone was making him monéy. His
system now tells each month what his costs are.

Cities are now being urged to adopt the same system New
York City, aided by cost data prepared by Benjamin Welton,
recently reduced by 75 per cent the expense of removing refuse
from catch basins. A New Jersey county recently found through
cost-reckoning that the money spent in repairing certain pave-
ments for two years would have entirely rebuilt them.

The cost data need not be elaborately worked out although
to have them so usually proves an economy; but a moderate
amount of cost-calculation is a necessity. It is particularly
needed in street and sewer work. For example, in repair jobs,
the calculations should show the cost of each job based on the
.square yard or on some other unit; in street cleaning, the cost
based on each street or on a definite number of blocks; in refuse-
disposal, the cost per ton destroyed; and so on. The system
should be installed by the city comptroller.

Further, each employe, from mayor and commissioners down,
should prepare time records showing: (a) hour of arrival at, and
departure from, his office, the time out for luncheon, and other
absences; (b) how the time was spent while at work, the record
being classified by subjects or kinds of work.* Such records are
one part of a cost system. They give a basis on which to esti-
mate service and efficiency that would be useful in tests for civil
service promotion. They automatically spur even the conscien-
tious employe to the careful use of time and dig a pit for the loafer.
Such systems, where each employe from the highest paid execu-
tive down to the office boy makes out a record showing how his
time has been spent, are not theoretical; they are in actual
operation in many places.

Because of limited time this survey could not include tests as
to the efficiency of work done. In any event no cost data for
making comparisons were available. In general, however, it
was observed that both county and city officials and employes
were of average efficiency. In a number of cases the grade of
service was without doubt as high as is found in the ordinary well-

. "‘l;I'he Springfield water department for several years has been using a time
CIOCK.
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run private busifiess, while in other cases little in the way of
actual results was sE&aihg accomplished. Lack of time made it
impossible to obtakn satisfactory proof of these cases; it is prob-
able, too, that they wete not the only ones of the kind.

The remedy for such inefficiency as a rule is not to search out
and dismiss the petsons concerned; their successors may be worse,
and the public wi O{t@an lay such dismissal to ulterior motives;
nor should the supetiot officer depend alone on his impressions
of efficiency. The tptedy lies rather in the establishing by
proper service recotds of standards which themselves can,be
improved. There appears to be no good reason why a dollar’s
worth of time should tiot accomplish as much for the city as it is
expected to do in atly other kind of service. ,

When such records of efficiency are available, a more intensive
study of opportunitles for improved service should be made. It
will then be possible tb go into more detail than is the case here,
where only the latget dnd more obvious savings by the new
methods advocated tan be pointed out: such, for example, as
transferring the inspection of gas and meters to the state; as
recommended on page 65; the adoption of a more modern
method of making clty purchases; the general centralization
of work; and so on.

CI1TY ACCOUNTING-SYSTEM AND AUDIT

Springfield’s accountihg system preceded its commission gov-
ernment, and as developed at present deserves great commenda-
tion. Its books were folinid to be in good condition; the account-
ing methods followed wetk above the average; and its practice
of having an annual audit was especially to be recommended,
although the facts shdwn by the audit should receive more pub-
licity. Letting out the audit by competitive bid, however, is
not a good practice. The price paid, moreover, was not sufficient
to enable the necessary thecking-back of accounts to be done
properly. The best results could not be expected any more than
if one should choose his family physician by competitive bidding
and should take the lowest bidder. The annual audit is too im-
portant to run the risk of a superficial examination of details.

And the results were not good, for serious errors were found in
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the auditor’s report for the year ending February 28, 1914, the
last year before our investigation.* For example, the surplus in
the operation account of that year was given as $13,563.35,
whereas it should have been $45,000 more than that, since no
account was taken of the revenues derived from the sale of the
bonds issued in connection with a local race riot although the
payment by the city of the riot judgments lodged against it was
charged as an expense. While the error caused no financial
loss, it nevertheless lessened confidence in the rest of the audit.
Again, on the first page of the audit it was stated that the per
cent of increase in city revenues in 1914 over those of the preced-
ing year was ‘‘partly due to the additional assessment for the
retirement of riot bonds and for streets and bridges.”” The fact
was that the city revenues had been increased by only $2,631.16
in order to meet the city’s obligations in connection with the riot
bonds, and this sum was raised to pay the interest on them and
not to provide for their retirement. As a matter of fact the
greater part of the revenue increase had been due to a new tax
called the street-and-bridge tax. Obviously a more careful audit
should be secured.

MONTHLY RECEIPTS AND EXPENSES

The local commission-government law requires the publica-
tion of a monthly summary of the proceedings of the council and
a detailed statement of all receipts and expenditures; and this
is complied with. These reports show most of the city liabili-
ties, namely, debts contracted but not paid, but they do not show
all. Nor are the revenues due during the month but not paid
completely shown. The provisions of the charter require only
that money received be shown; and receipts are not the same as
revenues, which include money due but unpaid. From the stand-
point of accuracy, this omission is a weakness; although from an
examination of the system as a whole the defect does not appear
to be serious.

* The auditor’s report for the year 1915 has been the subject of severe criti-
cism by the city commission and the bill for it remained unpaid for a long time.
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INVENTORY OF PROPERTY AND EQUIPMENT

Up to the time of the survey, no inventories of city property
and equipment had been compiled annually nor kept up to date,
although a commendable beginning along this line was soon
afterward made. Such a listing should be further developed,
and should include from each official or employe, quarterly or
at least annually, a schedule of all equipment (and certain staple
supplies) under his control; it should show stock (goods or
supplies) on hand at the beginning of the period and its condition;
what had been received or purchased, what disposed of, and what
remained at the end of period, its condition, etc. Prices paid for
supplies and estimated values of those remaining should also be
given. Department records of this kind would make it possible’
to compile a general inventory for all the city. Then, by segre-
gating in the budget the items for the purchase of lands, struc-
tures, and equipment, these can be readily and intelligently con-
trolled, as should be the case. Depreciation and obsolescence
can be estimated on each class of property and after taking into
account the previous values and later expenditures an inventory
of property and equipment could be kept up to date.

City PURCHASING

The charter requirements for city purchasing are excellent.
The theory is that all purchases are to be made by the commis-
sioner of accounts and finance. In practice he often simply
approves the order of purchase as made out by some other city
officer.* This comes about for the very practical reason that
today the official of a city department requiring and using the
same kinds of supplies month by month is usually more familiar
with what he wants, what it can be bought for, and the merits
of the articles offered by different vendors than is the commis-
sioner of accounts and finance.

A solution appears fairly simple. The commissioner of ac-
counts and finance should increase his information on the articles

* In 1916, when a supplementary inquiry was made in Springfield by mem-

bers of the survey, there was but little change toward a more modern pur-
chasing procedure.
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probably needed by the city, keep service and cost records of all
prior purchases on card indexes, and keep complete current price
lists. Then his data and those of the city official specially con-
cerned should be combined in purchasing, the final decision rest-
ing with the commissioner of accounts and finance, upon whom
it is placed by law. The commissioner might also very wisely
take more initiative in the annual purchasing contracts for the
various departments, which should be lef after competition based
upon standard specifications.

A brief examination of the record of the drug supplies of the
Springfield city jail in 1914 showed that few of the items were
adequately described and that of only a few were the quantities
fully stated. Prices alone were given. It is not reasonable to
‘suppose that the commissioner of accounts and finance was
personally acquainted with the character and quantity of each
item as delivered, which would be expected where records were
so poor. These showed careless treatment by every one con-
cerned, from listing of items to their auyditing.

Considerable saving in the total purchasing power of the city
could undoubtedly be effected by following the procedure used
in municipalities that have adopted a medern city purchasing-
bureau.* Of course, economy in purchasing should not be the
only consideration to be taken into account. An efficient pur-
chasing bureau should provide such 3 routine as will allow for
the most economical purchase of supplies and materials of the
kinds that those with the greatest familiarity with the needs ap-
prove, and at the times when the supplies are needed most.

* Examination of the methods used in the purchasing bureau of the city of
Cincinnati is suggested; also, the experience gnd methods of the central pur-
chasing committee of the city of Milwaukee—a committee made up of the
mayor, the commissioner of public works, the secretary of the school board,
the secretary of the park board, the public librarian, and the director of the
museum. The committee is a volunteer association of representatives of ad-
ministrative boards and departments. A bill has lately been introduced in the
Wisconsin legislature to make it an official body. he Milwaukee citizens’
Bureau of Municipal Efficiency estimates that the adoption of the law estab-

lishing centralized authority and buying will gave the city about $200,000
annually.
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PAYMENT oF CLAIMS

Springfield in paying claims against it has not profited much
from recent advances in business methods; to state the matter
bluntly, its procedure is decidedly unbusiness-like. If a com-
mercial firm owes you a bill, it mails you its check in payment
after examining the statement of the account you have rendered.
The firm does not ask you to swear to the bill, for it depends upon
its own knowledge as to the accuracy of the statement rendered.
Besides, who has ever heard of a conviction secured—at any rate
we have not—for swearing to an excessive claim?

If, on the other hand, the city of Springfield owes you for goods
or services, you are obliged (1) to swear before a notary to the
claim, (2) to wait one week for its audit, (3) to go to the city hall
for your warrant, (4) to receipt the bill before you receive the
warrant, and (5) to exchange the warrant for a city check. And
if the money for which your check calls is not ready when you
first go, then you go again!

Why the difference? No one knows. Its wearisome custom
of paying is certainly of no benefit to the city and is a decided
nuisance to the person selling goods or services to it. We venture
to say that not one cent was ever saved Springfield by compelling
the creditor to swear to his bill, or to sign a receipt at the city
hall. The better way, and the one being generally adopted else-
where, consists of the following steps:

1. Claims are certified to, but not sworn to. The commis-
sioner of accounts and finance and the comptroller should know
whether the claims are correct.

2. The comptroller prepares a list of vouchers ordered paid.
This list when properly signed and presented to the treasurer is
itself a warrant.

3. The treasurer prepares and mails voucher checks to credi-
tors, which themselves constitute receipts for the individual
claims.

Pay-roll payments in Springfield were being made by individual
check drawn to the employe. The system has its advantages
and seemed to be working satisfactorily. A method which, for
the payment of day labor at least, has worked still better in some
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places, in that it reduces office work and obviates the difficulty
met by day laborers in getting their checks cashed out of banking
hours, is for each foreman to pay by cash, the men receipting
for the money by signing on the pay roll. In a city of Spring-
field’s size, each man in signing would see the amount his fellow
workmen were receiving—which is one of the best checks against
padded pay rolls.

In contrast to the oversafeguarded method of paying claims
against the city for goods purchased, the system of approving
bills rendered was particularly deficient. It did not provide
that some one who knew whether the services were rendered or
the goods delivered should certify to that effect upon the claims
prior to their audit. Unless the department head is personally
acquainted with the facts, he should approve the bill only after
such certification. The person with the specific knowledge should
certify to the delivery and condition of goods received and to the
time and service of day laborers, etc. The pay rolls were par-
ticularly faulty in these respects, since in most cases they were
not signed by any one who actually knew the above facts.

CENTRAL INFORMATION AND COMPLAINT BUREAU

Requests for information about and complaints registered
against city service were being handled in the various depart-
ments and bureaus. Much detailed work would be saved officials
if some plan of receiving all such complaints and requests could
be brought together, say at the clerk’s office. He already is
custodian of general city papers, and as secretary of the commis-
sion is in general touch with many of the affairs of the city. His
office filing system, moreover, was found to be well planned and
adequate, and the routine well carried out.

Complaints should be noted on cards, the information obtained,
and answers sent promptly by phone or letter. A follow-up
system of placing a metal tab on each card, thus automatically
bringing it later on to the attention of the person in charge, would
make possible an inquiry to see whether the complaint had been
attended to. This kind of checking-up would do much to insure
prompt service; incidentally, it would result in a belief among
citizens that their complaints were receiving proper attention;
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and it would be of value in building up a feeling of general satis-
faction in the way city matters were being conducted. Neither
would an elaborate telephone system be necessary to handle com-
plaints or inquiries. By listing all city offices under one head in
the telephone book and by calling the attention of the public to
the fact that all communications in the nature of complaints must
come through this central bureau, people would soon become ac-
customed to the procedure. An interdepartment telephone ser-
vice in this connection would of course be desirable—indeed,
necessary; and whether such a bureau is established or not such
a telephone system should be installed.

Further, as a matter independent of the establishment of such
a bureau, better fire protection for the records of the city clerk
was needed. Practically all of these records were important,
and would entail great inconvenience, and possibly financial
loss, if they were destroyed. At the time of the survey investi-
gation only part were adequately protected from fire. Since
that period the vault in which they are kept has been emptied
of old records of little value, and the space used for the more im-
portant ones; but the danger of loss is not yet entirely removed.

REPORTSs AND PuBLICITY

The growing demand of citizens for the essential facts about
all public activities cannot be longer disregarded nor its meaning
mistaken. We want to be informed, before we vote, upon the
questions upon which we must make decisions. Moreover, we
are beginning to scrutinize the sources of our information more
and more; we want the facts as much as possible from non-parti-
san sources. Besides, there is no way of holding public officials
responsible for their acts—no way of comparing a pre-election
promise with a post-election fulfillment—unless the public has all
the data for intelligent judgment. Knowledge based on the right
kind of publicity is essential to real government by the people, and
its necessity cannot be overemphasized—particularly in a com-
mission-governed city, since one of the chief purposes of com-
mission government is the centralization of duties and powers to
such an extent that officials can be held responsible. And the
plea of economy on the cost of printing reports cannot be
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accepted, for it is obviously short sighted to spend thousands of
dollars in elections and then in order to save a few hundred dol-
lars fail to give voters the information they need to make the
best decisions.

The first prerequisite for full reporting to the public on public
affairs is an adequate accounting system. In the main Spring-
field has this; a needed development in-the system, however,
is such record-keeping as will show comparative costs of under-
takings and the results obtained.*

After proper account-keeping, it is necessary to cast the figures
up in such a way and to so summarize results that the main facts
will be plain to the ordinary citizen. A further requisite, as al-
ready indicated, is to put them into print and give them such
other publicity as will insure them the attention of the public.

The Springfield city government has failed to put such facts
fully before citizens. There is no general report on all depart-
ments, and except for the water department, which issues good
monthly and annual statements, the departmental reports are
so few and so irregular that their usefulness is very slight. The
monthly summaries of ‘“Receipts” and ‘‘Expenses Vouchered”
are not related nor brought together at the end of the year, and
therefore tell the layman but little.

The auditor’s report of the city would be Greek to most voters,
even if they could be persuaded to wade through its detailed
schedules. The auditors, or some impartial expert, should pre-
pare a short statement for the public which would give, first, a
picture of general financial conditions; second, show compara-
tive tendencies; and third, refer to supporting schedules which
would verify conclusions, if more intensive study is desired.

This statement should then be given the widest publicity in the
local press, and should be included later in the annual report,
which the city is urgently advised to publish. The issuing of
quarterly reports, so arranged as to be comparable with other
quarters and other years, would be another good practice.

* See pages 23-25.
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SUMMARY

Springfield adopted commission government in 1911, when
only about 30 American cities had taken similar action. The
commission is composed of the mayor, the commissioner of public
health and safety, the commissioner of public property, the com-
missioner of streets and public improvements, and the commis-
sioner of accounts and finances.

Several other public boards or commissions, with independent
powers and (in most cases) financed by their own tax levies,
namely, the board of education, the park board, the library board,
and the city cemetery board, furnish public service in the city.

In the city commission, only the mayor is elected to specific
duties. The election of commissioners to perform predetermined
functions is recommended: first, in order better to separate and
clarify confused election issues; and second, to help in electing
_candidates with special qualifications for the particular public
office to be filled. Indeed, the city-manager form of govern-
ment, which has many points in its favor, goes further; it would
elect the officers who must formulate programs and perform legis-
lative functions, and would appoint those who are to act primarily
as administrators. Springfield, however, has been comparatively
fortunate in its election of administrators, and a change to any
new form of government does not appear necessary at present.

The short ballot is used, the names of the candidates for the
mayoralty and for the four commissionerships only appearing
on the ticket.

Commissioners appoint their subordinate department heads.
There appears to be no good reason for changing this procedure.

The city has a civil service commission of three members, who
each, with an examiner, draw an annual salary of $1000. The
cost of the service rendered by the commission is excessive. The
duties of members, except in the case of the examiner, are not
more onerous than are those of the unsalaried school board, and
should be performed without compensation. The value of the
civil service system would be improved by the commission’s
submitting more names—two or three—when appointments are
to be made, and by the keeping of efficiency records.
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Removal of civil service employes is now by trial of the civil
service commission. With the possible exception of policemen
and firemen, better administrative result would be obtained if
public employes could be removed by a department head after
he had given the employe an opportunity to explain charges made
in writing. ,

In addition to the several unrelated local government boards
and commissions, the legislature has fixed certain tax-limits for
local purposes, and has stipulated how parts of other revenues
shall be distributed in the city. For example, half of the tax on
foreign insurance companies goes to the fire department. The
plan is thoroughly unwise. The budget for all public purposes
in the city, as well as for public service furnished by the township
and the county, should be fixed by one body. All revenues should
then go into a general fund and the distribution of funds should
be made on the basis of a unified program that would take all
elements into account. The tax limits for special purposes
should be removed, allowing the city and county, which know
local needs best, to decide their own tax levies to meet those needs.

But in the mean time the same care as heretofore should be
exercised in making the city budget—a budget which, unlike
that of the county, is better than that usually found in our
municipalities. It should be improved further, however, by a
change in the law allowing transfers of items, after the adoption
of the budget, on a unanimous or four-fifths vote of the council,
providing that the grand total is not increased. Until the law is
changed, a budget, something like the one now prepared, carrying
extra items, should be adopted and then supplemented by an in-
formal working-budget totaling exactly the amount of the esti-
mated city revenues and the expenditures contemplated. The
classification of items included in the budget should be made more
nearly standard in form.

The comptroller’s monthly reports to the council on the budget
are an aid to good administration; the only suggestion regarding
them would be to add another item and show as a final figure the
unencumbered balance of appropriations.

Springfield is not fully using the expert knowledge of its offi-
cials. A greater centralization of functions would correct this;
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for example, by having all accounting and bookkeeping systems
worked out and supervised by the comptroller, and similarly by
using the engineering department of the city in handling engineer-
ing problems of all city departments, the park board, and the
other local bodies.

Such a centralization would correct one weakness of the city
government—the lack of full information on matters coming
before the city commission for decision. The employment of
cost-accounting, better budget-preparation, and the comptroller
as a system-man and statistician for each department will also
help overcome the weakness.

Outside the department of public property no cost data were
found. The installation of service records and cost records,
particularly in constructing, repairing and cleaning streets and
sewers, but elsewhere also, is essential to the best administrative
work. Time records, also, from the mayor down, should be kept.

Springfield’s accounting system is good. Letting the audit
by competitive bid, however, is not a good practice. A num-
ber of errors in the Springfield audit at the time of the survey
showed the need of more careful work.

No inventories of public property and equipment were being
compiled annually nor kept up to date, although a beginning was
made in the year following the survey. Each official, every
quarter or at least annually, should turn in such inventories, and
a general inventory for all the city should then be made up an-
nually, thus keeping up to date the public’s *capital inventory.”

Springfield’s charter requirements for city purchasing, in
theory at least, are excellent; but the practice has not worked
out so well. The commissioner of accounts and finance should
familiarize himself with goods likely to be needed, their cost,
quality, and so on, and to take more initiative in the annual pur-
chasing contracts. Indeed, to introduce the procedure followed
in a modern city purchasing-bureau would undoubtedly effect
large savings.

The payment of claims against the city is unnecessarily safe-
guarded—so much so as to be decidedly cumbersome and un-
business-like. A simple plan of payment, following modern
business practice, is outlined and recommended. On the other
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hand, a more careful method of checking up bills before they are
approved for payment is also needed.

Complaints and requests for information on city affairs are of
sufficient volume and importance to warrant centralized handling
instead of their being distributed through the various depart-
ments. A bureau of the city government for the purpose—
possibly put under the city clerk’s direction—is recommended.
By specializing in this type of service, the bureau should insure
greater promptness in handling requests coming to the city hall
than could be given, as is now the case, by the separate depart-
ments.

The publicity given to administrative costs, to the programs
of the city departments, and to whether they had been honestly
and effectively carried out, was not sufficient to make of practical
use the existing plan of placing upon public officials definite and
distinguishable responsibilities. The monthly reports on finance
told the layman but little. The auditor’s reports were not pub-
lished. Except for the water department, this was the case with
the reports of most of the departments. Responsibility, the
word around which commission government is supposed to center,
is a misnomer unless the public is accurately informed; indeed,
there can be no intelligent government by the people if the facts
of public policy and action are not put before the citizenry.
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COMMUNITY SERVICE THROUGH THE
MUNICIPALITY

Much of the work already discussed, the furnishing of service
to the community through the agency of the city government, is
a means to an end. What, then, of the service itself? How do
the departments of the local government through which this ser-
vice is more directly furnished function?*

FIRE DEPARTMENT

Fire losses in America astound Europeans—and not without
reason. The annual number of fires in the United States aver-
ages about 500,000; and the per capita amount of property
destroyed is many times greater here than abroad. Recent
figures for 1915 show the total amount of value destroyed to
exceed $150,000,000;f and in addition several thousand people
are killed and many thousands more are injured.

Using the insurance recorded by the local fire department as a

* As was pointed out in the introductory chapter, many features of the pub-
lic service have already been covered in other reports of the Springfield Survey
series; such, for example, as the police department, the department of public
health, city prison, etc. Consideration of them here is therefore omitted.

t An article by Wilbur F. Mallalieu, general manager, National Board of
Fire Underwriters, in the American City of March, 1917, pp. 295—299, presents
an illuminating analysis of the causes of fires in the United States and in the
different states in 1915. He shows 21 per cent of the fires in 1915 to be strictly
preventable; and another 38 per cent partly preventable—in which group he
evidently places those fires tg;t were clearly unpreventable, and also those
whose causes were not clearly enough described to make it possible to separate
the strictly preventable cases from those not preventable, but among which
he feels certain there were some fires, a part of the total number, that could have
been prevented. (Hence the term, * partly preventable.””) The causes of fire
in the remaining 41 per cent were not known, but some of the fires he thinks
were undoubtedly preventable. Among his main conclusions he points out
that as a nation we are shockingly lacking in attention to fire losses; that fire
departments and water-supply systems in many cases are not up to standard;
lthat é:hances are too often taken; and that simple precautions are much neg-
ected.
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basis, property destroyed in Springfield during the five years prior
to 1915 was worth over $700,000, the annual losses varying from
$94,000 in 1914 to $313,000 in 1913. The number of fires per
year ranged between 272 in 1911, and 336 in 1910. The average
loss for each fire, slightly above $500, was a moderate figure; but
the average per capita loss for the five years, $2.88, was compara-
tively high. The average annual number of fires, running at
about 5.6 for each 1000 people in the city, was also high.*

Indeed, the loss was greater than the figures quoted, for much
was destroyed that did not appear in the insurance records.
Such annihilation of values annually should not be passed over
. lightly; it demands that the public give greater attention to work
against fire in the city—particularly since the underwriters’
analysis of the causes of fires in Illinois in 1915 showed over 62
per cent to have been either wholly preventable or partly pre-
ventable.

ORGANIZATION AND OPERATION

The fire department is under the general supervision of the
commissioner of public health and safety. Executive control
within the department is in the hands of the fire marshal or chief,
who is appointed by the city commission for a four-year term,
and is subject to removal for cause. Under him ate an assistant
fire marshal and something over 80 men, 77 of whom, including
the chief officers, in 1915 were members of the active fire force as
captains, engineers, drivers, hosemen, laddermen, and so on.
Appointments to the force and promotions are made by the com-
missioner from lists of eligible candidates certified by the civil
service commission after the candidates have been given physical
and mental examinations. Similar tests for promotion are made
of those holding the next lower rank. Temporary appointments
may be made by the commissioner when no eligibles are listed.
All new members are on probation for the first six months.

* An excellent report on fire hazards in Springfield and the city’s facilities
for fire-protection was issued by the National Board of Fire Underwriters in
September, 1915 (Report No. 85). A few of the main facts and conclusions of
that report have been included among the findings and recommendations of this
division of the Springfield survey. It is urged, however, that the detailed re-
port of the underwriters be given as wide circulation as possible in the city,
and that civic and commercial associations, as well as public officials, give it
careful study and local publicity.
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After 20 years' service, members may be retired on a pension of
half pay; dependents in the family of deceased members, as well
as totally disabled members, are also pensioned. There is no
age limit set, however, for compulsory retirement.

The department force was too small to provide sufficient pro-
tection, particularly when it is remembered that the time of
members must be so distributed as to provide for continuous
duty, including mealtimes, vacations, and days off. Until the
force is increased, however, the purchase of more motor-driven
apparatus, as indicated below, will help toward the maximum use
of the services of the men already available.

The rules of the department were sufficient for most of the
needs of the department and the discipline and general ad-
ministration compared well with that of many other places.
Members of the force may be suspended for 30 days or less by the
chief or the commissioner, pending action by the civil service
commission. The commission may suspend without pay, or
impose fines, but cannot dismiss until after a review of the evi-
dence by a court. As already indicated, it would appear possible
to improve the service if such trials were held by the department
head and were not subject to review.*

FirRe ENGINES AND EQUIPMENT

In 1915 the department had five fire engines, six hose reels,
two chemical engines, two chiefs’ wagons, two ladder trucks, one
hose wagon, and one full wagon. Three of these—an engine,
hose wagon, and one of the chiefs’ wagons—were motor driven.
An additional piece of motor-driven apparatus has been pur-
chased since 1915. The others were drawn by the 28 horses
owned by the department.

In the first summary of this report presented in the Spring-
field Survey Exhibition it was recommended that as rapidly as
possible this apparatus should be replaced by auto apparatus.
In the April election of the present year the city commission
submitted to the voters of Springfield the question of issuing
$50,000 of city bonds for the purpose of completely motorizing

* See pages 14-16.
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the fire department. The proposition was carried by a safe
majority.

This affirmative vote was particularly desirable, because the
engines and some of the other equipment of the department were
out of date and in poor condition. Such as are still usable can
be held in reserve for use in case of a conflagration.

When the new engines are to be purchased, detailed specifica-

FIRE DEPARTMENT EQUIPMENT

Of the five fire engines, six hose reels, two chemical engines, two ladder
trucks, two chief’s wagons, and two other wagons owned by the fire depart-
ment in 1915, only three—an engine, hose wagon, and one of the chief’s
wagons—were motor driven. Complete replacement of horse equipment by
auto apparatus is recommended here and was urged in the early summary of
this report presented in the Springfield Survey Exhibition. One piece of
motor-driven apparatus has been purchased since 1915, and a bond issue for
the purpose of securing other auto apparatus has been voted recently

tions should be made which will take into account the service of
the city as a whole, so that it will be no longer true, as at the time
of this inquiry, that the suction on one engine, for example, was
not like that of any other in the department.

For business nowadays requiring quick locomotion, automo-
biles have come to be indispensable, and clearly the reéponse to
a fire alarm is of this sort. Every minute that can be saved in
getting the fire-fighting apparatus to the scene of action is im-
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portant. Experience shows that many conflagrations of national
importance could have been prevented had the apparatus been
a few minutes earlier in arriving. Very often fire autos owned
by Springfield at present, starting from the central station, where
they are housed, are able to arrive at the fire as soon as the horse-
drawn apparatus from the nearer local firehouse.

Experience is showing, moreover, that auto-driven apparatus
can be operated more cheaply than that drawn by horses. By

AN ENGINE HOUSE OF THE SPRINGFIELD FIRE DEPARTMENT

Questions of construction and location of new fire stations, and of changes in
the location of the old ones, have been subjects of recent discussions, some areas
of the city at present being inadequately protected. A thorough study by the
fire department of the station-house question with a view to the working out
of a station-house plan for the whole city that will take into account both
present and future needs as faster moving apparatus is secured is recommended

purchasing an auto-squad wagon—a machine for carrying from
four to eight men—the present under-manned condition of the
department would be partly relieved since the service of the
present force would be available for a wider area from the centers
at which the men are stationed.

This new automobile equipment also has a bearing upon the
questions of the construction and location of new fire stations,
and of changes in the location of the old, all of which have been
the subject of recent discussion by citizens and underwriters.
The five-minute zone of service for auto-apparatus is two or
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more times as large as that for horse-drawn appaf'atus. Even
so, however, the equipment, when entirely motor drawn, will not
be more than the city needs, since at present some areas are in-
adequately protected. Changes in the location of stations may
very well wait until the new equipment is installed, unless—and
this would be still better—the fire department will immediately
have a study made of the station-house question with a view to the
drafting and adoption of a plan of station locations for the whole
city that will take into account not only present needs but future
modifications of these needs as faster-moving apparatus is secured.

The hose couplings of Springfield were not of the national
standard size. They were the same as those used in Blooming-
ton and Peoria, but could not be interchanged with those of De-
catur, St. Louis, East St. Louis, Chicago, or Jacksonville (Illinois).
While there were two couplings in the department for use if
Springfield engines were sent to neighboring cities, there were
no couplings owned by the department in case engines were sent
from outside to Springfield. The provision of couplings which
enable the interchange of engines, and the purchase of standard-

" sized couplings when new hose is bought are recommended.

Smoke helmets had recently been secured, but other minor
equipment was needed, as were better maps and charts, which
would show water plugs, buildings having special fire hazards,
the location of explosives, etc. Searchlights for use in connec-
tion with night fires are also recommended.

FIRE-ALARM SYSTEM

The Springfield fire-alarm system is combined with the police-
signaling system, and in equipment, distribution of boxes, and
general maintenance is decidedly inadequate. It is not greatly
used, since over 95 per cent of the alarms are sent in by private
telephone. The last underwriters’ report on the system urged the
immediate replacing of the present system with a modern fire-
alarm telegraph system. The matter is important and demands
the careful consideration of the department. In the mean time
the bulk of the alarms can_continue to come over the telephone.
Indeed, whatever the system, a large proportion will always
come over the telephones.
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Several difficulties in using the telephone to transmit fire
alarms are often encountered and need to be dealt with in Spring-
field. Occasionally, for example, a fire or a storm puts one
section of the city out of telephone communication with the
remainder. In such cases the company should notify the fire
department and the latter should post large placards throughout
the section to the effect: ‘‘Telephone service in this section dis- .
abled. Send fire alarms through -alarm box corner of
and —— streets,’’ referring to the nearest box of the present
city alarm-system. Another objection is the possible difficulty
in finding a telephone at night which may confront the person
who wishes to turn in an alarm and who does not have a tele-
phone of his own nor know where one is to be found near by.
This difficulty is usually not serious, however, since a shout of
“Fire" will generally arouse some telephone subscriber. Perma-
nent signs could also be placed where necessary, showing the
location of a few private telephones in all parts of the city.

Again objection is made that there is considerable liability of
errors in transmission when alarms are sent in by telephone; and
in case of error it is difficult for the fire department to ascertain
the telephone from which the alarm was sent and thus get the
correct location of the fire; the response of the fire department
will thus be delayed. This difficulty could be met, in part at
least, by educating the public through the press and in other
ways on how to give an alarm so that a quick location of the fire
would be insured. Specific instructions to this end should also
be printed conspicuously on the front or back covers of the tele-
phone books.

WATER SuUPPLY FOR FIRE

For the ordinary fire the Springfield water supply is adequate;
but not for emergencies. In this matter we heartily agree with
the opinion of the underwriters. The two lines of pipe, one 15
inches in diameter and the other 24, which now conduct all the
water from the pumping station to the city, are laid near together,
and in many places over coal mines. If a cave-in or accident
should disable one or both pipes, a small fire might easily result
in a great disaster. For that reason a new main laid along a
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different route is a necessity. This is one of the improvements
which the fund of the water department must meet.

While this need is of great moment and should be met as soon
as possible, the situation is not so alarming as might at first be
supposed. The reservoir at North Grand Avenue and Eleventh
Street (within the city limits) has a capacity of 4,500,000 gallons,

-and could supply water for several hours, a sufficient time to
enable any probable breaks in the present mains leading to the
pumping plant to be repaired. ,

The water department must also meet another situation. The
large water mains should be joined by cross mains at frequent
intervals and numerous gate-valves should be installed. Then
if any large main should break no shortage or cut-off of water
would follow, since the water could be furnished through other
mains via the cross mains. At present many of the cross mains
are too small and the gate valves are too few o assure such a
constant supply. Springfield should at once begin to correct
this difficulty, but because of the expense it would be advisable
to spread the work over a considerable period.

For the use of streams direct from the hydrant in fighting fires
the ordinary pressures are low. In any event, however, Spring-
field must be prepared to use pumps on all large fires. Not only
is this the safest way; but a reconstruction of old water mains and
of the pumping facilities to assure high pressure in any part of
the city is impracticable not only from the standpoint of present
city finances but because the pipes that carry the water in houses
and offices could not stand the pressure, and to get new ones
would cost householders too much.*

HYDRANTS AND SPRINKLER SYSTEMS

The number of hydrants was too low. In new sections they
were placed every 300 feet; but in others they were over 600 feet
apart. It would be desirable to have them not over 300 feet

* The underwriters’ report recommended the installation of additional
pumps at the pumping station. It is difficult, however, to see why these are
needed now. The present main pump will handle all the water department is
likely to use, and there are two other pumps in reserve, ready for instant use.
Besides, the present mains from the pumping plant and the distributing system
are not capable of carrying more than the present capacity of the plant.
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apart anywhere in the city. This, however, while a matter for
consideration, is not of major importance as compared with some
of the other needs.

Less than ten automatic sprinkler systems in buildings were
found throughout the city at the time of the survey. Although
the local building laws did not require such systems, one would
have expected that for their own protection and the consequent
reduction in insurance rates landlords, manufacturers, and mer-
chants would have installed them. They are also particularly
useful in school buildings, and in others where no night watch-
man is stationed and where a fire at night might make much head-
way before being discovered.

INSTRUCTION OF MEMBERS

The department was weak in provision for the training and
drilling of its members. That provided consisted chiefly in the
occasional operation of the fire engines and the daily hitching-up
of the horses. These should be supplemented by further drills,
especially for new members, and by a system of study on sub-
jects relating to the work, including lectures and reading courses.
Some building should also be made available for weekly drills,
particularly in ladder and rescue work.

These drills should include the following:

Use of the scaling ladder Handling of ladders

Use of the jumping net . Resuscitation and first aid

Knotting of ropes Opening locked doors

Emergency repairing of hose Use of fire helmets

Use of chemicals Selection of hose and nozzles

Use of various couplings and of particular sizes
connections

It is essential to have the drill work supervised by a competent
instructor. Either he should be employed from outside, or some
local man should be selected and sent to other cities to perfect
himself in this type of drill instruction. In addition to the drills
recommended, daily physical exercise for the members should be
provided.
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The lectures should include the following subjects:

Building-inspection and fire- Water system

prevention Personal hygiene
Laws and ordinances on fire Salvage of property
Care of fire apparatus Modern fire-fighting

Combustibles and explosives

An excellent supplement to this technical instruction would be
for members of the fire force themselves to give drill lessons once
a month to theatre and moving picture employes as to what to do
in case of fire.

RECORDS OF THE DEPARTMENTS

The fire department annually compiles valuable statistics on
its work; but very little publicity was being given to them and it
was doubtful whether a majority of the commissioners had ever
studied those prepared. More attention, both by officials and by
the public, to the recorded experience of the department would
prove useful. The support and co-operation of the public are
essential to the best work against fire, and it is one of the func-
tions of the fire department to keep the public informed and to
enlist its interest. In some cities, notably Rochester, New York,
and St. Joseph, Missouri, the local commercial associations have
co-operated with and supplemented their fire departments by
issuing printed matter aimed to spread information on fire-pre-
vention. To obtain the co-operation of the public for fire-pro-
tection, extensive publicity should be given on fire problems and
methods. ’

The Springfield chief was found to have no assistance in his
clerical work. Clerical and stenographic help should be given
and the aid of the comptroller’s office in working out record sys-
tems as suggested on page 22. With this assistance, the fire de-
partment could then improve its present records and office data.
- For example, reports should be sent in weekly by the captain of
each station, showing when the men report in and out, the men
entering their own time, and the captain vouching for the ac-
curacy of the record. Sooner or later these data should all be
compiled.

The alarm records were fairly good but not complete. For ex-
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ample, details as to delays and accidents were insufficient; a record
showing who gave the alarm and how it was given was not always
made; nor was the apparatus that had been used and its effects
definitely shown. Such records are essential to progress in local
efficiency; and satisfactory forms which have been found of
practical use elsewhere can be easily obtained. When such
records have been made, each station should keep its own set
and forward duplicates to headquarters.

While verbal directions were given as to the movement of
companies to cover territory whose own apparatus had been
called away for use at a fire, there was no printed sheet showing
regular routes to be taken. There were no written notices of
closed streets nor of hydrants out of service, these also being
given verbally. Some of these deficiencies doubtless are due in
part to the chief’s lack of clerical help; and they would be in part
corrected by supplying such assistance.

FIRE-PREVENTION

Fire-prevention has come to be an important function of
modern fire-department work in many sections of the country.
The fire-fighting forces should not merely set to work after some-
thing has happened. They should be at work before the fire
starts. The best fire-fighting clearly is that done before there is
a blaze.

Such activity includes frequent inspection of chimneys and
flues; of stoves, furnaces, boilers, and their pipes; of the storage
of dynamite, powder, fireworks, matches, gasoline, oils, and ex-
plosive drugs; of electrical wirings; and of accumulations of
inflammable rubbish.

Something of the local need of such inspection service is shown
by the fact that the Springfield department had 29 alarms due
to chimney fires to answer in March, 1915, and 33 in February,
1916. Notwithstanding the number of these calls, the Spring-
field fire department had not got very far in prevention work.
Inspections of chimneys were made only at long intervals, and
little attention was paid to the cleaning up of combustibles in

“factories and buildings, or to educating owners and occupants
in regard to fire dangers. Moreover the laws and ordinances
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concerning storage of explosives and inflammables were not
strictly enforced. The situation calls for the amendment of the
building laws so as to cover modern requirements for safety and
construction, for an amplification of regulations as to the handling’
of inflammable materials, for more frequent inspections, and for
fuller enforcement of the regulatory rule.

FIRE LosseEs AND INSURANCE CosTs

Fire-insurance rates in a city are based not on the amount of
money paid out in the past for fires, but upon ‘‘fire prospects,’
upon what experience has shown to be the probabilities of fire
under certain city conditions. Companies must also take into
account the chance that part of a city may be destroyed by a
conflagration. In the case of Springfield this hazard is one of the
reasons for the companies’ demands for an additional water main
to the pumping station.

After examining local conditions from time to time and allowing
for special hazards, insurance companies set their rates. That
these are reasonably low in Springfield is indicated by the fact
that the total premiums collected during several recent years
have not covered the insurance money returned to citizens on
account of fire losses.*

The underwriters have already announced that certain im-
provements in the fire-protection facilities must be made or rates
will need to be increased. They have also pointed out additional
improvements which would enable the companies to set lower
rates than at present. It is clear to those who have been giving
the matter thought that the necessary improvements to insure
the maintenance of present rates should at least be made. From
a financial standpoint it is not so clear that it would pay to make
all the improvements demanded by the underwriters before a
reduction of rates is granted; for the reduction would benefit
practically no section outside of the business district; but the

*In 1913-1914 the insurance companies paid $276,000 for fire losses in
Springfield, and received only $220,000 in gross premiums—their overhead
expenses on this business being an additional lpss. In the previous year gross
premiums exceeded losses; but net premiums, after the expenses of getting .

and handling the business were paid, were undoubtedly less than the amounts
paid back to Springfield people because of fire losses.
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cost of the required improvements in water mains alone would
necessitate a very large expenditure—perhaps $200,000. This
sum would be in addition to an equal amount needed to main-
tain present rates. But even disregarding the savings effected
through reduced insurance rates, there would still be an eco-
nomical and money justification for making improvements of
reasonable nature aimed at better fire protection.

The changes demanded by the underwriters in order to main-
tain present rates, which include increasing the motor-driven
apparatus, installing a new supply main between the pumping
station and the city, enlarging the cross connections and increas-
ing their number between the mains, and adopting better fire-
prevention methods, are reasonable and vital, and should be ac-
complished. Other reasonable improvements, whether they re-
duce insurance rates or not, should also be made as rapidly as
possible; for much more is involved than protection against
economic loss, important as that may be. With an expenditure
of about ‘$80,000 per year upon its administration, operation,
and maintenance, and with the provision of such modern equip-
ment as has proved useful in other cities, Springfield may
properly expect its fire department to take an important part in
bringing the fire-prevention and fire-fighting methods of the city
to a high standard.

BUREAU OF BUILDINGS

In 1913, following a heavy snowfall, a theatre collapsed in
Westchester County, New York. The owner was a large con-
tractor who had constructed the building himself and who ap-
peared to have been willing to take chances. Fortunately the
theatre was empty when the accident occurred; for, had it been
filled with its usual attendance, many lives would have been lost,
to add to the already long list of people killed in public buildings.
The disaster emphasized the need of supervision over all con-
struction, whether as to stability, fire risk, or sanitation, and
reasonable requirements for comfort and decency.

In Springfield the bureau of buildings is a subdivision of the
department of public health and safety, the commissioner of
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buildings being appointed by the head of that department and
subject to removal at his will. The establishing of this bureau
has meant a gain for the city, since it combines in one place all
that relates to building construction. The builder can thus go
to one office and to one authority to obtain permits and rulings.
A further gain would be to appoint the building commissioner
from persons certified to by the civil service commission.

Permits are required before the erection, alteration, razing,
removal, or repair of any building is begun and for the erection of
bill boards. The number of new buildings constructed each year
during the five years beginning with 1910 averaged about 450;
and the annual value, about $1,500,000. Thus the volume of
work to be handled by the building commissioner alone, for he
had no assistants, was considerable.

At the time of our investigation there were no systematic nor
continuous fire inspections made by the building department.
A general inspection was made January 1 to March 1, but no
records were kept nor written orders given to correct conditions,
except in unusual cases. Inspections with a view to fire-preven-
tion, and the provision of sufficient light and air and satisfactory
housing conditions in general were inadequate. This was due in
part to the absence of proper regulatory laws, either state or
municipal. The remedy is to be found in the enactment of a
housing code setting minimum standards to which all buildings
must conform, and in the appointment of sufficient building-
inspectors to see that the code is enforced.*

Cities are finding it important also to exercise control over the
types of buildings put up in different districts and neighborhoods.
The business foresight of real estate dealers, who invariably place
restrictions as to the kinds of buildings permitted in areas being
developed by them, has its lessons for the city as a whole. Ex-
perience has shown that the erection of factories, tenements, or
public garages, for example, in established residential sections
reduces the desirability of these areas for residential uses, and
brings down land values accordingly. The way out, of course,

* For further discussion of the local need of a housing code see companion
\S/olume,) Ihlder, John: Housing in Springfield, Illinois. (The Springfield
urvey.
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is not to prohibit factories in a city but to plan—or to zone, as
it is now sometimes called—the city so that no enterprises, how-
ever legitimate, will encroach upon the interests of others.

Cities are usually collections of neighborhoods; and, by proper
city-planning, territory for residential, mercantile, public, manu-
facturing, or other purposes can, and should, be restricted to its
most desirable use. Such restrictions might be dealt with in
Springfield when a new housing code is formulated, or they might
very properly be dealt with by the park board or by any other
local body interested in city-planning.

WATER, LIGHT, AND POWER DEPARTMENT

WATER DEPARTMENT

The Springfield water-supply system is owned by the city and
is operated under the general supervision of the commissioner of
public property.* The employes, at the time of the survey, num-
bered about 235, all of them working under civil service regulations
except the department superintendent, who was appointed by
the commissioner.

The water works are situated on the south bank of the Sanga-
mon river, about two miles from the northern border of the city
and four miles from its center. The water-gathering equipment
consists of several old galleries some 26 feet below the surface of
the ground and six tubular wells, all adjacent to the river. A
direct connection with the river is still maintained for possible
emergency needs.}

There are no substations, the water going directly from the
water works into the distributing mains. As stated in the sec-
tion on the fire department, the equipment as far as pumps were
concerned was found adequate when all factors of the present
situation were taken into account. The need, however, of an-

* The report of the United States Census Bureau entitled General Statistics
of Cities, 1915, shows that in the fiscal year 1914-15 the number of cities of
30,000 inhabitants or over owning, either wholly or in part, and operating their
water systems, was 155. This meant an increase of 50 during the preceding
eleven years.

t For a further description of the city water system and its needs from a
sanitary standpoint, see companion report, Schneider, Jr., Franz: Public
Health in Springfield, Illinois, pages 72-81. (The Springfield Survey.)
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other trunk main laid along a new route from the pumping sta-
tion to the city has been pointed out.*

To cover the cost of the original water works, the city in 1867
issued bonds to the amount of $467,000. These bonds have been
retired; but others have been issued, with the result that the
bonded debt of the city was greater when the survey was under-
taken than the amount of the bonds issued originally to pay for
the water works. There was no record to be found, however,
showing exactly what bonds had been retired and what had been
reissued on their due-dates. Thus whether the water bonds, or
bonds issued to refund them, have ever been actually paid off,
could not be ascertained; and for the moment, at least, it is of
no particular importance. The more important question is the
extent to which the water department has given money to the city
government to retire and to pay interest upon water-department
bonds, regardless of what the city did with the money thusreceived.

Again, the records of the water department and of the other
departments of the city government, particularly prior to 1890,
were deficient; they were in such a condition that it seemed .im-
possible to obtain any accurate information on what part of the
present water plant, if any, had been paid for by the tax payers
in other ways than through payment of water dues. From ma-
terial available, however, it appears safe to state that at least
$500,000 of the cost of water equipment, which included the cost
of other property, of course, than that of the original works, had
been met with city money strictly speaking and that this amount
had not been paid back to the city by the water department—
in other words, that about $500,000 of the city debt was due to
expenditures for the water-works system. The value of the
property is about $1,000,000. Thus it would appear that the
department had paid out of net receipts from water rates about
one-half of the cost of the present equipment, or about $500,000.

FurTHER EXTENSION OF WATER SYSTEM
As is suggested in the discussion of the fire department, Spring-
field must make important improvements in its water system.

* See pages 43—44 where some parts of the water-supply system are consid-
ered in connection with the city’s fire-fighting equipment.
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If certain changes are not made soon, the underwriters are on
record that insurance rates will be raised. If still other changes
are made, they promise a reduction in rates. Although the
changes proposed would affect very few insurance rates outside
of the business districts, for the most part they represent much-

MOoDERN EQUIPMENT IN THE WATER DEPARTMENT

In order to answer complaints and calls for service with the least amount of
delay, the water department in 1915 purchased a motor-driven service wagon
—an addition to equipment which has meant greater efficiency

needed improvements, and should be made. The proposed new
water-main from the pumping station alone will cost about
$150,000 and is a clear necessity. A fund of 10 per cent of all
water revenue was being set aside to obtain moneys to lay this
main. Again, probably $50,000 must sooner or later be expended
in replacing mains which with the growth of the city are too small,
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and possibly $100,000 more could be expended to advantage to
meet suggestions made by the underwriters. Some of these are
costs, however, which it is clear that the whole city should bear;
and the necessary funds should be raised either by general taxa-
tion or by the issuance of city bonds.

Moreover the water department was facing still other costs.
Many new extensions of water mains were being asked for.
Each person interested in developing some new section of the
city felt that his lots were entitled to water service. Since no one
could accurately foresee whether or not the development in a
particular section would warrant the installation of mains, and
since only a small amount of pipe service could be added each
year, the water department was obliged to choose what work it
would undertake. Such selection made charges of favoritism
and bad judgment continually possible. The alternative was for
the city to lay mains in all newly-developed districts as fast as
possible and pay the costs.

Such developments usually have been entirely advisable as
health measures; but from a business and financial standpoint,
have not always been possible during the last few years. Some
other cities have found that a very fair way to meet the difficulty
has been to install mains in new districts asking for water service
upon the payment by each lot-owner of a flat rate of, say, $15 for
each 4o-foot lot. Of course this sum would not pay for the con-
struction of the large feed mains, but the cost of those should in
any event be made a general charge over all the city.

It is true also that heretofore mains have been laid without any
charge to lot-holders by the municipality; but, since it is im-
possible now to extend the system as rapidly as requested with-
out putting a too-heavy burden upon the consumers of city water,
a change from past methods seems warranted. Besides, the
plan suggested would not be working present owners who had
not counted upon this cost any injustice, for the city would be
giving a tangible value-return to them for the payment required.
In other words the value of their lots, through having city water
service accessible in the street, would be increased by at least the
amount that the improvement had cost them. This equitable
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method of financing new extensions would reduce present Spring-
field rates about 20 per cent.*

WATER-CONSUMPTION AND METERS

The water department is to be congratulated on its practically
complete installation of water meters. Although only 2206
meters were in use on March 1, 1911, by the end of 1914 some
78908 were being used. There were only 50 water connections
where meters had not been installed. This very general use of
meters was believed to be the chief factor in a reduction of the
per capita consumption of water from 125 gallons in 1906 to about
85 gallons in 1915. During the same period the consumption
of city water per consumer was reduced from 217 gallons to 123.
The detailed figures on water-consumption and meter-installation
are given in Table 1. In comparison with the statistics of other
cities, the figures on water-consumption will be found to be low.

TABLE I.—WATER-CONSUMPTION AND METER-INSTALLATION IN SPRINGFIELD,
ILLINOIS, FOR EACH OF THE FIVE YEARS ENDING FEBRUARY 28,

1911-1915§
Gallons
Estimated | supplied | Numberof

Year end- Average Total number of

ing Feb- daily con- ptzgulation persons

sumption ensus f .
ruary 28 | o gallons | estimate) v;iltllt: l;l:g " cla)::- cl";r_ \%ec:e s | Meters
ita |sumer|in use| "™ US€

I9II ..... 5,446,000 | 51,678 25,000 105 | 218 |5,867 | 2,206
912 ..... 5,259,000 [ 53,228 | 26,000 99 | 202 (6,049 | 4,925
1913 ..... 5,054,000 54,824 30,838 92 164 | 6,424 | 6,502
1914 ..... 5,133,000 [ 56,469 31,764 91 162 | 6,871 | 7,134
1915 ..... 4,923,000 | 57,972 40,000 85 | 123 | 7,948 | 7,898

Besides correcting the overconsumption per person of water,
the Springfield water department has made another improvement:
it has instituted a periodic test of the accuracy of water meters.

* In the first draft of this report it was recommended that the opening and
closing of pavements in order to make alterations in the water system, or other-
wise, should be done by the street department, and the cost charged to the

water department. This work has since been taken over by the street depart-
ment.
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The first general tests made in 1911 and 1912 are said to have
shown an average loss to the city of nearly 40 per cent. Meters
are now tested biennially, and the loss of water is greatly reduced.

WATER RATES

The question of rates charged for water service has been the
subject of public discussion from time to time in Springfield, and
is important. It is not a simple question, however, since a num-
ber of different methods are being used throughout the United
States in fixing rates; and comparisons between Springfield
rates and those charged elsewhere are therefore not particularly
significant. Moreover the fairness of a rate must take into
account the source of the water supply, the size and ownership
of the plant, the quality and treatment of the water, the manner
of its distribution, and numerous other conditions—considera-
tions which are not taken into account in a mere comparison of
rates. Something, nevertheless, can still be said in favor of rate
comparisons: they give at least an indication as to whether the
rate in any given place is within the bounds of general practice.

In 1915 the Buffalo Meter Company compiled the water rates
charged in 709 American and Canadian cities, its sources of in-
formation being the tables of the rate committee of the American
Water Works Association, the Municipal Journal, the Railroad
Commission of Wisconsin, and the Canadian Commission of
Conservation. The American cities numbered 640 and the data
from these showed that the average of the highest rates per 1000
U. S. gallons was 27 cents and the average of the lowest, 1I cents.
In comparison with these figures, Springfield’s rates make a very
favorable showing.

At the time of the survey the highest rate charged for com-
mercial and domestic uses of water in Springfield was 14 cents
per 1000 gallons, while the lowest rate was six cents per 1000
gallons. Recent figures show the local rates to be slightly above
the earlier ones, but they still are much below the average of the
640 cities. The more recent figures for the highest Springfield
rates are 1624 cents per 1000 gallons for both domestic and com-
mercial uses; and the lowest, 625 cents per 1000 gallons for
commercial uses and 11 cents for domestic uses. Thus at only
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one point is the Springfield figure as high as the average for 640
American cities; and in that instance the equality of rates is
at one of the least important points; for the 11-cent charge
applies only in cases where 105,000 gallons of water are used for
domestic purposes each quarter-year—an amount reached by
only a few consumers. Thus the comparison shows the Spring-
field rates to be well within the bounds of general practice.

One of the most valid objections urged against municipal
ownership of public utilities in general is that the utilities are so
often mismanaged that it is cheaper to pay a private individual
or company a substantial profit than to lose a greater amount
through public inefficiency. Springfield’s experience in public
ownership of the water supply would invalidate this line of
reasoning, since the local water system and its management
compared favorably, at the time of the investigation, with similar
enterprises privately owned. The Illinois State Water Survey
made an official report upon the water works of Springfield in .
1913. After tabulating the statistics obtained, Paul Hansen,
the engineer, said: ‘“The general indication of these figures is
that the city of Springfield has secured a water supply at com-
paratively low cost for installation, and that the unit costs are
moderate and are being gradually reduced year by year.”

The examination made in the Springfield survey confirmed his
conclusions. Data were being kept showing the cost of (1)
operation, (2) fuel used, (3) oil used, (4) waste used, (5) number
of gallons pumped, (6) the nature of services on every meter and
repair job, and the cost, and (7) a record of the cost of each con-
nection made for supplying water service. In addition, the
uniform system of accounting and cost data required by the
State Utilities Commission for privately-owned water works
has been voluntarily installed subsequently to our study.

WATER-RATE MAKING

While the rates charged are reasonably low, a few difficulties
relating to details still remain to be equitably adjusted. One
detail relates to the methods of scheduling the rates. Under
the new (1915) rates, opening the water faucet at certain times
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will actually save money.* For example, at the present domestic
rates 1124 cents is charged for each hundred cubic feet of water
used during each three months in which 6,999 cubic feet or less
are consumed; and 10 cents is charged for each hundred cubic
feet where the amount used ranges between 7,000 and 13,999
cubic feet per quarter-year.

Thus in December, 1915, a domestic consumer was charged
$7.50 for using 7,500 cubic feet in the preceding three months, the
rate being 10 cents per hundred. In February, 1916, the same
consumer paid for 6,900 cubic feet at 1124 cents, and his bill
was $8.05, or 55 cents more than the preceding quarter, although
he used 600 cubic feet less of water.

Again, a domestic consumer who uses 20,996 cubic feet per
quarter is charged $17.50, while a commercial consumer who
uses 6,999 per month, or 20,996 per quarter, would pay $21.

It is true that these instances are rare, but they are significant
in indicating certain inconsistencies in the rate schedule. These
inconsistencies also prevailed under the old rates and in such
cases were due to the whole plan of the rate schedule, and its
correction involves a readjustment rather than changes in partic-
ular rates. One method of correcting this difference in water

* In practically all cities the water rates are graduated according to the
amounts of water consumed within certain periods. For example, the Spring-

field rates charged (on the new basis of cubic feet instead of gallons consumed)
since July 1, 1915, varied as follows:

Domestic Rates

2,999 cu. ft. or less per quarter............. $ .1214 per 100 cu. ft.
3,000 to 6,999 cu. ft. per quarter........... .1133 per 100 cu. ft.
7,000 to 13,999 cu. ft. per quarter.......... .10  per 100 cu. ft.
Over 14,000 cu. ft. per quarter............. .0814 per 100 cu. ft.
Minimum charge per quarter............... 1.00
Commercial Rates
999 cu. ft. or less per month. . ............. $ .1224 per 100 cu. ft.
1,000 to 1,099 cu. ft. permonth............ .11%; per 100 cu. ft.
2,000 to 6,999 cu. ft. per month............ .10  per 100 cu. ft.
7,000 to 13,999 cu. ft. per month........... .08%4 per 100 cu. ft.
14,000 to 27,999 cu. ft. per month.......... .0714 per 100 cu. ft.
28,000 to 39,999 cu. ft. per month.......... .06323 per 100 cu. ft.
0,000 to 54,999 cu. ft. per month.......... .05% per 100 cu. ft.
ver 55,000 cu. ft. permonth.............. .05 per 100 cu. ft.
Minimum charge per month............... .50

Thus in making up the figures for the 640 American cities 27 cents per
1000 gallons was found to be the average of the highest rates charged and 11
cents to be the average of the lowest rates.
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costs to citizens, which is gaining considerable acceptance, is to
charge a fixed sum of money, determined according to the size of
the householder’'s meter and a certain maximum quantity of
water allowed per year. For example, where a five-eighths-inch
meter is used the payment of, say, five dollars annually would
secure a maximum of 25,000 gallons of water per year; $10 (a
three-fourths-inch meter being used) would secure an annual
maximum of 50,000 gallons—the average amount used annually
in domestic service; and so on up the scale. All water furnished
in excess of the maximum allowed for each different meter size
would be charged for at the rate of, say, 15 cents per 1000 gallons.
The rates themselves would need to be computed, of course, after
a careful study of the cost of supplying the water and the local
method of distributing this cost to consumers.

Another method is to charge a certain fixed amount for each
connection with the water system, the amount depending on the
size of the meter; and then to charge a uniform rate for all water
furnished. For example, the fixed charge for a five-eighths-inch-
meter connection might be 25 cents per month; for a three-
fourths-inch-meter, 40 cents; for an inch-meter, 65 cents; etc.
And in addition a straight charge of, say, 10 cents per 1000 gal-
lons would be charged for all water used. It might be desirable,
instead of making one rate for all water used in the latter case,
to charge two or three rates graduated according to the amounts
consumed. One rate is theoretically correct, but at times there
appear to be special reasons for varying from it. Again, as in the
other method, the exact rates could and should be computed
from the very excellent cost data in the hands of the water de-
partment and from an operation statement similar to the one
now made by the department.

There is a certain ‘“overhead’ and’ operation cost, that is,
the cost of furnishing service reading meters, etc., which is in
addition to the cost of securing and pumping the water. This
cost should be covered, to a large degree if not entirely, by the
flat-meter charge suggested in the second method. After that
is taken care of there is no good reason why all persons should
not pay at the same fixed rate for the water they actually use.
This principle is the foundation of all regulation of rates, and
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any substantial deviation from it savors of rebating and is par-
ticularly obnoxious in municipally-owned utilities. :

Finally, the conclusion of the investigators after going over
records and activities carefully was that the water department as
a whole was being very efficiently managed.*

CITY LIGHT PLANT

Since about 1900 Springfield has owned a small electric light
plant. For a while it was leased to a private company, but
during recent years its operation has been in the hands of the

* Several recommendations as to details in which the office work of the
water department could be improved were made in the earlier drafts of this
report. Most of these have received action. One related to the unit of meas-
urement used as a basis for making water rates. Formerly the rates were
based upon a certain charge per thousand gallons, although all the meters
measured by the cubic foot. This not only made it difficult for most persons
to check their water bills against the meter charge, but it entailed a great deal
of extra work in the water department and caused some errors. There ap-
peared to be no reason why rates should not be computed on the cubic-foot
basis and it was so recommended; the change to this basis has since been made.

At the time of our field work it was also the custom of the department to
send a collector out after water rents. This was an expensive way of makin,
collections; it was recommended that the consumer be required to make all
payments at the office, in default of which water would be turned off. This
method is now followed, the change having been made early in 1916. This
suggestion seemed particularly defendable, since the prevailing minimum
charges were thought by the survey staff to be too low. The minimum charge
for three months’ water for domestic consumption was 67 cents, and there
were over 1,500 of these minimum charges. As 5,000 gallons of water might
be used at this charge, the collection and pumpage costs alone were sufficient

"to make a minimum consumer a losing proposition. Our recommendation was
that a service charge of 75 cents for each three months be assessed, and that all
water used be paid for in addition. In 1916 the department raised the mini-
mum rates to one dollar per quarter, and the allowance of water to 6,000
gallons. While this does not go so far as our recommendation, we believe it a
step in the right direction.

Further, the consumers’ ledger sheets read down the page, the January
reading given first, the February reading next, etc. In ascertaining the differ-
ence between the two readings, in order to get the net consumption, it was
necessary to subtract upside down. It would be simpler to reverse the order
on the ledger sheet, making the subtraction in the usual way; and this revers-
ing of order is recommended. It was also the custom to make out the water
bills from the consumers’ ledger. A better method would appear to be to
make use of some of the modern bookkeeping or typewriting machines and to
prepare at one time a water bill and a copy, by the same act writing up the
conskumers' ledger—a change that would effect considerable saving in clerical
work.

The water, light, and power departments, as this report goes to press, have
just published a very satisfactory annual report covering the year ending
February 28, 1917.
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city. The service furnished by the plant has been used chiefly
for street-lighting and the lighting of public buildings. Within
the last few years, however, a beginning has been made in supply-
ing the general public with electric current, and in 1916 some 700
consumers were being supplied.

Some five years ago, the question arose of replacing the out-
worn and more or less obsolete plant equipment with something
more modern, and the proposal to abandon the old site of the
plant and to consolidate with the water-pumping station at the
river had been much discussed in the local press and on the local
platform. In 1916, the city commission voted to purchase addi-
tional equipment and to install it at the water works. This
brought on a further and more or less involved contest ending
in a referendum vote, which showed the action of the city com-
mission to have the backing of a very large majority of the voters.

In the survey exhibition and in the early draft of this report,
the importance of modernizing the equipment of the lighting
plant was pointed out. The need of this step was obvious if
the city wanted to save on the cost of its light. At that time,
according to well-made estimates, current was costing one-third
more to produce with the old equipment than it would have cost
had improved machinery been used. It was also recommended
that the old site be given up and that the plant be transferred to
that of the water works, where space had already been provided.
The reasons for such action we believed to be sound, and they
still hold good.

The feature of economy in this consolidation plan seemed
particularly strong. The cost of construction and operation
would be reduced and supervision would be facilitated. More-
over further extensions of the lighting plant would sometime be
necessary, whether it furnished private service or not, and the
facilities provided by the water-pumping station and its surround-
ings were particularly favorable for these extensions. By making
the transfer, too, part of the old electric station would become
available for a much-needed city storehouse. In addition, a
careful study of the report made by Arthur M. Morgan, a con-
sulting engineer of Chicago, corroborated our conclusion that
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such a consolidation of plants would reduce construction and
operation expenses.*

LiGHT FOR PRIVATE CONSUMERS

Combined with the issue of providing more modern and more
economical equipment for producing light has been the question
of extending the sale of electricity to private consumers. The
municipal rates (fixed by ordinance) charged to those receiving
current before the plants were consolidated averaged from 25 to
60 per cent less than the rates of the privately-owned lighting
company in the city. The report of the consulting engineer,
referred to above, stated that these rates could be maintained
easily after the combination in equipment was effected.f More-
over for some time the city had been charging the park board
about 35 per cent less for current than the price it paid to a
private company. If these rates can be maintained consistently,
there obviously will be an increased demand for the city service.

The question, then, of extending the service to private con-
sumers narrows down to a matter of management efficiency.
If the citizens of Springfield believe that the new lighting plant
can be as well managed as the present water-works system, for
example, that is sufficient reason for wanting the city plant to
furnish private consumers with its surplus current. And the
city should build its plant with the idea of producing a surplus
current for some time to come. A well-managed municipal
utility has inherent economic advantages over one privately
owned and its rates should always be lower. It has no ex-
pensive friction with the public authorities and the city organi-

* Mr. Morgan’s report, dated January 7, 1914, presented detailed figures
showing that the saving to be effected by combining the electric light plant
and the water works rather than by remodelling the old lighting plant would
be over $35,000 for installing and altering, and over $16,000 for operating
and maintaining—a total saving of over $50,000. It appeared to us, also,
that about $1,200 more could be saved annually at the pumping station by the
installation of mechanical stokers, an improvement which might not be justi-
fied unless the plants were combined. -

t The first seven months of operation of the light plant after consolidation
with the water works (August 1, 1916, to February 28, 1917) tends to confirm
the engineer’s opinion, since the light plant, without an increase in rates,
showed a net profit of over $8,300; during the previous five months of the
fiscal year the profit was only a little over $500.
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zation reduces overhead costs to some extent. The municipality
can also borrow at lower rates of interest than private corpora-
tions can and the fact that no profits are made should also help
toward lower rates. But if the city does engage in supplying this
service, it is axiomatic that all needed current should first be
supplied to the city and the school district, and probably to the
county, before any current is sold privately.

But, on the other hand, if the citizens do not feel reasonably
confident of consistent good handling of the municipal plant, if
they fear mismanagement to a degree which would equal or
exceed the profits of a private company, then the city should
not only refrain from furnishing private current, but should
abandon the entire lighting project and should enter into a con-
tract with a private company for public lighting. The recent
referendum vote, referred to above, however, would appear at
least to be in the nature of a vote of confidence in the present
public management.

LIGHTING DETAILS

In lighting the city it is believed that more satisfactory results
from the same expenditure, particularly in the residential dis-
tricts, can be obtained by installing a number of small lights
along the curb or sidewalk rather than by continuing or increas-
ing the number of arc lights. This plan has been worked out
satisfactorily in other cities. The principle is simple. The
great part of the light from an arc is centered directly under the
globe or scattered in the sky. Thus a few very bright spots
are made, and many dark ones. Smaller lights tend to prevent
these dark spots on the street and do not dazzle drivers; their
reflectors are more effective and give better distribution of avail-
able light.* Moreover, the area of ground adequately illumin-
ated from a number of smaller lights is considerably larger than
the area from one arc light of the same total power.

The substitution of tungsten lights for carbon incandescents
in all city buildings is recommended. It usually reduces the
cost of lighting over half.

* Such a system has subsequently been installed on Adams Street, West
Grand Avenue, and South Grand Avenue. It should be extended.
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GAS AND METER INSPECTION

DuTIESs OoF INSPECTOR

Gas in Springfield is furnished by a private company. The
city had an excellent equipment for testing gas and gas meters,
and was employing an inspector at $1200 per year to do this
work. The inspector was well qualified for his duties.

The method employed was that persons questioning the cor-
rectness of their meters should be asked to deposit one dollar.
The meter was then brought in and tested. If it was within 2
per cent of being correct, the dollar was retained, 50 cents going
_ to the city as part payment of the service and 50 cents to the

gas company. If the meter was not within 2 per cent of being
correct, the dollar was returned to the consumer. But no meters
had been brought in for this test during two years, although the
inspector stated that within the last year or so before this period
he had made about 20 tests informally and without fee. The
revenues of the office during the three years ending February
28, 1916, were $4.00.

The work of the inspector was thus very largely the testing of
newly-installed meters. The gas company is required to test
and mark the date on each meter when installed. The city
inspector also tests these meters. In the fiscal year 1915-16,
he found only six meters out of 2,222 that he tested to be over 2
per cent incorrect.

A local ordinance requires that gas furnished in the city must
be of a heating value of 600 British thermal units.* In 1915-16
it averaged only 580; in no month was the average 600, and at
one time it ran as low as 540.

Whether the ordinance is valid as against the later powers
given the State Utilities Commission may be questioned. But
even the rules of this commission require that public utility com-
panies shall supply the same quality of service that they had
supplied before the creation of the commission, at least until

* The ordinance requires too high a standard for economical production in
any event. The gas standard established by the State Utilities Commission
is lower and more practicable.
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permission is given to lower the quality. The local gas company
furnished the state commission a statement showing that the
quality had averaged 589.4 British thermal units during the
first seven months of 1914, but made no application to reduce
the quality. Thus the gas sold in the city was not measuring
up to the requirement of the ordinance. And this requirement
was later (March, 1916) confirmed by an order of the state com-
mission setting 600 British thermal units as the minimum.

A very serious phase of the whole matter was that no one but
the inspector seemed to be aware of the low average of the gas
(as compared with the requirements of the ordinance) in its
heating qualities; there was no publication of the facts brought
together by the inspector’s tests. The least that should be done
15 to put such information before the city commissioners or the State
Utilities Commission promptly and to point out to these busy
men exactly what the figures mean.

No tests of electric meters were made. This service is too
important to neglect longer. The inspector has uninstalled
equipment with which to make the tests and they should be made
if the gas and meter inspection department is to be continued.

The larger and more important question, however, is whether
the city should not discontinue this work altogether and let the
state assume it. The city, as already pointed out, is making
the installation tests of gas meters which the gas company is
required to make, and is receiving nothing for the service; and
it has failed to draw attention to the violation of the require-
ments as to the heating value for gas, a failure in one of the main
functions of the service.

It is therefore recommended that the city abandon this testing.
The state, moreover, is ready to do all that seems necessary to
protect Springfield consumers of gas and electricity. And for a
small sum the work of the state could be periodically checked up
by the city if that were desirable, and it probably would be since
in this way the city officials could know exactly what is being
done. The state makes tests of both gas and electricity (small
meters) for two dollars a meter, and, since citizens are having
little or none of this work done by the city anyway, the increase
from the present fee of one dollar is of no moment.
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BUREAU OF WEIGHTS AND MEASURES

If an ordinary family of five persons were obliged to purchase
its weighed commodities at places where the scales were 3 per
cent ‘‘fast” (i.e., inaccurate by giving short weight to the ex-
tent of about one-half ounce in the pound), the family, at the
very lowest estimate, would lose from $4.00 to $10 a year. If
the scales were 10 per cent fast, the loss would be above $13 a
year. Yet scales are often as inaccurate as this, and adequate
inspection in most cities costs less than two cents per inhabitant.

Springfield was spending less than one cent per inhabitant—a
sum entirely too small to accomplish much. The sealer was re-
ceiving for salary and expenses one-half the fees collected from
the use of the city scales, amounting to about $40 per month.
He was devoting only part time to the work. His kit of equip-
ment was not furnished by the city, and compared with the
standard equipment was incomplete. There was at the same
time a set of privately-owned scales in the city licensed to do
public weighing and competing with the city scales. The use
of these materially reduced the revenue of the latter. The ex-
penses of the sealer and his salary in any event should be taken
care of in the budget, since there was sufficient work to warrant
a living salary for all-time work.

The records of the sealer indicated that he was doing as good
work as the facilities and conditions permitted. But local con-
ditions did not permit an adequate and modernly-conceived
control of the situation.

The weights and measures laws and ordinances are not ade-
quate. The state law is so brief that it does practically nothing
except to fix the standard weights for a bushel of oats, of potatoes,
etc., and to define a few measures to be used. It makes the
county clerk sealer of weights and measures for the county.

STATE BUREAU NEEDED

A state law with adequate state inspection through a state
bureau of weights and measures is much needed. This would
insure uniformity of requirements in all cities and counties.
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Until this is effected Springfield should improve its local organi-
zation and effectiveness by adopting the following methods:

1. The constant testing of weights through the purchasing
of commodities and the weighing of what was received

2. Forbidding the use or possession of certain brands of scales
which lend themselves readily to fraudulent use

3. Distributing pamphlets to housewives which give informa-
tion on how to secure full weight in purchasing

4. Giving publicity to the work of the inspector and to the
convictions obtained. The public should know the record of
each dealer.

5. The institution of a special procedure and special rules of
evidence in trials for violating the statute or ordinance applying
to weights and measures. Under the usual rules of criminal
law a conviction is most difficult to obtain even in cases of fla-
grant violations.

CITY LAW DEPARTMENT

The first question that occurs to one on examining this depart-
ment is: why should there be both a city attorney and a cor-
poration counsel? There was no definite division of functions
and duties, and the legal department had no head. Rather it
had two heads. This condition may be explained historically,
but it cannot be defended on any recent theory of efficient ad-
ministration. One of these offices should be abolished, or left
vacant. The city council has power to do either.

If two or more officers are necessary to the department, one
should be put at the head; and he should have power to appoint
first and second assistants. They should be removable at his
will, since the positions are decidedly confidential and the head
of the department alone must be held responsible. With the
present work of the department one assistant should be sufficient;;
but additional counsel might be advisable in technical cases.

CENTRALIZING LEGAL WORK

If, as has already been suggested, the law department could
also handle the legal work of the park board and the board of
education, each of which had its own legal representative, a
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decided saving to the tax payers and a step toward greater effi-
ciency would be effected. In that case a second assistant would
be necessary. This step could be taken by agreement and with-
out legislative change. The city of New York handles all legal
work through one department and many other cities follow the
same plan. :

DEPARTMENT OF STREETS AND PUBLIC IMPROVEMENTS

STREET PAVING

In 1914 Springfield had slightly under 161 miles of streets.
About 93 miles, or 58 per cent, were unpaved. Of the paved
streets, by far the largest proportion were covered with brick.
The exact figures as to pavement mileage are shown in Table 2.*

TABLE 2.—MILEAGE OF PAVED STREETS IN SPRINGFIELD, ILLI-
NOIS, IN THE YEAR 1914

Kind of pavement Miles

Brick, concretebase. .. .......... ... i 44.8
Brick, base other than concrete. ........................... 12.1
Asphalt. ... ... 6.6
Macadam. ... ... ... i 1.5
Asphalticconcrete. . . ....... .. ... . .. ... .. ... 1.4
Mineral rubber. ... ....... e .8
Dolarway. . ... ..o .5

Total. ... .. 67.7

Many factors must be taken into account in choosing paving
materials; such as, the grade of the street, the amount of shade,
soil conditions, volume and nature of the traffic, the character
of the district and its probable future development, and the
use of the street for car tracks. To meet these varying condi-

* The situation was not materially different at the end of 1916. At that
time the number of miles of streets in the city had been increased to 166.26;
and the unpaved mileage had been reduced to 90.38. The proportion of
}L:pi}:nproved streets, considerably over half of all the street mileage, was still

igh.
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tions, pavements differ as to their original cost, their probable
life, repair costs, the possibility of proper repair-making, riding
surface, cleanliness and the cost of cleaning, noiselessness, and
slipperiness. Thus it is obviously impossible to lay down any
generally applicable rule as to any one best pavement. What is
best under certain conditions may not be best under others. In
order to determine what is best for Springfield, a careful study
should be made to determine what would most adequately suit
district conditions. Such a study would be quite within the
province of the city government; or it could be a valuable con-
tribution to the public by some local civic or commercial organi-
zation. In the mean time it is not possible to do more than make
some general observations on the pavement situation.

PAVING MATERIALS: BRICK

Brick, which is used so largely in Springfield, is a cheap and
serviceable pavement. Up to the time of the survey, all recently-

Wise EcoNoMYy IN STREET-MAKING

This roadway on a street in the residence section of Springfield very wisely
was made narrower than that usually found in the business districts and in
other sections where the traffic is heavy. The room here provided for vehicles
is ample, and a saving through a lower original expense for paving and through
smaller latter costs for up-keep is effected

laid brick pavements had been asphalt grouted; that is, the

spaces between the bricks had been filled with asphalt. A better

method, and one now adopted as a standard, is to fill the spaces
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with cement. This has the advantage of better protection for
the edges of the brick.

For residential districts, brick paving is usually rather noisy
and dusty. Moreover when flaws show in individual bricks
rather than in large areas, it is impracticable to remove the single
bricks to be replaced by others. Moreover bricks may pass the
standard tests and yet prove unsuitable for traffic conditions.
Pasfield Street, for example, has a brick pavement which was
three years old when our field work in 1914 was done. The
foundation was of six-inch concrete, at least one inch more than
traffic there would seem to demand. Despite this, the bricks
at the end of three years were chipping and giving way. Re-
pairs will not correct this; the trouble is too general. The bricks
were said to have passed the local tests, yet it seems certain that
the pavement will prove to be unsatisfactory in a few years more;
and it is already beginning to be rough.

One way of improving the situation might be to resurface this
street with sheet asphalt. Such resurfacing is recommended
only in cases where the foundation is good and where the grades
permit. The practice cannot be followed indiscriminately.

ASPHALT

The city had nearly seven miles of asphalt paving in 1914;
this was increased to a little over eight miles in 1916. Over
long periods, well-laid asphalt, promptly repaired, usually shows
good results for its cost when appearance and quality are con-
sidered and when traffic is not very heavy. South Grand Avenue,
a residence street, is asphalt paved and, though it had been used
eleven years, was in excellent shape. Walnut Street, from
Lawrence Avenue to South Grand, had been paved at an un-
favorable season. It was found in bad shape, but had it been
promptly and adequately repaired, would have compared favor-
ably with other classes of pavement, despite its original defects.

Ordinarily asphalt does not give good results under the follow-
ing conditions: (a) where traffic is heavy; (b) where traffic is
very light, for it loses its “‘life” if not used; or (c) where moisture
is constant, as under heavy shade trees. On the other hand, it is
easily repaired when proper means are at hand, while brick
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breaks in such a way that proper maintenance is more difficult.
If much more asphalt is laid in Springfield, however, a city
asphalt plant will be needed.

MacapaM

Macadam, either oil or water bound, is but little used in the
city and it is not recommended for Springfield, except on side
streets which are not exposed to much surface water, and where

EFFECT OF WATER ON THE PAVEMENT

The overflow from the watering trough in the course of time caused the hole
in the asphalt paving. In the same way a neglected hole in asphalt will collect
water and often destroy considerable surrounding pavement

the traffic is very light. Its cheapness has caused its extensive
use for parks and boulevards, but many cities have learned that
it will not stand traffic without high maintenance cost. In the
long run, it has often proved to be a very expensive pavement.

CONCRETE

Asphaltic concrete, used to some extent in Springfield, is a
mixture of asphalt and fine stone placed upon a concrete base.
It is suitable for light traffic.

Plain concrete has not been very successful here, except in
alleys. Probably it will never work so well in Illinois as in states
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where harder native stone is found. But if laid in two courses,
as we have recently been informed the 1916 specifications pro-
vide for, and if Joplin flint or its equivalent is used for the top
course, very good results may be expected. If the paved por-
tion of the street is over 20 feet in width, reinforcement is sug-
gested; this costs only about 10 cents per square yard additional.
The pavement should not be used for from fourteen to twenty-
one days after completion. Meanwhile it should be kept moist
by covering with earth or some other substance. Concrete is
not suitable for heavy traffic.

WHEN THE PAVEMENT FOUNDATION Is FAULTY

The holes in the brick Favement appear clearly to be due to poor foundation.
The pavement bed is of first importance, for pavements are almost certain
to prove unsatisfactory if the under-construction is faulty. The city should
refuse b‘:i permit pavements to be laid until sure of the subsoil and the pave-
ment

It is a good plan to lay concrete pavements several inches
below the normal grade, so that an asphaltic or brick surface can
be applied if later found necessary or advisable. A concrete
pavement is always an ideal base for such surfacing.

But even concrete will not successfully bridge a sinking of
the subsoil. As a general rule it will be found necessary to begin
many months in advance in order to get the street in good con-
dition for this paving. Grading and paving in Springfield were
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usually done under one contract. This fact, together with the
laying of mains too short a time before the pavement was started,
has caused many bad spots in the streets. Grading, when ex-
tensive, should be allowed time to settle. The city should posi-
tively refuse to permit the pavement to be laid until sure of the
subsoil, regardless of the wishes of property-owners; for no pave-
ment will prove satisfactory if the foundation is poor.

BLocks

Improved granite block, wood block, and asphalt block, none
of which was being used in Springfield, would all give excellent
service for the cost involved.* It is true that wood block is
expensive; but it has been found to be cheap where traffic is
heavy and when length of service is considered. It is noiseless,
smooth, and more durable as a rule than brick, and is therefore
the pavement very often recommended for business sections, or
for heavy-travel thoroughfares.

The most modern method of laying wood blocks is to do away
with the sand cushion, or cement ground, and to set the blocks
on a smooth and uniform concrete surface. The blocks are set
‘“hand tight” only, that is, no greater force than the worker’s
hand is used in laying them together, and they are grouted with a
pitch or asphaltic mixture, which is best applied through a pour-
ing device. Long-leaf pine and Southern black gum wood seem
to give the best results for heavy traffic. Blocks should be im-
pregnated with a mixture containing at least 75 per cent of
creosote made from tar. Blocks should also be grouted when
they are full size; not when shrunken by dryness.

PAVEMENTS RECOMMENDED

As to the choice of pavements, then, for Springfield, it is recom-
mended that for medium and light-traffic streets increased atten-
tion be paid to the asphaltic types. Further, it is recommended
that for heavy-traffic streets improved granite block and wood
block be carefully considered; and that continuous care be given
to inspecting the brick used for paving. Macadam under heavy

* During the period since the survey field work, about one-third of a mile
of wood-block pavement has been put down in Springfield.
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traffic is an expensive pavement, but where traffic is light, if
promptly repaired (not otherwise), it gives good results. Brick
should be considered where noise and dust are not particularly
objectionable and where a medium priced pavement that will
stand medium to heavy traffic is desirable.

PAVEMENT REPAIRS

Pavements need to be kept in repair just as does the road bed
of a railroad or any other important part of a transportation
system. Indeed it not only is important for the efficiency of the
service, but a proper regard for economy demands prompt re-
pairs. Pavement specialists know that the cry, ‘‘More money

FAuLTY REPLACEMENT OF STREET OPENING

Several rows of the brick paving (through the center of the picture) had been
removed, but when they were replaced the work was not done in a way to make
the surface of the street as even as it was before. The plan recently adopted
of requiring that all street openings be made by one city department—the
street department—should prevent the recurrence of faulty work of this kind

for repairs,”” while it may be old and familiar, is no city-hall fad.
It is a means of saving public money, but its importance is not
generally appreciated. No one today dares to do more than
guess the life of an expensive pavement, because the public is so
opposed to pavement-maintenance bills that fair tests have not
been possible.
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Exactly what pavement repairs were needed in Springfield at
the time of our visit was unknown to public officials or others.
A first step needed in such a matter is the preparation of street
charts upon which the pavement breaks, faults, and general
conditions can be roughly sketched. Such charts are often made
on material from which, when repairs are computed, the pencil-
ings can be erased, thus leaving a continually up-to-date record
of actual conditions in each street. Intelligent estimates of
needed repairs are thus made possible, together with information
often very important in bringing suits on pavement-guarantee
bonds to compel prompt repairs by contractors.

PAVEMENT OPENINGS AND REPLACEMENTS

The opening and replacement of pavements were being made
too freely and by too many different people. Replacements, for
example, were being made by the water department, the sewer de-
partment, the public utilities companies, and by private plumbers.
They should have been made exclusively by the street depart-
ment; the necessity for this has passed beyond argument and is
based on the uniform experience of cities where other methods
have been thoroughly tried.*

Both the refilling and the replacement work should be done
by the street-repair gang, and the cost should be charged to the
city department or to the other organizations or individuals
responsible for the opening. There will.then be definite responsi-
bility for what is done, and, by using experienced men, bad
results can be kept at the minimum.

It is still better, of course, if possible, to make no cuts in a
pavement; certainly not until after it has been laid for some
time. In a few cases openings were made by one or another city
department while the pavements were comparatively new. To
correct this practice a notice should be served by the commissioner
of assessments upon the superintendent of sewers, the commis-
sioner of public property, and any other persons likely to be
concerned, as soon as it is reasonably certain that any pavement
construction will be started. Then work that would ultimately

* Since this report was first drafted, the policy has been adopted of requiring
that all street openings be made by the street department.
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require cutting the street could be anticipated; and by this
method controversy as to the person at fault could be eliminated.

An ordinance now prohibits private individuals from making
openings for five years after a pavement is laid. Of course the
ordinance was not enforced, since it was too unreasonable.
Moreover its legality was doubtful. A rational ordinance would
be one charging, say, $50 for a permit to open each six square
yards of pavement or a part thereof the first year after the pave-
ment is laid, $45 for the second year, with a reduction of five
dollars every year thereafter until the tenth, when the penalty

Cuts IN PAVEMENTS

The rectangles indicate cuts made in a comparatively new pavement and
illustrate a practice needing correction. Many such instances were noted in
different parts of the city, which under proper planning and co-ordination of
city work could have been avoided

would have run out. Openings running lengthwise of the street
should be charged one-quarter of this fee, since such openings are
somewhat less objectionable. The fee suggested should be in
addition to the cost of replacement. = No charge should be made
for openings for absolutely necessary repairs.

Notices containing a copy of the new ordinance should then
be served upon all residents along the street where new paving
is contemplated, and upon gas and heating companies. General
publicity should likewise be given to the ordinance. In that
way it would work no hardship to purchasers of lots who intend
to build, for they will buy knowing exactly what a street connec-
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tion will cost, and can count in the amount when agreeing upon a
purchase price.

PAVvEMENT AT CURBS

A number of our cities have adopted the practice of making the
pavement meet the sidewalk grade at crossings. Care is necessary
under this plan to provide adequate drainage, but, when the
drainage is taken care of, results are very satisfactory. Street
grades in Springfield and drainage facilities are such that this
form of intersection is recommended for consideration—particu-
larly since the curbs are very high at many crossings.

A STREET CROSSING IN DAvTON, OHIO

The curbs at a large proportion of the street crossings in Springfield are very
high. In order to avoid similar conditions a number of cities have made the
pavements meet the sidewalk grade at crossings. The picture shows a street
corner in Dayton where the pavement at one side of the corner is brought to
the level of the sidewalk, thus doing away with curb and gutter bridge

RAILROAD CROSSINGS

Railroad crossings on the street level at many points in Spring-
field are rough and dangerous. Indeed, not many cities of simi-
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lar size can show worse conditions in this respect. Vigorous
action should be taken to compel the railroad companies to place
street crossings in better shape and to maintain them adequately.

PAviNG AND UNDERGROUND WIRING

The amount of wiring in the Springfield streets has increased
to such extent that the placing of all wires underground, especi-
ally in the business section, should be planned and carried out as
rapidly as possible. Of course this is expensive and in some
streets it may not be advisable to take action until the pavement
must be torn up for some other purpose. Underground wiring
should certainly be insisted upon where new pavements are to be
laid. The fire dangers alone make it advisable, to say nothing
of the improved appearance of the streets where it has been done.*

A RAILROAD AND STREET CROSSING

Six railroad lines enter Springfield and three of them cut through either the
full length or breadth of the city. A very large number of the railroad cross-
ings are on the street level. Many of these are rough and dangerous, and call
for vigorous action to compel the railroad companies to put and to keep them
in better condition

STREET-CLEANING
Considering the condition of the pavements and the compara-
tively small annual expenditure for cleaning, Springfield streets

* As this report is being put in final form, announcement is made of plans
for putting wires underground in the business district.
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were as clean as could be expected.* The methods used were
good and the work of the street gangs was well managed. But
under more favorable conditions the streets could be much
cleaner, and these conditions should be worked for; indeed,
improvements were already being considered by the department.

FLUSHING THE STREETS

Street-flushing as a means of cleaning is one of the cheapest
and most effective methods now followed. The street pressure
of the water is but little greater in flushing than in sprinkling,
but the water can be delivered in a direction nearly parallel to
the surface of the street and in larger quantities than in sprinkling.

Water is absorbed by the brick pavements of Springfield al-
most as fast as it can be put upon them. About all that is ever
accomplished by sprinkling the pavement is to turn the dust into
mud, which catches more dust, the whole soon drying into dust
again. Moreover sprinkling on asphalt may in the course of
time be detrimental to the pavement;and if any dirt is on the
surface, the pavement is made so slippery as to be dangerous.
A clean pavement is never very slippery even when wet.

It is recommended that sprinkling be discontinued and flushing
substituted. The latter is a cure; the former, a very temporary
relief. It would probably be desirable to buy several street-
flushing wagons, or an automobile flusher, to be used at night on
main streets and in the daytime on side streets. The men who
pick up street refuse by shovel and hand cart will probably al-
ways be necessary in the business section, but each man could
cover much more area if the streets were frequently flushed.
In addition the work would be aided by an increase in the num-
ber of street cans into which the public could thrust paper and
refuse instead of throwing them upon the street.

* Most of the pavements are brick; most of this brick is old; and the open-
ings between the bricks are deep and filled with an accumulation of mud and
dust. In addition, the surface of many pavements is extremely irregular and
full of humps and hollows. Under such conditions it is impossible to clean the
streets thoroughly. Brooms will not reach the bottom of the cracks and
even if the dirt is loosened and picked out from one crack it is simply swept into
another. Moreover, when the street is sprinkled, the top of the loose material
in these cracks takes up the water temporarily. Then the moisture gradually
soaks down and the top becomes dry and dusty again.
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In all this street-cleaning work it is quite essential that cost
data be kept as to the amount spent upon each street—the kinds
of data which were not available at the time of the survey.

A SPRINGFIELD STREET SPRINKLER AT WORK

Water from the street sprinklers is absorbed very rapidly by the brick pave-
ments in Springfield. The net result is only a temporary and unsatisfacto
relief from dust. Sprinkling on asphalt too has its disadvantages, since, if
there is any dirt on the surface, the pavement becomes so slippery as to be
dangerous. The discontinuance of sprinkling and the substitution of street-
flushing are recommended. The latter is considered one of the cheapest and
most egectlve methods of street cleaning now in use

City DirT-ROADS
Springfield, as already stated, had 76 miles of pavement in
1916, but a larger amount of dirt roads—in all about 9o miles.
A large per cent of the population live on these streets having
no pavements. It is obvious that these unpaved roads should at
least be equal in quality to dirt roads outside the city. It cannot
be said, however, that this is the case; in general the farmers of
the county had better dirt roads than their city neighbors, despite
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the fact that the taxable valuation per front-foot of property
situated along the dirt roads in the city was many times greater.

Until the streets are paved—which is the ultimate solution—
their condition can be greatly improved for nine or ten months
of the year at a comparatively small additional expenditure.
It is largely a matter of method of treatment, for the local soil
conditions are favorable, and the city sewer system makes drain-
age, after the ditches are cleaned and graded, a simple matter in
most cases.

Ruts IN A City DIrRT-ROAD

At certain seasons of the year the unpaved streets of the city are in bad con-
dition. The short stretch of dirt-road shown in the picture is illustrative of
a number of roads which, while not in extremely bad condition, were in worse
shape than necessary. By a small amount of attention they could be greatly
improved

The provision of adequate road-drainage is the first essential.
After that it is important to get road work started early in the
spring—as soon as the soil is workable. Attention at that time
is imperative; later it is of much less value. Enough importance
was not being attached to this fact.

The road should first be smoothed and crowned by means of
a scraper or road machine, the center or crown being graded up
as high as 18 or 20 inches in most cases. Immediately following
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this the road should be thoroughly rolled with a five- to 10-ton
roller.* The road is then ready for use, but should be dragged
lightly with a split-log drag several times during the summer,
thus restoring the smooth surface and crown.f

After a shower is an excellent time for dragging, but sufficient
time should elapse so that the ground is not too sticky. The
local soil is said to support a load of four tons to a square foot.
With this treatment applied at the proper times of year the roads
should be in good condition for nine or ten of the twelve months.
If they are put in good condition when freezing begins, as well
as when the thaws are over, they may continue smooth through
much of the winter.

The method described is best adapted for quick results and in
cases where considerable soil needs to be moved. Where no ex-
tensive grading is necessary, a better and cheaper road can be
built by using, instead of scrapers and rollers, the split-log drag.
Metal drags are not so good; they cost more and are likely to
move too much soil.] The timely use of the split-log would
greatly improve Springfield’s dirt roads.

WooDEN CRross-WALKS

With the above treatment of dirt roads, it is probable that
many, if not all, the undesirable wooden street crossings can be
removed, or at least replaced, by crossings of cinders or of other
filling. These wooden cross-walks are at best but makeshifts,
excusable only because of the even worse dirt-road conditions
which something must bridge over.

SIDEWALK-INSPECTION

In municipal administration as well as elsewhere the proverbial
little things appear to count. Perhaps that is why a man is so

* The city had no roller, although its need was imperative unless the use of
the road-scraper was to be discontinued.

t Although little attention was being paid to this light dragging when this
study was made, the city has since purchased several new light road-drags for
this use.

{ The main idea in the split-log drag is to move very little soil, but to move
it often. The surface is then never soft nor unpacked; it is built of compacted
earth hardened by traffic. When a scraper is used, usually too much soil is
moved to leave it even and compact. Mud and holes often appear. The
split-log will even improve a macadam road which has started to deteriorate.
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often put “on the outs” with a whole administration if he is
obliged to wade over a neighbor’s walk where the snow is not
shovelled.

Springfield has a sidewalk-inspector who also inspects for weeds
and nuisances between the property line and the curb. He was
working under a handicap because of technical difficulties in
enforcing the various laws and ordinances applying to his work.

The Illinois courts have held that the cutting of weeds between
the curb and the walk in a city street, as well as the removal of
snow from the sidewalks, is not a matter which can be enforced

WEEDS BETWEEN THE PROPERTY LINE AND THE CURB

Springfield’s sidewalk-inspector is also charged with inspecting for weeds
and other nuisances between the property line and the curb. He was greatly
handicapped, however, in attempting to secure the cutting of weeds, as the
Illinois courts have held that this is not a matter which can be enforced by
virtue of the police power. The city has been able to force some attention to
this nuisance in other ways, if not to compel its removal. Legislative changes
to facilitate legal action are recommended

by virtue of the police power. Or, to state it another way, such
orders are held to be in a class with orders to pave streets, con-
struct sewers, etc., and are held to be subject to the strict and
tedious procedure of special assessments. Weeds in a private
lot, on the other hand, have been construed as a menace to health,
and subject to the police power. The city, therefore, has usually
been able to force attention to these nuisances, if not to compel
their removal; but both constitutional and legislative changes
should be made to facilitate legal action. In the mean time it
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might help toward accomplishing the desired ends if, after a
notice is given to abutting property-owners to cut the weeds along
a street, failure to comply with it could be followed by a heavy
penalty for permitting weeds inside any lot they possessed.

The sidewalk-inspector was doing little toward compelling
lot-owners to cut weeds. The police were supposed to report
cases needing attention, but they did not do so to any great ex-
tent. All curb conditions should be inspected and checked up
by the sidewalk-inspector, together with conditions as to snow
and weeds in vacant lots.

The records and follow-up system of the department of streets
were unsatisfactory; none whatever was made of defects noticed
by the police. These were simply telephoned in and temporarily
noted for observation. Neither were notices served upon in-
dividuals recorded in duplicate, nor was any tab or check-up
system provided. The latter is necessary to insure a prompt
following-up of cases. Most of the work plans were merely kept
in the inspector’s mind or on the small stubs of notices served;
but the latter did not show what the property-owner was re-
quired to do. :

More attention should be paid to dangerous trees and limbs
along sidewalks and parkways. Until the city has a tree warden,
this work might well be handled by the sidewalk-inspector. He
should constantly report dangerous trees or limbs and take
measures to see that they are removed. The city taxes prop-
erty-owners for the entire cost of pavements, yet appeared to
take for granted that dead limbs at the sidewalk and curb should
be cut at its expense. This only emphasized the need of a war-
den, for with proper care dying trees can often be saved. A
thorough reorganization of the method of sidewalk and weed-
control is recommended.

CARE OF TREES

If Springfield were in danger of losing all its trees and a half-
million dollars would save them, there is little doubt that the
money would be raised promptly. There is no question about
the great value and service of the trees, when the matter is given
serious thought. At the same time practically nothing was
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being done at the period of our investigation for their preserva-
tion and renewal. The number of young trees was very small
and the older ones were not being given needed care. Although
the necessary attention will cost something and may require
legislation, it will prove far-sighted economy. Tree injury is
like human injury: a small hurt is easily corrected, but, if neg-
lected, it may prove fatal.

This care calls for a trained tree warden in the city govern-
ment. Many cities already have such an official. He should

CARE AND RENEWAL OF TREES

Notwithstanding the value and service of its trees, at the time of the survey
practically nothing was being done by the city to preserve them from injury
from electric wires and other dangers, or to insure the replacement of those
that die ar are cut down. The care required calls for the services of a trained
tree warden in the city government

be a graduate forester; and the work will be sufficient to require
his full time. He should have power to select the kinds of trees
for each street and should do all that is necessary for the care of
those already planted. While trees along the public streets
should have his first attention, he could also give advice to citi-
zens on the care of those on private property. The value of
fruit trees in back yards, for instance, has not been sufficiently
emphasized heretofore in this day of the high cost of living. It
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would be advisable to place the park trees under the warden’s
care, also, and thus further carry out the idea of centralization
already advocated.

REFUSE-COLLECTION AND DISpPoOsAL

In the interests of health and civic decency several kinds of
refuse in city communities need to be disposed of. Among them
are garbage, manure, ashes, and rubbish—not to mention sewage.
In the case of none of these was there anything approaching a
systematic plan worked out or in operation for Springfield, except
in the case of sewage, but even there the situation was entirely
unsatisfactory.* The city had a garbage-incinerator, but no
collection system. Individuals could bring refuse to the plant
and have it disposed of free of charge, but no one was compelled
to do so. The amount brought for disposal was not large. Some
of the garbage and other refuse was collected and taken to open
dumps at a short distance from the outskirts of the city. These
garbage-collections were not paid for by the city but by the
citizens from whose premises the refuse was removed.t

Many other cities can show the most satisfactory results, both
from the point of view of cost and of keeping streets, alleys, and
back yards free from refuse, through the collection and disposal
of these wastes at city expense. But the question, particularly
in its engineering phases, is one that requires careful study. No
one can tell in advance what quantities of refuse will need to be
disposed of, what the salvage qualities of each will be, how the
quantities of refuse will vary by seasons, or the relative costs of
different systems. A study that will take the many yarying
factors into account is therefore recommended as a basis for a
program of disposal. In the mean time several suggestions for a
temporary handling of the matter may be useful.

A city collection-system should be installed, and at the same
time the use of the dump system for disposal should be continued.

* For further data and discussion of Springfield conditions with reference
to sewage, garbage, and manure, see companion report, Public Health in
Springfield, Illinois, by Franz Schneider, Jr., pp. 81-84, 86, 111-114, 129-131.
(The Springfield Survey.)

t In 1916 a small beginning was made toward a system of garbage-collec-
tion by the city.
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Dumps are nearly always objectionable unless far removed from
dwellings, and then the handling expense is prohibitive. Never-
theless their objectionable character can be mitigated to a certain
extent. If dumping is done from movable platforms, so that
only a few square yards are “‘open’’ at a time, and if these open
spots are daily disinfected and covered with fresh earth, the dump
can be kept in reasonably good condition. Even with increased
collections, the Springfield dump nuisance will be decreased under
this kind of control, and may be maintained until the better and
more permanent solution can be determined upon.

CEMETERY ADMINISTRATION

The management of the city cemetery was not covered by the
law providing for the new commission government. It is man-
aged by its own board, appointed by the mayor, and the city
clerk does its clerical work. It logically should be under the
supervision of the commissioner of public property.

The methods of collection of revenue, while an improvement
over those in the past, were still out of date and inefficient. A
great deal of work for lot-owners was being done on credit; many
charges were uncollectable or disputed; and the collector was
receiving 10 per cent for collecting all bills not paid in advance.
As a result, old accounts continually had to be charged off by the
city clerk, causing a preventable loss and calling for an exercise
of discretion which should not be placed upon the city clerk. In
cases of indigence, the cost of service rendered should not be
charged up against regular cemetery expenses, but should be
borne by the proper charitable agency, either public or private,
after such agency has satisfied itself as to the merits of the case.

The auditors’ report for 1914 showed that $2,267.51 was being
carried as a reserve; part of this consisted, however, of these
uncollectable accounts. On January 1, 1916, this amount had
increased slightly to $2,309.97. Since our field work, a rule
has been adopted providing that only those whose prior bills
were paid should be allowed credit. While this is an improve-
ment over old methods, it does not meet the difficulty adequately.
A better plan would be to ask for cash payments, just as the city
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asks for payments for its water service, light service, and its
taxes.

The objection may be made that it is difficult to estimate the
cost of some classes of work in advance. No doubt that is true,
but the thing to do in such cases is to provide the means of de-
termining costs more easily. The difficulty in estimating costs
is another reason for keeping time sheets showing the expenses
for different jobs. A superintendent could soon become expert
in estimating costs if he had prior cost data. The data, also,
would provide an automatic check as to whether employes were
reasonably efficient in performing their duties. They would
also show whether schedules of charges that were being used
were correct.

The work was practically all being done on written, numbered
orders, but the superintendent often held orders for some time,
or destroyed blanks if mistakes were made in filling them out.
So, while the orders were numbered, the numbers were of no
use in controlling the cash received by the superintendent.

To improve the general administration of the cemetery the
following changes are suggested:

1. That provision be made that all orders shall contain a
schedule of prices

2. That a rule be adopted that no work shall be undertaken
until payment is made or until some guarantee is offered

3. That registered orders (i. e., orders numbered consecutively
in advance) be prepared for the use of the superintendent of the
cemetery. If payment is made to him, he should send the origi-
nal to the city clerk, give a copy to the lot-owner, and retain the
third. This will give a record of cash collections. If payment
is not made to the superintendent, the original order and the
lot-owner’s copy should be sent to the city clerk’s office and no
work undertaken until the superintendent is notified that pay-
ment has been made on order number such and such, of which he
already has a copy. '

4. That cemetery employes be required to keep time and cost
records, and that the information be used as a check on the work
done and as a basis for charges to be made.
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ELECTIONS

Some one has suggested that if the Spanish people would work
on holidays and rest on other days they would actually accom-
plish more than is now the case, so numerous are their holidays.
This is not quite true as yet in Illinois regarding days set aside
for election and registration of voters, but the situation is serious
enough to demand attention.

If a justice of the peace should resign, a special election must
be called to fill the vacancy unless his unexpired term is less than
one year. When we consider the relative unimportance of that
office and the fact that the primary registration, the holding of
the primaries, and the special election necessary to fill the vacancy
costs about $3,000, it is evident that some betterment of the
situation should be worked out even though both the constitu-
tion and the state laws will need to be revised.

In 1914 the calendar showed the following elections:

January 27—Special election on generator ordinance

February 24—Primaries for township election

March 21—Revision night

April 7—Township and school election

April 28—Special judicial election

September g—Primary for November election

October 3—General registration—Ist day

October 13—General registration—2nd day

October 17—Revision night

November 2—State and county election

The above ten dates all called for a force of election officials,
and all but two required the use of polling places. And the
year was not exceptional.* The time consumed by these too
numerous elections, and by the primary and registration days,
was no inconsiderable amount and it was increasing; the cost of
holding the elections was large; the interruptions to ordinary
business were by no means negligible matters; and they are ob-

. ¥ Although the subject of elections relates also to county administration,
it is considered here under city administration, since all of the elections affect
the city but not all have to do with the county and state.
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jectionable in the same way as the long ballot in that too many
elections scatter the interest and attention of the voter.

In order to improve the situation, the following suggestions
for constitutional changes are offered. Provision should be
made:

I. For the general use of a short ballot, thus creating more
appointive and fewer elective offices

2. For appointments to fill all unexpired terms in judicial
offices

Legislative Changes

3. For nomination of township and judicial officers on peti-
tion, similar to the method employed of nominating candidates
for the school board

4. For the combining of special elections on propositions, and
any other elections occurring within ninety days. This is legal
now only in cases where the election on a proposition would
occur within ninety days of the city commissioners’ election

5. For reducing the number of registrations at polling places
and for substituting registration at the office of the local election
commission. At least, intermediate registrations at polling places
should not be held within four months of each other. The
primary registrations for commission-government elections could
be made in the office, as is now the case in other primaries.

It might also be possible to eliminate one day of the general
registration by permitting after-registration in the office. By
adding sufficient ‘‘red tape’ to this office registration, no one
would willingly fail to appear on the regular day, since he would
find the difficulties and delay of office registration something to
be avoided if at all possible. Another suggestion is that no one
be allowed to sign more than one petition for nomination of
candidates for a particular office, the first petition only to count
unless the signature on it is withdrawn.

Si1zE oF PoLLING DISTRICTS, ETC.

The large number of voters handled in election districts in
Springfield recently when women voted for the first time indi-
cated that the present purpose of the law to keep election dis-
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tricts not larger than 450 voters and to make the standard 300
is likely to require an increase in such districts. The present law
does not provide for the fluctuation in the numbers of voters
due to the presence of women at some elections and not at others.
It does not seem to us desirable, for economical and other reasons,
to increase the number of these districts at present in order to
provide for these wide fluctuations. It would be better to amend
the law to allow more voters to be handled. :

The number of reserve ballots supplied for each district was
double that of votes cast at the preceding general election. This
was excessive. Ten per cent over the registered number of
electors would be sufficient, particularly if the board of election
commissioners would supply themselves with an additional re-
serve of 20 per cent of the total required for the whole city, the
designation of the district to be left blank. Then, if it becomes
necessary to supply more to some district, the blank space could
be filled by using a rubber stamp. This would materially re-
duce printing costs.

Not all ballots were being purchased under competitive bids.
They should be.

The use of schools and public buildings for election purposes
is to be greatly commended; 12 polling places out of 41 were in
the schools and free from rent.

In general the administration of the election board in Spring-
field seemed_to be giving satisfaction.

SUMMARY

Property worth over $700,000 was destroyed by fire in Spring-
field during the five years prior to 1915; the average loss per fire
was above $500, a moderate figure; but the average per capita
loss, $2.88, was comparatively high. The average number of
fires was also high. A large part of this loss, probably over half,
was preventable.

The organization and general administration of the fire de-
partment compared well with that of many other places. The
number of men on the force, however, was too small; and there
was no age limit set for compulsory retirement. Appointments
are by civil service certification. Dismissals can be made only
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after a review by a court. It would be better if trials for dis-
missal were held by the department head instead of by the civil
service commission, and were not subject to court review.

The fire department was weak in the training and drilling of
its members. Nor had it gone far in developing modern fire-
prevention work, a very important feature of the service.

The department was compiling valuable data on its work;
but these data and their significance were given very little general
publicity. More clerical help and assistance from the comptrol-
ler’s office would be useful in improving the record-keeping of
the department.

Hardly half of the movable apparatus of the department—fire
engines, hose carts, etc.—were motor driven. As rapidly as
possible horse-drawn apparatus should be replaced by motor-
-drawn apparatus. It gives more efficient service, and is proving
more economical. The new equipment will have a bearing upon
current questions of construction and location of fire stations;
changes may very well wait such installation, unless a thorough
study of the station-house question looking to a station-house plan
for the whole city is immediately instituted. Other changes in
minor equipment were needed.

The .fire-alarm system is decidedly inadequate. It is little
used, most alarms coming in over the telephone. The matter
demands careful consideration by the department. In the mean
time, the telephone, with certain advisable precautions, may be
used.

For the ordinary fire, Springfield’s water supply is adequate,
but not for emergencies. A new water main between the pump-
ing station and the city, laid along a different route from the one
now used, is highly important. The large water mains also
need to be joined by more frequent cross mains, and frequent
gate valves should be installed. More hydrants and sprinkler
systems are desirable.

Many of these improvements are demanded by the under-
writers as an alternative to an increase in local insurance rates.
The changes are reasonable, however, for other economic and
social considerations.

The establishing of the bureau of buildings, centralizing mat-
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ters relating to building construction, is a gain for the city.
More attention, however, needed to be given to systematic and
continuous building-inspections, both in the interests of safety
from fire and from poor construction, and for the meeting of
required housing standards as to light, air, and general sanita-
tion. A new housing code is essential to the satisfactory prose-
cution of a modern program for the building bureau. Attention
needs to be given to a proper districting of the city so that fac-
tory districts will not encroach upon residential sections; and
vice versa.

The water-supply system is owned and operated by the city.
It is worth approximately $1,000,000. About half this amount
has been expended in developing and equipping the system, the
- amount being paid out of profits from water rates; the remainder

has been covered by different issues of city bonds. The depart-
ment is facing large expenditures for the construction of new
mains and for the extension of the smaller connections. It is
recommended that where extensions are made the smaller con-
nections be charged to lot-owners.

The department has succeeded in securing a very general in-
stallation of meters throughout the city. It deserves credit also
for instituting periodic tests of the accuracy of the meters.

Many factors must be taken into account in passing judgment
on the fairness of water rates. A comparison of rates in different
cities is significant only as showing whether the particular ones
in question are within the bounds of general practice. Spring-

field rates when compared with the average of some 640 American
cities in 1915 made a favorable showing; they were considerably
below the average.

The conclusion, after going over all the accounts, was that the
water department was being efficiently managed.

For a number of years the city has owned and operated a small
electric light plant. The service, until recently, was used in
street-lighting, but the plant has lately been transferred to the
city water works, a change which is in the interest of better
management and operation; and it now furnishes more service.

The city has a good equipment for testing gas and gas meters,
but the service was very little used. The attention of the public
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was not drawn to violations of the ordinance requirements apply-
ing to the heating quality of gas. No tests of electric meters
were being made. It is recommended that this work be turned
over to the state.

The city was not giving sufficient attention and support to the
inspection of weights and measures. The laws and ordinances
relating to them were also deficient. A better law and state
inspection are recommended.

The office of either city attorney or corporation counsel should
be abolished and the law department be put under one responsible
head, with power to appoint assistants. All the legal work of the
different city departments and boards should then be centralized
here.

In 1914 about 58 per cent of the 161 miles of streets in Spring- .
field were unpaved. The part unpaved in 1916 was still more
than half. On the paved streets, brick was very largely used.
Asphalt, macadam, asphaltic concrete, and a small amount of
mineral rubber, dolarway, and wood blocks were also used. No
absolute rule as to any one pavement’s being everywhere best
can be laid down. Pavements must be chosen to meet specific
local conditions. Brick is cheap a