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PREFACE

The ways and means.by which society, both through volun-
tary community service and through governmental provisions,
attacks the problems of inequality constitute the science of social
welfare. The extent to which these problems have been met
through public provisions has been profoundly influenced by
the changing concepts of state responsibility. The earlier view
that relief by the state was to be afforded only to destitute persons
and under such conditions as would discourage them from look-
ing to the public purse for their support, that the state should
intervene only in the last resort, has gradually been displaced
by the belief that the state is primarily and directly responsible
for the care of its handicapped members and should provide those
services essential to the fulfilment of its obligation.

This change in the underlying concept of the duty of the state
with reference to its delinquents, defectives and dependents has
been reflected in the United States by the comparatively recent
growth of public welfare agencies and the functions which they
perform. During the colonial period and until the first part of
the nineteenth century the task of ameliorating the condition of
the handicapped devolved largely upon the philanthropic enter-
prise of private citizens. Other than jails for the incarceration of
law-breakers and meagre provisions of poor relief patterned after
the root principle of the English poor law system, the principle
of “less eligibility”, the early colonial and state governments
declined to assume any responsibility for the unfortunates within
their jurisdiction. Impelled, however, by changing social forces
which contributed to the complexity of life, by the helplessness
of the individual before a rising industrial juggernaut, and by
the failure of private effort to meet the augmented relief needs,
the various public agencies began to assume broader functions
of social service. This tendency, rapidly becoming more marked,
has since continued to expand the scope of public responsibility
so that now welfare administration has become a large and distinct
branch of governmental activity.

In spite of its “coming of age”, public welfare administration
has been singularly neglected by students of political science.
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With few exceptions the approach of writers to various aspects
of public welfare work has been essentially from the sociological

point of view. As this branch of public administration continues

to absorb new functions in an age when economic maladjustment
is accentuating the deficiencies and inequalities of an increasingly
large group of individuals, when the demand for new relief and
social insurance devices is focusing the attention of the public
upon its welfare responsibilities, there is pressing need for an
emphasis upon welfare problems in their relation to government
and democracy.

This study is the outgrowth of a recent investigation of the
financial and administrative structure of the state government of
New Jersey at which time the writer, as one of the staff of in-
vestigators, was able to visit the several state welfare institutions
and agencies, and the central department under which they
operate. To secure some perspective as a background upon which
this elaborate organization is traced attention was directed, by
means of personal conference, correspondence and other docu-
mentary evidence, to the systems of state welfare administration
in other states, especially Pennsylvania, New York, Massachusetts,
Illinois and Ohio. The tendencies shown and the conclusions
drawn may point to some of the more fundamental problems
with which public welfare administration in New Jersey. as well
as other states, must deal.

Acknowledgment is made to the present head of the New
Jersey organization, Commissioner William J. Elis, to Mr. Emil
Frankel, director of the division of statistics and research, to Miss
Helen E. Heyer assistant, to- Mr. F. P. Gerrv, director of the
division of administration and accounts, and to the other welMare
officials with whom contact was made, for their friendly and
valuable assistance in collection of materials. I am especially
indebted to President Harold W. Dodds and Professor William
S. Carpenter of Princeton University for their helpful advice
and criticism during the preparation of the manuscript.

p.T.S.
Princeton, New Jersey

April 1, 1934
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Chapter I
THE BEGINNINGS OF CENTRAL CONTROL

Public welfare administration deals with human lives—those
persons who through poverty, disease or other causes have become
wards of the state. How far the care of these unfortunate members
of society should burden the public funds must alw?ys lead.to
differences of opinion. But the problem of administratfon remains
that of securing the utmost in care and rehabilitat}on for the
defectives, delinquents and dependents of the state with the least
expenditure of the taxpayers’ money.

In the formative period of American political institutions t'he
states gave little attention to public welfare work. Poor relief
and the care of prisoners and of the insane were left to the coun-
ties, townships and municipalities. County jails and loc?l alms-
houses were the chief agencies of relief as well as punishment.
Only the unsettled poor, those who had lived for too short a
period within a town or county to cain a settlement, were any-
where permitted to burden funds of the state.

Soon, however, the states began to assume some of the re-
sponsibilities hitherto resting solely upon thehlocalmes by pro-
viding institutions for the incarceration of serious oﬁenders and
mental deficients. The general practice among the pioneer states
in the public welfare field was to place the control and manage-
ment of the state institutions under separate boards of trustees
directly responsible to the governor and the legislature. The
chief defect in this early form of administration was the lack of
central administrative supervision and control. But as the numb.er
of state institutions and the cost of their services steadily in-
creased, the need for central supervision became so vital th?tt the
states began to develop central organizations with authority t01
inspect and report upon institutional conditions and practices.
Massachusetts led the way in 1863 by establishing the Board of
State Charities with authority to investigate and supervise the pub-
lic charitable and correctional institutions in the commonwealth.?
By 1873 ten other states had followed this example and created
similar agencies of central supervision.”
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Central supervision of state welfare institutions once firmly
established has led to many experiments and much revision of
the central administrative machinery. The general tendency has
been to supplement the supervisory and investigational powers
of the central agencies with powers of effective control. At the
same time, the states have broadened their functions to embrace
much more than institutional care of their defectives, delinquents
and dependents. Child welfare, mothers’ and widows’ aid, old
age relief, and an expanding program of preventive work in the
fields of mental and tubercular diseases have been added to the
burden of the states compelling them to increase the size and
scope of their central organizations.

At the present time responsibility for the administration of
state welfare functions is placed in four general types of state
agencies: the lay board, the paid or professional board, the ex-
officio board and the single-headed department. In December,
1930, twenty-three states had unpaid, lay boards responsible for
the public welfare administration of the state either as the only
agency or in co-operation with another agency. Paid boards are
now being used in nine states for the administration of the state
charitable and correctional institutions while three states entrust
this responsibility to an ex-officio board. Eleven states have
placed the control of public welfare administration in one or
more departments under a director appointed by the governor
and responsible to him. All but five states have created central
agencies with broad powers of control over the wide range of
modern state welfare activities.

The evolution of state public welfare administration in New
Jersey parallels the general growth throughout the country. The
original policy was to place the administration of the state in-
stitutions under the guidance of separate boards of trustees or
managers the members of which were appointed by the governor
with the consent of the senate. The boards appointed the chief
executive officers of the institutions, removed them at will, ap-
pointed or confirmed the appointment of all subordinate officers
and submitted annual reports to the legislature.®

The one exception to this practice of placing complete control
of an institution in its board of trustees was to be found at the
state prison where the board of managers after 1829 has never
had complete responsibility for the management of the institution.
When the prison was opened in 1798 the legislature placed its
management in a group of eight prison inspectors, appointed
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The official means by which the legislature and the governor
at this time could ascertain the conditions of these state institutions
were three-fold. In the first place, the institutional boards of
managers were required to present annual reports to the governor
and the legislature. Secondly, the legislature frequently author-
ized special committees to investigate one or a group of institu-
tions. Thirdly, the State Board of Health, established in 1877,

included in its annual report a summary of the sanitary conditions
in the institutions.

But this method of supervision over a group of services the
cost of which was mounting at an alarming rate was clearly in-
adequate to two groups of critics: those who desired the leveling
up of the management of all the institutions to the highest point
attained by any of them, and those who advocated a centralized
fiscal control of the entire system. In 1878, a special commission
appointed by the governor to investigate the prison system of the
state included in its report a recommendation that a state board
of charities be established: “Several of our sister commonwealths
have derived much benefit from the appointment of a Board of
State Charities for the purpose of examining into the condition
and practices of the various penal and charitable institutions of
their respective States. They report to the Governor or Legis-
lature annually, making such suggestions as they may deem
proper, with reference to the more economical or eflicient working
of these institutions, and the harmonious accomplishment of the
beneficient purposes of the State. The appointment of such a
board consisting of five or six judicious, philanthropic citizens,
to serve without compensation, (their necessary expenses of

course being paid,) would, we think, result in much good. Vari-
ous evils have come to the knowledge of this commission which
such a Board might have corrected or prevented.””

No action was taken by the legislature along the lines of this
suggestion, but in 1881 the governor appointed delegates to ve-
present New Jersey at the National Conference of Charities and
Corrections held that year in Boston. A. S. Mevrick, the only
delegate who attended the conference, in his report to the governor
recommended the supervision of all jails and lock-ups in the
state by the state prison inspectors.® This was followed by the
recomniendation of the New Jersey delegates attending the con-
ference held in Madison, Wisconsin, in the succeeding vear that
the state create an advisory board of charities and corrections
since “the regular visits of the board or its secretary to the jails,
poor-house, ete., and the reports upon them would awaken the
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officers and the public generally to the great need of reforming
some crying abuses in the treatment of petty offenders, paupers,
individuals of the defective classes, young children and the in-
sane, who are kept in local establishments.” ® While advocating
this supervision of local institutions the delegates exempted the
state institutions from central supervision: “The institutions
supported by State appropriations, controlled by special boards,
and reporting annually to the Governor and Legislature would
not require its (the board’s) supervision.” 10 Undoubtedly this
rather illogical proposal to limit the supervisory powers of the
proposed state board to local institutions was due partly to the
fact that each one of the five delegates was either a member of
a board of managers of a state institution or the executive officer
of a state institution.

Convinced by these reports of the need for central super-
vision, Governor G. C. Ludlow in his annual message to the legis-
lature in 1883 urged the establishment of a state board of charities
and corrections,! Accordingly the legislature created in the
same year the Council of Charities and Corrections to be com.-
posed of the governor, ex-officio, as president and six members
appointed by the governor with the advice and consent of the
senate to serve without compensation.’* The council was author-
ized to investigate all public charitable and correctional institu-
tions, state as well as local, and recommend any desired changes
In management to the managers of these institutions, The ad.
ministrative officer of each institution was required to keep a
register, in the form prescribed by the council, in which he must
record statistics of the history, dates of commitment, productive
labor, and maintenance costs per day of each inmate in his in.
stitution. An abstract of this register was to be sent to the council
on or before October st of each year to be used as an aid in
making its reports and recommendations. The compensation to
be given to the state institutional heads for this additional duty
was left to the discretion of the boards of managers. In the case
of local institutions, however, the law required the governing
boards to pay an amount which they regarded as adequate com-
pensation for the service.

This first form of state supervision proved to be a failure,
Only three annual reports were presented to the legislature by
the council beginning in 1885 and these were wholly inadequate.
Two factors contributed to the ineffectiveness of the work of the
council. In the first place, the legislature appropriated only $1,000.
annually to defray the expenses of the council, and, secondly,
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At the meeting of the legislature that year two bills were
introduced, the Strong bill in the senate and the Gnichtel bill
in the assembly, each proposing the creation of a salaried state
board of control, the members to be appointed by the governor
and the senate. The local boards of managers of the twelve
existing state correctional and charitable institutions were to be
abolished and their functions transferred to the state board.'s

A storm of protest immediately arose. Although five or six
states by this time had established state boards of control the
prevailing view favored supervisory state boards. The State
Charities Aid Association and the New Jersey Conference of
Charities and Corrections voiced their opposition to the radical
proposal embodied in these bills. The former speaking through
its official publication warned that “a board of control means
great political opportunity, great power and corresponding temp-
tation to misuse power and political opportunity, and to prosti-
tute charity and justice and education to political and personal
ends. Control suggests, moreover, to officers of institutions,
offensive interference and empirical dictation.” *®* The experi-
ences in Wisconsin, Minnesota and Towa were also cited to show
how political considerations were influencing their boards of
control.,

The president of the New Jersey Conference of Charities and
Corrections in his address at the meeting in 1903 aptly summar-
ized the conditions in the state which necessitated a form of
central supervision or control. Arguments for each type were
presented but with an unmistakeble leaning toward the super-
visory. The Strong and Gnichtel bills were opposed also because
they would abolish the local boards whose services were held
indispensible to non-partisan, enlightened management of insti-
tutions.?°

This strong opposition prevented the legislature from enacting
any of the provisions of the bills but they served a useful purpose,
namely, that of arousing more interest throughout the state in
the need for an official agency of supervision. In the next annual
report of the State Charities Aid Association general secretary
F. H. Wines, ex-secretary of the state board of charities in Illinois,
presented a comprehensive document reviewing the subject of
state control versus state supervision and describing the organi-
zation, powers and duties of the existing state boards of charities
and correctons. After summarizing the arguments in favor of
a state board of control, the report states: “All the really useful

14
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purposes of a central board of control may, with proper legisla-
tion, be secured and accomplished by a central supervisory board;
and the latter -is free from the perils which attend the concentra-
ticn of so great powers of appointment and expenditure in so
few individuals, subject to political influence, and therefore ex-
posed to peculiarly strong temptation to misuse these powers for
personal or partisan advantage. ...

“A very serious defect in the system is that the board of control

is not itself subject to supervision. The necessity for supervision
. . %9
is the pith of the argument in favor of supervisory boards.”*!

Aside from the merits of this question, which had for years
been a matter of much controversy throughout the United States,
it was quite clear that New Jersey must have a state board. w-ith
supervisory powers at least. The State Charities Aid Association
frankly admitted that the work it had been conducting for the
state since 1886 was not sufficient: “But your Excellency and the
legislature will at once perceive, from the very important docu-
ment prepared by the general secretary, and which forms the
principal part of this report, that the association earnestly de-
sires to limit its own work and responsibility closely to ihe field
in which private and voluntary service belongs; and, \fvhile it
aspires to do all that diligent visitation and expert criticism can
do- for the entire penal and charitable work of the state. it is
profoundly convinced that the state itself should undertake the
general and systematic supervision of the entire field through an
official agency of its own.” ?

Accordingly, the society prepared a bill, known as the Duffield
bill, which was introduced in the 1904 session of the legislature,
providing for a state board of charities and corrections compo.sed
of seven members appointed by the governor alone to serve with-
out compensation. Of the persons first appointed two were to
serve two years, two for four years, and three for six years. All
subsequent appointments were to be for six years. The boar.d
was to be given the power and duty of inspecting every public
charitable and correctional institution in the state. Free access
to the buildings and records of any such institution was to be
given. Refusal to admit any member or authorized agent of the
board into any such institution or to furnish requested information
was made a misdemeanor punishable by a fine not exceedng one
hundred dollars. The board was to prepare a plan for uniform
financial records in the state institutions the adoption of which
could be ordered by the governor. An annual report was to be
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presented to the governor and the legislature. To enable the board
to maintain a permanent office and employ clerical assistance ten
thousand dollars was to be appropriated annually.??

But even the mild form of supervision in the Duffield bill
aroused strong opposition in the legislature. The proposed board
was characterized as “a smelling committee”, the investigations
which it would conduct would be “inquisitorial in nature”, and
its recommendations would be simply “dictation” to the managers
of the penal and correctional institutions. An anonymous circular
was distributed embodying these accusations which though un-
warranted aroused the opposition of the prejudiced and the
ignorant. In addition there were those who sincerely believed
that state supervision was unnecessary and that the Duffield bill
was only a step toward the feared centralization of administrative
control. The unnatural alliance between these groups was too
powerful and the bill was defeated.?*

Discouraging as this failure was the State Charities Aid As-
sociation renewed the fight in its report for 1904 in which a new
plan was presented to the governor and legislature. This called
for the creation of a state board of guardians for the insane and
a governor’s advisory commission. The former was to be a non-
partisan, non-salaried board with powers to inspect all state,
county and private institutions for the insane and should direct
its work especially toward the improvement of the existing plans
for commitment and transfer of patients in the publc institutions
for the insane and of state aid to the county insane asylums. The
advisory commission was to visit the state correctional institutions
for the purpose of advising the joint legislative committee on
appropriations on their financial needs and could conduct special

investigations of these institutions upon the request of the
governor.”?

Although this new proposal received little consideration the
association succeeded in reopening the question of centralized
supervision and securing the support of the new governor, Edward
C. Stokes. In his first annual message in 1905 to the legislature
he recommended the establishment of the office of commissioner
of charities and corrections and an advisory council composed
of the chief administrative officers of the state charitable and
correctional institutions.”® The governor’s recommendation was
incorporated in the Bradley bill which was introduced in the
senate and enacted into law at the 1905 session of the legislature.?’
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The act provided for a salaried commissioner of eharities ar}l}d
corrections to be appointed for a term of three years by the
sovernor with the consent of the senate. The commissioner was
zr:equired to inspect every charitable and correctional institution
in the state receiving funds from the state treasury, to see all
state wards in public or private institutions and keep records of
any necessary information relating to them, to secure reports from
the institutions inspected, and to present an annual}report to the
sovernor. All future plans for state buildings or improvements
of state institutions were to be prepared under the direction of
the commissioner who was also to superintenfl the comstruction of
cuch buildings or improvements. To assist him the commissioner
could appoint with the approval of the governor an archlt.ecF.
Power to appoint clerical assistants was vested in the commissi-
oner alone. Upon the request of the governor the commissioner
could conduct an investigation of the management of institutions
receiving funds from the state treasury. Finally, the commissioner
could summon, at least quarterly, an advisory board composed
of the chief executive officers of all such institutions “to discuss
and consider matters pertaining to the charitable, penal and re-
formatory system of the state.”” **

The first state commissioner of charities and correctigns was
a clergyman, the Rev. George B. Wight, with little experience 1r;
connection with public institutions. In spite of the misgivings o
the professional philanthropists he performed the duties of his
new office in an openminded and tactful manner. But the weak-
ness of the 1905 law, apparent to some at its passage, be“(lame
more glaring in the annual reports of the commassioner.™ Tt
placed a tremendous amount of work upon one man; 1t left. mt'act
the unfortunate system of competition between the state institu-
tions before the joint committee of the legislature on appropria-
tions: it limited the investigation of the management 'of an
institixtion to such time as the governor saw fit; and it f%lled to
provide for a group of non-professionals who might advise and
assist the commissioner. In a speech at the New _]erse.y state
Conference of Charities and Correction in 1908 -(,ommlssmner
Wight summed up the situation tersely. “But T will not.occuhpy
your limited time with further remarks, onl)( to say .(SLc,) t Z.lt
the State exercises the best supervision over its charities that.ls
possible under the circumstances, looking to those ‘entl_'usted with
the work to make it as increasingly efficient as its importance

demands.” **
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The inadequacy of this plan of central supervision served to
increase the demand for a plan of central control. The State
Charities Aid Association in 1907 repeated its demands for the
creation of a central authority which could direct and control
the whole machinery for the treatment of the insane.*' In 1908
the society stated in its annual report: “Indeed, there is a growing
feeling that we shall have to adopt the principle of control as
distinguished from State supervision, and this feeling is based
on the opinion that at some point between the management of
official appointees—superintendents, wardens, directors, etc.,—
and the Governor, there should be an active and efficient manage-
ment to supervise and control the work of every institution, and
as our present system of separate hoards of management for the
various State institutions has failed notably to supply this want,
it now becomes necessary to lodge such controlling management
in a State Board which shall be so constituted and empowered
as to guarantee to the State a business-like as well as a humane
and scientific management and control of all the charitable and
correctional institutions of the State.”” 22

This statement was part of the comment by the society on the
radical proposal of the Dependency and Crimes Commission in-
cluded in its report to Governor John Franklin Fort on December
15, 1908.3® The commission recommended the abolition of the
local boards of the state institutions and the transfer of their
functions to a non-salaried board of charities and corrections of
nine members appointed by the governor alone. A commissioner
of charities was to be appointed by the governor with the consent
of the senate to act as president of the board, to gather all ne-
cessary statistics concerning the care of the state wards, and to
have the power, subject to the rules of the board, to place and
transfer patients in the state and county welfare institutions.
Also the report recommended that “there shall be a fiscal agent”
to purchase all supplies for the state institutions subject to the
approval of the board, audit with the board all the accounts of
the institutions, and collect the amounts due from the parents and
guardians of the inmates of the institutions.

The commission based its recommendation upon the belief
that the proposed system would remedy three important defects
in the existing system, namely, the lack of a definite state policy
with regard to public welfare, the lack of centralized fiscal control
over the state institutions, and the lack of adequate statistics on
the problems of delinquency, dependency, and defectiveness.
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This proposal was not acted upon by the' Ieg‘islatur.e. The
cnanges which it suggested were far too sweeping in .thelr scope
to receive substantial support. To abolish the traditional local
boards of the institutions would have required nothing short of
a political upheaval. Even the progressive and powerful State
Charities Aid Association refused to give active support to .thhe
plan although advising that serious consideration be given it.**

The weak system of state supervision created in 1905 _remained
practically untouched until 1918. The demand for increased
powers of control during this time was successful only to.th.e
extent of adding a few more duties to the office of the commissi-
oner of charities and corrections, e.g., approval of admission to
state and county welfare institutions supported in V\{hOl}’: or in
part by the state, power to license private welfare institutions,
and membership on the prison labor commission created in 1911.

Meanwhile the increasing number of the insane, feeble-mindf:d,
and delinquents was creating an acute need for a comprehensive
and uniform state policy with respect to their care and treatment.
In 1912 the State Charities Aid Association repeated its demand
for a central authority to control the state’s services for the mental
defectives.?® Again in 1916 the governor and legisla.ture were
asked to remedy the unfortunate situation by appropriate legis-
lation. The society’s report in that year said: “Considering the
fact that New Jersey has already established the departments of
education, roads, and labor, and has the beginnings of a depart-
ment of charities and corrections, it would seem logical that the
Commissioner of Charities and Corrections should have an ad-
visory board possessing powers similar to thqse given to the
Departments of Education and Labor and certain other depart-
ments of the State. . ..

“A law could be framed to strengthen the powers of the De-
partment of Charities and Corrections by providing a board of
advisors to the end that this particular department may be e
moved from political control and have some measure qf d{rec.tlon
over the several State charitable and correctional institutions
and commissions. . ..

“In no department of State administration is there more need
of co-ordination and centralized authority than in the care of
the dependent insane.” '

Undoubtedly influenced by this last report, the .initial step
toward reorganization was made in the 1917 session of the
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legislature. By a joint resolution, January 23, 1917, the legis-
lature authorized the governor to appoint a commission of five
persons to investigate the conditions of the state penal and cor-
rectional institutions, and the state use system of prison labor.3?
Another joint resolution was passed on March 23, 1917, author-
izing the appointment of a commission of five persons to investi-
gate the conditions of the state charitable institutions.*

Early in 1918 these commissions presented their reports to
the governor in which the problem of centralized control over
the state institutions was treated at length.** The Prison Inquiry
Commission concluded “that the lack of a centralized authority,
endowed with sufficient administrative powers to secure the co-
ordination and more efficient mangement of the several correc-
tional institutions and agencies of the State, is the most serious
defect of the existing system.” # The commission was convinced,
however, that the system of separate control with a local board
of managers for each institution contained advantages that should
be preserved, and offered a plan which would give the state the
benefits of centralized control without sacrificing local initiative
and interest. [t recommended the establishment of a central board
of control composed of the governor and eight members, ap-
pointed by him with the advice and consent of the senate, to serve
without pay. At least two members were to be women. This
board should be charged with the general administration of all
the state correctional institutions, should take over the powers
of the prison labor commission (which was to be abolished),
should have power of supervision and visitation over all local
places of detention of those accused or convicted of crime, and
should appoint a commissioner of correction to act as the ex-
ecutive officer of the board. It was further recommended that the
central board should appoint the members of the local boards
and should have the authority to make general rules and regula-
tions for the management of the correctional institutions.*'

The report of the Charities Inquiry Commission, more gener-
ally known as the Earle report, stressed the need for centralized
control of the state charitable institutions. It was found that the
law under which the state commissioner of charities and cor-
rections operated was incomplete and ineffective. “Although his
(commissioner’s) duties are numerous, his real powers are neg-
ligible. So far as his effective authority is concerned, it is a
theory rather than a fact. Except upon the request of the gover-
nor, or with the acquiescence of those in charge of any charitable
Institution, he cannot make an investigation of it. He is powerless
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to correct. or enforce the correction of any conditions wh.ich he
may find to exist, be what they may. With .the one exception al-
ready mentioned,*” his office is entirely dlsz%sso.mated with t_he
real management of the State’s charitable institutions or agencies
and has no responsibilities therefor, or for the correction of
defects therein, or for the bringing about of cooperation between
the various institutions and agencies. ... In short, no matter how
capable or diligent any such Commissioner may be,‘ or h_ow de-
sirous of doing effective or constructive work, the llml.tatlons of
the present law make him largely a figurehead and h1§ depart-‘
ment primarily a depositary or clearing house for_cer.tam.of th'fj
records pertaining to the State’s wards.’.’ .*3. Contmu.mg. in this
outspoken manner the report severely criticized the institutional
boards of managers. “Each of them (the local boards) by reason
of the law by which it is created and limited is wboll‘y, or largely,
without knowledge as to how any of the State’s institutions other
than the one under its direction, is being managed. ...

“The local board governing each institution, or the super-
intendent chosen by such board as the executive head there?f,
annually endeavors to secure for it (sic) as large an appropria-
tion as possible from the legislature. Each competes against the
others for its favor. The inevitable result is that certain of them
obtain more or less of the State’s funds than would be the case
under a division made strictly according to their various needs.” **

With the elimination of these defects in view, the Earle report
recommended the creation of a state board of charities anq a
commissioner of charities. Except for certain provisions relating
to the institutional boards of managers, the general plan for.the
administration of the state charitable institutions was identical
with that presented by the Prison Inquiry CommiSSior'x for the
control of the correctional institutions. A rather ingem.ous pl.an
was suggested whereby the existing boards of the_charltable in-
stitutions were to be abolished and a group of special boards was
to be substituted. There was to be a special board to govern all
institutions of a similar character, it being suggested that the
institutions be classified according to the type of inmate: insane,
epileptic, feeble-minded, blind, dependent children, tuberculqus
patients, and disabled soldiers. The members of each special
board, including one member of the proposed state board as
chairman, were to be appointed by the state board and were to
have the authority to appoint the chief executive officers of the
institution or institutions under their control and make rules and
regulations for the management thereof subject to the approval
of the state board.*
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One of the most important features of each report was the
belief that the control of both groups of institutions, the correc-
* tional institutions and the charitable institutions, should be placed
in a single agency. The Prison Inquiry Commission report stated:
“The discovery resulting from recent scientific study of the in-
mates of correctional institutions, that a large proportion of such
inmates are not essentially different in mental capacity and re-
sponsibility from those who fill the charitable institutions for the
insane, the feebleminded and the neglected, has produced a
growing conviction that the two sets of institutions are in essence
interdependent parts of a single system for dealing with the allied
social problems of delinquency and defectiveness.”* The in-
vestigators of the system of charitable institutions definitely urged
the creation of a single agency in the closing words of their re-
port: “In our opinion the control and supervision of these in-
stitutions (correctional institutions) and of the State’s charitable
institutions and agencies should be vested in one commission.
We believe that this can well be done under the plan hereinbefore
outlined, and strongly recommend that by appropriate legislation
it be widened and adapted to meet this end.” *

The movement for centralized control of the state charitable
and correctional institutions considerably strengthened by these
‘excellent reports finally swept away all opposition. Governor
Edge in his first annual message to the legislature in 1918 urged
the paramount importance of legislation based upon the recom-
mendations embodied in the reports.*s A few weeks later an act
was passed creating a Department of Charities and Corrections
under the general direction of a State Board of Control.*® The
institutional boards were retained but were made subordinate to
the State Board which was authorized and given ample power to
control and direct all of the state correctional and charitable
nstitutions.

Thus, after a long period during which various devices of
central supervision had proved inadequate, New Jersey finally
laid the foundation for a centralized administration of the entire
state program of public welfare.3
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NOTES TO CHAPTER 1

1 “Organization for the Care of Handicapped Children,” W hite House
(,'onfgle%lacglztﬁl Child Health and Protection (New York, 1932), p. 141.

¢ Massachusetts Acts of 1863, chap. 240.

3 Ohio and New York in 1867; Illinois, North Caroh’na, P_ennsylvama
undORf?ode Island in 1869; Wisconsin and Michigan in 1871; Kansas
and Connecticut in 1873. See S. P. Breckinrldgg, "Spmmary of the Presen’t’
State Systems for the Organization and Adn_]i_mstratlon of 'Pllbllc. Welfar‘ev
(Annals of the American Academy of PolLchal and Social Science, CV,
p. 94). Reprinted in Odum, H. W. and Willard, D. W., ed., Systems of
Public Welfare (Chapel Hill, N. C., 1925), pp. 15-25.

4 Arizona, Colorado, Nevada and Utah have no central agency for more
than one or two specific and limited functions. See Recent Socml.Trends
in the United States (New York, 1933), II, p. 123(?. Chapter 24 is va.]_u-
able as a guide to literature in the field o.f public welfare. For a list
of the states employing some form of centralized control, see.thte Hou.se;
Conference, op. cit. pp. 151-156. Oklahoma has the unique plan' o
electing by popular vote the head of the State Department of Charn.les
and Corrections. [Ibid., p. 152. For a study of the fifteen states ha‘ymg
the one-man control type of organization in 1930, see A. E. Buck, Ad-
ministrative Consolidation in State Governments” (Technical Pamphlet
Series No. 2, National Municipal League, 1930, pp. 5-44.) Some states
employ more than one type of agency. New York, for example, has a lay
board of control for the Department of Social Welfare and t}}e one-man con-
tiol plan in the Departments of Mental Hygiene an.d Correction. See Chap-
ter 1. Valuable material upon the general historical deve].opment of state
welfare organizations may be found in the Annual Proceedings of the Nat-
ional Conference of Charities and Corrections (changed to Nth}onal Con/cr_-
ence of Social Work in 1917), Guild, F. H., “State Super‘vls‘lon of Charilv-
ties” (Indiana University Studies, 111, 1916), and Breckmrndge, op. cit.
Especially significant have been the trends from central supervision to cen-
tral control of state institutions and the rise of the one-man controlled
departmental organization since 1917.

®For a comprehensive treatment of the growth qf the pen.al.system“of
New Jersey to 1917, see Report of the Prison Inquzry Com'mls'swn, I, “A
History of the Penal, Reformatory and Correctional 1nsmu[1_on5 of L.he
State of New Jersey,” by H. E. Barnes. Part Il of this treatise contains
a valuable collection of documents in which copies of the Jaws establish-
ing the penal institutions and providing for their mangement mayv be found.
This report is hereafter cited as Morrow Report.

¢ Ibid., 1, pp. 31-32.

" Report of the Commissioners on the Prison System of New Jersey, and
vn an Intermediate Prison, 1878. Reprinted in Morrow Report, 11, p. 610.

*Report of Delegate from New Jersey to the quio'nfll Conference of
Charities and Corrections in Boston, July, 1881, Legislative Documents of
New Jersey, 1882, 1, Document No. 24.

23



You are Viewing an Archived Copy .rom the New Jersey State Library

® Report of New Jersey Delegates to the National Conference of Charities
and Corrections held at Madison, Wisconsin, August 14, 1882, Legisla-
tive Documents of New Jersey, 1883, 11, Document No. 28, p. 6.

10 /bid., p. 6.
14 Legislative Documents of New Jersey, 1883, I1, Document No, 1, p. 43.

12 Public Laws of New Jersey, 1883, chap. 205. The appointments to the
council were not made until 1884 as the act of 1883 was passed too late
for appointment and confirmation in that year. The agency was abolished
in 1896. See P.L., 1896, chap. 124. .

1% Attention had been directed to the deficiencies in the law in the coun-
cil’s first and second annual reports. The third report summarizes them
briefly. See Legislative Documents of New Jersey, 1887, I1I, Document
No. 32.

4 For a resume of the origin of this society in Morris county see Annual
Report of the State Charities Aid Association, 1891, pp. 11-12. The title
of the society was changed to State Charities Aid and Prison Reform
Association in 1894,

13 P.L. 1886, chap. 171. The right to inspect any such institution was
granted upon written application of the society to the supreme court just-
ice who presided over the Circuit Court in the county in which the insti-
tution was located. Due to the wording of this statute it was not clear
whether the society was authorized to visit state as well as local institu-
tions. Undoubtedly this was the intent of the act. The society so inter-
preted it and proceeded to inspect the state institutions. In 1902, how-
ever, it was admitted that the weight of authority in the various court inter-
pretations of the act supported the view that the society had no legal power
of visitation of other than local institutions. This served to increase the
need for a supervisory state board. See Report of S. C. 4. A., 1911, p. 3.

16 P.L. 1892, chap. 120.

17 See New Jersey Review of Charities and Corrections, I, p. 206. Here-
after cited as V. J. Review.

18 Ibid., 11, pp. 7-11.
19 Ibid., pp. 1-2.
20 [bid., pp. 31-38.

211bid., p. 199. The Review contains extracts from the Wines Regport
which mav be found complete in Report of S. C. A. A., 1903.

22 Report quoted in N. J. Review; 11, p. 194.

22 For a copy of this bill see ibid., pp. 241-244.

24 See ibid., 111 pp. 18, 25, 85.

23 The. last recommendation was aimed at the existing method of making
arpropriations in which the joint committee generally acted with little

kn»ow.led'ge of the actual needs of the several state institutions. For a
description these recommendations, see N. J. Review, 111, pp. 193-196.
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26 For an extract of the message containing this recommendation see
ibid., 1V, pp. 23-24.

27 P.L. 1905, chap. 57.

28 The distinguishing feature of this new plan was the use o_f._a smig,wle
administrative official to conduct th»f_: “duties of .cggtral %?]Perwsul)n.d cs)
provision was made for a board to dlr.ect his activities. is met]IO wear'
without precedent in those states which had provided for Igfemra 2;up
vision or control of their welfare institutions. N. J. Review, IV, pp. 22.

29It should be noted that the State Charities Aid Association continued
to present its annual reports to the governor and legislature.

30 Proceedings of the New Jersey State Conference of Charities and Cor-
recttons, 1908, p. 49.

31N, J. Review, VI, p. 366.
52 Reports of S. C. A. A., 1908, p. 9.

93.Report of the Dependency and Crimes Commission of New Jersey,
1909.

3¢ N, J. Review, VII, p. 206. The editorial comment seems to indicate
that the Review considered the proposed board as a salaned' one. The
commission recommended, however, that the members serve without com-
ensation.

35 Report of S. C. A. 4., 1912, p. 6. Note also the recommendation of the
NewRJ:rsey éommission on the (L:)are of Mental Defectives in 1914 that the
commissioner of charities and corrections be given enlarged power_of super-
vision or that a supervisory board of charities be created. Report is printed
in Minutes of the General Assembly, 1914, pp. 394-413.

36 Report of S. C. A. A., 1916, pp. 11-12.
37 P.L. 1917, Joint Resolution No. 1. See also Morrow Report, I, p. 3.

3% P.L. 1917, Joint Resolution No. 4. See also Report of the New Jersey
Commission to Investigate State Charitable Institutions, 1918, p. 1. Here-
after cited as Earle Report.

% See Chapter III for a discussion of the present administration of the
state use system of prison labor.

i Morrow Report, 1, p. 72. “This plan of organization seems to recog-
nize that in the problem of institutional management we are striving for
a solution in the same way that a solution has bee_n sought for s0 many
of the problems that have come up in the workings of American_de-
mocracy, in the effort to secure the efficiency thz}l goes with centrallzet%
authority without sacrificing the local interest which, even”at tl:.e cost o
efficiency, is one of the most valuable features of government.” [bid., p. 70.

1 1bid., pp. 74-75.

*?The commissicner was a member of the 'board of managers of the
state institution for the feeble-minded at New Lisbon.

*¥ Earle Report, pp. 4-5.
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4 Ibid., p. 5.

4% 1bid., pp. 8-12. It was further recommended that the state board
sh_ould present an annual report to the governor containing the appro-
priation requests for each institution and agency in the form prescribed
under _t}}e existing or future budget laws, and that the state board be given
supervision over the state grants-in-aid to county tuberculosis and insane

hospitals.
¢ Morrow Report, 1, p. 67.

47 Earle Report, p. 12.

48 Legislative Documents, 1918-1919, I, Document No. 1, pp. 8.9.
4 P.L. 1918, chap. 147.

" In addition to its control over the state welfare institutions the new
department was authorized to direct the work of the two non-institutional
welfare agencies of the state: the State Board of Children’s Guardians.
established in 1899, and the Commission for the Amelioration of the Con-
dition of the Blind, established in 1909.
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Chapter 11
THE SYSTEM OF BOARD CONTROL

The primary objective in the reorganization of 1918 in New
Jersey was to create a central agency of control and, at the same
time, to retain some initiative and responsibility in the component
parts of the constantly expanding system of state welfare adminis-
tration. To realize this purpose, powers of ultimate control were
placed in a non-partisan, non-salaried central board while the
traditional boards of managers of the institutions were continued
as subsidiary and subordinate units of control. Since these boards,
the central and local, have become the pivotal agencies around
which the present administration operates, an appraisal of the
system must direct special attention to them and to the organiza-
tional needs which they serve.

Underlying the question whether the control of state welfare
administration shall be vested in a board or in a single executive,
simply stated as it is, are many of the perplexing problems of
public administration. One observer has said: “The remarkable
fertility of invention displayed by the framers of administrative
legislation in the various states probably springs from the exi-
gencies of political and personal situations quite as much as from
consideration of principle and desire for efficiency. But on
grounds of principle much can be said for the careful adjustment
of form of organization to the end in view. The board has an
undoubted role to play in the organization of departments where
the outstanding objectives are continuity in policy, authoritative
representations of interests, conference and consultation in view
either of rule making or rule enforcement. On the other hand,
where the objectives are prompt decision, vigor in action, unity
of responsibility, the choice will naturally be in favor of the
single executive.” !

While there may be acceptance of the logic of these remarks
it can be seen that they do not solve the problem. In the organi-
zation of a public welfare department all these objectives should
be attained. The board has an undoubted role to play, but shall
it be one of control, or advice? There must be prompt deeision
and vigor in action, but shall the administrative official entrusted
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with these duties be directed by a board, or by a governor? 1
general control is placed in a board, shall the board be made
independent of the governor? These are the practical questions
involving a wide difference of opinion and practice.?

There are four main arguments advanced in favor of board
control, viz:

1. It insures continuity of policy.

2. The board is a defense against political interference. It
serves as a buffer between the governor and the department.

3. It provides a council of minds essential in dealing properly
with problems of public welfare which, because they deal
with human conduct and relations, require application of
quite different administrative control than do most branches
of state administration.®

4. Since the general public is not yet prepared to exercise
sound judgment on public welfare problems a welfare de-
partment needs special machinery for its defense and for
the interpretation of its work. This machinery is provided
in a well-constituted board.*

The advocates of one-man control believing that economy
and efficiency are the primary objectives in state administration
urge the centralization of administrative responsibility in the
governor. To achieve this end it is believed that the governor
must have direct control of the work of the various administrative
departments by means of the power of appointment and removal
of his chief administrators. Adequate gubernatorial responsi-
bility for state administration is held to be unattainable if the
welfare department and its administrative head are controlled
by a board independent of the governor.?

But these arguments are attacked as vigorously as they are
supported. Continuity of policy by a board is not desirable if
the policy is bad. One writer who has spent years observing state
systems says that “the long term board is as often responsible
for continuity of inertia as for continuity of progress, and simply
passes on from year to year to its new members the traditions
which it has inherited from its predecessors.” © A board may not
prevent partisan political interference. In some cases a board
offers great opportunity for the political spoils system to operate
under the guise of non-partisanship, or bi-partisanship.” A
council of minds is desirable but it is contended that the legis-
lature acts in this capacity and, furthermore, that boards are
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usually dominated by one member to.the extent th"at the_control
is of the one-man type in fact if not in form.® It is d_emed that
the public is more ignorant of the .problems of pul?hc _welfare
than of any other governmental service. More education in these
matters is needed but some believe that the most effective way
of educating the public to act wisely on Wt.alfare prol?lf:ms is to
make them public issues and expose them in the political lime-
light.®

Likewise, there is much criticism of the one-man control plan.
In the main, the objections are based upon the danger of a suc-
cession of political appointees to head the welf"are department
none of whom can become thoroughly acquainted with the
numerous problems during a short term of office. The present
commissioner of the Department of Institutions and Agencies in
New Jersey summarizes the objections: “Little can be s.ald. in
favor of the plan of single executive control of all penal institu-
tions or of penal and charitable institutions. Such an zfdn.m_us-
trator, appointed by the governor for a short term commdm.g
with the governor’s, can scarcely learn his problems and his
personnel before his term 1is completed. He cannot urlde-rtake
any research or initiate any new programs of institutional
development with any certainty that they. w111‘be completed.
Each two years may bring a new executive w1?h new plans,
the importance of which he may not be experienced enough
to understand. There is frequently conflict and lack of un.der-
standing between a short-term appointed director of corrections
and charities, and wardens or other administrative off'icer‘s .\\:ho
are permanent employees under civil service; and there is division
of authority between such a director and the local board of 'each
institution with a continuity of service. This can be partially
overcome if a tradition is developed for the permanency of office
of the director, irrespective of political allegiance. S.uch an af'l—
ministrator as a political appointee is under obligations to his
party, and is restricted accordingly.” '

Among students of public administration t}-le opinion favo'rs
single executive control while those with practical experience in
social welfare administration generally prefer board control. In
response to a recent questionnaire only four of nineteen members
of the Governmental Research Conference favored a board of
control. On the other hand, all but two of eighteen experi.encc'sd
welfare administrators preferred a board of control.ll1 .ThlS d1§-
agreement arises from the fact that the welfare administrator 1s
primarily interested in solving the problems of one field of
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governmental administration and beljeves permanency of tenure
in the agency of control is therefore essential, while the student
of public administration views the department of public welfare
as a unit in a general organization of all departments of state

administration in which responsibility should center in the
governor,

There is force in the arguments on either side of this question.
No one will deny that a periodic turnover in the agency of con-
trol of public welfare administration every two or three years
is undesirable. It is equally unfortunate for this work to be con-
trolled by an independent board which is politically minded or
which through incompetence or Inertia, or both, fails to main-
tain decent standards of administration in the department under
its control. Either plan of control may prove unsatisfactory
depending largely upon the quality of the personnel.

The basic question, then, in this controversy over the type of
control is, which plan will insure competent direction of public
welfare administration ? Unfortunately, no absolute guarantee of
capable directing personnel can be made under either plan.
Personnel problems can not be solved by mere organizational
formulae. The quality of the members of a board may be
excellent for a time but there is no assurance that it will always
be so. A governor may appoint a qualified administrator for the
welfare department but there is no assurance either that the gover-
nor’s successor will retain that officer or replace him with one
equally qualified. Likewise, a board may appoint a competent
officer to direct the work of the department but may not retain
that officer. His successor may be as unqualified as any political
appointee of any governor. The tenure of the administrator
under the direction of a board may be more permanent than the
tenure of a governor’s appointee but this is undesirable if the

board’s appointee is not well qualified to conduct the work of
his department. 4

In view of these considerations the more significant question
would seem to be, which plan is more likely to guarantee com-
petent leadership in welfare administration? Any answer to this
question must take into account the practical experience of vari-
ous states with the two types of control. Especially significant
will be a comparison of the experiences of certain states employ-
ing the system of one-man control with the experience in New
Jersey under a system of board control.

o
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Ilinois established in 1917 a Department of Public Welf?re
under the control of a director appointed by the governor fox a
term coterminus with that of the governor. Except fqr tl}e pur-
chasing of supplies, the construction and repair of the 1nst1tut10nls
and the supervision of power plants, the control of all state we -
fare work and state welfare institutions was.placed in the dl.I'eCtQIt
The institutional heads and the chief assistants to the leeCtOIf
also became appointees of the governor fO.T the same tem(li 0f
office as the director. The law further provided for a boar (-),
welfare commissioners appointed by the governor to serve at his
pleasure and to advise the director on departmental policy.

Until 1909 each state institution had been Cf)ntrollec% by a
board of trustees, the only central supervision' l?elng the inspec-
tional work of the State Board of Public Charities. In 190‘? thflz
separate boards for all the institutions except the correctiona
were abolished and their functions transferred to a B.oard of
Administration composed of five salaried members appointed b)
the governor with the consent of th.e senate for a term oj skl)\:
vears. The penal institutions continued to be cor}trolle y‘
separate boards of trustees. The State .Board of Publl_c Charltl?:-
was replaced by a Charities Commission, an inspection agency
for the charitable institutions. Under this plan some improvement
was made in the standards of treatment in the charitable institu-
tions but the administration of the central board was not free
from a considerable amount of partisan political inﬂuence.. 'I“he
reorganization act in 1917 abolished the boar.d, ’Ehe .comfrzussmn
and the boards of trustees of the correctional institutions.

In 1920 an impartial observer after a caref'ul study. of the
new system reported that it was operating with considerable
success. Action was direct, economies had been made, and the
personnel of the department and institutions was good. Two
organizational defects were noted, however. In the'f‘irst pla::e,
the board of welfare commissioners was not in a position to give
the director impartial advice because it was controlled by the
governor. The report states: “In the new system, the members
of the Board of Public Welfare Commissioners, all of whom are
appointed by the governor under whom they serve, are l.Ikely to
feel a certain allegiance to the Governor, and might readily omit
to criticise things that should be criticised.”'13 Seco.nc.lly, t.he
system gave no security of tenure to the chief administrative
officers of the department. It was feared that the successor to
Governor Lowden might not retain the same competent personnel:
“Under the governmental scheme he will be expected to change
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the directors who comprise his cabinet. Whether or not such
change will extend to division heads remains to be seen. No one
can foretell what will happen, and owing to this condition of
uncertainty, the work of the institutions is undoubtedly less
effective.” 7+

The report concluded that “in the formulation of a type of
government for the handling of social problems and the control
of institutions emphasis should be laid on factors which will
insure a continuity of procedure and program. Thus, any system
which does not insure a continuity of service of experienced and
competent heads of departments and institutions, is a defective
and undesirable system. Steady accomplishment is of more value
than speedy progress.” 15

Governor Len Small who succeeded Governor Lowden in 1921
appointed a new director of the department, displaced four
superintendents of state mental hospitals with four doctors
who had no great experience in the treatment of mental disease
or other special qualifications, removed expert heads of
four other state institutions and put in their places laymen with
no special training or qualifications. An addendum to the study
of the Illinois system therefore concluded: “In Illinois, no super-
intendent can have reasonable assurance of a continuity of service.
Under such circumstances progressive work cannot be ex-
pected.” ¢

In 1929 when Governor Louis E. Emmerson succeeded Gover-
nor Small a new director was appointed as well as several of the
chief assistants in the central office. At that time the secretary
of the Indiana Board of State Charities said: “This department
head (the Illinois Director) goes in with the executive and retires
with him. His term can at best be but a few years. He is often
appointed for political reasons and not for his experience or
qualifications. Even if he were always qualified by training and
experience, a constructive program could scarcely be planned
and followed to a conclusion with a change in manager every
few years.” 17

Ohio established a one man-control system in 1921 patterned
after the Illinois plan. The supervisory State Board of Charities
and the Board of Administration which controlled the manage-
ment of all state welfare institutions were abolished and their
functions transferred to the Department of Public Welfare under
a director appointed by the governor for a two year term. The
chief assistants to the director are appointed by the governor and

32

from the New Jersey State Library

mediate direction of a superintendent appointed by the governor
and director for an indefinite term under civil service regulatlo.ns.
director. The management of each institution is under. the im-
There are no institutional boards of trustees, these havmg becfn
abolished when the Board of Administration was established in
1911.'% Advisory boards may be appointed by the governor and
director, if they choose to do so.

The director himself called attention to the overburdening of
responsibility in the 1923 and 1924 reports of t.he dt?partment.
In 1925 the superintendents of the state institutions m'the de-A
partment petitioned the Ohio general assembly to ab.ollsh one-
man control and return to a paid board of administration. Their
opinion, based upon the experience of three year’s f)peration of
the department, during which there had been two dlrect.o_rs, was
that the control was distinctly and unfortunately political in
character and that too much responsibility was placed in one
man.’?

For several years welfare groups in Ohio have been urging
the substitution of an unpaid, lay board which would appoint
the director of the department. In 1929 a joint investigating
committee of the legislature supported the board control plan.?
A recent observation (1931) says: “In Ohio, the Director of
Public Welfare has twenty-two state institutions in his depart-
ment. He is required by law to visit each of these institutions
monthly. Their superintendents report directly to him. He comes
into office entirely ignorant of the department and its work....
He scarcely comes to understand the department’s problems be-
fore his term is up. Even if he is able to work out constructive
policies of his own, he gets no opportunity to put them into
practice. ...

“Ohio’s experience has clearly shown that it is impossible
- 59 2
to get continuity of policy under the department system.” ?'

The Ohjo experiment with one-man control then has not se-
cured continuity of direction and control. The tenure of the
director is even shorter than in the Illinois plan. No adequate
provision for lay advice and criticism has been made. Fgrther-
more, the wisdom of placing in one man the responsibility for
the entire state program of public welfare, involving a wide range
of difficult problems of administration and general policy, may
be ceriously questioned.

The departmental system organized in Pennsylvania in ‘192'1
differs in some important respects from the Ohio and Illinois
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plans.** The Department of Welfare is headed by a secretary
appointed by the governor and senate to hold office during the
four year term of the governor. The secretary has full power to
appoint the officers and employees of the central office except
the bureau chiefs, to whose appointment the consent of the gover-
nor is necesssary. Kach institution is managed by a board of
trustees composed of eight mémbers, appointed by the governor
and senate for four years during the term of the governor, to-
gether with the cecretary of the department as a member ex-
officio. These boards appoint the institutional superintendents,
subject to the approval of the governor, and make general rules
for the management of the institutions subject to the approval
of the secretary. Control of institutional budgeting and expendi-
tures, inmate labor, and transfer of patients between institutions
is placed in the department.?

The state welfare commission consists of eight members, ap-
pointed by the governor and senate to serve during the four year
term of the governor, and the secretary of the department, who
is chairman ex-officio. The members serve without pay, advise
the secretary, supervise the policies, and approve or disapprove
the rules or regulations of the department. Actually the influence
of the commission depends upon the willingness of the secretary
and governor to seek its advice.

The control of the department over the state institutions
differs from the Illinois and Ohio systems in that it is partly
administrative and partly supervisory. The institutional boards,
with the exceptions noted, are responsible for institutional man-
agement. The extent to which administrative authority is central-
ized in the department is uncertain. One observer believes that,
although the department has indirect means of controlling the
institutional programs, final authority with reference to the most
vital matters is decentralized, and that the effectiveness of the
department’s powers over the institutions is dependent upon cordial
personal relations rather than the possession of mandatory au-
thority.?* But this position is extreme. The fiscal powers of the
department alone are a direct means for controlling institutional
administration. The rules of management of each institutional
board must be approved hy the department. The boards are con-
“trolled by the governor in that they serve only during his term
and, in practice, the appointment of institutional superintendents
is dictated by the governor and secretary of the department. The
powers of these hoards, would seem, therefore, to extend only to
details of institutional management while the important powers
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of ceneral direction and policy-determination are vested in the
o
departmental head and the governor.

Each change in administration in Pennsy!vania has brought
a new secretary into the department. A considerable amount of
continuity of service within the department from the bu.reau head.s
down has been maintained despite the fact that there is no merit
system.  The welfare commission if made independent_ by over-
lépping terms could serve more effectively. At present it operates
under the same handicap as the board of welfare commissioners
in Illinois. The fact that the election of a new governor in Penn-
sylvania may result in a complete change in the mer.nbe.rshl'p of
the institutional boards and the appointment of new institutional
executives creates a situation which undoubtedly affects adversely
the quality of personnel in the institutional boards and ad-
ministrative staffs.

In one respect the Pennsylvania system seems s.upeTior_ to
those of Illinois and Ohio in that the former maintains institu-
tional boards which, whether advisory or administrative in
character, are valuable in the administration of a large group
of institutions. It is physically impossible for the Illinois and
Ohio department heads and their chief assistanfs to become
thoroughly acquainted with all the problems peculiar to each of
the institutions under their control. In addition, the absence of
institutional boards means that the institutional superintendents
in these departments do not receive criticism an.d advice from
lay groups interested in and conversant with their problems of
management.

New York has three departments for the administT.ation of
public welfare: Correction, Mental Hygiene and Soc1§l .Wel-
fare.”” The first two are under the direction of a commissioner
responsible to the governor but the Department of Social- Welfare
is controlled by an unpaid lay board. The commissioners of
correction and mental hygiene are appointed by the governor
and senate to serve during the two year term of the governor.
Complete control is vested in the commissioners whp appoint t}}e
institutional superintendents from civil service eligibles. Unpaid
boards of visitors, the members of which are appointed by the
governor and senate for seven years, are maintained for .the.re-
formatories in the Department of Correction and for al_l institu-
tions in the Department of Mental Hygiene. A commission of
correction, consisting of the commissioner and seven persons
appointed by the governor and senate for four years, has power
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to inspect all correctional institutions in the state and advise the
commissioner and the superintendents.?®

At the head of the Department of Social Welfare is a board
of twelve members representing each judicial district of the state
and appointed by the governor and senate for eight year terms.
The administrative duties of the department, including juris-
diction, supervision and control of five state institutions, are
conducted by the commissioner selected by the board to serve
at its pleasure.?” The institutional superintendents appointed by
the board from the competitive class of the civil service receive
advice and criticism from boards of visitors, each consisting of

seven members appointed by the governor and senate for seven
year terms.

Long tenure of office for the executive head and his chief
assistants is a striking feature of the Department of Social Wel-
fare. The executive appointed by the board in 1896, except for
a four year interval when he was commissioner of public charities
in New York City, served until 1916. His successor, except for
a one year interval in 1925, remained in office until 1932.

A tradition of office for the commissioner of mental hygiene
may now be in the process of development. The present commis-
sioner, one of the three state hospital commissioners whose
offices were abolished in the 1926 reorganization of the state ad-
ministrative structure, has held office since his department was
organized in 1927, having been reappointed three times. The
present commissioner of correction has served since 1930. The
fact remains, however, that the tenure of these officials is assured
for only two years, and should the control of the state government
pass into the hands of the Republican party, an ever-present
possibility in New York state, there is no certainty that the com-
missioners will retain their positions.

The disadvantages of the short term for penal executives
have been stated by one critic: “Under the department plan. ...
the penal executive is appointed only for the duration of the
Governor’s term. In New York and in Ohio this gives him an
appointment for only two years. It is impossible to get a pro-
fessional expert to leave other work to accept employment for
such a short period. The position is hut a temporary one. The
tenure is uncertain. Usually the Governor appoints a citizen of
his own state although many outsiders might be better qualified
for the place. Usually the appointee will be a local politician.
He is a person who utterly lacks technical competence. During
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his short term he is unable to familiarize himself with the work
of his department before he finds hims.elf out of office. .An.otheg
novice takes his place. Any policies which he may have institute
are dropped by the new incumbent. The system Tnak‘es ‘the ad(:ip-
tion of a constructive continuing program of institutional de-
velopment tragically impossible.” **

The distinguishing feature of one-man control'in the admin-
istration of state welfare work in Massachusetts is that the de-
partment heads have longer terms of office than t.he governor,
who is elected for a two year term. The commissioner o'f cor-
rections serves three years; the commissioners of mental ‘dlseases
and public welfare have five year terms. They are appm_ntedhby
the governor and his council. The Department o.f Corrections has
administrative control of the six state correctional institutions
for adults through superintendents directly responsible to the
commissioner. The Department of Mental Diseases has supervisory
control over the fifteen state institutions for mental de‘fectlves.
The administrative control of each institution is placed in a lay
board appointed by the governor and council.** The Department
of Public Welfare has supervisory control over ﬁve. state institu-
tions. The management of the three industrial training schools
for juvenile delinquents is placed in one lay b(.)ard of trustees.
The State Infirmary and the Massachusetts Hospital Schc.)ol each
has a lay board. The members of these boards are appointed by
the governor and his council.*®

The commissioner of mental diseases receives advice an_d
criticism from an advisory commission, composed of four. unpal.d
associate commissioners appointed by the governor an_d council
for five year terms. The unpaid advisory board of public welfar.e
consisting of six members appointed by the governor and council
to serve three years, two being appointed each year, has a veto
power over rules and regulations of the department. In practice,
this power has given the board considerable control of the E)‘ohm.es
of the department. As the present commissioner says: While
the Commissioner is responsible for the administrative work of
the Department, the Advisory Board of five members,*! the suc-
cessor to the State Board of Charity, takes part in formulating
and changing from time to time the policies whi.ch govern the
work of the Department. The Advisory Board is the balance
wheel of the organization.”**

Since the creation of these three departments in 1919 a re-
markable degree of continuity of tenure has been secured for the
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department heads. The commissioner of mental diseases, Dr.
Kline, remained in office continuously until his death in January,
1933. The present commissioner of public welfare has been in
office since January 1, 1920. The first commissioner of corrections
held his office until 1929 when he resigned to become superin-
tendent of federal prisons. While a tradition of office plays a
part, the provisions whereby the terms of the commissioners
overlap that of the governor are largely responsible for a security
of tenure in this state unusual in other systems of one-man
control.**

The New Jersey plan for control of public welfare adminis-
tration offers a striking contrast to the systems just reviewed. At
the head of the Department of Institutions and Agencies stands
the State Board of Control, an unpaid, non-partisan group of
laymen.** There are ten members consisting of the governor as
a member ex-officio and nine others, at least one of whom must
be a woman, appointed by the governor with the consent of the
senate for eight year terms.*® The term of one member expires
each year.

In this board rests the final and ultimate authority for the
administration of the state welfare program. The 1918 statute
provides: “Within the limitations imposed by general legislation
applicable to all agencies of the State, the State Board is hereby
granted complete and exclusive jurisdiction, supreme and final
authority and the requisite power to accomplish its aims and pur-
poses in and upon the following institutions, boards, commissions
and other agencies hereinafter designated as the charitable and cor-
rectional institutions of the State, to the end that they shall be
humanely, scientifically, efficiently and economically maintained
and operated.” *¢

To conduct the administrative work of the department the
State Board appoints a commissioner to serve at its pleasure.
This officer appoints the employees in the central office from civil
service eligibles and makes all rules and regulations for adminis-
trative procedure subject to the approval of the board. The
internal organization of the central office is wisely left by the
legislature to the discretion of the board and the commissioner.

Complete control of the state institutions and agencies is
placed in the State Board including the power of appointing their
boards of managers and establishing the general rules for direct-
ing their work: “The State Board shall have power to determine
all matters relating to the unified and continuous development
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of all the institutions and non-institutional agenci'es Wn(};mhnﬁ
‘urisdiction. It shall determine al.l maﬁtters of policy },;em' St'? :
Jhave power to regulate the admimst.rat.lon‘ of. any f)f the ms‘l lét
tions or non-institutional agencies. vthm' its JUHSdICt'lOT'tC?iIOrSal
and adjust the same so that each institution and r}on-lnsll uart o
agency shall perform its proper function as an integral p
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a general system.

In addition to these broad powers, the State Board contr(.)ls
institutional budgeting and accounting, the state use Syster;l, in-
atitutional designing and construction.®® Tfhe‘ bo.ard has t‘ ehré-
sponeibility for supervising all welfare' institutions oth.ex tfan
the state institutions and may enforce its recommendatlonf‘Tﬁr
improvement or change in their m.thotfls by court or(%er. f ﬁ
State Board shall have power of visitation and inspection 0’ ak
county and city jails or places of detentllon, county or cgty \«lor‘-
houses, county penitentiaries, county 1nsane and‘ tu erm}llosis
hospitals, poor farms, almshouses, county ar.ld I‘nunlclpal schools
of detention, and privately maintained institutional a.nd non-l}rll-
stitutional agencies for the care and treatment of the 1r}sfglti1, the
blind, the deaf, the dumb, the epileptic, t‘he feeble-minde -, ﬁr
other institutions or non-institutional agencies conducted for t (;
benefit of the physically and mentally deficgve, or the care o
dependent or convalescent children or both.

The members of the boards of managers of the state instituti-
ons and the two non-institutional agencies are appointed by the
State Board and the governor for overlapping terms of three
vears. The boards consist of not less than five nor more than
ceven members who serve without pay. At least a majority of
the members of the boards for the Clinton Reformatory, the State
Home for Girls at Trenton, and the Board of Childrens’ Guard-
jans must be women; at least two members of the other boards
must be women.

Each institutional board has the power, subject to the gel?eral
rules of the State Board, to determine the number, qualifications,
compensation, powers and duties of the officers ar?d employees
of the institution committed to its charge. It appoints the chllef
executive officer with the approval of the State Bf)arc;l ar'ld he, in
turn, appoints the officers and employees of l}}e institution froz]n
civil service eligibles with the approval of the institutional boar 1
The law is silent as to the power of removal of th'e institutiona
superintendents but this must undoubtedly rest ultimately in the
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State Board by virtue of its position of final authority and its
general power to accomplish its aims and purposes in the state
institutions.*’

The immediate responsibility for the general management of
each institution is placed in its board of managers. The law pro-
vides: “Subject to the supervision, control and ultimate authority
of the State Board, the management, direction and control of the
several institutional and non-institutional agencies shall be vested
in the several boards of managers, who shall be responsible to
the State Board for the efficient, economical and scientific ope-
ration thereof. The chief executive officer of each institution or
non-institutional agency shall be the executive and administrative
officer thereof, and shall be responsible to the board for the
Pproper conduct and management of the institution or non-insti-
tutional agency under his care, the physical condition of the
property, the proper use of the plant and equipment, the conduct
of all employees appointed by him and the care and treatment
of the inmates of the institution, subject to the rules and regula-
tions adopted by the board of managers,” ¢!

New Jersey has now had fifteen years of experience with this
unique system of control. During this period remarkable pro-
gress has been made in the problems of institutional planning
and construction, curative and preventive work. Many of the
state institutions are considered the best of their type in the
country and the training programs which the department directs
throughout the institutions are based upon a comprehensive
system of classification which might well serve as a model for
other states.*?

The impressive feature of the work of the department and
the institutions is the evidence of general planning which aims
to correlate present activities and prepare for future development.
This has been largely because the department has been remark-
ably free from political interference and because the personnel
of the State Board and the institutional boards has been main-
tained at a very high level. In contrast to the experience in
Ilinois, Ohio, and Pennsylvania the tenure of the executive head
of the department does not depend upon the success of any one
political party at the polls. The first commissioner, an experi-
enced welfare administrator from New York, served until 1925
when he resigned to accept a position in a business firm.** The
present commissioner, selected from the staff of the central office,
has served since 1925 during which time he has ably directed

40

py from the New Jersey State Library

the activities of the department and t_he institutions. Unquestioné
ably in so far as continuity of policy and the permanency o
tenure of the chief administrator are conf?erned the state has been
more successful than the states emplo.ymg the one-man control
system, Massachusetts excepted. Practice supports the argument
that a board of control makes it more possible to obtain these

objectives.

The board system in New Jersey has not gone unchallenged.

‘Criticism has been made of the use of a central board of control

as well as the numerous institutional boards. The compara.tively
independent position of these agencies has seemef:l .unde'suable
to those who would reorganize the entire state adml‘m.st.ratlfm for
the purpose of centralizing adminstrative _respons%b{hty in the
governor.** The National Institute of Public Administration on
December 31, 1929, after a comprehensive survey .recommf?mfled
a plan for a reorganization of the state administratlon.con51stmg
of thirteen departments each under a single head ('ilrectl.y Te-
sponsible to the governor: “It is proposed to establish thirteen
major departments (including the state wel‘fefre d‘epartment)
which will carry on practically all of the administrative work of
the New Jersey State government. In every case, thc.sse depart-
ments will be administered by a single head responsible to t!qe
Governor. Under this type of organization, the Governo.r will
be placed in the position contemplated by Arlicle V, Section 1,
of the Constitution; that is, he will become in fact as well as
in theory the chief executive of the State. Boards.will be re-
tained where there are quasi-legislative, quasi-judlCla_l or advi-
sory functions in connection with the departmen's.”* The re-
port further recommended that “the centralization of all author?ty
for the administration of State (welfare) institutions and agencles
in the board of control and the commissioner (of the welfare
department) is fundamental. The department should then be
known as the department of public welfare, and the board of con-
trol as the board of public welfare.” *¢ The report, however, falle-d
to make entirely clear the position of the proposed board of pubh.c
welfare in the department. No mention was made .of t}}e quasi-
legislative, quasi-judicial or advisory functions which IF woPlld
perform. Apparently the N. I. P. A. investigators had in mind
an agency similar to the advisory board in the Massachusetts
Department of Public Welfare which has a veto power over the
departmental rules and regulations.

A more definite position was taken with regard to the insti-
tutional boards. Their abolition was urged on the grounds that
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there existed a division of responsibility for the management of
the institutions between them and the State Board, the latter being
naturally hesitant in overruling the local boards in cases of dis-
pute. It was contended that this situation caused, first, a com-
petition between the institutions for funds at budget time when
each board attempted to secure the approval of the State Board
for its own, often extravagant, financial policy, and, second, a
lack of uniformity of institutional practice in methods of hous-
ing, feeding, discipline and training which impaired efficiency
and economy in institutional management.*’

The experience of the writer while serving on the staff of the
recent Princeton survey does not fully verify these criticisms.*® In
practice the control of the State Board over the local boards is
actual and not theoretical. Partly no doubt this is due to the
energetic and forceful way which the present commissioner di-
rects the department. Particularly impressive was the manner in
which the local boards were required by the State Board acting
through the commissioner to reduce drastically their 1933-1934
budget requests. The Princeton survey directed attention to un-
satisfactory systems of education in two state institutions, the
North Jersey Training School for feeble-minded girls and the
Rahway Reformatory.*® Steps were immediately taken by the
commissioner to change the program at each institution so that
it would conform more nearly to the needs of the inmates.

As a matter of fact, the tendency has been to reduce the im-
portance of the local boards. It was necessary for the State Board
and the commissioner when the new system was established in
1918 to deal carefully and diplomatically with the local boards.
They were influential and their positions were strengthened by
tradition. Persuasion and suggestion were used rather than com-
mands. To some extent this is still true.®® It is apparent, how-
ever, that the State Board and the commissioner are now using
more than diplomacy, if necessary, to accomplish their aims in the
institutions.”*

The case for the institutional boards is not entirely defensive.
There are strong arguments in favor of their retention. In the
first place, they provide a periodic review of the administration
of each institution by a group of citizens who represent the inter-
ests of the state at large. The superintendent meets once a month
with his board, at which time he must explain his methods of
management and justify them if criticised. The superintendents
in New Jersey are unanimous in believing that this procedure is
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valuable.?? It serves as an incentive to them in their work and
brings them in contact with the layman’s point of view. The
theory underlying this argument is sound. In any large govern-
mental service there is always the danger of a professionalism
impervious to the attitude and demands of the community which
supports that service. An agency which supplies an avenue
through which the community’s demands upon the service can be
made continuously effective is highly desirable. Furthermore,
the use of local boards provides a means by which a considerable
complexity as well as number of such problems make it impossi-
ble for all of them to be met intelligently by a single board and
to educate the publc to think and vote intelligently when con-
fronted with any of these problems.

Another argument is that the abolition of the boards would
place too large a burden upon the State Board and the commis-
sioner. Many of the problems in the solution of which the advice
of an interested lay group is needed are peculiar to one or a
small number of the nineteen institutions in the department. The
complexity as well as number of such problems make it impos-
sible for all of them to be met intelligently by a singl board and
its executive officer.®

A further consideration may be noted. Over-centralization is
a constant menace in any system of central control of state wel-
fare activities. The use of institutional boards by which institu-
tional management remains partly decentralized may check the
growth of evils accompanying over-centralization, i. e., bureau-
cracy, red tape and inertia.®*

An alternative to the proposed abolition of the institutional
boards in the New Jersey organization would be to reduce them
to a visitorial status similar to the institutional boards in the
New York State organization. They would retain only the author-
ity to inspect the institutions and render advice to the superinten-
dents, the commissioner and the State Board, while their important
control functions, i. e., appointment of the superintendents, com-
pilation of the institutional budgets and creation of general rules
of institutional management, would be transferred to the State
Board. The question is whether or not they would then prove
valuable for enlisting public interest and support to welfare
programs and continue to be effective mediums of lay advice to a
professional group of institutional administrators. Opinion varies
here but seems to support the view that visitorial boards tend to
become figure-heads and therefore valueless. “The weight of

43




You are Viewing an Archived Copj from the New Jersey State Library

authority seems to be against the use of such agencies. Their
members, it is urged, are generally persons who lack any special
qualification for the work. They cannot well judge the condition
of a single institution when they lack a knowledge of the others.
Able citizens will not be willng to devote their time to the work
of a body which is utterly lacking in authority.*” This tendency,
however, is not inevitable and can be offset if visitorial boards
are composed of energetic, interested laymen.

An additional attack upon the New Jersey system, which aims
indirectly to reduce the powers of the State Board of Control, is
the proposal to divide state welfare administration into two de-
partments, one for penal institutions and one for hospitals and
relief activities.® Whether or not the control of the welfare
activities of a state should be placed in a single department is
a debatable question. Opinion and practice vary.*” Illinois,
Ohio and Pennsylvania, like New Jersey, each have a single de-
partment, while several states, including New York and Mass-
achusetts, maintain two or more separate departments. Argu-
ments may be found in favor of either practice. The treatment
of the defective and delinquent groups involve problems which
are closely allied. Many inmates of the correctional institutions,
for example, are mentally defective and require treatment of
the type provided in the hospital and charitable institutions.

he common administration of both types of institutions facili-
tates a free interchange of cervices and a general cooperation in
the care of such inmates. Also, many of the administrative
problems arising in both types of institutions, accounting, budg-
eting, institutional employment, sanitaton and feeding, are quite
similar. ~ Centralizing the control of these in one department
eliminates the duplication of activity that exists where there are
two or three departments dealing with similar problems.

It is contended, on the other hand, that a common adminis-
tration of ‘state welfare places too large a burden on the head
of the organization, tends to overemphasize the purely business
aspects of institutional management, tends to emphasize one
phase of the work at the expense of the other. Furthermore,
when the supervision of one group of institutions is placed under
a bureau chief, as is often the case where there is a single de-
partment, the problem of securing a competent administrator
is more difficult. The position of bureau chief is not so likely to
attract a high grade administrator as the position of department
chief.?® To support these views it has been said that the Penn-
sylvania Department of Welfare is primarily concerned with

H

the care of dependents and the insane while prison admi{p
istration receives relatively minor consideration, that the O}.uo
Director of Public Welfare is hopelessly overburdened with
duties, and that there has been substantially no unity in the
administration of charities and prisons in the Illinois Depart-
ment of Public Welfare.®

The writer believes that a single department is desirable in
New Jersey mainly because the objections voiced against a com-
mon administration of charities and corrections have not appeared
in this state to any appreciable degree. The personnel of the
central office is quite competent, particularly in the case of tbe
commissioner. This official, while he needs a deputy commis-
sioner to assist him in supervising the central office staff, has been
able to keep a close and constant contact with each of the state
institutions.*  Two contributory factors may be noted; in the
first place, the commissioner is unusually well qualified as an
administrator, and secondly, the compactness of the state with
its excellent system of highways enables the commissioner, as
well as field agents in the central office, to reach any institution
in a few hours.®® It is also not apparent that the department
has over-emphasized the purely business aspects of institutional
management or has emphasized one phase of welfare work
greatly at the expense of another. A feature of the department’s
administration is the unity of plan in which each important
function has a definite place. A further important fact is that
in the development of institutional training programs there has
been continued cooperation between the officers and employees
of the institutions for the delinquents and the institutions for
the mental defectives which might not have been realized had
these two groups of institutions been administered by more than

one central department. :

The relative merits of the board control and one-man control
systems of public welfare administration will doubtless con-
tinue to be the subject of debate. The report of the White House
Conference on Child Health and Protection in 1932 states: “The
organization of a department of public welfare should provide
for continuity in service and policies as well as for centralized
executive responsibility. Administration vested in a lay board
with authority to appoint the director offers greater safeguards
than any other form, as few of the states with directors of all
departments appointed by the governor have developed a tradi-
tion of continuing service and professional appointment of the
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leésvct(};iss;ldh(ilsvlixser; h}(leiaﬁlsl." 8 Under the board control Qlan
v : _ ghly successful in excluding partisan
political considerations from the administration of a progressive
wel.l-plarmed welfare program by qualified executives. The exj
perience of certain other states employing the one-man control
plan leads to the conclusion that one-man control
haps strengthening gubernatorial responsibility,
the quality of directive personnel and tends to
policies to partisan political influences.

, while per-
affects adversely
subject welfare
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NOTES TO CHAPTER 11
| White, L.D. Public Administration, (New York, 1929), pp. 168-169.

2 ]n this analysis of the problem of control of state welfare administra-
tion a clear understanding of terms is essential. In using the term,
“hoard control”, the author has reference to an unpaid, lay board which
by virtue of the overlapping terms of its members is practically indepen-
dent of the governor. The board selects the chief administrative officer
of the department to hold office at its pleasure and through him acts as an
agency of general control. “One-man control,” on the other hand, refers to
the practice of placing the control of the department in the hands of a single
executive official appointed by and responsible to the governor for a term
coterminus with that of the governor. States following this practice may
employ boards which operate as advisory rather than control agencies.
Some states employ a paid board of administrators each member being as-
signed the supervision of one branch of the administration. Illinois and
Ohio abandoned this type of control in the reorganizations of 1917 and
1921. The experience of Missouri with a political, paid board controlling
the Department of Penal Institutions is a warning to other states. See
The Missouri Crime Survey, (New York, 1926) pp. 479, 531-532. Paid
boards of administration, whether partisan or bi-partisan, violate a dogma
of good administrative practice in that they combine responsibility for
quasi-legislative, quasi-judicial and administrative functions in one agency.
For an analysis of this principle and the evils arising from its violation,
see Willoughby, W. F¥., Principles of Public Administration, (Baltimore,
1927), pp. 119-139.

““A board is needed ...because the nature of the work itself calls
for a council of minds. The mind of the department head alone, how-
ever wise he may be, cannot bring to bear the various points of view needed,
considering the subtle human element and intricate community relation-
ships involved.” Vaile, Gertrude, “An Organization Problem of Public
Welfarc Departments,” (Annals of the American Academy of Political and
Social Science, CV, p. 146.)

_ *"0f all departments of government probably the welfare department
Is the most remote from the personal knowledge and concern of the
general public.” [Ibid., p. 145.

* Willoughby, op. cit., p. 126.

" McCombs, C. E., *“State Welfare Administration and Consolidated
Government,” (National Municipal Review, XIII, p. 469).

"Fosdick, Raymond B., American Police Systems (New York, 1920)
pp. 103-107. Quoted in Willoughby, op. cit., pp. 124-125.

¥ McCombs, op. cit., pp. 470-471,
P Tbid., pp. 471.472.

! Ellis, W. J. “Public Control and Supervision of Prisons”, (Annals,
157, p. 19).
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11 Vaile, op. cit., p. 144. Note that H. D. Odum, a careful student of
public welfare administration, favors a board of control. See Odum,
H. D., and Willard, D. W., Systems of Public Welfare, pp. 149, 150. San-
ford Bates, federal prison administrator, also favors a board of control
in prison administration. See his article, “Prison Administration”, (An-

nals, 157, p. 53.)

2 Information on the development of the state administration of public
welfare in lllinois may be found in Wright, H. C., “A Valuation of a
System for the Administration of State Institutions through One Man Con-
trol as operated in Illinois.” (Publication of the New York State Chari-
ties Aid Association New York, 1922.)

131bid., p. 41.
14 Ibid., p. 45.
15 1bid., p. 46.
16 Ibid., p. 48,

17 Brown, John A. in Proceedings of the National Conference of Social
Wo_rk. 1929, p. 526.

18 General Code of Ohio, section 1839, as amended by Laws of Ohio,
1911, p. 214. A board of trustees is maintained for the Ohio Soldiers
and Sailors Orphans Home. Odum and Willard, op.cit., p. 72.

19 Annual Report of the Department of Public Welfare of Ohto, 1925,
pp. 10-17. The petition recommended the creation of a non-salaried, bi-
partisan Board of Public Welfare with a salaried secretary to supervise
and correlate the community welfare activities. It was believed that this
function is quite distinct from that of institutional management and should
be administered by a separate agency.

20 See  Wilcox, Clair, “State Organization for Penal Administration”,
(Journal of the American Institute of Criminal Law and Criminology.
XXII, pp. 80, 81).

21 Ibid.

22 The legal basis for the Pennsylvania plan may be found in the Ad-
ministrative Code of Pennsylvania, 1929.

23 Some control over institutional purchasing is placed in the Depart-
ment of Property and Supplies. Parole is supervised by the Board of
Pardons in the Department of Justice.

2¢ Wilcox, op. cit:, pp. 52-56.

25 Information on the legal basis for the structure and organization of
the New York state welfare departments may be found in the following:
(1) Handbook of the Department of Correction, 1932. (2) “The Mental
Hygiene Law”, (Publication of the Department of Mental Hygiene, 1932).
(13) F(éggthe Department of Social Welfare, see Laws of New York, 1928,
chap. .

26 The commissioner has power to close any local correctional institu-
tion deemed unsafe, unsanitary, or generally unsatisfactory.
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27 Fiscal control of state institutions in the Department of Social Wel-
fare is centered largely in the division of standards and purchases of the
Executive Department. The welfare department has objected to this ar-
rangement. See Annual Report of the Department of Social Welfare of
New York, 1929, pp. 7, 8.

28 Wilcox, op. cit. p. 80 The tenure of office may he more secure under
the one-man control plan than this writer assumes although the tendency
is undoubtedly toward a tenure of office subject to partisan political
influence.

29 Control of institutional construction, transfer of patients, deportation,
and the settlement of claims for support as state patients are duties of
the central department.

30 The members of the board of trustees of the State Infirmary have three
year terms. The members of the other boards have five year terms. The
state sanatoriums are under the direction of the Department of Public
Health. The care of the blind is entrusted to the Department of Education.

31 A sixth member was appointed in 1929. See Annual Report of the
Massachusetts Department of Public Welfare, 1931, p. 1.

32 Conant, Richard K. “The Massachusetts Department of Public Wel-
fare”, (Annals, CV, p. 121).

33 The Webster Commission after a study of the state administration

“of Massachusetts recommended in 1922 that public welfare administra-

tion be consolidated into one department and that all department heads
be appointed by the governor and council for the same term as that of the
governor. See Buck, A. K., “Administrative Consolidation in State Govern-
ments”, p. 16.

**The original title, Department of Charities and Corrections, was
changed to Department of Institutions and Agencies. P.L. 1919, chap. 97.

%2 The membership of the State Board of Control was increased from
nine to ten members in 1929, See P.L. 1929 chap. 14.

4 P.L. 1918, chap. 147, section 116. All of the state charitable and cor-
rectional institutions and the two non-institutional ageucies, the State
Board of Children’s Guardians and the Commission for the Amelioration of
the Condition of the Blind, are under the jurisdiction of the State Board.
See section 117.

37 1bid., section 119,

*$To advise the board and the commissioner in the performance of this
duty, the board at its discretion may appoint an unpaid advisory board of
architects and engineers. P.L., 1921, chap. 282,

* P.L. 1918, chap. 147, section 125, as amended by P.L. 1922, chap. 95.
10 1bid., section 116.

‘UIbid., section 115. The exception to this rule, of course, is the state
prison where the principal keeper being a constitutional officer appointed
by the governor and senate for a -five year term is practically independent
of the prison board of managers and the State Board. State Constitution,
Art. VI, section 2, See Chapter 1.
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42See Ellis, William J., “The New Jersey Plan of Classification for
Correctional Institutions,” (Hospital Social Service, XX1V, pp. 499-507.)

#3 The State Board is not restricted to residents of New Jersey in ap-
pointing the commissioner. P.L. 1918, chap. 147. section 108.

¢+ A further criticism of the system of control in New Jersey is that
there is no agency to supervise the work of the State Board. The argu-
ment is that a board of control cannot successfully criticise its own work.
This point was raised by William J. Blackburn after a recent survey of
the Department. See “Child Welfare in New Jersey”, Part I, pp. 37, 38
(Publication No. 174 Children’s Bureau of U. S. Department of Labor, 1927).
The State Board is a policy determining agency. 1t is not an administrative
board in the sense that its members actually conduct the business of the
department. This responsibility lies with the commissioner. In practice
the board inspects the administrative work of the department. It does not
seem necessary to add another agency to inspect the policies of the hoard.

*> Report on a Survey of the Organization and Administration of the
State Government of New Jersey, 1930, p. 12. Hereafter cited as N. 1. P.
A. Report.

46 1bid., pp. 168-169.

47 [bid., pp. 164-170.

#8 The discussion of local boards does not refer to the boards which con- _

trol the two non-institutional agencies. It would seem more advisable to
centralize completely the control of their activities in the central office of
the department. See Chapter VI.

49 Report on a Survey of Administration and Expenditures of the State
Government of New Jersey, 1932, pp. 137-138. Hereafter cited as Princeton
Survey.

50 Lane, W. D., “Parole Procedure in New Jersey,” (Journcl of the Ameri-
can Institute of Criminal Law and Criminology, XXII, pp. 376-377.)

51 In fact the Bright commission in 1925 found that the institutional boards
“serve largely in an advisory capacity”. Report of the Joint Legislative
Survey Committee of New Jersey, 1925, p. 47. ’

52 Complete reliance, of course, should not be placed upon this testimony
since the institutional superintendents presumably would refrain from crit-
icising the boards under whom they now serve.

33 The present commissioner of the Massachusetts Department of Pub-
lic Welfare recommends that the central department be supervisory and
that final responsibility for institutional management be placed in insti-
tutional boards so that a division of responsibility may be avoided. See
Proceedings of National Conference of Social work, 1924, p. 554.

%4 The Prison Inquiry Commission retained the local boards in their pro-
posed plan of reorganization for this reason. Experience seems to have

justified their position. See Report of the Prison Inquiry Commission, 1,
pp. 69-70.

35 Wilcox, op. cit., p. 94. The visitorial hoards in Massachusetts have
prqved valuable as agencies for the expression of public opinion. [bid., p. 95.
Wilcox includes them in his suggested reorganization of the administration
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of penal institutions in P'ennsylvapia, .Ibir:l.,~ pp. 96, 98. .The “open-door”
policy of state institutions, legislative investigating committees and surveys
by private organizations provide opportunity fog _pub}ic inspection, but these
may also prove as ineffective as an inactive visitorial board.

56 Governor Moore recently proposed to divide the administration of wel-
fare in New Jersey into two departments, viz., a Department of Penal In-
stitutions and a Department of Hospitals and Charities. The plan, pat-
terned somewhat after the report of the National Institude of Public Ad-
ministration, called for the abolition of the institutional boards but was
silent as to the State Board. See “The Inaugural Address of Governor
A. Harry Moore,” Jan. 19, 1932, chart between pp. 16 and 17.

57 Wilcox favors a separate administration for penal institutions in Penn-
sylvania. He gives a good discussion of the arguments pro and con on
this question although the case for separating the administration of the
penal from charitable institutions seems a rather weak one. See Wilcox, op.
cit., pp. 82-85. The present commissioner of the New Jersey Department of
Institutions and Agencies believes common administration is preferable.
“The control should bring together all state penal and charitable institu-
tions, so that in the state there are not single competing institutions but
that each institution is a part of a general state system permitting the
transfer of persons from the penal and correctional institutions to the
charitable institutions if mental disease, mental deficiency, or epilepsy
seems to be the root of the trouble.” Ellis, W. J., “Public Control and
Supervision of Prisons.” p. 48.

58 This point was stressed hy the Prison Inquiry Commission in New
Jersey. See Chapter I.

59 This argument has little force unless the tenure of the departmental
head is made secure.

60 Wilcox, op. cit., p. 84. H. H. Griswold, Director of the Ohio Depart-
ment of Public Welfare, denies that there is too much work for the chief
administrator under the Ohio plan. He says: “The position of Director
of Public Welfare is not too large for one man unless he tries to be four
men. If he realizes that the essence of efficient administration is the
choice of competent subordinates and the delegation to those subordinates
of the detailed functions of the system, continuity of policy and unity
of policy can be obtained without the sacrifice of executive efficiency.
In the administration of so large a system involving so many agencies
which need coordination a single executive head is almost essential for
i‘gzegli've work.”  Annual Report of the Department of Welfare of Ohio,

29, p. 47.

_ %2 The need for a deputy commissioner in the central office was indicated
in the Princeton Survey, pp. 148-149

. 2 The proximity of Trenton to all the institutions is undoubtedly an
mportant factor in the recent tendency toward increased centralization
of control in the State Board and the commissioner.

%% “Organization for the Care of Handicapped Children.” W hite House
Conference on Child Health and Protection, p. 170.
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Chapter 1II

THE ORGANIZATION AND FUNCTIONS
OF THE CENTRAL OFFICE

When the Department of Institutions and Agencies was created
in 1918, the legislature granted the State Board of Control wide
powers for the establishment of an organization through which
the functions of administration were to be exercised. The law
states: “The State Board shall have power to create within the
department a division of education, a division of medicine and
psychiatry, a division of labor and agriculture, a division of
statistics, a division of parole, a division of food and dietetics and
such other divisions as it may deem necessary. Each division
shall be in charge of a qualified expert who shall be appointed
by and receive the compensation fixed by the commissioner with
the approval of the State Board. The State Board may in its
discretion combine the duties of two or more divisions under one
head. The division chiefs shall perform such services at such
times and places and exercise such powers as the commissioner
shall prescribe. The commissioner may from time to time, with
the consent of the State Board, designate one of such division
chiefs to exercise the powers and perform the duties of commiss-
ioner during his disability or absence.”®

Acting under its authority the State Board has created the
following administrative divisions each of which is supervised by
a director immediately responsible to the commissioner:2

Division of administration and accounts

Division of inspection and legal settlement
Division of old age relief

Division of architecture and construction

Division of state use and institutional employment
Division of classification and education

Division of parole

Division of medicine

D B A S e

Division of statistics and research
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At the present time the central office of the department directs
and coordinates the activities of twenty-one institutions and agen-
cies which may be grouped as follows:

A. Penal and correctional institutions
1. State prison for males at Trenton
2. Prison farm for males at Bordentown
3. Prison farm for males at Leesburg
4. Reformatory for males at Rahway
5. Reformatory for males at Annandale
6. Home for boys at Jamesburg
7. Reformatory for females at Clinton
8. Home for girls at Trenton

B. Mental disease hospitals
9. State hospital at Greystone Park
10. State hospital at Trenton
11. State hospital at Marlboro

C. Institutions for feeble-minded and epileptic
12, State colony for males at New Lisbon
13. State school for males at Woodbine
14. State school for females at Vineland
15. Training school for females at Totowa
16. Village for epileptics at Skillman

D. Institution for tuberculous patients
17. Sanatorium at Glen Gardner

E. Soldiers Homes
18. Home for disabled soldiers, their wives
and widows, at vineland

19. Home for disabled soldiers at Menlo Park

F. Non-institutional agencies
20. State Board of Children’s Guardians at Trenton
21. State Commission for the Blind at Newark.

The main duties which have been assigned to the division of
administration and accounts relate to the control of the expendi-
tures in the central office and the institutions and agencies.> The
entire procedure by which funds are secured and expended, be-
ginning with the preliminary preparation of budget estimates
and extending through the various phases of accounting, is under
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the direction and supervision of this division. The director is
the business manager of the central office in charge of general
office management, accounting, bookkeeping, stenographic, cleri-
cal, telephone and messenger services, and acts as the liaison
officer of the department in its relations with the offices of the
state comptroller, state treasurer, civil service commission, state
purchase commissioner and the state budget commissioner.*

The supervising steward and the farm supervisor, although
nominally within the division of administration and accounts,
are directly responsible to the commissioner. The super-
vising steward has general supervision of all activities pertaining
to food, clothing and household supplies in the various institu-
tions His duties include the preparation of menus, per capita
allowances for food expenditures, and standard clothing speci-
fications in cooperation with the institutional authorities, the
review of the periodic requests of the institutions for supplies,
the preparation of budget recommendations relating to food, cloth-
ing and household supplies, and periodic inspections of institu-
tional kitchens, dining rooms, laundries, store rooms and canner-
ies. The farm supervisor has general supervision of the manage-
ment of the institutional farms, cooperating with the institutional
authorities in planning farm production and the proper distribu-
tion of surplus commodities, and making frequent inspections of
all farms to see that they are being operated economically and
efficiently.

Four important functions are administered by the division
of inspection and legal settlement: the collection of payments
from the private patients and part-pay state indigents and from
counties for county indigent patients maintained in the state
charitable institutions, the deportation of indigent defectives and
dependents who have no legal settlement in the state, the inspec-
tion of all county and municipal penal and hospital institutions
and private hospital and charitable institutions within the state,
and the representation of the department in legal disputes. Two
collecting agents in the division receive records of all patients
admitted to the state charitable institutions and conduct personal
investigations to determine the ability of the patients to contribute
to the cost of their maintenance. Whenever an investigation indi-
cates the existing rate of pay is too high or too low the collectors
cooperate with the county adjusters in securing a court rehearing
and a readjustment of the amount of the court order. Although
the collection of money from part-pay county indigents in the
state institutions is a responsibility resting with the counties, the
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collectors often assist the countv authorities in making any
necessary readjustments of the rates charged the part-pay county
indigent patients. A further duty of the collectors is to keep an
accurate check upon the legal settlements of the state indigent
patients. If a state indigent patient is found to have acquired a
legal settlement in a county the department institutes proceedings
in the proper county court so that the county will share with the
state the cost of his maintenance. In some cases it is discovered
that a patient, either state or county indigent, retains a legal
settlement in another state or a foreign country. The facts are
reported to the deportation agent in the division who arranges
for the subsequent deportation.®> Special agents in the division
are employed to inspect the large number of public and private
welfare institutions. Whenever they discover that the inmates of
any such institution are being improperly treated or inadequately
maintained, according to the standards determined by the depart-
ment, the commissioner applies for an order from the state
supreme court or the court of common pleas of the county in
which the institution is located directing the institution to remedy
the situation. Failure to comply with the terms of the order con-
stitutes a contempt of court and is punishable as such.® The
exercise of the functions of the division often involve legal dis-
putes in which the department is represented by the assistant
attorney-general assigned to the department by the state attorney-
general.

With the passage of the old age relief act in 1931 the depart-
ment was authorized to supervise the allocation of state funds to
the several counties, to establish rules and regulations governing
the procedure for granting relief, and to determine the rates
of relief in disputed cases. The administration of these functions
is a responsibility of the division of old age relief which at pre-
sent is seriously handicapped by the lack of a sufficient number
of officers and employees.?

When the legislature abolished the Department of Architec-
ture in 1921 most of the functions of that department were
transferred to the Department of Institutions and Agencies.®
With the exception of public schools, the department now has
supervision of the designing, construction, alteration and repair
of all state buildings. The responsibility for this work is placed
in the division of architecture and construction which has been
organized into the following sub-divisions:

a. Designing

b. Civil engineering
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Mechanical engineering
Architectural drafting

c.
d
e. Specification writing and estimating
f. Accounting and clerical work

g

Supervision of construction.

The plans for any alteration or construction of a building at
any institution in the department are prepared by the division
after conferences with the board of managers, the superintendent,
the commissioner and the State Board. If the construction work
is done by contract and involves an expenditure of $1,000 or
more, the director of the division under the general direction of
the commissioner advertises for and receives bids. These are
publicly opened by the commissioner who must award the con-
tract to the lowest bidder.” The superintendent of building
construction in the division is required to maintain a close super-
vision of all contract work to see that it conforms to specifications,
and to keep a progress sheet for the information of the divisional
chief and the commissioner. All minor repair work at the insti-
tutions relating to the plumbing, heating, lighting and elevator
equipment is under the general supervision of the division.®

One of the most important functions of the department re-
lates to the state use industry the control of which, unlike the
other aspects of institutional administration, has been completely
centralized in the central office in the division of state use and
institutional employment. Through this division the department
controls the employment of inmates, instructors, and guards, the
manufacture and sale of all products, and the location, construc-
tion and repair of all buildings in the state use industry.'

The division maintains a separate accounting system by which
the cost of production and the selling price of each product of
the state use industry are determined. The 1918 reorganization
law provided that the selling price should be fixed by the State
Board of Control in conjunction with the State Purchase Com-
mission, in reality the State House Commission. When the State
Purchasing Department was established in 1931, however, the
State Purchase Commission was abolished so that the important
power of determining the selling price now rests solely with the
State Board of Control.> In general the policy has been to fix
the selling price of an article at the cost of production plus an
allowance for profit, sometimes equal to fifteen per cent of the
production cost. In some cases the selling price is lower than
the cost of production, the ensuing loss being offset by rather
large profits in the sale of other articles.
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The division periodically prepares and sends to ea?h. state
and county public agency or institution a catalog containing a
description and price list of all articles ma}nufactured or pro-
duced in the state use industry. At least thlr.ty days before the
close of the state fiscal year the division receives estlr.nates‘ fr.om
these institutions and agencies of the amount of supp!les, similar
to those described in the catalog, which will be required for the
ensuing year. The rules governing the purchase of state use pro-
ducts are definitely set forth in the 1918 law: “The severa'l 1n.st1-
tutions maintained in whole or in part by the State, non-institu-
ticnal agencies, and all departments and agencies of the State and
all counties in the State, and the institutions maintained by the
counties of the State, are hereby required to purchase from the
State Board (of Control) all articles or supplies manufactured
or produced under the provisions of this act which are needed
for use therein or thereby, and they shall not purchase any
supplies or articles so manufactured or produced from any other
source until and unless the State Board shall first certify on re-
quisition made to it that such articles or supplies or the equiva-
lent thereof, cannot be furnished. All requisitions for articles
or supplies, or the equivalent thereof, made as herein provided
shall be honored by the State Board as far as practicable.” **
The act further provides for the sale of any surplus product in
the open market after marking it as to the place of manufacture
and “under such terms and conditions that it shall not compete
unfairly with the product of free labor.” **

The primary objectives of the state use system are two-fold:
to furnish a means for keeping the inmate occupied while in the
institution, and to give him vocational training in order to fit him
for honest employment after discharge.’® Although the plan h_as
proved financially successful in that the department has built
up a considerable surplus in the state use revolving fund, it has
not prevented the existence of a large amount of idleness in some
of the correctional institutions.’® At the state prison, for example3
on November 4, 1932, 356 of the 1449 inmates were unemployed.’’
Many of the state use shops at the prison are not kept in continu-
ous operation and some are not operated to their full production
capacity. In practice, the department releases a large part‘of
the orders coming from the various using agencies and refr?uns
from disposing of surplus products on the open market. .Smce
the policy has been to produce only those products for which a
market js assured the department is, therefore, forced to restrict
the production activitv. In view of the failure of the present
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state use system to provide a sufficient amount of institutional
employment, some change seems necessary. There are two alter-.
natives. If the policy of restricting the market for products is con-
tinued the occupational activities must not be limited by the size
of the market but rather by the need for institutional employment.
If, on the other hand, articles are to be produced for sale only,
steps must be taken to increase the market for state use products.
Whether the industry should compete with free labor in the
open market is a question of policy involving differences of
opinion, but the market could be considerably enlarged either
by abandoning the practice of releasing many of the state and
county using agencies from their obligation to purchase state
use products or by requiring municipal using agencies to buy
such products, or both. In choosing one of these alternatives,
it must be recognized that the success of the state use system is
to be determined by the degree to which its primary objectives
are obtained, not by the financial profit or loss resulting in its
operation. 18

The division of classification and education is responsible
for the development of a properly integrated training program
at each of the state institutions. The director of the division per-
iodically visits each institution, examines the training procedure,
and confers with the institutional officers with regard to any
needed changes. In general, the director acts in an advisory
relation to the institutional staffs seeking their cooperation in the
development of adequate training programs although occasionally
it is necessary for the commissioner to order compliance with the
director’s recommendations.

The classification system which the department has developed
throughout the institutions and upon which the training programs
are based is a comprehensive plan for treatment of the individual
inmate according to his requirements of discipline, employment,
education, recreation and parole.  Particularly impressive is
the administration of the classification system in the correctional
institutions. The first step has been the classification of institu-
tions in an effort to secure the proper grouping and isolation of
offenders, i. e., the separation of juveniles from adults, men from
women, first offenders from recidivists, and the segregation of
the insane, epileptic and feeble-minded for special treatment.
At the present time the correctional institutions of the state have
been classified by the department as follows:
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1. State Prison at Trenton—maximum security detention
for [}.’16 more serious male offenders with poor records and long
0 ~

sentences.

2. Prison Farm at Leesburg—minimum security detention
for the older male offenders of the common labor group of
ability. |

3. Prison Farm at Bordentown—minimum security detention
for the “accidental” male offenders and tljansferees_ from ébe
prison who have good records and are nearing the time of dis-
charge from custody.

4. Rahway Reformatory—maximum and limited security de-
tention for the industrial type of male offender between the ages
of sixteen and thirty.

5. Annandale Reformatory—minimum security detention for
male offenders between the ages of sixteen and twenty-five.

6. State Home for Boys—minimum security detention for b.oys
between the ages of eight and sixteen convicted of any crime
except murder, or habitually truant, disorderly or incorrigible.

7. Clinton Reformatory—minimum security detention for
all female offenders seventeen years of age and over.

8. State Home for Girls—minimum security detention for
female offenders from eight up to seventeen years of age.

9. State Hospital at Trenton—maximum security detention
for the criminal insane.*®

The process by which persons committed to the 'correctional
institutions are classified is the next point of emphasis. At each
institution the work is conducted according to a uniform pro-
cedure as follows: 2°

1. The offender upon arrival at the institution is put into
quarantine for a period of two weeks during which he is sub-
jected to a series of interviews by various employees of the
institution. The disciplinary officer interviews him for the pur-
pose of forming a judgment of his amenability and trustwor.thl-
ness under institutional discipline, and to make recommendations
concerning his disciplinary treatment.

2. A thorough physical examination is given by the resident
physician to determine the medical and surgical treatment, and
to determine the limitations in the correctional program for‘the
offender which may be necessitated by his physical condition.
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3. An examination is made by the psychiatrist covering the
condition of the inmate’s nervous system, personality, and sanity,
Recommendations are made relating to transfer and custodial
requirements based upon the stability and trustworthiness of
the inmate.

4. The psychologist tests the inmate from the point of view
of his intelligence, aptitude, character and emotions and cooper-
ates with the supervisor of education and the industrial super-
visor in planning the inmate’s educational and industrial pro-
gram. *!

5. The supervisor of education deterntines as far as possible
the educational history, knowledge and educability of the inmate
and makes recommendations for any further schooling, either
general or special,

6. The industrial supervisor reports on the inmate’s occupa-
tional history, present trade and industrial skill.

7. The chaplain interviews the inmate to determine his re-
ligious attitudes and previous church relations, and attempts to
evaluate their importance in influencing his conduct.

8. An investigation into the personal and social history of
the inmate is made by a member of the central parole division
(except for the State Prison cases) to discover the underlying
home and cultural factors contributing to the case.

The next step is the procedure by which the recommendations
resulting from this series of examinations are put into effect.
The classification committee of the institution, composed of the
examiners and the superintendent as chairman, meets to examine
and discuss the classification summary sheet. The first question
before the committee involves the suitable placement of the in-
mate. The preliminary examinations may indicate that the inmate
needs a training program somewhat different from that provided
by the institution and should, therefore, be transferred to another
correctional institution. If so the superintendent recommends
such action to the director of the division of classification and
education. The authority to transfer inmates among the state
welfare institutions, subject to the rules and regulations of the
State Board, is vested in the commissioner who upon the re-
commendation of the divisional director may order the transfer
to be made. In case the inmate is to be transferred to a hospital
institution for special treatment, a mental hospital for example,
a court order must be secured by the transferring institution be-
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fore the transfer can be made.?2 If the inmate does not need to b?
transferred the classification committee organizes his 1nst'1tu.t1i3_na

rogram outlining in considerable detail the kind of dlsc}p ine,
!]:ousing, schooling, vocational and industrial training which he

is to receive.

At the end of six months, earlier in some cases, a reclassi-
fication is made by the committee upon the basis of a progress
sheet which contains a record of the conduct of the 1nr'n.ate in
the various branches of his training program. ./'Xny' revision in
the program which seems desirable is made at this time and the
date for the second reclassification is fixed, usuall.y six months
later. Thereafter the classification committee continues to meet
periodically for reclassification purposes until the [inmate is
finally released on parole or discharged from thfa institution.
Decisions of the committee relating to parole ant_i dl_sch_arge must
be approved by the board of managers of'the institution W.hlch
in practice follows closely the recommendations of the committee.
Furthermore, the director of the division of classification apd
education, who often attends the meetings of the various cla.551ﬁ-
cation committees, maintains a close supervision of the clasmﬁca-
tion procedure to see that it conforms to the general regulations
issued by the central office of the department.

The final phase in the administration of the classification
system throughout the correctional institutions involves par(')le
procedure in which the central office of the department occupies
an important position. The supervision of all parol.ees from
the correctional institutions, the State Prison excepted, is a fl.lnc-
tion of the division of parole.2® It is important to bear in mind,
however, that the authority to release an inmate on paro.le a.md
to discharge him from parole is vested in the several institu-
tional boards of managers. The 1918 law states: “Th? several
boards of managers of the (state) correctional institutions.
shall have power to release upon parole, such inmates of.their
respective institutions as they may determine to be eligible
therefor, except a person centenced to death. ... Each board
of managers of a (state) correctional institution. . . shall have
power to issue a final discharge from custody to any person
committed thereto and released on parole who has by his or
her conduct given evidence that he or she is to be deemed
reliable and ?rustworth_v and will remain at liberty without
violating the law and that his or her final discharge will not be
incompatible with the welfare of society.” 2*
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All commitments to the state correctional institutions, the
State Prison excepted, are upon indeterminate sentence the only
limit being that the offender shall not be confined for a period
longer than the maximum sentence as provided by law for his
offense.?® Theoretically, therefore, an offender is eligible for
parole as soon as he arrives at the institution of commitment.
Actually he is considered for parole as soon as the classification
committee feels he has received the maximum benefit from
his institutional training. When the inmate is considered
ready for parole the committee notifies the division of parole
in the central office which conducts an investigation into the
conditions surrounding the home-life of the inmate and the
possibilities for his employment. A report is made to the com-
mittee which, if circumstances warrant, recommends to the insti-
tutional board that parole be granted. The decision of the
board is final although the recommendations of the committee
are usually accepted without revision.

The parolee then comes under the direct supervision of the
division in the central office. The present policy is to maintain
close supervision of the parolee for a few months after which,
if conditions are suitable, the amount of supervision will be
gradually decreased until his final discharge. If the parolee
conducts himself satisfactorily during the period of close super-
vision he is placed first on quarterly supervision, next on semi-
annual supervision, and finally on conditional release. As the
parolee progresses through each period the required number
of contacts with the parole officer is reduced so that during the
last period supervision is practically discontinued, the parolee
being classed as an inactive case. If at any time it is discovered
that the parolee has violated the conditions of his parole, he
is returned to the institution of original confinement or sub-
jected to more strict parole regulatons and supervision. The
parole period in no case exceeds the duration of the maximum
sentence as provided by law for the offense of the parolee, or

in the case of juvenile parolees until they reach the age of twenty-
one years.

As a result of the independent position of the principal
keeper of the State Prison whose authority over an inmate con-
tinues until he is finally discharged, the central division of parole
is prevented from extending its supervision to the parolees from
the State Prison.?® Instead, this function is administered by a
single parole officer with separate offices at the prison. This
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official supervises a group of parolees often number.n'ng-ov}?r
three hundred. Paroles are granted by two authorities: the
court of pardons and the board of managers. The former, 3
constitutional body consisting of the governor, ch%\ncellgr ‘and
cix judges of the state court of errors and appeals, is authorize
by statute to grant parole to any inmate of any penal institu-
tion in the state.?” The parole authority of the board of managers
is less extensive since the sentences of all of’fejn(.tlers now com-
mitted to the prison prescribe maximum and minimum terms }(:f
imprisonment and the board may grant p'ar.ole.s only ﬁdter t e
expiration of the minimum terms less the disciplinary allowances

“for faithful performance of assigned labor.** The classification

procedue culminating in the recommendation for parﬁole. corre-
sponds closely to that in any other state correctional institution.

After a recent study of the administration of the class'iﬁca-
tion and parole systems by the department and the correctional
institutions, one observer states: “It is obvious that New ]erse.y has
thought through the problem of parole, as a final end‘ of incar-
ceration, in a manner which few states have done. It is obvious
that she has attempted to devise a technique whereby every
correctional institution in the state will adopt uniform policies
in bringing to bear upon the welfare of indivi-dual.s the resources
of modern social, medical and psychological inquiry and knowl-
edge.” *?

The director of the division of medicine is primarily con-
cerned with the maintenance of high standards of medical care
in the state institutions, the development of similar standards
in the local public and private institutions and the growth gf
preventive work in the local communities. These responsi-
bilities require the performance of a large number .of duties
which include advising the commissioner and .the chief execu-
tive officers of the state institutions in regard to medical aspects
of institutional administration, supervising the recruitment of
medical and nursing personnel, directing the inter.-ch?ngt.a of
medical, surgical and dental services among the institutions,
acting as medical consultant and advisor to the_dxvmons of
classification and parole, supervising the inspection qf» local
public and private welfare institutions, approving_ the issuance
of licenses to private institutions, conducting specu%l surveys of
institutional hospital services, and cooperating Wlth. the state
mental hospitals and local communities in the expansion of pre-
ventive work through mental hygiene clinics.*®
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Numerous responsibilities have been placed in the division

of statistics and research. The statistical services of this bureau
include the collection, tabulation and analysis of detailed, statisti-
cal reports of the state institutions and agencies, cooperation with
these institutions and agencies in compiling statistics for their
annual reports, standardization of record systems and statistical
procedures in all welfare institutions and agencies throughout
the state, and cooperation with the United States Census Bureau
in its annual institutional census. In addition the division makes
studies of social conditions in local communities to discover
causes of dependency, delinquency and defectiveness and means
of their prevention, directs many state-wide studies of public
welfare problems, prepares or edits the publications of the de-
partment, furnishes information on departmental activity re-
quested by official state investigation commissions, various wel-
-fare groups or private citizens, and participates in the work of
national agencies interested in the advancement of social statistics
and research. Finally, the division is responsible for fact-finding
administrative studies which furnish the basis for the determin-
ation of the policy of the department in relation to the operation
and future planning of the entire system of state welfare admin-
istration,

One essential in the proper functioning of the administra-
tive organization of the department upon which have been
placed duties relating to almost every phase of public welfare
work is that there be cooperative effort among the several divis-
ions. The foregoing summary of the more important duties shows
how intimately connected those of one division may be with
those of one or more other divisions. For example, the success-
ful operation of those functions with which the divisions of ad-
ministration and accounts, medicine, and statistics and research
are concerned depends to a considerable extent upon the degree of
cooperation realized between them and each of the other ad-
ministrative units of the central office. The ultimate responsi-
bility for effecting this necessary correlation of divisional activi-
ties rests largely upon the departmental head who, by individual
as well as joint conferences with the several divisional heads,
at which time problems relating to specific divisions or to the
department as a whole are reviewed, has developed a high
degree of unity within the present organization.”!
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NOTES TO CHAPTER II1
1 P.L. 1918, chap. 147, section 109.

ivisi i i d old age relief were

2 The divisions of architecture and construction, an ;

added to the organization in 1921 and 1931 respectively. See below, foot
notes Nos. 7 and 8.

3 Much of the information concerning the fluties of the various dl;;l-
sions has been secured from the administrative code prepared by the
commissioner.

4 director of the division of administration and accounts also acts
as };It;}zf‘l of the department in the absenqe _of the commissioner. .For }?lil
cussions of the need for a deputy commissioner \yhpgf: sole function sha
be to assist the commissioner in directing the activities of the department
as a whole, see Report on a Survey of the Orgamzafzon and Adnumsgratwn
of the State Government of Neug Jersey, 1930, p. 179; Report on a u](/vey
of Administration and Expenditures of the State Government of New
Jersey, 1932, pp. 148-149.

5 Since the legal settiement of a minor follows lhat‘of the 'fat}}er dor‘ the
mother in New Jersey, some cases arises where a minor maintained in a
state institution will lose his legal settlement in the state _because his parents
have settled in another state. Local poor law authorities are r'equ)reddto
cooperate with the Department of Institutions and Agencies in the .de-
portation of poor relief applicants who have legal settlements outside.
the state. See P.L. 1924, chap. 132.

6 P.L. 1918, chap. 147, section 126, as amended by P.L. 1922, chap. 95.

"P.L. 1931, chap. 219. See Chapter V. for an analysis of the work
of the division of old age relief.

8 P.L. 1921, chaps. 76 and 100. The Department of Architecture was
established in 1917. P.L. 1917, chap. 125.

“P.L. 1930, chap. 70.

°In some cases institutional labor is used in construction work‘, e.g.,
inmates from the Rahway Reformatory were used in the construction of
the buildings of the Annandale Reformatory. Most .of t_he cost of admini-
stration of the division of architecture and construction is ﬁnanped by t_he
fees (5% of the cost of construction) which the (.i]\‘l.SlO‘n receives for its
work. The remainder is financed by direct appropriations.

'"'P.L. 1918, chap. 147, section 707.

2 See P.L. 1931, chap. 179. In practice the selling price of an article
is fixed by the commissioner and director of the division after a con.t:
ference with the using agency. The approval of the State Board is, o
course, necessary.

'3 P.L. 1918, chap. 147, section 704.
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14 Ibid., section 706.

13 Of course, some inmare iabor is used in the performance of general
maintenance duties, including farm and dairy operation. The control of
this kind of employment remains in the hands of the institutional boards
and superintendents subject, however, to the general supervision and guid-
ance of the central office of the department,

16 See Princeton Survey, pp. 83-84.
17 Statistics secured during personal investigation at the state prison.

18 Thus, any deficit incurred in the state use system should be classed,
like the cost of food, clothing, education and recreation for institutional
inmates, as an item of current maintenance. For an interesting historical
summary of the labor problem in the New Jersey correctional institu-
tions up to 1917, see Report of the Prison Inquiry Commission, 1, pp. 53
60. Part IT of this report contains an exhaustive analysis of the various
systems of prison labor with which the state has experimented: the con-
tract system, the “piece price” system, and the state use system. For
recent criticisms of the state use system consult the Report of the Joint
Legislative Survey Committee of New Jersey, 1925 pp. 331-363; Princeton
Survey, pp. 83-.86. The investigators of the National Institute of Public
Administration considered the state use system exceptionally well adminis-
tered and believed that its success was a convincing argument for an in-
creased centralization of control of all institutional activities in the central
office of the department. See N.IP.A. Report, p. 181. At present, the state
use industries, most of which are located at the State Prison and the Rahway
Reformatory, furnish vocational training in a variety of trades: plumbing,
printing, masonry, shoe manufacturing, tailoring, carpentry, machinery, tool
making, foundry work, painting, sheet metal work, metal bed manufacturing,
book binding, canning, sewing, electrical wiring and barbering. The in-
mates are placed in the type of work to which they seem most suited as de-
termined by the classification records.

' The most pressing needs include a new state prison, the present one
being over-crowded, and special institutions for defective delinquents.

20 Classification for offenders eventually transferred to the two prison
farms is conducted at the State Prison. The classification unit at the
State Home for Girls recejves all women offenders 17 years of age and over
committed by the courts. They are transferred from there to the reforma-
tory for women or a hospital institution according to the results of the
classification studies.

21 To guarantee standard practice, the psychological and psychatric ex-
amining services in the penal and correctional institutions are directed
by the Mental Hygiene Bureau of the Trenton State Hospital, staffed for
this purpose by a chief psychologist, seven assistant psychologists resident
in these institutions and one psychiatrist,

22 P.L. 1918, chap. 147, section 437.

23 On October 5, 1932, the staff of the division consisted of a director, an
assistant director in charge of parole work with males, a supervisor of
parole work with females, twenty-four field parole officers assigned to geo-
graphic divisions of the state, and a small clerical force. The number of
parolees under supervision was 4,370.

24 P.L. 1918, chap. 147, sections 201, 208.
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5 Juvenile delinquents may be confined until they reach twentycone

years of age.

26 The parolees of the two prison farm§, the population of hwhlch 61:
composed of transferees from the State Prison, are also under the sup
vision of the State Prison parole officer.

27 P 1. 1891, chap. 231.
28 P 1. 1918, chap. 147, section 306; P.L. 1932, chap. 166.

29 Lane, W. D., “Parola Procedure in New Jersey,” (Journal Sz;f Ehe
Americar; Institute of Criminal Law and Cr_zmzrwlog%, X[)}Ell’fe];’b?fmj;ldeé-
the state institutions for the -m d,
cept for a few parolees from state in ons for the feeble-minded,
upervision of parolees of the institutions for !
é};idsuc}gsd by the social workers on the institutional staffs. One‘méportgnt
phase of correctional work, viz., probation, has not vet been place.’ un ZE
state supervision in New Jersey. Consult Report of the ]uvgm',e an
Probation Study Commission, 1928. For a recent study of pro ano(rjlhsee
Glueck, S. ed. Probation and Criminal Justice. (New York, 1933). \ ap-
ter X contains valuable information on the development of probation
throughout the United States.

30 rivate nursing home or private hospital in the state may operate
withltjl?t %rst securing a license from the department. The license v.nll‘ réot
be issued unless the department is satlsﬁed_ that the_mst.xtlfnon is ja da»
quately prepared to furnish the card and service for which it is orgs.mz}v)s L
For the statutes vesting this important power in the department,g;)ee p-L.
1927, chap. 133, as amended by P.L. 1928, chap. 126, and P.L. 1929, chap.
223.

31 Since a large amount of the work of the central office ?elates to the
supervision of institutional adminis[ratloq a.hlgh degree of co_operatll\l'e
effort between the divisional heads and the lnstlyutlgnal' aut.hormes is equally
imperative. The proximity of Trenton to each institution in the depart'mendt
has enabled the staff in the central office to keep a clqse and continue
contact with all institutional authorities an.dll_xas contributed to the co-
operation which characterizes their joint activities.
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Chapter IV
FINANCIAL ADMINISTRATION

The financial administration of the Department of Institu-
tions and Agencies assumes Increasing importance as the work
of caring for the wards of the state expands. The extent to which
the state should burden itself for the care of its unfortunate
members and the degree to which the services assumed have been
economically administered must involve differences of opinion
as to the state’s responsibilities on the one hand and the type of
care on the other. However diverse may be these opinions, the
tendency has been to enlarge the scope of state responsibility
and to raise the standards of minimum care. The mounting cost
to the state of its welfare activities has in recent years centered

attention upon the devices through which the control of welfare
expenditures has been effected.

For many years a considerable portion of the annual approp-
riation by the state legislature has been spent for welfare ser-
vices. As early as 1902 the state was spending a million dollars
annually for charities and corrections, which was one-fourth of
the total appropriations for all branches of the state government.?
Today the Department of Institutions and Agencies is, next to

the Highway Department, the largest spending agency in the
state administrative organization.

During the fiscal year, 1931-1932, the expenditures for state
welfare services financed by current funds totaled $10,899,592,
and this figure did not include the amounts spent for additions
and improvements from the institution construction fund. The
growth of expenditures during the past ten years has been exceed-
ingly rapid, since in the fiscal year, 1921-1922, the amount was
only $6,887,058, over a million dollars of which was for addi-
tions and improvements.? A recent analysis of the factors re-
sponsible for these rising costs is in point: “In the first place,
with the increase in population in the State there has been an

increase in the number of persons committed to State
institutions. . ...

“In the second place, the State has undertaken new services,
such as county old age relief, and has greatly increased its grants
to county insane hospitals and county tuberculosis hospitals. In
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the third place, five new state institutions, the State hospital at
Marlboro, the North Jersey Training School at Totowa,the Annan-
dale reformatory and the prison farms at Leesburg and Borden-
town, have been opened. Finally, the aims of many of the
institutions have changed within the decade, keeping pace with
enlightened progress in public welfare work. From purely
custodial institutions they have become curative and aim to
restore to the community the persons committed to their care
as soon as they can be released. As curative institutions the
mental hospitals of New Jersey have attained distinction which
Is recognized everywhere, and the record of the reformatories in
rehabilitating the offenders committed to them by the courts is
encouraging. Purely custodial care is the most expensive service
which a state can bestow upon its wards. Cheap in its initial
outlay, the mounting cost in human degradation and misery
as well as in public funds becomes overwhelming as patients
must be confined in mental hospitals until death releases them
or prisoners must be sent back to the communities from which
they came without the means of beginning life afresh except in a
career of crime. The present program of the Department of
Institutions and Agencies is sound economy in the long run.” *

The revenues which the Department now receives come from
three principal sources: the institution construction fund, county
payments for the maintenance of county indigents in state insti-
tutions, and legislative appropriations. The increased amount of
overcrowding in the state institutions and the refusal to finance a
building program out of existing revenues led to the establishment
of the construction fund in 1923. The attempt to authorize a bond
issue to meet new building requirements having been defeated by
the voters in 1921, the legislature in 1923 imposed a half-mill 1ax
on each dollar of assessed valuation of general property, the
revenue from which was to form a special fund to be used only
for capital improvements at the state welfare institutions, The
State House Commission, then consisting of the governor, state
treasurer and comptroller, was authorized as custodian of the
fund to approve the semi-annual applications of the State Board
of Control of the Department of Institutions and Agencies for
money to be used for needed capital improvements. If the com-
mission approved the application, or any part of it, the comptrol-
ler transferred the approved amount of money from the fund to
the State Board of Control.*

For seven years the legislature continued the half-mill tax and
included in the annual tax laws specifications of the amounts of
money to be spent and the institutions where the work was to be
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done. To provide some administrative discretion, however,. t}.le
State House Commission was authorized to make transfer§ w1th%n
the statutory limitations. These expenditures were not listed in
the state budget, the result being that it was impos:51ble to deter-
mine from that document the actual annual expenditures for state
welfare services.

The movement to reduce the burden of taxation falling upon
property, supported by the ever effective argument that the cost
of capital improvements should be borne by future generations as
well as the present, induced the abandonment of the ‘half-mlll
tax in 1930 and the substitution of a $10,000,000 bond issue, Fhe
interest and amortization charges to be paid from the state gaso.lme
tax. The act authorizing the bond issue, which was apprOV(.?d. in a
state-wide referendum, provides the same method of adml‘mstra-
tive control used for the expenditures from the half-m_lll.tax
fund. The State House Commission must approve the applications
of the State Board of Control for the bond money before it can
be used for construction purposes and all expenditures mu§t.be
in accord with special legislative appropriations authorizing
such expenditures.®

In the period from 1925 to 1931 the expenditures for capital
outlay on the welfare institutions were over $27,000,000, of
which a little over $21,000,000 was spent from the money pro-
vided by the half-mill tax and the bond issue. At the e.nd of
the fiscal year, 1931-1932, all the revenue from the half-mllll tax
had been spent and approximately $6,000,000 of the bond issue
had been sold. Of the latter amount all but $954,118 had been
spent by October 31, 1932. This enormous outlay of ste.lte
money has enabled the Department of Institutions and Agencies
to expand greatly its program of institutional care. .Many needed
improvements have been made in existing institutions and. four
new institutions, one for the insane, one for the feeble-minded,
a reformatory for males and a prison colony, have been con-
structed almost entirely from the tax and bond fur-ld_s. Some
additional buildings to relieve the over-crowded condlt.lon at the
state prison and the institution for epileptics are still needed
badly, although the present necessity for gene'ral retr§nchnlent
in governmental expenditures will tend to limit drastlcally'all
institutional construction in the near future. At the same time
there appears to be no halt in the steady increase in the inmate
population of the state institutions. A partial remedy may be
found in an expanding state program of preventivte work in the
fields of mental hygiene, child welfare and probation, but some
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provision for construction in addition to the balance available
in the bond issue will eventually be urgent.

The choice of a proper method for financing future instity.
tional construction is a serious problem. The Princeton Survey
recommended the pay-as-you-go plan for the state’s finances in
general. The report states that “New Jersey has been piling up
debts to an alarming degree. Already the authorized debt is
$182,000,000. . . . Most emphatically, it is time to call a halt
on bond issues and to put the State’s finances on a pay-as-you-go
basis.” ¢ Ip addition, the report recommended that the question
of spending most of the unsold balance of the authorized bond
issue for institutional construction be submitted to the people
through referendum.” If bonds are used to finance construction
the interest costs must be considered, although these may be offset
by the savings resulting from construction activity during a pe-
riod, such as the present one, when costs of construction are
unusually low. The use of bonds or of current funds in either
case involves the problem of the proper distribution of the tax
burden, the present inequalities of which have reached serious
proportions.

When the half-mill tax was used the legislature annually
passed special appropriation acts listing the welfare institutions
where construction work was to be done and the amounts of
money to be spent for that purpose. In case part of the avail.
able fund was not specifically allocated in this manner, the acts
provided that the balance was to be allocated by the State House
Commission upon the application of the State Board of Control.
A change was made in 193] with a view toward increasing the
control of the legislature over the expenditures when the chair-
men of the appropriation committees of the two branches of
the legislature were added to the membership of the State House
Comniission. The same act provided that the plans for the
construction of all state buildings must be approved by this
agency and that no debt for this purpose could be incurred
without the approval of the legislature. ~ Since that time the
legislature in its special appropriation acts authorizing the ex-
penditure of the hond money by the Department of Institutions
and Agencies has specifically allocated all amounts to be ex.

pended.®

Objections to this method of control may be made. In the
first place, the expenditures from the construction fund should
be included in the governor’s budget so that a complete sum-

72

mary of the entire cost of state welfare services can b'e present.e(i
to the legislature. Likewise, t}.le practice of passmgthspemi-
éppropriation acts for const'ructlon purposes a(fl‘ds. to fe cgn.
fusion and should be discontln_ued. The. appropllatlolns oroc "
struction purposes should be included in the generag app}r{ pce
ation act. It is doubtful, furt}}efmor(?, whether the State fﬁo.uv1
Commission composed of adml‘mstra'ltlve and legislative o crzli
is the proper agency for admimstratnfe contro.l f)f th(;se expen -
tures. The use of a commission of this type ('il\-/ldes t e. re'spogd
bility Letween the legislature and the administration; 1.tha s
functions to the offices of treasurer and comptroller whic are
quite foreign to their proper places in the g‘ov.e.rnmental stéuctur_ei
it weakens executive control of and responsibility for the financia
activities of the administration.?

A considerable portion of the revenue f'or state welfare ex-
penditures is derived from institutional receipts. In 1922 IEheﬁe
receipts totaled $1,140,340, or more than ﬁftqan_percenfi ?Aor:;rf
total operating costs of the Department of Instm'mons a(ril lb :
cies for that year. Ten years later the rfcelpts had almos
doubled, having increased in 1932 to $2,111,434, or alr?(?stji‘f'ents};
percent of the total operating costs of t.he department. m(t) 1
all the receipts are derived from patients in the sFlzlte ‘men ad
hospitals, institutions for the feeble-mlnded and epi e%tlg, ant
the tuberculosis sanatorium.’* The patients are d1v1' e m((i)
three classes, private or pay patien?s, state indigent Patle?lt‘shan.
county indigent patients. Thoze 1n.the ﬁrst group, “171 IC’ t;z
very small, pay the full costs of their maintenance atv t ne ra -
fixed by the individual institutions. The remaining two b‘roulr)nj
the county indigents constituting the great majority, are Yco.l .
mitted by the county courts of common pleas. ar}d the juvenile
courts which determine the amounts which the indigents, or those
legally liable for their support, shall contribute toward the cost

of their nraintenance.

Applications for commitment to these in§tiFut10ns fntlﬁy dlz:
made upon forms, as prescribed by the commlsswne]r o ) e e
partment and the institutional board of managers, by t eﬁim
vidual, his relatives, county sheriffs, Il]ulllClp&:il police o cers,
poor law authorities, superintendents of COI‘I’CCIIOI?al .and charltba-
ble institutions, or the commissioner. Each appllciatlon (;nu;l .:S
accompanied by the written certificates of.two llcbeTnse p y{lt
clans describing the condition of. the appllcant.r dplont reci}f)o
of the application the court notifies the count'y a ]u?e.r i
investigates with the aid of the local poor law authorities the
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facts concerning the legal settlement and financial status of the
applicant. At the court hearing, which may be conducted with
or without a jury at the discretion of the judge, final decision is
made as to the necessity for commitment, place of commitment,
legal settlement and amount to be paid by the applicant in sup-
port of the cost of his institutional maintenance. The status of
indigency is acquired if the applicant and those legally liable
for his support, husband, wife, father, mother, grandparents, or
children, are unable to pay the entire cost of his maintenance
in the designated institution. County legal settlement is acquired
by five years continous residence in a county immediately pre-
ceding the date of application, while one year’s continuous resi-
dence in the state is necessary for a state legal settlement.’? If
the court decides the applicant is insane, feeble-minded or epilep-
tic, and indigent, it may commit him either to a county or state

institution and order such payment for his support as the facts
warrant.'3

The cost of maintaining state indigents in the state institutions,
less the amount collected from those patients contributing to their
support as provided by court order, is financed by state funds
alone. A considerable portion of the cost of maintaining
county indigents in these institutions, on the other hand, i
charged to the counties by means of a rather complicated arrange-
ment consisting partly of statutory and partly of administratively
determined rates of county payment. The law requires the
counties to pay one-half the per capita cost of maintenance, the
cost being determined by the State House Commission, for each
county indigent in the state mental hospitals with the exception
of the criminal insane county indigents in the State Hospital at
Trenton where the county rate is two-fifths of the per capita cost
of maintenance. The rates of payment by the counties for the
support of county indigents in the other state charitable institu-
tions are not fixed by statute but left to the determination of the
State House Commission. For several years the commission has
fixed the rate for each county indigent in the state tuberculosis
sanitorium at $6.00 per week. The present rate for each county
indigent in the state institutions for the feeble-minded is one-

half the per capita cost of maintenance. The remaining costs of

maintaining the county indigents in state institutions are paid
by the state.!*

S

The collection of receipts from the part-pay state indigent
patients is an administrative function of the
Institutions and Agencies and is conducted b t

g y
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Department of
he adjusters in

the division of inspection and legal setlement. On t'hi]'Othfr
i ed ‘the collection of receipts from the part-pay county in lger.l}s1
l.laﬂ , unty responsibility, the state being concerned only wit

B COmer};ts from the county authorities. These payments are
lhedpal))] the county collectors to the state institutions which are
- u?reg to transfer them to the state treasury by -the tenth day
r(}qthe month following date of receipt.!* As an mdl}cement to
;)he counties to collect all that a county indl_ger:lt ﬁant}]luszlglm}l)szs,
the entire amount of the collections is retained by ein nties
except in those cases where the county 1nd1gen}tls are tpay ]E more
than the amount charged to tbe county by the }slta e. Jn ose
exceptional cases, the amount in excess of the charge itp on e
county must be forwarded to the state. .Whene\éerb s B
covered that an adjustment of pzf.yrfler:;ls belf;ﬁ g:lz:yeof ythe late

ty indigent is necessary, it is the jol

:ert}lerlir:igs, i.e.% the commissione.r, the adjusters of lthe lsta:ih(it;-
partment, the institutional superintendents, and ’Lhe{Jﬁ (?ciis zto on
ities, i.e., the county adjusters'and the poor law 0 Ctl}E: ;mounts
rehearings before the court which may lower olr) ralseh ((:fﬁc,ials

of payments according to the facts presented by suc .

The complicated system for dividing institutionalh C(iStSkb(;
tween the counties and the state is du_e largely to the acf ]1
sufficient facilities in the state institutions for the ]care 0 C(a)ln-
indigent insane, epileptic, feeble-mi.nde'd anft] tubercu 'ou?tations
siderable number of them being maintained in county 1n511 u ; :
To these institutions the state is annually ?ont-rlbutmg a mfost iz
much money as it receives from the counties in supp(})lrt ot tseato
institutions. A simpler arrangement woul(‘:] be ‘for t ebs‘gizin
pay the whole cost of its institutions .:;md dlscont'mue suf 51m algl
the county institutions. The collection of payments iro » all
inmates of the state institutions could th.en become a state uthe
tion, either of the Department of Ins.titutlons efnd Agen(}:lles orhollt
State Tax Department, to be administered uniformly t I‘Oclllg u
the state. This change, however, can hardly be'f.:f’fectfe ur:he
the state greatly expands its institutional capacmef1 §1n§zunt
heavily tax-burdened counties would.g]:.idly close their tat};
institutions and commit all of their indigent defectives to s e
institutions. The higher standards of care and the mor}f econo -
ical administration of the state institutions as well as t e‘:ntc.re;al
ing inability of the counties to bear the costfs of fmt;::é 1;)0QtS
services argue strongly for the complete transfer o s s

and services to the state.
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In Pennsylvania the collection of payments from all indigents
in the state mental hospitals is a state function administered by
the Bureau of Institutions in the Revenue Department. The
bureau maintains an agent at each institution who determines the
per capita maintenance costs and, by means of correspondence
and personal investigations, the amount which an indigent or
those liable for his support can pay. This amount is collected
by an agent.of the bureau and credited to the expense of his
maintenance. The remaining portion of the cost of maintenance
is divided equally between the state and the county or poor dis.
trict from which the indigent has been received, the maximum
contribution from the local unit being fixed at $3.00 per week.
The collection of payments from the counties or poor districts
is also conducted by the bureau. At present this work requires
a staff of fifty-two employees but it is said that the increase in
receipts from indigent patients since the assumption of this duty
by the state has more than offset the costs of administration,
A rteorganization of the procedure in New Jersey for securing
receipts from indigent patients along these lines could be ex-
pected to produce similar results,!®

The third principal source of revenue for financing the activi-
ties of the Department of Institutions and Agencies is provided
in the general appropriation act of the legislature.'” The act
is based upon the annual state budget submitted by the governor
to the legislature as required by law.’® When the department
was organized in 1918 control over the preparation of the budget
of the department was placed in the State Board of Control.®
By virtue of this power and in accordance with the requirements
of the budget laws the State Board through the administrative
officers in the central office of the department directs the entire
budgetary procedure extending from the preparation of pre-
liminary estimates to the granting of funds by the legislature.

The institutions and the non-institutional agencies, the State
Board of Children’s Guardians and the Commission for the Blind,
are required to submit to the commissioner of the department
shortly after the close of the fiscal year their requests for appro-
priations for the next ensuing fiscal year. These requests, which
must be signed by the chief executive officer of the institution or
agency and the president of its hoard of managers, are prepared
upon budget forms prescribed by the department. The in.
formation required by the department is very comprehensive
particularly with reference to the Institutions. Each institution
is required to fill out eleven budget forms, including daily per
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ita costs for each of the main items of current maintalnanf}e,
A e;ori;s of supplies of food, fuel and household supplies
chowi o the condition at the beginning and at the .end of the
sho“l(?'on fiscal year, detailed statements of expendltures‘fr.om
e miZtions for ea,ch of the main items of the appropriation
aptpmp:mct analysis of the products of the institutional farm,
?fc ;na\lr, ar;d explanatory statements in every case whe?et.t};e fr;:r-
questJ shows a decrease or increas? over the appropria io o
the current fiscal year. Each institution and age;lcy}fl H'Ialfr:)Tma.
its own accounting division which keeps a recor.d 0 ;ﬁe mOf he
tion required by the department. The executive o (iier of the
institution or agency after the forms have been prepzre' E ‘hich
them to his board of managers. After a conf.erenc.e ur}inobwd"et
the board may revise the requests at its discretion ée ;ngnt
forms are transmitted to the cen.tral oﬂice' of ftéle e?atrhe !
where, after hearings with the chief executive o hcersto the I
stitution or agency and the members of its 'board, the Sta oo
and the commissioner revise the requests m-accordance w: h the
general policies of the department. Mean\'v}}l!e, the forﬂmlézmral
prepares the budget requests for the divisions o ;“e el
office, which must be approved by the State Board. T r c;rd;d
are then prepared upon a new set of budget forms and forw
to the budget commissioner in the governor’s office.

These budget forms contain detailed ‘infor_mat;lon on eafilf
of the major items of expenditure appearing in the appr«;‘)lpb
ation act but differ in certain respects fr-om the forms use t)ll
the department in its preliminary budgeting. T:? }(lie‘part.r‘ryleesn;n
budget is actually a group of budgets each of whic 1ece}?11 "
account number. The central office of the erartment as on
budget in which are listed separately the divism.ns. of p.ar'o'le, sta'%e
use,karchitecture, and old age relief. T}le remaining lele]OI_lS aiie
combined under one general group. .fhe.re are twentg- our tay(;
ditional budgets, including nineteen mstltutlone.l(li bu getts, i\;
agency budgets, and three budgets for the. state ai a}ctzloiln isr,lsa.n.e,
the grants with respect to the care of certain feeble-minded,
and tuberculous indigents.?®

In October the second phase of budgeting procedurfl: beg?ns:
when the budget commissioner conducts‘hearmgs .on. each nfla{l?;
account of the department’s budgfat: The conlnnsmor(l]e.rdol'niq_
department, the director of the division of ac.cou.nts.an a 1171 i
tration and the chief executive officer of th‘e mst]t'utlon or agjen:ty
concerned are present at these hearings (.iurmg. whxchéhe requetva?
are put into their final form. Following this the departmen
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budget is embodied in the general budget for the entire state
government and presented by the governor to the legislature in
his budget message early in the following year.

While the budget of the department is in the hands of the
legislature, the joint appropriations committee, composed of the
members of the appropriation committees of the Senate and
the Assembly, conducts hearings at which representives from
the department and the institutions and agencies are present. The
committee revises the budget as it sees fit after which it is pre-
sented to the legislature for final action, the appropriation act
usually embodying the recommendations of the committee.2

A recent study concluded that this procedure for compiling
and transmitting requests for appropriations lays too much stress
upon hearings. “It is apparent,” says the report, “that the hold-
ing of hearings on budgetary requirements is being overdone
in New Jersey. The time of officials and employees is being
needlessly consumed by this procedure. Some of the departments,
notably the Department of Institutions and Agencies, hold hear-
ings with all of their subordinate agencies in the course of the
preparation of the estimates. Then when the estimates reach
the Governor’s office, more hearings are held at which all the
subordinate institutions and agencies again appear. Later the
joint appropriations committee of the Legislature goes through
the same procedure. It is recommended that the hearings on the
budget requirements be eliminated except before the legislative
committee. The Governor should conduct only formal confer-
ences with the departmental heads on their estimates. These con-
ferences should be arranged so as not take an unnecessary amount
of time from administrative duties.” 22

There is some value in this criticism, The hearings before
the budget commissioner should be attended only by the depart-
mental head and possibly the head of the division of administra-
tion and accounts. There is little reason for allowing the sub-
ordinate institutions and agencies to participate in the hearings
after the preliminary estimates have been made. In the prepar-
ation of the preliminary estimates, however, the hearings of the
State Board of Control and the commissioner with the representa-
tives of the institutions and agencies have an important place. At
no other time does the State Board have such an excellent
opportunity to acquaint itself with the needs of each institution
and agency and adjust these needs in accordance with the
established program and policies of the department as a whole.
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Some changes in the budget classifications are undoubt.edly
desirable. The budget of the cexjtral .o'fﬁ_ce should conlt)al‘n a
section for each of the administratn{e divisions. As the _rm'f-
ton Survey states: “There is a definite need for a change ubtle
classification of the budget requests of the central ofﬁc}?.. nly
four divisions, parole, old age relief, state use and arc 1te(]:3tu.re,
are segregated in the budget, the other ﬁYe divisions (imgr
lumped together in one general request. This prevents a clea
picture of the separate expenditures of these five divisions. . . .
It is impossible to learn from the budget how manyhpers?ns artff
employed or how much is being expended by each of t esehlm{).or
ant divisions. The present arrangement also cor}fuses the lines
of responsibility. The positions of fall'm supervisor and fsu}}l)e'r-
vising steward appear in the budget with no indication o tTﬁl'r
place in the general organization of the central' office. . 1;
practice is contrary to sound methods of b.udgetmg. Each o
the nine divisions should have its expenditures and ”r(;quests
segregated and itemized in the departmental bugget. . Ln
addition, a more complete picture of the efcpendltures o tbe
department would be presented if the expe.ndltures of each-su 1
ordinate institution and agency were itemlzed.along functl.ona
lines as well as by objects of expenditure. This lat?er COnS]dl;I‘-
ation applies to the state budget in general and 1n\'/01ve§ t;i
exceedingly intricate problem of proper budget classification.

After the budgeting procedure has bee.n comp!etled afld th(;
appropriation act has passed, the financial adxnlnlstrag?n 0s
the department is concerned with the con.trol of expen f.tur.e.
Of primary importance is the extent to which the appropriation
act is itemized. In order to maintain a close check upon'the ex-
ecutive branch of the state government, the legislature itemizes
the appropriations in considerable detai.l._ For examplej the
appropriation for each institution is subdivided as follows:

1. Salaries
a. Superintendent »
b. Other officers and employees
c. Religious services
d. Medical and surgical fees
2. Materials and supplies

a. Iood
b. Clothing

c. Heat, light, power, water, etc.
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d. Household supplies

e. Farm, stable, grounds

f. Medical and surgical supplies
g. Stationery and office supplies

h. Vehicular transportation supplies

L. Educational and recreational supplies
3. Current repairs
4. Miscellaneous expenses

a. Telephone and telegraph
Traveling expenses
Postage

Insurance

b

¢

d. Funeral expenses
e

f. Freight and express
g.

Entertainment
h. Other miscellanous expenses

5. Additions and improvements
(Under this heading there is a detailed allocation
of appropriations for specific purposes.)

The same principle of detailed itemization is applied to every
major account of the department. Even the amounts of state
aid which the department dispenses are divided into fixed amounts
for each county. The general evils of this legislative practice
were noted in the 1925 investigation of the state administrative
organization and procedure: “This (detailed itemization) is
objectionable . .. because it means too close a tying of the hands
of the departmental executives, tends to destroy initiative and
may lead to the padding of requests and extravagancy dictated
by the desire to use all the money appropriated. ... It is better
not to make the appropriation act very detailed. The budget

itself, as distinguished from the subsequent act, should, however,
be fully itemized.” 2

Being strictly limited by the present form of appropriations,
the Department of Institutions and Agencies is often forced to
transfer money from one item of expenditure to another. For
example, an institution due to an unexpected increase in its pop-
ulation may find it necessary to increase its food account by
a transfer from its household supplies account. In order to do
this the superintendent forwards a transfer request to the com-
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missioner of the department. If the department head is con!;*lréceci
the transfer is necessary, the request is sent to the state ustgf
commissioner, the state commissioner 'of finance a‘nd the ahe
House Commission. After recommendations are received from t s
budget and finance commissioners the State House' Commlfsm
makes a decision, the approval of four members bemg n'ece»sa}rly
to authorize the transfer.2¢ I'n spite of these reslnctlonssfflsrz
department secures a surprisingly large number of tran
each year.

In addition to the use of transfers, the department may resort
to the state emergency fund to supplement its’regular appropria-
tions. To do so the “emergency fund request” of the department
must receive the unanimous approval of the Statf: House Com-
mission which acts after receiving recommendations from the
state budget commissioner.?’

An important step towards centralization of _ﬁnancial.cong?;)?}
in the governor was made when the state legl_sla_ture in 1 ]
created a department of finance under a commissioner dlrect'y
responsible to the governor. The chief duties of lh.e commis-
sioner of finance are: first, to prepare with each spending agency
a work program upon the basis of which quarterly al'lotment}?
from the appropriations are made; secon.d,' to require eac
spending agency to set aside from its appropriation an er{ler_genC}‘r
reserve” to be used only with the approval of the commissioner;
third, to review every purchase order and “request for per-
mission to spend” after the state comptroller }Eas by pre-auditing
determined the legality of same and t}.le availability o'f appro-
priations, no expenditure being made w1t'hout the commlssxﬁners
approval; fourth, to make recommendations to the State? ouse
Commission on all transfer requests. As a result of-thls legis-
lation the Department of Institutions and Agencies with the apk-
proval of the commissioner of ﬁnance'has pre_pared a wor
program for the current fiscal year and is operating on a qufar-
terly allotment—eniergency reserve basis. . All requests for
permission to spend are sent to the commissioner of'ﬁx'lan‘ce
whose duty it is to see that the department is keeping within its
quarterly allotment.?®

As a matter of fact, the various institution.s and agencies in
the department for some time have been operating on a quarterl)lr
allotment system under the direction and control of %he cen.lrad
office of the department. Each institution and agency is rfzqu}llre
to prepare quarterly applications for funds and submit them
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records of the amounts of each item of current maintenance
expended in the previous quarter, the amounts on hand, and the
estimates of the amounts needed for the ensuing quarter. After
being referred to the appropriate officer in the central office
(for example, the records and requests for food are examined
by the supervising steward), the department determines the
amounts to be spent during the next quarter. The applications,
as approved, are returned to the institution or agency which is
required to keep its expenditures within these budgeted amounts.

In addition to the control effected by the use of quarterly
allotments the department requires each institution and agency
to submit a monthly report of its expenditures on a consumption
basis and a monthly statement of the condition of its appropri-
ations and allotments. If any institution or agency is found to
be spending more than one-third of its quarterly allotment in
any one month the department immediately investigates and de-
termines the cause. In such case the institution or agency is
required to reduce its expenditures during the ensuing month
since the total expenditures for a quarter must be kept withimr
the quarterly allotment.

~ The purchase of operating materials and supplies for the
Institutions and agencies is done by the state purchase com-
missioner according to the specifications and standards fixed by
a special committee, composed of the state purchase commissioner,
the chairman of the State Highway Commission and the com-
missioner of the Department of Institutions and Agencies. Each
institution and agency in the department is required to prepare
an application listing the materials and supplies needed for a
period, determined by the purchase commissioner, and send it in
to the central office of the department where it may be revised at
the discretion of the departmental head. After securing the ap-
proval of the commissioner of finance, the department then for-
wards the statement to the purchase commissioner who arranges
for the purchase and delivery of the supplies to the institutions
and agencies, payment being made to the vendors on warrants
issued by the comptroller on the state treasurer.

An exception to this procedure occurs in the purchasing of
perishable foods. In order that an institution may avail jtself
of low prices and avoid transportation costs and delay, it is
allowed to buy some fresh fruits and vegetables in the local
market.  Written permissions are given each month for a
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definite sum, not to exceed $1000, for such purchasing by the
purchase commissioner upon receipt of an appiication from the
institution, as approved by the welfare department head and the
commissioner of finance, containing detailed estimates of the
quantity, quality and value of perishable food needed. After
the certification of the purchase commissioner is secured the state
comptroller authorizes the reservation of the approved amount
from the institution’s food appropriation account for direct pur-
chasing. A detailed account of the expenditures for this purpose
during the preceding month must be filed in the office of the
purchase commissioner.??

The control of expenditures for the other chief item of cur-
rent operating costs, salaries and wages, likewise involves the
participation of an agency independent of the department, the
Civil Service Commission, which has the authority to fix maxi-
mum, minimum and intermediate rates of pay, including the
allowances for maintenance, if any, for all positions within the
classified service. Each institution and agency, as well as the
central office, of the department sends its semi-monthly payrolls
listing every employee in the classified service to the Civil Service
Commission whose certification, as well as that of the commis-
sioner of finance, must be secured before the comptroller will
issue the payroll checks.*”

At present each institution and agency maintains its own
accounting staff, varying considerably in numbers according to
the size of the institution or agency. Since the central office of
the department duplicates in some respects the accounting work
of its subdivisions, there has been some effort to centralize all
accounting in the central office. Although offering no definite
recommendation, the survey commission in 1925 summarized the
arguments in favor of the change as follows: “Central record
keeping relieves the institutions of work which some of them
do not relish and has a most important bearing upon the ease
of enforcing the system of expenditure control. It substitutes a
relatively simple reporting system for the individual accountinz
systems, and thereby provides for a current continuous check
upon the operations of the institutions. It permits of the com-
pilation and detailed analysis of financial data which cannot be
furnished under the present system without imposing an intricate
accounting procedure upon the institutions, adherence to which
could only be secured by the close supervision of a capable
audit staff and then, as a rule, only with undesirable friction
between representatives of the central office and the superintend-
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ents. It is economical in that it permits of the assignment of
accounting functions so that each employee of the accounting de-
partment is fully occupied upon a class or grade of work for
which he or she is qualified. Routine work of a simple nature
can be assigned to junior clerks and the time of accountants con-
served for more important duties.” *

Influenced by the recent movement to centralize all controlling
accounts for all departments of the state government in a staff
agency directly responsible to the governor, the National Insti-
tute of Public Administration not only recommended the elimin-
ation of institutional accounting but the transfer of most account-
ing work to a state department of finance. “With respect to the
general accounting procedure, we propose to centralize all con-
trolling accounts in a department of finance. This will eliminate
a great deal of accounting work now done in the central office
of the Department of Institutions and Agencies and in the individ-
ual institutions and agencies. The latter should be Tequired to
keep only such records of transactions as will furnish the basis
for detailed cost accounts. The central office of the Department
of Institutions and Agencies should be responsible for assemb-
ling periodically the data regarding the transactions of the indi-
vidual institutions and agencies. From such data, it should work

out comparative cost figures for all on a monthly and annual
basis.” 22

Underlying the problem of the proper allocation of account-
ing duties is the important question of the extent to which the
governor should control the expenditures of each department.
It is unwise to take all autonomy away from a department and
at the same time it is essential that the governor have some
authority to prevent unwise and extravagant spending of depart-
mental appropriations. A compromise between the two extremes
of absolute departmental autonomy and complete centralization
of control in the hands of the governor seems the proper solution,
but the exact point at which the governor by means of a staff
agency should be able to approve or disapprove a proposed de-
partmental expenditure is difficult to determine. Assuming that
the control of expenditures within prescribed limits should remain
within a department, it is clear that a certain amount of account-
ing procedure must be allocated to the department. Whether or
not this procedure should be centralized within the Department
of Institutions and Agencies, the institutions being required to
keep only records of their transactions as bases for the cost
accounting in the central office of the department, is a matter
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involving some difference of opinion although from the stand-
point of efficiency and economy such change in the present system
seems warranted.??

It has been suggested that improvement could be made .
in the present classification for cost accounting. The central
office and the subordinate institutions and agencies compute per
capita costs by objects of expenditure, such as salaries and wages,
food, clothing, household supplies and so on, following thé same
classification employed in the state budget and general appro-
priation act. In view of the need for a re-classification of the
budget to include records of expenditure along functional lines
a similar revision in the accounting classification would seem
desirable. The following functional classification has been sug-
gested for institutional expenditures:

1. General operation
a. /idministration
b. Care and custody of inmates
¢. Maintenance of employees
d. Institutional repairs and plant operation

2. Operation of institutional industries
“a. Shop industries (each in detail)
b. Farm industries (each in detail)

3. Creation of properties (or plant assets) by institutional
labor
a. Equipment
b. Buildings and structures
c. Improvements to land.
These are only general headings. It would be necessary to fur-
ther subdivide them in order to show in detail the elements con-
tributory to cost.**

The research committee appointed by ex-President Hoover
to study social trends in the twentieth century throughout the
United States has pointed out one significant fact in the recent
development of state welfare administration. “In relation to
fiscal control,” the committee reports, “the chief trend from a
public welfare standpoint has been towards a loss by the welfare
agencies of fiscal autonomy which is passing to special and inde-
pendent state departments. Thus, budgeting is becoming only
incidentally the responsibility of public welfare agencies. The
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allotment of funds, if permitted by legislation, may or may not be
made at the discretion of such agencies; accounting, auditing or
other fiscal activities are being passed on to independent agencies.
Purchasing, construction, and plant maintenance are functions
which with certain important exceptions, are being delegated to
state agencies independent of public welfare administration.” **

Just as New Jersey has kept pace with the tendency to cen-
tralize the administrative functions of state public welfare in
a single agency it is apparent from the foregoing analysis that
this state is also following to a considerable degree the movement
to limit and reduce the fiscal autonomy of the central welfare
agency. The increased powers of the governor in formulating
the state budget, the control of the state commissioner of finance
over quarterly allotments and expenditure requests, the control
of the State House Commission over institutional construction
expenditures, transfers within appropriation items and allot-
ments from the emergency fund, and the authority of the State
Purchasing Department over the purchase of all materials and
supplies, have all served to decrease the authority of the Depart-
ment of Institutions and Agencies to regulate its expenditures.
At the same time the legislature has attempted, quite illogically
in view of the fact that these measures were passed for the purpose
of increasing the responsibility of the governor for the entire
state administrative organization, to restrict severely by the
use of detailed, itemized appropriation acts the fiscal powers of
the governor as well as the individual departments. In addition
the power of the department over its personnel, including not
only the fixing of compensation but also selection, classification.
promotion, discipline and removal, has been extremely limited
by the wide range of authority which the legislature has con-
ferred upon the Civil Service Commission. Within these limita-
tions the department has organized a system of financial admin-
istration which, while capable of improvement with regard
to the collection of institutional receipts, budget and accounting
classifications, and the allocation of accounting functions, is in
general conformity with the essential requirement of centralized
control of all state welfare expenditures.

NOTES TO CHAPTER 1V

1 New Jersey Review of Charities and Corrections, 1, p. 206.

2 Net State Expenditures of New Jersey for Welfare Institutions and
Agencies, 1923—1933.

StaTE INSTITUTIONS

Capitol ad-
Current ditions and
Central State State maintenance, improvements
Year Toral department agencies aid deducting and new
receipts buildings

from all funds
1923 $5,503,266 $141,383 $173,285 $922,154 $3,167,477 §1,098,967
1924 5406021 142445 175699 060,178 3492.842  634.857
1925 7,578,064 200,774 190,481 1,128,790 3,483,258 2,574,761
1926 7725655 281489 211146 1359773 3689127  2.184120
1927 8,887,566 185678 237,588 1415865 4,001,903 3,046,532
1928 ' 9.999.848 218988 269480 1437.3890 4,478,760  3,595.231
1929 10,829,103 230,781 276,817 1,903,214 4,744,403 3,673,888
1920 12,625,174 257,737 308,013 1,819,408 5,141,905 5,098,111
1931 15,089,695 305,903 346,071 2,017,765 5,486,510 6,933,446
1932 12,586,792 317,904 384,100 1,940,633 5,919,190 4,024,965
1933 8693.333 235416 372272 1833.040 5072976 1179629

The inmate population during the ten years has increased 65 per cent.
The annual per capita cost of care was $420.17 in 1923 and $394.38 in 1933.
Statistics secured from the Central Office of the Department of Institutions
and Agencies.

3 Report on a Survey of Administration and Expenditures of the State
Government of New Jersey, 1932, pp. 135-136.

4 P.L. 1923, chap. 172. During the first year the fund was to be used
for construction work at the Greystone Park mental hospital. The following
year the legislature authorized the use of the revenue at eight additional
institutions. P.L. 1924, chap. 237.

5 P.L. 1930, chap. 227.
8 Princeton Survey, p. 30.
71bid., p. 132.

8 P.L. 1930, chap. 202. P.L. 1931, chap. 277. Under the Federal Civil
Works Administration federal funds are now being made available for re-
pair and improvement of industrial buildings. In addition the department
is preparing an extensive program of building construction to be financed
by the Federal Public Works Administration.

9 For detailed proposals to centralize expenditure control in a depart-
ment of finance directly responsible to the governor, see, Report on a Survey
of the Organization and Administration of the State Government of New
Jersey, 1930, pp. 28-96, and the Princeton Survey, pp. 29-91. The latter
report led to the establishment of the office of state commissioner of finance
in 1933. For a summary of the powers delegated to this office, see p. 81,
supra. :
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10 That is, exclusive of expenditures from the institution construction
fund. Princeton Survey, p. 134.

1 A small sum is received at two or three institutions from the sale of
scrap material. A few of the juveniles committed to the Jamesburg Re-
formatory contribute to their support. Some institutions, notably the
Leesburg Prison Farm, list as receipts the products which they sell to
other institutions in the department.

12 An :}lien.who takes up his residence in a county imrﬁedialely upon
arriving in this country may acquire a county legal settlement there in three
years.

13 T’he. plan for distributing the cost of maintenance of indigents in
county institutions is described in Chapter V. The legal basis for these
commitments may be found in P.L. 1918, chap. 147, sections 401-463, as
amended by P.L. 1919, chap. 97.

14 The act authorizing this procedure is P.L. 1918, chap. 147 ti
501-504, as amended by P.L. 1927, chap. 211. ’ P > soctions

13 1bid., section 502; P.L. 1918, chap. 153.

hm I}{lformatiog secured frosm the office of the Bureau of Institutions of
the Revenue Department. See also Act the P ’ -
sombly b, DA cts of the Pennsylvania General As

17 Supplemental appropriations are often passed by the legislature if
the department seems unable to complete the fiscal year within the amounts
allotted under the general appropriation act. In addition there is an
emergency fund from which allotments may be made if the unanimous
approval of the members of the State House Commission is secured. P.L.
1931, chap. 184. The state use industries are financed largely by means
of the state use working capital fund. The administrative costs of the
division of architecture in the department are paid largely out of the fees
!:harged for service. In both cases, howaver, some of the costs for salar-
ies and office supplies are paid out of general appropriations.

18 New Jersey'ado‘pted a budget system in 1916. See P.L. 1916, chap.
15.  Recent legislation has provided a more comprehensive system. See
P.L. 1931, chap. 142; PL 1933, chap. 193. An account of develop-
X;)le;)l;_ OfF_budgetmgf p;lacné:e in é\lew_ Jersey is contained in Cline, D. C.

ublic Finances of the State vernment N i )
iy Cpamces. overnment of New Jersey, (unpublished

19 P.L. 1918, chap. 147, sections 121, 122.

20 ’_l'he old age relief account has been included as a separate budget
making twenty-six budgets_ in all. In the 1933-1934 state budget thE;
governor ha§ transferred this account to the pension and retirement funds
btffigfet iecftlo}?. EHe recomE}ends that the state pay all cost of old age
reliet cut of the Emergency Relief fund. See Budget M g -
nor of New Jersey, 1533, pp. V, 190. ° cssage of the Gover

b21 The early' practice of l‘egislative investigation still survives. The mem-
ers of the.Jm'nt appropriations committee of the legislature often visit
the welfare institutions before drafting the appropriation bill.

22N.I.P.A. Report, p. 53.

23 Princeton Survey, p. 149,
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24 For a study of this problem in the New Jersey state government con-
taining special reference to the Department of Institutions and Agencies,
see the Report of the Joint Legislative Survey Committee of New Jersey,
1925, pp. 246-256.

28 [bid., p. 235.

26 See P.L. 1931, chap. 142, section 13; P.L. 1933, chap. 363; P.L.
1931, chap. 184, section 12. Transfers may not be made from an appro-
priation for capital improvements to a current maintenance account. No
transfers between appropriations may be made after the close of the fiscal
year for which the appropriations. were granted.

27 P.L. 1931, chap. 184, section 12. The state emergency fund has been
nsed by the various state spending agencies for expenditures which in
many instances are not emergencies. The fund, furthermore, has failed
to eliminate supplemental appropriations. Princeton Survey, pp. 50-51.

28 The rulings of the commissioner of finance on quarterly allotments,
emergency reserves and expenditure requests may be appealed by the
spending agency to the governor whose decision is final. The commis-
sioner is appointed and removable by the governor alone. See P.L. 1933,
chap. 363. Up to the present time the legislature has not provided funds
for a sufficient personnel with the result that the authority to approve ex-
penditure requests is being exercised in a very routine manner.

29 See P.L. 1914, chap. 158; P.I. 1931, chap. 179. The latter statute
which created the State Purchasing Department contains the following im-
portant restriction upon the authority of that department to purchase
supplies: “Nothing herein contained shall apply to the erection or con-
struction or original equipment of any building or addition thereto or
alteration or repair thereof as distinguished from the furnishing or main-
tenance thereof, nor to the construction or repair of any road or bridge,
nor to the performance of any like work.” Section 5.

30 See P.L. 1930, chap. 176. The Civil Service Commission has exten-
sive powers over every important phase of personnel administration in-
cluding selection, classification, promotion, discipline, dismissal and com-
pensation. Minor institutional expenditures not involving purchase of ma-
terials and supplies by the state purchase commissioner or payment of
salaries and wages, such as traveling expenses and small contracts for
repair work, must be approved in the central office of the department.
The state treasurer pays for the expense incurred upon warrants issued
by the comptroller. The State House Commission has the same powers with
regard to expenditures by the department for additions and improvements
finance by general appropriations as for those financed by the half-mill tax
or the bond issue. See P.L. 1931, chap. 184, section 10.

31 Report of the Joint Legislative Survey Committee of New Jersey, p. 314.

32 NI.P.A. Report, pp. 194-195. The Princeton Survey recommended that
that the proposed Department of Fiscal Control should maintain complete
accounting records and all controlling accounts. This function has not
been given to the new state commissioner of finance. Pre-auditing remains
a function of the state comptroller.

23 A detailed study was made of the general problem of control of ex-
penditures by the special legislative commission in 1925. Their report
favored the retention of a considerable degree of control by the individual
departments. “The executives of the departments, and particularly govern-
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ing boards of large departments and institutions, should be allowed proper
latitude under the appropriation act. They should not be required to go
to the State House Commission, to the suggested Fiscal Committee, or
any other committee in order to carry out a normal fiscal program.” Re-
port of the Joint Legislative Survey Commission of New Jersey, p. 235.
The Princeton Survey, however, recommended that the governor be given
power to restrict at his discretion any kind of expenditure, that all con-
tracts of $1,000 or more be signed by the commissioner of the proposed
Department of Fiscal Control, and that every commitment of a smaller
amount’ be approved by subordinate officials in that department as the
commissioner might designate. See pp. 32, f. During the fiscal year, 1932-
1933, the governor was given authority to order reductions in the expen-
ditures of the highway department, in any expenditures from the sale of
bonds, and in the personnel of any department or agency. P.L. 1932,
chap. 189; P.L. 1932, chap. 190. In Pennsylvania, all accounting for the
state welfare institutions is done by the bureau of accounting in the central
office of the Department of Welfare. Through the medium of the Hollerith
Electrical Tabulating System monthly statements are prepared showing
appropriation expenditures by object classification, cost by functional classi-
fication, summary of stores account and open commitments for which in-
voices have not yet been received. The information necessary for the pre-
paration of these reports is received from the institutions which keep re-
cords of invoices and summaries of stores withdrawals,

8¢ N.LP.A. Report, p. 197. The special investigating commission in 1930
was considerably impressed by the accounting system in the department.
They said: *“We find that the Department of Institutions and Agencies
and the State Highway Department, the two largest operating and spend-
ing agencies, already have installed, and have had in operation for a decade
past, accounting systems which are models of their kind. Those systems
produce the essential financial data and records necessary to formulate
intelligently and carry out the business plans of those departments. and to
render a true and complete account of their financial activities.” First
Report of the State Audit and Finance Commission, 1930, p. 15.

35 Recent Social Trends, 11, pp. 1246-47.
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Chapter V
STATE AID

State subsidies in New Jersey are granted to 'the counties
with respect to two important welfare services: institutional
care of the indigent insane and tuberculosis patients, and outdoor
relief to the needy aged. The employment of the device of
grants-in-aid is largely the result of the inability of the local
units of government to bear the financial burden of local wel-
fare services which have been steadily expanding in scope and
significance for many ‘years. In assisting the localities to meet
the expense of these two services the state has allowed the
duties of administration to remain with the local authorities
but at the same time has prescribed certain requirements to be
met before state funds may be secured. The duties of super-
vising the local administration of the aided services to see that
these requirements are being met and of distributing Fhe state
grants in accordance with certain formulae, fixed either by
statute or administrative ruling, have been placed in the Depart-
ment of Institutions and Agencies.

Although New Jersey has constructed three large state
mental hospitals and a state tuberculosis sanatorium, the facil-
ities of these institutions have not been sufficient to meet the
demand for institutional care of the indigent insane and tuber-
culous with the result that some of these patients are cared for
in county, municipal, or private institutions.! The subsid.ies
which the state grants to the counties to defray the cost of caring
for this group of patients have grown rather rapidly, increasing
in thirteen years from an annual sum of slightly more than
one-half million dollars to more than two million dollars.? The
allocation of the aid involves two types of grant: a percentage
grant fixed by statute and a flat rate grant determined ei.the'r
by statute or administrative ruling. For the support of indi-
gents maintained in counly insane hospitals the state pays a
statutory rate of one-half the cost of their maintenance.? 'Wlth
respect to the tuberculosis indigents treated in county, mumc1gal,
or private institutions state aid is distributed on the following
bases: $6.00 per week for each county indigent, $12.00 per
week for each state indigent, and $3.00 per week for each
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child receiving treatment for the prevention of tuberculosis.
The‘: first two rates are fixed by the State House Commission
while the rate for preventorium cases is fixed by statute. The
money which the counties collect from those indigents who con-

tribute to their support is divided equally between the state and
the counties.*

. The responsibility for distributing the grants in accordance
with these rates is a duty of the division of administration and
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sccounts in the central office of the state welfare department.
Each county insane hospital sends a monthly report of its
current maintenance expenditures to the division upon a pre-
scribed schedule. In determining the per capita maintenance
costs the division is furnished with an analysis of the expenditures
of the institution for certain general items of current maintenance,
including salaries, operating materials and supplies, miscel-
laneous expenses and current repairs. Fach report specifies
the number of patient days, patient weeks, the average monthly
population of the institution, and the amount of receipts from
indigents contributing to their support. The subsidies are
paid in quarterly installments, the per capita maintenance
costs for the preceding quarter being the basis for determining
the rate of payment for the current three months period.? The
institutions caring for tuberculosis indigents also report monthly
to the division on a prescribed form listing the names of the
patients, their classification, i.e., state, county, or preventorium
indigents, the number of patients days and weeks, and the

‘amount of receipts from contributing indigents. From these

ctatistics the division computes the amount of aid to which each
county is entitled, payments also being made quarterly.

An obvious defect in the administration of these grants is
the lack of central supervision. The procedure in the central
office has become a matter of routine. The hospital reports are
received, the amount of aid is fixed, and payments are made.
No standards of care are required; no limits of expenditures
for maintenance are prescribed for the county insane institutions;
no effective check is made upon the authenticity of any institu-
tional record.®

A wide variation exists between the daily per capita main-
tenance cost of the state institutions and the state-aided county
institutions. This is shown in the following statistics for the
fiscal year, 1931-1932:7

Care of Insane

State Institutions County Institutions
Greystone Park Hospital . . $1.21 Atlantic ... ...t $1.02
Trenton State Hospital... 1.28 Burlington ........... .98

Camden ......ccoo.onn 97
Cumberland .......... .79
Essex .ovvveviennennn 1.51
Hudson .....cccuve--- 1.10
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State Institutions County Institutions

Glen Gardner......... . $2.39 Adantic ........ . . . $3.09
Bergen ......... .. 3.36
Burlington ...... .. .. 243
Camden ...... ... 2.32
Essex ............. .. 3.46
Hudson ...... ... . . 4.51
Monmouth ........ . .. 2.26
Morris ............ .. 2.98
Passaic ........ ... . .. 3.23
Union .......... ... .. 2.48

The costs in the county insane institutions compare favorably
with the costs in the state mental hospitals, but the figures do
not tell the whole story. Only a few county institutions, such
as the Essex county mental hospital where the costs are higher
than in the state hospitals, provide standards of care equal to
the standards of state institutions at Greystone Park and Trenton.
In 1925 the Bright Commission reported that “only one, and
perhaps a second of the county institutions may be properly
called a hospital. The Essex County Hospital at Overbrook is
maintained at a high standard and good work is said to have
been accomplished at the Hudson County Hospital. State in-
stitutions because of larger appropriations and adequate facil-
ities for pathological laboratories and other services, are natur-
ally better equipped for treatment of the cases for whom some
hope of recovery is held, than are the county hospitals.” 8

Any substitute for the present system of state grants to
local welfare institutions must be considered in the light of
one important fact, viz., the state institutions do not provide
sufficient facilities for the care of all indigent insane and tuber-
culous within the state. The state institutions are not only over-
crowded but thousands of state-aided indigents are receiving
care in local institutions.? Until, therefore, further state facili-
ties are provided the county services are a practical necessity.

One substitute for the present system is to make the care
of all patients in state institutions a state expense and the care
of all patients in local institutions a county expense, thus abolish-
ing the present arrangement by which the counties and the state
have been exchanging annually almost equal amounts of money.
This would simplify the procedure and would result in the
development of a state-wide system for collecting payments from
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has been operating successfully in Pennsylvania. But other
factors must be considered. In the first place, some of the
counties do not maintain mental hospitals, which means‘that
this arrangement would relieve them of the cost of provu.izng
institutional care for their indigent insane but woulc.l continue
to lay a burden of expense upon the counties supporting mentallll
hospitals. A practical difficulty would also arise since al

the counties unless forbidden by law would commit all of their
indigent insane and tuberculous to the state ir}sti‘tutlons. . }I:Tnder
the present law the county courts may commit insane eit e? t.o
a state or county institution. It would be necessary to limit
commitments to state institutions, which might be don.e by re-
quiring the counties to care for those patients .needmg on'ly‘
custodial care. It is extremely doubtful, however,. if the examin-
ations prior to commitment could determine.wuh any degfee
of certainty the dividing line between a custodla}l and a curative
case of insanity. Furthermore, it is evident.that since the state has
provided only one tuberculosis sanatorium the. care of the
tuberculous indigents would have to remain essentially a county
responsibility.*®

A strong case has been made for the assumption by the state
of the entire cost of this as well as other local welf.are services,
including child welfare, mothers’ and v.vidows’. pensions and old
age relief, by the recent state commission which studied county
and municipal finances. The commission found t.hat property was
far too heavily taxed throughout the state and in order to CH}TCt
a more equitable distribution of tax bl'lrden's recommended tblé'lt
many local governmental services, especially in the field of public
welfare, financed mainly by general property taxes should become
a state expense. The state in turn ghould meet the‘ addedb ex-
pense by levying taxes on personal incomes, intangibles, usi-
nesses, and motor vehicles.!! State aid as a means for securmg
a more equitable distribution of the tax b‘l‘lrden‘ was condemn.e
on several grounds. The report states: “It will be far easier
to effect an equitable distribution of governmental costs, and at
the same time to promote the effort to reduce and cont.rol these
costs, if there is reasonable freedom to reallocat‘e fgnctlon.z;l }I;e
sponsibilities and thereby functional cost’s,.than it will be if this
equalization must be forced into the existing mold of local or-
ganization and spending methods.

“The stress that has been laid upon functional reallocation
is of peculiar signficance in the consideration of the gse.and
application of new revenues. While there may be some inciden-
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tal new revenues which certain of the municipalities could levy
and collect, it is evident that if additional revenues are to be pro-
vided in sufficiently substantial amounts to afford effective relief,
they must be administered by the state.” But if the state levies
and collects the taxes which are intended to take a part of the
burden from property taxpayers, while the local units continue
to exercise the functions which are causing this burden, there
enters the extremely difficult matter of correct and equitable dis-
tribution of the yield of the new taxes. It may safely be said that
this task of apportioning substantial amounts of new revenues
for the purpose of providing universal and equitable relief from
heavy property taxation is administratively impossible. . . .No
statutory formula could be devised which would assuredly operate
equitably in all districts, or even with a degree of approach to
this standard that would be reasonably satisfactory. If the dis-
tribution were left to the discretion of an administrative body
that was entirely free to arrive at its decisions, measurable satis-
faction might result, although such a body would be subjected
to tremendous pressure from all sides, which means that it would
probably not long remain entirely free to determine the appor-
tionment.”

The recommended transfer of the cost of certain services to
the state budget was not to require in every case complete state
administration of the service. The report suggests that the care
of the tuberculous might still be administered locally if the county
‘chose to do so. “If the state does not become the administrative
agent, however, there must be freedom to set the standards of
performance for which state funds will pay the cost, and to super-
vise local administration to such extent as may be necessary in
ascertaining local observance of the standards.”??

There is strength in these arguments and their significance is
enhanced at the present time when the need for economical and
efficient administration of all government services is so impera-
tive. To enlarge the administrative unit for such welfare ser-
vices from the county to the state is also more feasible in New
Jersey because of its compactness, small size, and the extensive
facilities for intercommunication. Whether the change in policy
which the proposal demands is wise may still be questioned.
Local responsibility, local initiative and local interest
are valuable adjuncts in any public welfare service. To
sacrifice them in the name of efficiency might prove to be
false economy. This view undoubtedly prompted the investigators
of the National Institute of Public Administration when study-
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ing the New Jersey state government to say: “It is quite apparent
that a great share of the burden for the care and custody of the
sick, defective, delinquent and dependent, which is thrown upon
the State ought to be borne in greater measure by county and
other local governments .... If through better offical organi-
zation for preventive work, particularly among children, the
State were required to carry only such burdens as could not
be satisfactorily borne by the local governments, the State, the
local governments and the individuals concerned would benefit.”” **

The low standards of care in some of the county insane
institutions and the practice of subsidizing them without requir-
ing beiter standards of treatment have been frequently criti-
cized. In 1902 the State Charities Aid Association warned the
legislature of the unsatisfactory standards of care in some of the
county insane asylums and asked for state standardization.'®
The first commissioner of the Department of Charities and
Corrections included the following statement in his first annual
report: “I am aware that the creation of county insane hospitals
is being criticized, some claiming that the unfortunates should
be placed in the state institutions. It seems to me that so long as
there is a chance for recovery they are entitled to the best expert
treatment the state can provide, such treatment as our state hos-
pitals are able to give them; but when it is settled that the case
is incurable, and that nothing remains to be done for the patient
but to care for his physical needs, it is preferable to care for them
(sic) in county institutions, where there will be fewer patients
and where they will be nearer their kindred and friends.” '* One
year later the governor suggested that the commissioner should
be given the power to withhold state aid to all local institutions
not up to fixed standards of service.’” In 1908 the Dependency
and Crimes Commission stressed in its report the need for some
measure of state control of the management of county insane
hospitals.”® A few years later the commissioner of the Depart-
ment of Charit’es and Corrections advocated the transfer of
the care of the insane from the counties to the state.’* The
last proposal has recently received, as indicated above, the
strong support of the commission which studied county and
municipal finances. Likewise the report of the Princeton
survey staff, the most recent investigation touching on this prob-
lem, stated that “‘there is an apparent need for the eventual trans-
fer of all care of the tuberculous and insane to state agencies.” *°

The probability of the state assuming the local responsi-
bilities for the care of the insane and the tuberculous in the
near future is admittedly slight. The enormous increase in
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institutional construction, especially in the case of the tubercu-
lous, precludes any immediate change in the present state policy
of dividing the responsibilities between the state and the local
units. Meanwhile, certain administrative reforms should be
made in order to secure adequate state control of expenditures
and standards of treatment in the subsidized county institutions.

No formula can be devised which would assure the dis-
tribution of aid according to need because of the inadequacy
of methods for measuring exactly the relative needs of the aided
districts. ~ M:inor changes in the present basis for distributing
the aid may, however, be bkeneficial. The state should not
agree to pay one half the maintenance costs of indigents in
county insane institutions regardless of the extent of these
costs. A limit should be set to the expenditures for items
of maintenance costs, and aid should not be given to expendi-
tures in excess of the limit. The duty of determining this divid-
ing line is, of course, an administrative one and should be
entrusted to the Department of Institutions and Agencies. The
statutory rate of $3.00 per week for preventorium indigents should
be abolished and the rate be determined by an administrative
agency as is done for the adult state and county indigents. The
determination of the rates of aid in support of local tuberculosis
institutions should be a duty of the department whose personnel
is better qualified to handle this problem than is the State Housz
Commission. Whether the state should pay more or less than
one-half of limited maintenance costs in county insane insti-
tutions, or whether the present rates to county tuberculosis
institutions should be higher or lower are essentially problems
of policy.*!

In order to exercise some control over the standards of
treatment in the county institutions the department should be
empowered to withhold a part or all of the grant to an insti-
tution failing to meet the standards as determined by the de-
partment.** This would require a periodic inspection of each
state-aided institution and, in the case of the insane institutions,
an audit of the accounts to verify the reported per capita main-
tenance costs. In Pennsylvania, for example, the Department
of Welfare has developed a procedure for maintaining strict
supervision over all the institutions receiving state aid. Through
its bureau of assistance the department has established a com-
prehensive schedule of minimum standards of plant, equipment,
administration, service, care and treatment for the state-aided
institutions, which must be maintained before the department
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approves the requisition for aid. These standards contain
detailed requirements of sanitation, fire protection, ventilation,
laboratory equipment, personnel, accounting, case records and
nursing service. FEach hospital must maintain a credit depart-
ment which investigates thoroughly the financial condition
of each patient, determines his ability to contribute towards his
support, makes the collection from the part-pay patients, and
reports this information to the bureau of assistance upon a pre-
scribed form. Supervision is maintained by a staff of field
representatives who periodically inspect each state-aided institu-
tion to see that all these requirements are observed.??

The other main form of state aid in New Jersey is with
respect to old age relief. The decision of the state in 1931 to
create a state subsidized system of old age relief pensions was
largely the result of the recent movement throughout the United
States for state standardization of the local administration of
outdoor poor relief. For some time it has been evident that
the local units of government, county, township and munici-
pality, have in many instances failed to meet their responsibilities
in the care of the poor within their jurisdictions. Too frequently
because of inertia or lack of funds, or both, the local adminis-
tration of this vital service has been one of inadequate organ-
ization, low standards of care, little or no planning, and ineffici-
ency. These conditions have prompted many states to aid their
subdivisions in one phase of local poor relief, the care of the
needy aged. California, New York, Massachusetts, Delaware
and New Jersey are some of the states now administering state-
wide old age security laws and it was estimated that before the
close of the year, 1932, nearly 100,000 persons were receiving
allowances under these laws throughout the United States.?*

In 1930 the New Jersey legislature authorized the creation
of the Pension Survey Commission to study, among other matters,
the problem of old age dependency.?> The investigation revealed
the lack of uniformity and the inadequacy of the existing system
of municipal administration of dependency relief. The first
report stated: “In many small municipalities, there is no officially
designated overseer of the poor, and frequently no appropri-
ation for poor relief which can be drawn upon in case of
necessity. Where there is an overseer of the poor, such appoint-
ment is on a part-time basis except in the large cities. . . . .
Usually, the exceedingly difficult job of straightening out a fam-
ily’s dependency relief problem is handled, under the present
system, by municipal officials, with only a part-time interest in
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their relief work and without special training in the technique
of its successful accomplishment.” 2 It was found, furthermore,
that existing provisions for old age relief were in many instances
wholly inadequate: “In a considerable number of municipal-
ities. . . . there is little provision of public relief to persons of
any age, except as an emergency measure, and any state-wide
plan of old age relief would.have to take into account the fact
that many persons resident in those municipalities would for the
first time have a means of securing public assistance in their
homes in case of proven need for continued relief.” *7

To remedy these conditions the commission recommended
first, that each county be required to establish a county welfare
board to take over the existing functions of the municipal over-
seers of the poor; second, that the state pay a part of the cost
of old age relief as administered by these county welfare boards.?®
The legislature refused to pass mandatory legislation with respect:
to the creation of county welfare boards but did pass an act
allowing counties to adopt by popular referendum a proposed
plan of county welfare administration along the lines suggested
by the commission. Each county adopting the proposal was to
establish an unpaid county welfare board composed of five per-
sons selected by the county board of chosen freeholders, two
members of the board of freeholders, and the county adjuster.
The welfare board was to have complete charge of the relief and
settlement of the poor within the county, the administrative
duties to be placed in a qualified trained director appointed by
and responsible to the welfare board.?* Despite the excellent
features of this plan little progress has been made. To date
only three counties, Morris, Warren and Camden, have adopted
the proposal and it is doubtful if the larger municipalities will
approve any plan to make the county the unit of local welfare
administration. At the same time, since a large share of the
cost of poor relief is borne by the counties and municipalities
it is questionable if better results in the long run would be secured
by forcing the counties to make this change.

The second major recommendation of the Pension Survey
Commission influenced the legislature to establish a state-wide
old age relief system to be financed largely by the state but
administered by the counties. Under the new law the state
agrees to pay three-fourths of the amount of relief granted to
each aged indigent up to the maximum of one dollar per day.
Receipts from the state inheritance tax are dedicated to this
state expense with the provision that the surplus, if any, after
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an additional annual sum of $12,000,000 is reserved for general
treasury funds, shall be put in a capital fund until the income
from the fund equals the amount of the state subsidy. Although
financed out of dedicated revenues the aid is included in the
annual budget of the state welfare department and the general
appropriation act.*®

The old age relief law provides outdoor relief to persons
over scventy years of age unable to support themselves or having
no persons legally responsible or able to support them.?® A
recipient of relief must be a citizen of the United States, a
resident of and domiciled in the state for fifteen years preceding
date of application for relief, must have a legal settlement in
some county, must have resided continuously for one year im-
mediately preceding application in the county where application
is made, must not possess real or personal property in excess
of $3,000 and must not because of physical or mental condition
be in need of continued institutional care. Relief, as determined
by the county authorities, may be in cash or otherwise, or both,
and may be provided in the home of the recipient or some other
suitable family home. No recipient is to receive any other state
relief except medical and surgical assistance.

The responsibility for the administration of the law, which
became operative July 1, 1932, is left largely in the hands cf
local authorities. The county is the administrative unit and the
cost not borne by the state is a county charge. In each county
where a county welfare board has been established in aecordance
with the provisions of the referendum law the administration of
this relief is an added function of the welfare board.*> Counties
which have not created such welfare boards are required to estab-
lish boards for the administration of this function alome. The
duty of supervising the local welfare boards and allocating the
state aid has been placed in the Department of Institutions and
Agencies where the work is conducted by a division of old age
relief headed by a director immediately responsible to the com-
missioner of the department. The statute authorizes the division
to prescribe a uniform system of records and accounts for the
county welfare boards, the forms of application, the manner and
form of all reports, and any other necessary rules and regulations
of administrative procedure.

The law describes in some detail the procedure for granting
relief. Application for relief must be made to the county wel-
fare board which determines the eligibility of the applicant and
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the amount and nature of the aid, if any. Appeal from the
board may be made to the division of old age relief whose
decision in every case is final. The relief must be renewed
semi-annually but the countv board may alter or cancel the
relief at any time. The division of old age relief may investi-
gate on its own initiative and must investigate if a complaint
is received, any case of relief. If it is found that relief is improp-
erly granted the division may stop the state subsidy for the case
concerned. State aid is paid to the counties in monthly install-
ments on the basis of their monthly reports to the division.®®

To pay the state’s share of old age relief the legislature ap-
propriated $2,391,124 for the fiscal year, 1932-1933.** The
Pension Survey Commission estimated that the average amount
of relief per recipient would be $25. per month and the number
of persons over seventy years of age in need of relief in 1932
would be 12,250.% At the end of the first year of administration
of old age relief the division reports that the average amount of
relief per recipient was $15.16 per month, the range of payments
extending from $5.00 to $30.00, the maximum limit. On June
30, 1933, 7,648 aged were receiving relief.®®

The system has not been fully developed and it is too soon
to draw any conclusions as to the extent to which its objectives
are being realized, but two commendable features of the statute
creating the system may readily be seen. In the first place, the
local administration of old age relief has been put upon a county-
wide basis under the direction of an unpaid board and a qualified,
full-time administrative agent: secondly, the law makes provisions
for rigid central supervision of the activities of the local units
of administration and the allocation of state aid. The full possi-
bilities of the latter have not been realized, however, because the
legislature has failed to provide funds sufficient to meet the
requirements for supervising personnel. The division of old
age relief is now operating with a skeleton organization with the
result that the department is unable either to supervise effec-
tively the work of the county welfare boards or to investigate
thoroughly more than a very small number of individual cases
of relief.?” There is, therefore, no effective check upon the
counties as they spend annually two million dollars from state

funds.

In contrast to this lack of effective central supervision, New
York state is operating a system of old age relief in which the
state agency occuipies an important place. There are seventy-nine
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county and city public welfare districts receiving state aid equal
to one-half of their expenditures for relief and its administration.
The division of old age security in the State Department of Social
Welfare maintains three bureaus for the duties of state adminis-
tration: a bureau of case work supervision, a bureau for auditing
the claims of the local welfare units for reimbursement, and a
bureau of statistics. The bureau of case work supervision through
a staff of field agents operating from three district offices main-
tains a constant supervision over the activities of the local wel-
fare districts including reinvestigations of individual cases of
relief whenever necessary. In addition, the state department by
means of individual instruction and group conferences conducted
by members of its supervisory staff contributes to the training
of the local investigators upon whom much of the responsibility
for a proper distribution of the aid in accordance with the needs
of the individual case must rest.®s

In general, the principal defect in the administration of state
welfare subsidies is the lack of effective central supervision of
the local services which they support. In attaining one objective,
financial relief to over-burdened localities, another equally im-
portant one, the development of uniformly high standards in the
administration of these services, has been neglected. No sub-
stantial effort has been made to distribute the aid according to
the relative needs of the local units although it is doubtful if for-
mulae could be devised which would serve this purpose effectively.
Whether the use of state funds to aid services whose administra-
tion will remain largely a local responsibility is preferable to the
assumption of complete administrative as well as financial re-
sponsibility by the state is a question of vital significance to the
future of welfare administration in New Jersey.
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NOTES TO CHAPTER V

1 See Commission to Investigate County and Municipal Taxation and Ex-
penditures in New Jersey, Report No. I, 1931, p. 250.

2The subsidy for the feeble-minded goes to the Vineland Training
School, a private institution to which the Department of Institutions and
Agencies sends a selected group of trainable feeble-minded. For each
patient committed by the department the state pays $500 per year, a rate
determined by the State House Commission. Contributions from state
indigents to their support are collected by agents of the central office of
the department. In case the department commits a county indigent from
one of the state institutions for the feeble-minded the county continues to
pay one-half the per capita cost of maintenance in the state institution
from which he was transferred. In case the State Board of Children’s
Guardians places a county indigent ward in this private institution the
county continues to pay to the Board the rate for maintenance of dependent
children in foster homes. The authority for placing feeble-minded in private
institutions is found in P.L. 1918, chap. 147, sec. 654; P.L. 1919, chap. 217.

3 P.L. 1918, chap. 147, section 501 as amended by P.L. 1927, chap. 211.
Six counties receive aid under these laws.

4 1bid. See also P.L. 1925, chap. 76. The preventorium cases are children
between the ages of five and sixteen years who are threatened with tuber-
culosis. A one year residence in a county is required and determines
county responsibilty. See also New Jersey State Government Functions,
1933, p. 247.

5 Camden county receives monthly payments.

6For a time an agent from the central office visited the county insane
hospitals and inspected their records questioning any items of maintenance
which appeared unreasonably large. Limited staff facilities have forced
the- department to discontinue this service.

* 7 The figures for the county tuberculosis institutions are for the calendar
year, 1931. All statistics were secured from the central office of the De-
partment of Institutions and Agencies.

8 Report of the Joint Legislative Survey Committee of New Jersey, 1925,
p. 378. .

9 Cline, D. C., Public Finances of the State Government of New Jersey.,
(unpublished thesis), I, pp. 97-98.

10 At present the only way to transfer a patient from a county insane
institution to a state mental hospital and wice versa is by a court re-com-
mitment, a cumbersome and unsatisfactory procedure. It would be desir-
able to give the Department of Institutions and Agencies control over these
transfers yet this arrangement would undoubtedly develop much friction
between the state and county authorities, in view of the wide variation
in maintenance costs among the state and county institutions.
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1 Compare this method of derating the local property tax with the per-
centage derating embodied in the new system of health grants in England.
See Eve, A. T. M. and Martineau, F.A., The Local Government Act, 1929.
(London, 1930), pp. 79 f.

12 Commission to Investigate County and Municipal Taxation and Expendi-
tures in New Jersey, Report No. 6, 1931, pp. 191-192.

13 Ibid., p. 5. The wisdom of this proposal may be open to question.
To leave the administration of a service in the hands of a local unit and
at the same time place the cost of the service on the state involves a
division of responsibility in which economy and efficiency are difficult of
realization.

14 Report on. a Survey of the Organization and Administration of the
State Government of New Jersey, 1930, pp. 190-191.

15 N. J. Review of Charities and Corrections, 1, pp. 211-212.

16 4dnnual Report of the Department of Charities and Corrections, 1905,
p. 7. '

17 Proceedings of the N. J. Conference of Charities and Corrections,
1906, p. 53.

18 N. J. Review, VII, p. 283.

19 Proceedings of N. J. Conference of Charities and Corrections, 1914,
p. 43

20Report on a Survey of Administration and Expenditures of the State
Government of New Jersey, 1932, p. 150.

21 Approval of the State House Commission might be required. In
practice the department and the State House Commission jointly fix the
rates. There is danger of political pressure becoming acute if the de-
partment alone is given authority to determine rates of state aid.

22 See Princeton Survey, p. 151.

28 See Administrative Code of Pennsylvania, 1929, section 2316. The
rate of state aid is based upon the actual cost of maintaining free or
partly free service. The amount must not exceed in any case three dollars
per day. The information on the administration of state aid was secured
from the records 'in the office of the Department of Welfare in Harris-
burg, Pa. New Jersey has not embarked upon a policy of state aid to
private institutions as Pennsylvania has done. In 1911, the New Jersey
legislature passed the “Incurable Act” providing state aid to private insti-
tutions caring for indigents suffering from locomotor ataxia, chronic
rheumatism, paralysis and other incurable diseases. The initial appro-
priation was only $7,500 but the action aroused a storm of protest. The
report of the State Charities Aid Association for 1911 alluded to the
act as “wrong in principle, ruinous in policy, vicious in its results,” (p.
9). The law and the 1912 supplement were repealed in 1913. P.L. 1911,
chap. 138. P.L. 1913, chap. 10. The New Jersey Commission to study
State and County Aid to General Hospitals in its report in 1929 advised
against a policy of state aid to general hospitals because'the existing system
of county and municipal aid was deemed adequate to meet tlie needs.
This view was likewise held by the superintendents of the general hos-
pitals.
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24 See the account of a discussion of administrative problems connected
with old age relief laws by public welfare officials in The Social Service
Review, VI, pp. 513f. In 1931, state old age pension laws had been enacted
by at least eighteen states. Such laws were in operation in thirteen states.
See Recent Social Trends, 11, pp. 1243, 1244,

25 The commission was composed of seven members, one from each branch
of the legislature appointed by the presiding officer thereof, and five others
appointed by the governor. P.L. 1930, Joint Resolution No. 5.

26 New Jersey Pension Survey Commission, Report No. 1, 1931, pp. 11-12,
27 Ibid., p. 16.

28 Ibid., pp. 14, 19-21. The 1924 revision of the poor law provided for
the creation of a county welfare board in any county or group of adjoin-
ing counties maintaining a welfare-house. The superintendent of the
welfare house could act in place of a municipal overseer of the poor if
the municipaility approved. The optional features of the law and the
fact that some counties have no county welfare-houses prevented the es-
tablishment of a state-wide plan of county welfare boards. Ibid., pp.
12-13. See also P.L. 1924, chap. 132.

29 PL. 1931, chap. 373, as amended by P,L. 1931, chap. 393. Under
the law the relief of the permanent or indoor poor is a county charge while
the relief of the temporary or outdoor poor remains a municipal charge, /bid.,
section 36. Some cities maintain their own almshouses. The cost of child
welfare and the care of the blind is distributed among the state, the coun-
ties and the municipalities. For a summary of county and municipal
welfare expenditures by functions, see New Jersey Pension Survey Commis-
sion Report No. 2, 1931, p. 12.

30 P.L., 1931, chap. 219. More recent legislation authorizes the State
Director of Emergency Relief to advance from funds under his direction
such relief as may be necessary for the support of aged persons committed
to the care of the county welfare boards and of dependent children com-
mitted to the custody of the State Board of Childrens’ Guardians. See
P.L., 1933, chap. 318.

31 Those legally responsible for a person’s support are children, grand-
children, parents, grandparents, and husband or wife. See P.L., 1924, chap.
132, section 74. In case the recipient has a legal settlement in a county
other than one in which relief is granted the cost of the relief is to be
borne by the county of his legal settlement. This is handled by the county
adjusters. In case of dispute the court of the county of application makes
the final settlement.

32 See above, footnote 28.

33 The law originally provided for quarterly reports and disbursements.
This procedure was placed on a monthly basis in 1933. See P.L., 1933,
chap. 149.

3¢ Budget Message of Governor of New Jersey, 1933, pp. 190-191.

35 New Jersey Pension Survey Commission Report No. 1, pp. 16-19.

86 Statistics secured from the central office of the Department of Insti-
tutions and Agencies.
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37 Princeton Survey, p. 152. The report suggested that the number of
recipients of relief during the fiscal year 1933-1934 be limited to 8,000.

38 See The Social Service Review, VI, pp. 514-515. The collection of
aid from persons legally responsible for the support of the needy aged
and the determination of the amount of relief needed are extremely com-
plicated problems in any system of old age relief. In New Jersey these
are primarily problems of local administration. The Department of Insti-
tutions and Agencies is attempting to establish ge(le_ral policies rfor the
guidance of the local officials in these matters. See ibid., pp. 515-516.

107



You are Viewing an Archived Copy

Chapter VI

CHILD WELFARE

The State Board of Children’s Guardians is the agency which
in New Jersey assists the localities to secure for every child proper
protection, support and opportunity to develop to his fullest
capacity.! This agency and the expanding scope of its work have
reflected the general tendency throughout the United States to
shift the responsibility, administrative and financial, of caring
for handicapped children from the local to the state governments.
The care of delinquent and mentally defective children, which
often requires special skill and equipment too costly to be fur-
nished by the units of local government, has generally become a
state responsibility. Likewise the increasing inadequacy of local
poor relief and other resources for the protection of family life
have led many states to assist the local units in their care of
dependent children. In New Jersey the functions which the state
has assumed in relation to child welfare include the care of de-
fective and delinquent children committed to the state institu-
tions and the supervision of those children whose home life is
very meagre or has been destroyed entirely. Through the State
Board of Children’s Guardians the cost of supervising the care
of dependent children has become a charge upon the state budget
while the costs of maintenance are borne by the counties and
municipalities.?

Until the beginning of the twentieth century the responsi-
bility for the care of dependent children in New Jersey rested
solely upon the local authorities who placed them in county
and municipal almshouses or bound them out to persons in the
community. At that time the poor laws provided for the practice
of binding out dependent children by the overseer of the poor
with the consent of two justices of the peace, by the president of
the board of trustees of a poorhouse with the consent of a
majority of the board, or by the director of the county board of
chosen freeholders with the consent of a majority of his board.
The indenturing authorities were required to keep a constant
check on the treatment accorded an indentured child and see
that he was taught to read and write.®?
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The abuses arising out of the indenturing system, the inade-
guacies of almshouse care, and the growth of the placing-out
and the family-home systems in other states demanded a change.
In 1898 a special commission was authorized to investigate the
conditions throughout the state and present its findings to the
governor and legislature. The first report of the commission
severely condemned the existing practices, especially that of
committing children to almshouses. This, said the report, “has
absolutely no advocates or apologists, and is universally regarded
as being thoroughly disgraceful. The men and women in an
almshouse are society’s wrecks and failures. To rear children
under their influence is a sure method of making paupers.”* It
was urgently recommended that almshouse commitments be
abandoned for family placements and that the state assume some
responsibility for the proper administration of this service. The
commission advocated the creation of a state board, composed of
five non-salaried persons appointed by the governor for over-
lapping terms of five years, to have general supervision of the
care of dependent children. Local administration was to be
placed in the hands of county boards of children’s guardians,
the members to be appointed by the county orphans’ courts. The
costs of administrative supervision by the state board were to be
paid out of state funds while local administrative costs and
relief expenditures were to be borne by the counties.®

A bill incorporating these recommendations was introduced
into the legislature in 1898 but due to the development of op-
position there no legislative action was taken. The demand for
reform continued, however, and was considerably augmented by
the active support of the influential State Charities Aid Assoc.i-
ation which for many years had fought for improvement in
local standards of child welfare administration. The report of
the association for that year after noting the fate of the bill said:
“We appeal to the people of New Jersey to take the care of
dependent children entirely out of politics, and by pressure of
public opinion to force this issue upon the Legislature at the
earliest possible moment.” ®

Meanwhile the commission continued its investigations. In
1899 a second report reaffirmed the need for change and presented
a draft of a new bill which differed from the first proposal in
one respect. The proposal to create county boards of children’s
guardians had aroused strong opposition from the poor la'w
officials who were alarmed at the prospect of losing one of their
most important powers. Accordingly in the substitute proposal,
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which contained no provision for county boards, local adminis-
tration of the care of dependent children was to remain a
responsibility of the overseers of the poor.’

Being more acceptable to the local officials, the new bill
was enacted into a law which created the State Board of Chil-
dren’s Guardians to be composed of seven unpaid members, two
of whom must be women, appointed by the governor for terms
of six years.® The terms were made overlapping by providing
that two of the first appointees would hold office for two years,
two others for four vears and the remaining three for six years.
All appointments thereafter were to be for six year terms. The
Board was given the power of supervision over “all indigent,
helpless, abandoned, friendless and poor children” who were or
became public charges including those who were then receiving
care in county and municipal almshouses.® Children committed
by the local poor law authorities to almshouses became wards
of the Board after notice of commitment which must be for-
warded by the committing authority within thirty days. The
Board was then to place each ward in some family within the
state having the same religious faith as the child’s parent or
parents. Pending the disposition of the case the Board could
place the child in an institution. The Board was required through
administrative agents to visit quarterly all children committed
to its care and report annually to the governor and the legislature.
The costs of the care of dependent children committed to the
Board were to be paid out of funds provided by the county boards
of freeholders, the amount to be no less than one dollar and fifty
cents per week for each child, while the costs of administration
incurred by the state agency were to be paid out of state funds.

The first objective was to remove the children in the alms-
houses. Most of the almshouses were glad to be relieved of
the responsibility of caring for children and co-operated with
the agent of the Board in removing them to private homes. In
a short time every almshouse except those in Hudson county had
been emptied of children. Antagonism developed, however, in
this county which had a comparatively large number of children,
and it was not until a new board of freeholders was chosen in
1901 that the county authorities allowed the state authorities to
remove children from the almshouses and provided funds to pay
for their care.’

Additional difficulties were encountered. The legislature fail-
ed repeatedly to appropriate sufficient funds to provide the Board
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with adequate personnel. For the fiscal year ending October
31, 1900, only $2,000 was appropriated in spite of the urgent
request for three times that amount.’* The counties at first were
slow in reimbursing the Board for the cost of relief which forced
some board members to advance their own money to families
with whom children had been placed.!> Some local authorities
made commitments of children to institutions but failed to notify
the Board.** Furthermore, a defect in the law hampered for a
time the practice of returning wards of the Board to their parents
or relatives. The 1899 statute gave the Board the right to follow
this practice provided the parents or relatives assumed the care
and maintenance of the children returned to them, but made no
provision for the return of legal guardianship. Until 1902,
when the Board was empowered to surrender legal guardianship
to one or both parents at its discretion, parents were naturally
hesitant in recovering children who remained wards of the state.*

As the activities and responsibilities of the state agency grew
more extensive the value of central supervision and direction of
child care became apparent. The agents of the Board found that
many of the children supported by public funds had parents or
relatives able to support them. In co-operation with the local
authorities the Board returned many children to their parents or
relatives and the localities were relieved of the cost of their care.*®
The Board was also able to place many wards in free homes.
By 1903 such provision had been made for forty percent of the
children under state supervision.'® These factors contributed
largely to the general cooperation soon received by the Board
from the local authorities and helped insure the continued success
of the experiment.

Since 1899 there has been a tremendous increase in the num-
ber of dependent children under state supervision and the cost
of their care. In 1902 the State Board had 423 children under
its supervision; in 1919 the number had risen to 7,286. In the
ten year period from 1922 to 1932 the number rose from 9,000
to more than 30,000. The annual cost of state administration
rose from the modest sum of $2,000 in 1899 to almost $300,000
during the fiscal year, 1931-1932.7 In 1907 the counties and
municipalities expended a little over $30,000 for child depend-
ency relief while in 1932 the amount was approximately

$5,000,000.'*

This remarkable expansion is the result of a considerable
amount of legislation which has steadily increased the scope of
the Board’s responsibility and activity. At first the Board re-
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ceived only those dependent children who would otherwise have
have been lodged in local almshouses. In many cases the over-
seers of the poor because of doubt as to the legal settlement of
the child or because of the expense incurred by the county, or
both, refused to commit the child to the Board.® In 1910 an
act was passed authorizing the juvenile courts to commit juvenile
delinquents to the care of the Board.?* Three years later the
passage of the first mothers’ pension legislation in New Jersey
further increased the number of children under state supervision.

For some years after its establishment the Board had placed
most of the children committed to its care in foster homes. In
many cases it was found that the amount of aid given to the
foster family would have been sufficient to maintain the child
in his own home. In 1910 the state attorney-general ruled that
the 1899 statute would allow the Board to place the child in
his own home and to make the payment to his mother.2® The
Board proceeded to do this in those cases where it was desirable
not to separate the mother and child. In 1911, the Board was
of the opinion that “the New Jersey law had proved sufficiently
comprehensive and flexible to allow the payment of board for
their own children to certain mothers where this has been deemed
wisest and best, thus obviating the necessity of the addition of
any ‘Mothers’ Pension Law’, such as has been passed in Illinois.”’??
The growth of sentiment in favor of mothers’ aid legislation
throughout the countyv, however, induced the legislature to dis-
regard this advice and to pass the mothers’ pension act of 1913.%3

By this law a widow with a child or children under the age
of sixteen could petition the court of common pleas of the county
where she resided for aid. A copy of the petition was to be sent
to the overseer of the poor having jurisdiction and to the Board
at least five days before the date of the hearing. The Board was
authorized to inquire into the truth of the facts contained in the
petition, which included information as to the property, residence
and relatives of the petitioner, and present a report of its findinzs
to the court. If this hearing showed that relief was necessary to
insure the proper support and education of the mother’s children
the court could order payment of relief by the Board out of
county funds to be provided for that purpose. The state agency
was required to visit each aided family six times a year to see
that the children were sufficiently clothed and fed, attended
school regularly and received proper religious instruction. If
it was dISCO\ ered that the children ‘were not properly maintained,
that the mother was an improper guardian, or that there was no
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need for further aid the Board was required to report such find-
ings to the court which could discontinue the aid.-~ The statute
fixed the amount of aid at a monthly allowance of nine dollars for
one child, fourteen dollars for two children and four dollars
for each additional child.

This procedure involved a radical departure from the existing
program of aiding dependent children. Under the 1899 law the
Board had no alternative but to accept the children committed
by the overseers of the poor to its care. Mothers’ pensions, how-
ever, were to be granted only after the Board had made a pre-
liminary investigation to determine the eligibility of the applicant
for relief. At the same time, the new law allowed the Board no
discretion in the placement of children of aided mothers. The
home of the mother was the only place where the child could be
kept under supervision. In order to reach the objectives of the
law, proper home conditions and training for children, it was
therefore essential that a close supervision of mothers receiving
pensions be maintained. As the Board said in its first report
after the passage of the act, “unless mothers can be encouraged
and helped to build up their homes through the friendly advice
of the right kind of visitor, the bill must remain only another
form of outdoor relief. If this occurs, the underlying purpose

of the act will not be fulfilled.” #

To conduct the duties placed upon'it by the new law the Board
created a new division, the home life department, in its admin-
istrative office. But because of past success, the Board continued
the practice of maintaining some dependency commitments, i. e,
children received from the overseers of the poor, in their mothers’
homes. The result was that both divisions in the administrative
organization of the Board, the dependent children’s department
and the home life department, were supervising children main-
tained in their own homes.

Meanwhile, there was increased demand for legislation that
would enable the state to supervise the care of those children
suffering from neglect, cruelty, and unfit guardianship who were
not being committed by the overseers to the Board. The State
Charities Aid Association in its report to the governor and legis-
lature in 1914 summarized the conditions in the following words:
“Interesting as has been the operation of the State Board of Chil-
dren’s Guardians and valuable as have been the results secured,
adequate supervision and care of all the neglected and dependent
children of the state has not yet been accomplished. The fact
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that the State Board of Children’s Guardians does not obtain
custody of such children until the overseers of the poor commit
them to the almshouse has operated to prevent cases that should
be given state custody and control from coming under such con-
trol. The burden of the expense for caring for these children
falls upon the community of the resident overseer, and too many
of these officials refuse to commit because it means a financial
expense to that community.” ?* To remedy the situation the
legislature passed the child welfare act in 1915 which, with the
amendment of 1918, enabled judges of the juvenile courts or
courts of common pleas hearing juvenile cases at their discretion
to commit children to the custody of the Board upon a finding
of abuse, abandonment, cruelty, neglect, unfit guardianship, de-
sertion, or failure to provide.?”

During the few years following the passage of the mothers’
pension and child welfare acts the number of children under
state supervision increased rapidly. In 1915, 2,346 children were
being supervised by the home life department. Three years later
the number had increased to 4,234 children representing 1,941
families while, at the same time, the dependent children’s depart-
ment was supervising 1,907 children. Thus by 1918 more than
6,000 children were under the supervision of the Board and the
administration of child dependency relief had become an import-
ant branch of the state’s public welfare program.2®

At this point the general reorganization of the state adminis-
tration of public welfare brought the Board within the jurisdic-
tion and control of a central state welfare department. Under
the 1918 act the Board became a part of the Department of
Institutions and Agencies and was placed in the same relationship
to the department as were the boards of managers of the state
welfare institutions. The power to appoint the members of the
child welfare board was vested in the State Board of Control of
the new department which also assumed control of the appoint-
ment of the chief executive officer, the preparation of the annual
budget and the determination of the policies of the State Board
of Children’s Guardians.*

For several years after the 1918 reorganization only a few
minor changes were made in the child dependency laws.*® The
number of dependent children under supervision and the costs
of relief increased so rapidly, however, that a comprehensive in-
vestigation was undertaken in 1931 to determine ways of reducing
expenditures. The Pension Survey Commission which studied
this problem found that the number of children supervised by
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the Board had increased .from 7,920 in 1921 to 27,275 in 1931.
During that time the total annual cost to the state, counties and
municipalities had risen from $788,333 to $4.339,1-19. Statistics
showed a larger increase in the number of children cared for by
the Board under dependency commitments than im the number
aided by the mothers’ pension law. In this ten year period the
first group increased from 2,492 to 14,244, or approximately six-
fold, while the latter group was slightly more tham doubled, in-
creasing from 5,428 to 13,031. The study further revealed a
considerable difference between average annual costs of relief
per child in the two types of aid. The average cost of relief per
child committed to the custody of the Board, including a weekly
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cash payment and the cost of clothing, milk and medical care,
was $215.42 in 1931. For the same year the average cost of
relief per child under the mothers’ pension law, payments being
made entirely in the form of cash, was $134.47. As a result of
these disclosures and with a view toward reducing expenditures
for child dependency relief the commission believed that a num-
ber of important changes in the existing laws should be made.*'

At this time children came under state supervision in several
ways. Overseers of the poor might commit dependent children
to the care of the Board by virtue of the original 1899 act and the
amendments thereto, the 1918 act establishing the Department of
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Institutions and Agencies, and the 1924 revision of the poor law.3?
The same type of commitments might also be made by the county
directors of welfare under the direction of county boards of
welfare in those counties creating such boards under the author-
ity of the 1924 revision of the poor law, or the 1931 county
welfare board act.’® Judges of the county courts hearing
juvenile cases might also commit delinquent children under the
1910 juvenile court act, and children where the finding showed
abuse, abandonment, cruelty. neglect, unfit guardianship, as well
as failure to provide, under the child welfare act of 1915 and
the 1918 amendment.®* All children committed to the Board
by these methods were placed under the legal guardianship of
the state agency and placed through the dependent children’s
department either in their own or foster homes. Relief, as pro-
vided by the Board out of county and municipal funds, included
clothing, milk, medical attendance and a weekly cash payment
not in excess of $3.50. The other large group of children under
state supervision were those whose mothers were widows a.nd
were receiving aid under the mothers’ pension act of 1913. Relltaf,
as provided out of county funds, was allocated by the home life
department of the Board’s administrative organization in monthly
cash payments which could not exceed a statutory maximum of
$16. for one child, $30. for two children, and $12. for each
additional child.*®

Since statistics revealed that the cost of relief per child under
the dependent children’s department was higher than the cost
of relief per child under the home life department, the PenSI‘on
Survey Commission was convinced that the revision of the exist-
ing laws should effect a decrease in the number of children com-
mitted to the care of the dependent children’s department and at
the same time facilitate the granting of relief under the home
life department. There was a further necessity for a change
in the amount of relief granted to needy mothers which had be.en
limited to statutory maximums. In some cases of mothers’ assist-
ance the family budget showed that aid was required in excess
of the maximum amounts and under such circumstances the chil-
dren were often committed for dependency so that the larger
relief grant might be secured.*

To remedy the existing conditions the commission drafted a
group of bills to amend the child welfare laws with the following
objectives in view:

First, to limit the number of dependent children transferred
to state supervision by establishing specific standards of
eligibility.
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Second, to place under the direction of the Board ell investi-
gations of eligibility.

Third, to provide greater participation by representives of
the county boards of freeholders in the review of a child’s
eligibility for county relief.

Fourth, to adjust the amounts of relief more closely to differ-
ences in family need and local living costs by placing all
aid under the mothers’ pension act on a budget basis.

Fifth, to facilitate the court handling of cases in which a
transfer of legal guardianship is not involved by permit-
ting the delegation of increased powers to a court referee.®”

In 1932 the legislature, following the recommendation of the
commission, enacted five laws effecting drastic changes in the
entire system of child dependency relief.?® The eligibility re-
quirements for aid to mothers were extended to include cases
where the husband was alive but where there was need for aid
because of the continued absence of the husband from home or
his inability to support.?® Aid may now be given to a mother when
the father is confined to a jail, prison or penitentiary for a term
that will not expire for a year after the date of application by the
mother, when the husband is under indictment for desertion and
has not been found within one year after the date of the desertion,
when the husband is an inmate of an institution for mental or
physical illness requiring a prolonged treatment, or when the
husband is physically or mentally ill and is unable to support
the child or children. Furthermore, the aid to mothers formerly
limited to certain monthly amounts is to be distributed accord-
ing to the family needs as shown in a budget presented by the
agent of the Board to the court having jurisdiction of the case.
The only limit is that the aid per child must not exceed the cost
of care of a child in an approved child caring institution.** The
court, either the court of common pleas or the juvenile and do-
mestic relations court in the county, within this limit and upon
the basis of the budgeted needs is to set the amount of the grant.
The burden of seeing that the grant is not misused and is act-
ually needed then falls upon the Board. If the Board finds that
any mother receiving aid is not properly caring for her children,
that the sick husband fails to continue treatment for his defect,
that the husband has recovered from his illness, or that the
husband has been discharged from prison, a report is made to the
court, a rehearing is called, and the aid may be discontinued.*
If an agent of the Board finds that there is additional income

117




You are Viewing an Archived Cop

coming into the home so that the aid should be reduced or dis-
continued, or if the mother loses her settlement in the county,
the Board may reduce or suspend the aid. Notice is then given
to the county board of freeholders and a hearing is held before
the county adjuster who determines whether the action of the
Board is warranted. In case there is a disagreement between the
county adjuster and the agent of the Board or the mother the
matter must be settled in court. S

The important changes made by the new legislation in the
procedure for committing dependent children to-the custody of
the Board include the establishment of eligibility requirements,
provisions for investigations by agents of the ‘Board before a
commitment is made, and the placing of the power of commitment
in the courts alone, i.e., the courts of common pleas and the
juvenile and domestic relations courts. The overseers of the poor
or the directors of the county boards of welfare upon applica-
tion for permanent relief for a dependent child and the courts,
when determining cases arising under the child welfare act of
1915, are now required to notify the Board. The Board then
conducts an investigation and presents its findings to the proper
court and the county board of freeholders. After a hearing
the court may commit the child to the custody of the Board but
only upon the following conditions: if the parent or parents,
or person standing in loco parentis is dead or cannot be found
and there is no person legally liable for the support of the
child, if it appears that the mother or person standing in loco
parentis is not a proper person to have custody of the child or is
not eligible to receive relief under the mothers’ pension law, and
if the court is satisfied that the best interests of the child require
the guardianship of the Board. It is provided, however, that
when the agent of the Board and the representive of the county
board agree that the problem condition of the home warrants
transfer of guardianship to the Board, the court on their recom-
mendation alone may make the transfer. The form of relief
remains the same as before, i. e., clothing, milk, medical atten-
dance and a weekly cash payment as determined by the Board.
If it is discovered that a mother, whose children have been com-
mitted to the guardianship of the Board but are allowed to re-
main with her, is eligible for relief under the mothers’ pension
Jaw the Board is to inform the court which is to settle the case
according to the regular procedure for the granting of mothers’
pensions.*? '

from the New Jersey State Library

A considerable portion of the burden of administration is
now placed upon the county courts. Every case of aid, whether
a dependency commitment or a subsidy to a mother, requires a
court hearing and final decision. To prevent unwarranted
delay the amendments provide that all hearings may be con-
ducted by a referee appointed by the court whose report may
be the guide for final decision. The hearings on cases arising
under the mothers’ pension law may be disposed of in this
manner, provided the county board of freeholders has no
objections to the recommendations of the state agent who has
conducted the preliminary investigations. The same procedure
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may be followed for the other applications for relief provided
both the county board of freeholders and the parent or parents
of the dependent child have no objections to the recommenda-
tions of the agent of the state board.

The legislation of 1932 has already enabled the Board to
effect large savings to the counties. In.October, 1931, the
counties spent $424,609 for their dependent children; in Octo-
Ler, 1932, the amount was reduced to $358,300. This saving
was accomplished by the transfer of more than 530 famc-
ilies. from the dependent children’s department to the home life
cepartment, by the discharge of large numbers of children
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after consultation with representives of the county boards of
freeholders, and by the reduction-of hundreds of grants to fam-
ilies whose needs are determined by careful budgeting. By
February, 1933, almost 4,000 children had been transferred
from the dependent children’s department. On July 1, 1932,
the total number of children under state supervision was 30,995.
One year later this number had been reduced to 28,341, only
9,488 of which were under the supervision of the dependent
children’s department. During the same period the annual cost
to the counties and municipalities had been reduced from approx-
imately $5,000,000 to $4,232,627.%%

The foregoing account of the origin and development of
state supervision of child dependency relief leads to certain
conclusions. Since in slightly more than thirty years the num-
bers receiving such relief have increased from a few hundred to
more than thirty thousand and the annual costs have grown from
a few thousand dollars to more than five million dollars, it is
obvious that the care of needy children is more and more being
transferred from private to public agencies. So much of the
responsibility has been assumed by public agencies that it has
become one of the important branches of public welfare admin-
istration throughout the state. At the same time the standards
of public care have improved to a remarkable degree. Instead
of incarceration in almshouses with little or no provision for
specialized child-training, and the harsh, poorly supervised, politi-
cally-tainted system of indenture, there has been substituted a
state-wide program of family placement by which most dependent
children are reared either in their own or foster homes. Each
aided child is being visited periodically and a uniform effort is
being made to distribute the aid in accordance with the needs of
the individual case. Adequate provisions have also been made
for the public care of those children who have been neglected,
abused or otherwise improperly treated by their parents or guard-
ians thereby extending the scope of the state’s program to include
a considerable group of children who may not be dependent but
in need of different environment.

In the growth of child welfare as a public function and the
improvement in the standards of its administration the agency
of the state, the State Board of Children’s Guardians, has played
an increasingly important part. Since the law of 1899 by which
the Board was concerned only with commitments by local poor
law officials after the decisions as to the necessity of permanent
relief had been made, the tendency has been to place more respon-
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sibility upon the state agency in the procedure for determining
the eligibility of the applicants for relief. When mother’s pen-
sions were authorized in 1913 the Board was required to inves!i-
gate and present a finding of the facts in each case before a de-
cision could be made. In 1932 this requirement was extended
to include all cases in which children were committed to the super-
vision of the Board. Likewise, there has been a tendency to
place in the state agency an increasing amount of responsibility
for the proper administration of relief. In every case of relief
the Board must see that the child is being supported and educated
properly and that the aid is adequate for the needs. Constant
and careful supervision is necessary so that these standards
which constitute the major objectives of the dependency laws may
be maintained.**

In spite of the increased activity of the Board, relief to needy
children still remains a primary responsibility of local adminis-
tration, The initial steps leading to the granting of relief are
controlled by local officials and local courts. In the adminis-
tration of poor relief the power to determine whether a dependent
child needs temporary or permanent relief resides with the poor
law authorities. This authority is important since the cases of
temporary relief are supervised and controlled locally. Tt is
only after permanent relief is deemed necessary that the state
agency is summoned. At the court hearing which then follows,
just as in the hearings on mothers’ pension cases and cases
involving parental cruelty and abuse, the Board acts only in an
advisory capacity. A representative of the county board of free-
holders is present at the hearing and his recommendations are
certain to influence the court. Finally, the approval of the county
adjuster is required for any revision or revocation of a mother’s
pension by the Board.*®

The continued success of New Jersey’s system of aiding the
needy children must depend largely upon the degree of cooper-
ation maintained between the local and state officials concerned.
Meanwhile, changes can be effected with a view towards im-
proving the efficiency of the local and state organizations upon
which the duties of administration rest. The desirable form
of local administration is the county board of public welfare oper-
ating through a full-time, qualified director responsible to the
board. The present system places an enormous burden upon the
courts the judges of which are often unable to give sufficient con-
sideration to the large number of annual applications for relief.
The Pension Survey Commission was influenced in its recom-
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mendations by the past success of the courts in administering the
mothers’ pension law. The report stated: “The courts. .. have
been administering relief under the Home Life Act (mothers’
pension law) during the last eighteen years in a way that has
given wide-spread satisfaction. The commission therefore is
agreed that no radical change in administrative responsibility
should be made.” ** The commission recommended that all of the
other group of relief cases, i. e., those involving commitment of
children to the guardianship of the Board, also be placed within
the jurisdiction of the courts because in every case it believed an
attempt should be made to grant relief under the mothers’ pension
law. The interrelation of the two types of relief and the desire
to increase the scope of mothers’ pensions at the expense of guard-
ianship commitments led to the inclusion of court procedure in
all cases.

When these recommendations were embodied into law the legis-
lature wisely included provisions for the immediate transfer of
court hearings under certain conditions to a referee appointed
by the court. The hearings will undoubtedly be expedited by the
use of referees. But the requirement that the parent or parents
as well as the county board of freeholders in cases involving guard-
janship commitment must agree to the recommendations of the
state board before the court can refer the matter to a referee will
tend to limit the use of referees in those cases.

Local administration of the 1931 old age relief law had al-
ready been placed under a county board as the Pension Survey
Commission recommended. The following statement of the com-
mission in 1952 is significant: “In preparing its recommendations
to the last legislature for an old age relief plan, the commission
considered the administration of old age relief grants by the court.
Several judges advised the commission that it would be impossible
for them to give suflicient time to the consideration of individual
cases, and also expressed opposition to making old age relief
a court responsibility. The commission therefore recommended
that the administration of old age relief be placed under a county
welfare board and not made a matter of court order.” ¥

The same considerations argue for the transfer of adminis-
trative responsibility for granting relief to needy children from
the courts to county welfare boards. The determination of eligi-
bility and amount of aid might well be made an additional re-
sponsibility of the county old age relief boards. This would place
the administration of an important welfare function upon a
county-wide basis throughout the state and, at the same time,
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would accelerate the present movement to transfer all local poor
relief functions from the municipal overseers of the poor to county
welfare boards.’

An improvement in the state organization for supervision of
relief to needy children might be effected by the elimination of
the board of managers of that agency and the centralization of
administrative responsibility for child welfare work in the central
office of the Department of Institutions and Agencies. The inves-
tigators of the state survey conducted in 1929 by the National
Institute of Public Administration stated that ““the Board of Chil-
dren’s Guardians, now maintaining headquarters in Jersey City,
is practically a law unto itself in the handling of its funds
and its problems,” and recommended that it be abolished and its
functions transferred to the State Board of Centrol.”? Although
the commissioner of the state welfare department has more
direct contact with the administrative organization of the State
Board of Children’s Guardians now that the main office is in
Trenton, the fact that it is housed in a building some distance trom
the central office of the department prevents the commissioner
from maintaining a close and constant supervision of its activities.
A further consideration argues for the suggested change. At the
present time, the child welfare functions of the central office of
the department include supervision of child care in the state in-
stitutions and of preventive work in the mental hygiene and tuber-
culosis clinics attached to the state institutions, inspection of all
child caring institutions in the state, and the encouragement of
local communities to develop adequate child welfare programs.
To center responsibility for the administration of these functions
and the existing functions of the State Board of Children’s Guard-
ians in a single division under a director immediately responsible
to the chief executive of the state welfare department would be
more conducive to the development of a coordinated state pro-
gram for the care of all handicapped children.”®
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NOTES TO CHAPTER VI

- A considerahle amount of the state’s activity for the support and care
of the blind is a responsibility of the Department of Institutions and Agen-
cies. In 1909, the legislature created the Commission for the Amelioration
of the Condition of the Blind, composed of three unpaid members ap-
pointed by the governor for three year terms. The commission was re-
quired to keep a register of all blind residents of the state, investigale
means for prevention of blindness and present reports of its findings to
the governor. An appropriation of $1,500 was made for the first year.
P.L. 1909, chap. 36. In 1911 the membership of the commission was in-
creased to five persons, one of whom must be a blind person. P.L., 1911,
chap. 82. The reorganization of 1918 brought the commission under the
control of the State Board of Control of the Department of Institutions
and Agencies. In addition, the commission was empowered to select cer-
tain blind persons and place them in selected institutions for instruction,
the annual sum paid for such expense to be determined by the State
House Commission. P.L. 1918, chap. 147. In 1921, the legislature author-
ized the granting of outdoor relief to adult indigent blind to be administered
by the Department of Institutions and Agencies through the Commission
for the Blind. The statute and the 1922 amendment provide that any
person above the age of twenty-one, who is indigent and blind and has
resided in state for five years, may apply to the department for relief.
The department conducts an investigation to determine if the applicant
is indigent and has a legal settlement in any county, and presents its find-
ings to the court of common pleas in the county of the applicant’s settle-
ment., The relief if granted by the court may not exceed $300 per year.
The cost of relief is a charge upon the county in which the recipient has
a legal settlement. If the recipient has no legal settlement in any county
the expense is borne by the state. P.L. 1921, chap. 231, as amended by
P.L. 1922, chap. 83. In 1931, the maximum amount of relief was increased
to $480 per year. P.L., 1931, chap. 17. The executive offices of the com-
mission and a manual training shop are now maintained in Newark.
During the fiscal year, 1931-1932, the expenditures of the commission were
$182,095. See Budget Message of the Governor of New Jersey, 1933, pp.
245-246.

2The care of delinquent and defective children in New Jersey is pro-
vided mainly in the state homes for juvenile delinquents, mental hospitals
and institutions for the feeble-minded. For a discussion of the tendency to
increase the responsibility of the states in the field of child welfare, see
“Organization for the care of Handicapped Children,” (W hite House Con-
ference on Child Health and Protection, pp. 3-26.)

3 A summary of the care and disposition of dependent children as pro-
vided by law up to 1898 may be found in Annual Report of the State
Charities Aid Association of New Jersey, 1898.

4 Report of the New Jersey Commission on Defective, Delinquent and
Dependent Children, 1898, p. 3. The commission believed that adequate
care qf c!efective and delinquent children had been provided in existing
state institutions.

51bid., pp. 9-16.
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5 Report of S. C. A. A., 1898, p. 13.

" Report of the N. J. Commission on Defective, Delinquent and Depend-
ent Children, 1899, pp. 11-13. The use of county boawds of children’s
guardians would undoubtedly have done much to impreve standards in
the local achninistration of this service and would have been an important
step toward making the county the unit in all local welfare administration.

2 P.L., 1899, chap. 165.

9 The Board was denied control and supervision over children placed in
or bound out by private charitable institutions. [Ibid., section 4. This
provision was repealed in P.L. 1902, chap. 160. Also the act was not to
apply to counties which committed children between the ages of 3 and 16
years to non-religious charitable institutions in accordance with the pro-
visions of the 1881 supplement to the 1874 poor law cede. P.L., 1831,
chap. 196.

10 See Reports of State Board of Children’s Guardians for 1899, 1900,
and 1901.

1 [bid., 1900, p. 7. This “difficulty has been chrenic, as indicated in
almost every report of the Board since its creation.

12 1bid., 1900, p. 8; Ibid., 1904, pp. 7-Y.

13 [bid., 1901, p. 6.

14 PL., 1902, chap. 160.

15 Within two years the Board had returned the comparatively large num-
ber of 309 children to relatives found ahle to support them. Report of State
Board of Children’s Guardians, 1900, p. 5

16 [bid., 1903, pp. 5-6.

'7 Budget Message, op. cit., p. 274.

18 Figures for early years are found in the annual reports of the State
Board. The accompanying charts indicate the recent growth in the size
and cost of the service.

19 Report of State Board of Children’s Guardians, 1909, pp. 3-6.

20 P.L, 1910, chap. 13. The intent of the law was to place in foster
homes those children whose home environments had contributed to de-
linquency. The law was not found satisfactory in practice since many of the
children received were not suitable for foster-home care. More recently the
courts have committed 1o the Board the less seriously delinguent children but
they are committed as dependent instead of delinquent ckildren. See
“Child Welfare in New Jersey” (Publication No. 175. Children’s Bureau,
United States Department of Labor, 1927, pp. 4-5.)

21 1bid., p. 4.

22 Report of State Board of Children’s Guardians, 1911, p. 4.

23 P.L., 1913, chap. 281.
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24 The court might then commit the children to the Board to be placed
in foster homes. [bid., sec. 6. The 1922 amendment to this statute pro-
vided for relief to a woman who had assumed the responsibilities of a
mother when the mother and father of the child were dead and wlo
could meet the eligibility requirements. P.L., 1922, chap. 105.

25 Report of State Board of Children’s Guardians, 1913, p. 5.

26 Report of S. C. 4. A., 1914, p. 26.

27 P.L., 1915, chap. 246, as amended by P.L. 1918, chap. 85.

;fgSee Reports of the State Board of Children’s Guardians for 1915 and

20 P.L., 1918, chap. 147, secs. 112, 114, 122. The terms of the members of
the State Board of Children’s Guardians were fixed at three years. The
1921 amendment (P.L., 1921, chap. 282) made the terms overlapping, on=
or two expiring each year. There are now seven members of the Board.
The provisions governing the commitment to and placement by the Board
remained practically unchanged under the new law except that place-
ment according to the religious faith of the parents of the child was no
longer mandatory and that overseers of the poor thereafter might place
children in private families or children’s institutions pending their delivery
to the Board. Ibid., secs. 640, 642,

80 See P.L. 1922, chap. 90, with reference to guardianship of children whose
mothers have been committed to an institution under the supervision of the
Department of Institutions and Agencies. See, P.L., 1929, chap. 157 which
made the court handling of commitments under the child welfare act of
1915 more explicit in a number of respects. The 1924 revision of the poor
law, P.L. 1924, chap. 132, codified the requirements for legal settlement
in the counties and municipalities, and provided for the creation of county
boards of welfare at the option of the county boards of freeholders. P.L.
1931, chap. 373, as amended by P.L. 1931, chap. 393, provided for the
establishment by referendum of county welfare boards with directors to
take over the functions of the overseers of the poor. The procedure
for dependency commitments to the Board of Children’s Guardians re-
mained the same. See discussion of county welfare boards in Chapter V.
203191&0 3]ersey Pension Survey Commission, Report No. 5, 1932, pp. 17,

, 27, 33.

32 P.L. 1899, chap. 165; P.L. 1902, chap. 160; P.L. 1918, chap. 147; P.L.
1922, chap. 90; P.L. 1924, chap. 132.

33 P.L. 1924, chap. 132; P.L. 1931, chap. 373; P.L. 1931, chap. 393.
34 P.L. 1910, chap. 13; P.L. 1915, chap. 246; P.L. 1929, chap. 157.

32 The original mother’s pension act provided for fixed monthly payments
of $9 for one child, $14 for two children and $4 for each additional child.
In 1915 the courts were allowed discretion in fixing the amount up to the
maximum allowance. P.L., 1915, chap. 118. 1In 1921 the maximums were
raised to $12 for one child, $20 for two children and $7 for cach ad-
ditional child. P.L., 1921, chap. 48. Seven vears later the maximums
were raised to $16 for one child, $30 for two children and $12 for each
additional child. P.L. 1928, chap. 111.

3 N. I. Pension Survey Commission, Report No. 5, p. 49.

37 Ibid., pp. 3-4.
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38 P.L.,, 1932, chaps. 263, 264, 265, 266, and 267.

39 The law defines the word “mother” to include any female standing
in loco parentis to any child and assuming the responsibility of a mother.
P.L. 1932, chap. 263, section 1.

40 [bid., section 5. A vague limitation and one which will certainly allow
a great deal of discretion to the courts in fixing the amount of the grant.

41 The children may then be committed to the custody of the Board.

42 P L., 1932, chapters 264 and 265 apply to overseers of the poor; chapter
266 applies to the directors of the county boards of welfare; chapter 267
applies to courts hearing cases arising under the child welfare act of 1915.

43 Statistics obtained from the State Board of Children’s Guardians and the
Department of Institutions and Agencies. Recently the Board has put
into effect certain measures intended to reduce administrative costs and
to increase the quantity and quality of the work. In addition to the ecentral
office in Trenton, district offices were established in Newark, Jersey City,
Camden, Hackensack, Morristown and Red Bank. In those districts where
the population is comparatively small, several counties are served by one
office. Districting has enabled the Board to keep in close contaet with
local officials, social agencies, relatives and friends of dependent children.
[t has also enabled the field workers to increase the number of services
rendered with less traveling than was previously required. Eaeh field
worker has been made responsible for a group of children, higher grade
workers have been secured by a revision of the civil service qualifications,
reduction in the travel expense has been effected by the use of state-owned
cars, and the creation of the Clothing Revolving Fund in 1930 has enabled
the Board to purchase clothing in wholesale quantities. During the fiscal
year, 1931-1932, the Board employed a staff of 190 persons, including 14
executive officers, 75 clerks and 83 field workers. A recent detailed
analysis of the organization and work of the Board is to be found in
“Child Welfare in New Jersey,” op. cit. For a valuable group of dis-
cussion reports upon various phases of child welfare work, consult New
Jersey Conference on Child Health and Protection (n.p., 1931.)

44 There is a possibility that the state may soon assume part of the cost
of child aid because of the increasing inability of the local units te secure
adequate funds from the general property tax. (See Chapter V.) If
this is done the tendency will be toward centralization of administrative
responsibility in the state agency. For example, the State Beoard of
Children’s Guardians might be authorized to approve all decisions of local
authorities and revoke or ajust the amount of aid at will. The state hac
assumed these powers in the administration of old age relief. In this
connection, note the recent law authorizing the State Director of Emergency
Relief to advance relief from the emergency relief funds for the main-
tenance of children committed to the care and supervision of the Board.
P.L., 1933, chap. 318.

45 The Pension Survey Commission found that the recommendations of
the Board in mothers’ pension cases were generally accepted by the courts.
See Report No. 5, p. 55.

16 /bid., p. 56.

47 1bid., p. 56.
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48 The commission believed that eventually responsibility for child de-
pendency relief where transfer of legal guardianship is not invoived
should not be a court responsibility. Ibid., p. 56. If county boards were
to assume this responsibility, however, provision could be made for an
appeal to the courts where parents objected to the loss of guardianship.
f course, cases arising under the 1915 child welfare law involving abuse
and unfit guardianship of children should remain within the jurisdiction
of the courts of common pleas and the juvenile and domestic relations
courts. After a decision is made to transfer legal guardianship to the State
Board of Children’s Guardians the determination of the amount of aid
should be made by the county boards.

* Report on a Survey of the Organization and Administration of the
State Government of New Jersey, 1930, p. 176.

5‘.’The’Princeton Survey also recommended that the State Board of
Children’s Guardians be abolished and its functions transferred to the cen-
tral office of_ the department. Report on « Survey of the Administration
and Expenditures of the State Government of New Jersey, 1932, p. 154.
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