SECTION I

THE 1947-48 BUDGET AND THE BUDGET BILL

AN EXPLANATION OF T‘HE CONSTITUTIONAL REQUIREMENTS FOR AN
EXECUTIVE BUDGET AND OF THE ACTUAL DOCUMENTS

Introduction

It appears to be desirable for two reasons to repeat and revise in

* this report Section I of our report on the 1945-47 Biennial Budget.

) First, because there are a large number of new members in the
Legislature who are for the first time considering the State Budget and
it 1s our desire to make this report helpful to them.

Secondly, because this’is the first Annual Budget for the Staté the
Legislature has had before it, and we wish to revise our analysis to fit
the changed condition and help orient all our thinking to this changed
condition.

Inorder to understand the Budget and the Budget Bill as introduced
by the Governor, it is necessary to have.a full understanding of the
following :

(a) The Constitutional requirements providing for the Executive

Budget and the Budget Bill;

(b) The exact basis upon which the Budget was produced ; that is,

. the policies and instructions followed by the Director of-
Finance, the Governor’s budget maker, in preparing the
Budget;

(¢) What is the Budget Bill, why does it appear in the particular
form in which it was introduced, and why is the total amount
therein less than 30 percent of the aggregate amount of the
Budget Document?

“Of the above three matters, the third is probably the most important.
‘We will discuss these matters serially in this Seetion.

Constitutional Provision for Executive Budget

The constitutional provision requiring the Executive Budget was
approved. by the people in. 1922 for a Bienmial Budget, and it was
amended by vote of the people at the General Election in November,
1946; providing for an Annual Budget. This amended provision is pre-
sented here in its entirety so that the Legislature may interpret the
Budget and this analysis and the Budget Bill in the light of this
constitutional requirement. Article IV, Section 34, as amended November
5, 1946, provides:

‘‘The Governor shall, at each regular session of the Legislature,
submit to the Legislature, with an explanatory message, o budget
containing a complete plan and itemized statement of all proposed
expenditures of the State provided by existing law or recommended
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by him, and of all its institutions, departments, boards, bureaus,
commissions, officers, employees and other agencies, and of all esti-
mated revenues, for the ensuing fiscal year, together with a com-
parison, as to each item of revenues and expenditures, with the -
actual revenues and expenditures for the last completed fiscal year
and the actual and estimated expenditures for the existing fiscal
year. If the proposed expenditures for the ensuing fiscal year shall -
exceed the estimated revenues therefor, the Governor shall recom-
mend the sources from which the additional revenue shall be
provided.’’ (Italies ours.)

Budget Does Not Contain All Recommended Expenditures

In the above quotation we have italicized the provision which requires
a complete Budget of all proposed expenditures by the State where
provided by existing law or recommended by the Governor. Since the
first Executive Budget for the Biennium 1923-25 of the late Governor
Friend Richardson down to the Budget under consideration for 1947-48
‘only two Budgets have conformed to this requirement.

In our analysm of the 1945-47 Budget and the Appropriation Bill
accompanying it, we stated that it did not include all of the proposed
expenditures recommended by the Governor at the time the Budget was
presented. We listed at that time a number of items which the Governor
recommended in his message before the Legislature which were not found
- in the Budget Document. We again repeat the same general statement
but we must this time limit the statement for the reason that this Docu-.
ment more nearly complies with the constitutional requirement than the
previous Budget. However, the Governor has again recommended a
number of items that do not appear in the Budget or the Budget Bill.

The Governor has recommended a health service and a vast expan-
sion of the nghway System and they are not included in the Budget
Document or in the Budget Bill.

It was clearly the intent of those who framed the budget provision
in the State Constitution that a complete budget giving an entire plan
of all proposed expenditures provided by existing law or recommended
by the Governor and the means of financing the same with the recom--
mended sources from which additional revenues were to be provided
would be before the Legislature. This is clear from the wording of the
amendment itself. It is logical to expect this so that the Legislature
might have the recommendation of the Chief Executive covering the
entire financial plan of the State. The Legislature then could at one time
view the relative tax burden on the severdl classes of taxpayers and
could resolve what is necessary in adjusting the various expenditures
for the objects desired and in the end control the total appropriations
and the resultant tax levies. It was never intended that the financial plan
of the State should be considered piecemeal, thereby making it impossible
for the Legislature to see at one time what the total tax burden of the
people would be. )

New Items Included in the Budget

This Budget Document does contain a more nearly complete ﬁnanmal
plan, the principal exceptions being the two items mentioned above. Many
other matters entirely omitted from the current Biennial Budget are
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included in this Budget. For example, there is a schedule of estimated
unbudgeted balances covering June 30, 1947 to June 30, 1948. There is
a section discussing salaries and wages and giving interpretations. Alloca-
tions from the Postwar Employment Reserve are presented although
they do not require additional appropriations. A section is presented
showing miscellaneous current expenses. This will be found on page 946
of the Budget. These items are in aceord with the Budget Bill and legis-
lative appropriations made in 1945 and the Governor’s recommendations
for the Fiscal Year 1947-48.

Miscellaneous revenues are presented on page 948. The Postwar
Construction Program for 1947-48 is also ineluded on page 949. There is
included for the first time, beginning on page 953, the report of the Public
Works Board to the Governor showing the status of the Unified Con-
struction Program authorized by Chapter 145, Statutes of 1946.

On page 969 there is presented a summary of the reserves for con-
tingencies in the several funds and the recommendations for 1947-48.
" Beginning on page 977 there is presented a detail of allotments from the

Salary Increase Fund. On page 980 is a detail of allotments from the
Salary Restoration Fund. Beginning on page 1001 is a summary of
shared revenues.

Beginning on page 1002 is a very important balance sheet of the
Correctional Industries Revolving Fund showing it as it existed June 30, .
1946, and a forecast of surplus as of June 30, 1947 and June 30, 1948.
The revolving fund of the Printing Division is presented in detail begin—
ning on page 1010. The Division of Purchases revolving fund begins on
page 1016. On page 1019 the financial status of the Business and Pro-
fessions Building is shown. On page 1022 begins the detail for the Divi-
sion of Farm and Home Purchases of the Department of Veterans’
“Affairs. This appendix closes with a statement showing the operation of
the State Harbor Commissioners in San Francisco.

The Governor’s Message to the 1947 Legislature found in the Jour-
nals of January 6, 1947, gives a number of recommendations which would
require addltmnal approprlatlons but which are not included in the
Budget Document or in the Budget Bill. It is true that most of these
items require legislation to make them effective or to determine the
amount to be appropriated. It is probably for this reason the Governor
has not included these proposed expenditures in the Budget and the
Budget Bill, although the constitutional provision requiring the Execu-
tive Budget to contain ‘‘a complete plan, and an itemized statement of
all proposed expenditures of the State provided by existing law or recom-
mended by him’’is definite. The Constitution does not go on to say the
Budget shall be complete, except that those expenditures recommended
by the Governor which require legislative enactment shall be omitted.
To leave these out of the Budget and the Budget Bill, and yet to recom-
mend them for expenditure, means that the Governor presents a Budget
to.the Legislature on the basis of which he talks about surpluses and
reserve funds and tax reductions which cannot be made effective if items

" of expenditure which he has previously recommended before his Budget
is presented to the Legislature or later are subsequently enacted.
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Items Recommended for Expenditure Not in the Budget

There are many items which the Governor recommends for expendi-
ture which are not in the Budget and many of them are also omitted
from the Appropriation Bill. There are some items contained in the
Appropriation Bill that are not in the Budget. This last is such a pecuhar
situation that it requires some explanation.

The Governor states that the total of his Budget for the fiscal year
is $641,599,026. This is the total that is shown in the Budget. There is
one item of appropriation, however, amounting to $128,446,250 that does
not appear in the Budget as an expenditure. This will be found in the
Budget Bill as Section 4, pages 65 and 66 and page 951 of the Budget.
This section appropriates this sum from the General Fund to the Post-
war Employment Reserve to augment an appropriation. made in Sec-
tion 6 of Chapter 145, Statutes of 1946, and augments a schedule * shown -
" in Section 6 thereof as follows: ]

University of California___________ _ — -- $33,107,000
Department of Education 16,417,000
Department of Mental Hygiene__________ 31,700,000
Deépartment of Corrections__ . _____________ ; 10,422,250
California Youth Authority_. - _ 3,650,000
Veterans’ Home ______ . 2,060,000
State Department of Finance for State Capltol office, and

other buildings ______ 7,900,000
Department of Natural Resources_ . . ________ 1,650,000
Department of Motor Vehicles____ . ______.______ 1,703,750
Department of Agriculture 315,000
State Agricultural Society and D\posmon Park—Sixth Dis-

triet Agricultural Association__.__.___-__ 1,750,000
Adjutant General and National Guard._ 5,000,000
Department of Public Health___ 2,800,000

Miscellaneous repairs and improvements of which not more
than $500,000 shall be available to the University of Cali-
fornia __—________ —— —_—— 9,971,250

This is clearly an appropriation and provides that the money can,
be spent under the above cited statute up to June 30, 1951. If the Admin-
istration concluded it desirable to spend this sum, and it. was physically

_possible, all of it could be spent in the next fiscal year or the budgeted
year. However, this item, together with the appropriation provided for
in Section 5 of the Budget Bill, page 66, which transfers $75,000,000 to
the Revepue Deficiency Reserve but does not provide for its expenditure,
are both considered in the Budget as surplus.

Actually the accumulated General Fund surplus which the Gov-
ernor states on page viii of the Budget will amount to $318,567,265
as of June 30, 1947, will be reduced by these recommended appropria-
tions. The Budget will be increased by the amount of $128,446,250
through the approval of Section 4 in the Budget Bill. ,

We agree with the Governor that this is in effect a reserve, but we -

cannot agree that this is the effect of the appropriation. or that it does
not increase the Budget by this sum, makmg the total budget $742,045,-
276 1 in place of $641,599,026.

* Qut of this $1,000,000 is included as expended from the total Postwar Reserve.

Augments means here adding to existing items and adding new items not considered

by the Legislature previously.
T One million dollars deducted for National Guard armories.
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‘We believe that this correction should be made in the Budget, and
that the item should be shown therein or else the appropriation should
~ be specifically set up as a reserve in the Budget Bill. In our comparing
and discussing the expenditures provided by the Budget Bill, we are
considering that both appropriations made by Section 4 and Section 5
of the Budget Bill are in the nature of reserves, although we recognize
that this is not actually the fact as respects the appropriation made by
Section 4.

An example of an expenditure recommended by the Governor but
not set up is found where he suggests in his message that a thorough
study be made of the tax situation in California, but there is no pro-
vision for the establishment of such a committee or an appropriation
for it either in the Governor’s Budget or the Appropriation Bill.

. There is nothing in the Budget or the Budget Bill to pay for the
Planning Commission which the Governor suggests be transferred to his
office. Nor is there a recommendation for appropriations to finance a
new activity suggested for the Governor’s office to provide for assembling
statistical information and carrying on research activities.*

The Governor in his message suggests that the most critical problem
in the State is housing, and he suggests that a revolving fund be provided
for the Department of Finance to assist in this matter. Neither the appro-
priation for the revolving fund nor the cost of administration of it are
included in the budget of the Department of Finance, although this
could be provided very simply in the same way that other revolving
funds are created.

The Governor suggests also that the Legislature implement the
Urban Redevelopment Aect passed by the Legislature in 1945. Surely
this would take money, but it does not require any further legislation.
Why is it not in the Budget?

The Governor suggests that the building codes be rephrased, but he
_does not suggest the agency to do this nor an estimate of the cost.

In the message to the Legislature the Governor makes a passionate
plea for the revamping of the State’s Highway System and announces
that he is calling a special session to consider this matter. Certainly a part
of this program must fall within the budgeted fiscal year 1947-48, and
clearly the constitutional requirements for the Budget indicate that this
should be placed in the Budget.

The Governor proposes that additional subsidies be paid to counties
- to provide an additional health service, but no place in his Budget does he
make a specific recommendation for an appropriation or give the Legis-
lature the benefit of his advice on a specific program and its estimated
- cost. In this message he states, ‘I recommend that an adequate appro-
priation be made for this purpose.’’ Yet, if this is done the entire financial
program will not be as the Governor says it will be in this same message
in the following, ‘‘The Budget as presented to you for the year ending
June 30, 1948, will be a balanced budget * * * our estimates show that
it will be possible during the coming vear to continue the tax reductions
made in-1943 and reenacted in 1945. I believe it is in order to continue
these reductions.”” If he does recommend such appropriations, should
they not be in the Budget according to constitutional requirement ?

* Apparently this has been added in part already by a deficiency allowance in the

current biennium and is reflected in Research Secretaries and assistants added to the
Governor’s office.
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In addition, the Governor recommends an enlargement of the subsidy
to the counties for the care of tubercular patients. We find that this item -,
is included on page 993 of the Budget as an estimated additional cost of
subsidies under a proposed new rate in the sum of $1,550,000. The
Governor also recommends in his message to the Legislature that addi-
tional out-patient clinies for mental patients be established at San Diego,
Fresno, Sacramento and a second unit-at T.os Angeles with mobile units
to serve smaller communities. This item, at an-estimated cost of $151,623
for the one year is included in the Budget on page 565. If these new items
which he recommends are included in the Budget, as we believe they
should be under the constitutional provision, why are not the other items
which we have previously mentioned also. included ?

The Governor also recommends a new service in the Division of
Forestry for the small owners of timberland comparable to the county
farm advisors for agriculture. This new serviee is included in the Division
of Forestry Budget, page 732, with the recommendation for six new
employees and a startlnw cost in excess of $18,000 a year. We wish to
point out this is only the entering wedge, and this cost will soon be up
to hundreds of thousands of dollars per year.

The Governor also recommends that there should be additional hos-
pitals in the local communities, the State participating in the program
and assuming one-half of the necessary contributions. This item is prop-
erly to be-found in the Budget in the sum of $2,000,000 on page 993.

The Governor, however, in addition recommends a prepaid health
service supported by a tax and administered by the State. Although the
proposal is modified from that which appeared in the 1945 Session, we
can repeat again what we then presented in our budget analysis on that
subject.

“Health Service

There is nothing in the Budget either to pay for the costs of
administration or to pay for the benefits of the recommended health
service.

This omission from the Budget of the health service is par-
ticularly significant for the bill which the Governor has had intro-
duced into the Legislature providing for it also recommends the levy
of a new tax for its support. The matter of recommending new taxes
or sources of revenue where present tax levies are insufficient is
required in the last sentence of Section 34 of Article IV of the Con-
stitution above presented.’’

This new service as presented in the several bills is so loose and open
that one cannot estimate accurately what it may cost, but it will be many
‘millions a year more than the proposed tax will produce.
There is also found in the Governor’s Message a statement renewing
his recommendation made at the 1946 Special Session of the Legislature
" that funds be made available to the poorer school districts for the con-
struction of school buildings. No recommended amount is given in the
message, and the item is not included in the Governor’s Budget or in
the Appropriation Bill. This item alone could use up all of the surplus
- estimated for the 1947-48 Fiscal Year. ,
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Likewise the Governor recommends that the State assume a sub-
stantial part of the cost of special education for some 32,000 children
suffering from mental retardation. Again there is an absence of any esti-
mated amount of the cost or any recommendation as to where the State. -
will secure the necessary funds or how they will carry this obligation in
the future. This item is not included in the Budget or in the Appro-
priation Bill.

The Governor repeated his previous recommendation for the creation
in the Department of Natural Resources of the Division of Recreation to
coordinate this activity amongst state agencies and to serve cities and
counties in developing outdoor recreation. This is to be over and above’
what is already being done by the State in the Division of Parks and
Beaches and in the State Department of Education. Nowhere can we
find this matter in the Budget or in the Appropriation Bill or an esti- -
mate of the cost. )

In his message to the Legislature at the beginning of the 1945 Session
the Governor made a similar recommendation without including it in the
Budget and without this time recommending the department that should
handle it. The Legislature did not then approve it. We repeat our remarks,
for again they are appropriate:

“‘There is no item in the Budget or in the Appropriation Bill to
meet another expenditure found in the same message in the following
terms: ‘I recommend to you the creation of a division in State Govern-
ment to be charged with the responsibility of fostering and encouraging
the expansion of recreational programs.’ Certainly the creation of a
division of this sort in as broad terms as presented by the Governor, not
only will require an appropriation but must provide proper officers and
employees, office space, transportation, and other necessary items. More-
over, it should be coordinated into the existing framework of State
Government and the cost thereof should be charged to that particular
department and should show as a proposed increased expenditure.’’

There should be proper adjustments in the other parts of the
Budget of this department for overhead, accounting, ete., to eare for
~the added administrative costs. One cannot add large new agencies or
funections to any state department without causing added expenditures
for just housekeeping. ,

In his message to the Legislature the Governor, following the rec-
ommendation of the Agrieultural Research Commission, recommends an
appropriation of $1,500,000 for agricultural research. He recommends
that the Agricultural Research Commission should be made permanent
and given the responsibility of keeping the University of California
informed of the practical every-day research needs of the California
farmer. In this instance the Governor includes this as Item 119 in the

’ . Appropriation Bill in the sum of $1,567,455 for agricultural research

by the University of California, and this is shown in the Budget on page-
357. Howewver, in this instance legislation is required. The appropriation
Item 119 calls for making permanent the Agricultural Research Study
Committee and not the Commission as called for in the Governor’s Mes-
sage. Moreover, we find, when we turn to page 86 of the Budget present-
" ing the previous expenditures of the Agricultural Research Study
Committee, that the Governor does not include any recommendation for
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funds to continue it. Somebody is mixed up, for apparently Item 119
requires the authorization of the Agricultural Research Study Committee
before any of this $1,567,455 can be expended. Yet the Governor fails to
provide in-his Budget any funds for this committee to function. ,

The Governor again renews his recommendation made at the 1945
Session of the Legislature that a Commission on Political and Economic
Equality be established for the purpose of investigating, studying and
reporting to the Legislature and the Governor conditions as they find
them. The Governor contends that he has no means and that the Legis-

~lature has no means of obtaining objective information on the subject.
The Governor dees not make a recommendation in his Budget or the
Appropriation Bill for any sum to pay for such commission.

‘We might call attention to the fact. that the Governor is in error in
contending that the Legislature has no means of obtaining information
on this subject as it is fully within the province of the Legislature to
appoint an interim committee with full power to make such inquiry. The
Legislature also may use its research and investigating facilities as
already established. The Governor also under the large powers vested:
in the Chief Executive may call on the many research divisions of the
many departments concerned for assistance. Using services already estab-
lished would avoid much duplication.

The Governor in his Message to the Legislature recommended that
Section 65 of the Labor Code, which provides that the State can mediate
labor disputes only when requested by all parties, should be amended
to permit the State to do so upon the request of any party to a labor

* dispute. In this instance the Governor apparently assumes that stich
amendment will be enacted, as he requests, by the Legislature, for he
includes the sum of $10,555 in the Budget, pages 496-7, for this service,
although only $533.84 was spent during the 1945-46 Fiscal Year, and it
is estimated that only $8,470 will be spent during the 1946-47 Fiscal
Year. No individual amount as a separate item is included in the support
items for the Department of Industrial Relations. We do not believe that
this amount is necessary or should be appropriated unless the law is
changed as the Governor suggests. If this item should be included in
the Budget, as we agree it should be with proper notation explaining it,
we beheve all other items of expenditure recommended by the Governor
should be included in the Budget as the Constitution requires. .

Although the Governor includes no item in his Budget or the Appro-
priation Bill, he recommends that the Legislature create a commission
to provide for celebrations during the next four centennial years.

Budget for All Proposed Expenditures Essential

In our opinion all of these proposals of the Governor which require
increased expenditures for the coming fiscal year should have been
definitely calculated by the financial officers of the State as part of their
definite responsibility and they should be a part of the entire financial
program of the State for the next fiscal year which the Governor recom-
meénds to the Legislature. We are unable to estimate the cost of all of
them in their entirety with the information in hand. We have written a




— 9 —

letter to the Director of Finance asking for that information. Our letter
and a copy of his reply follows: i ,
) LEGISLATIVE BUDGET COMMITTEE
’ ‘ Tebruary 19, 1947
Mr. James 8. Dean, Director of Finance . }
Department of Finance
State Capitol, Sacramento, Californic

DEAR MR. DEAN : In analyzing the Governor’s Budget we are again presenting

our view that under the constitutional requirement of Article IV, Section 34, as’

amended in 1946, there should be included in the Governor’s Budget all of the expendi-
tures recommended by him, and we find that the Governor in his message to the
Legislature, published in the Senate Journal January 6, 1947, page 23, recommended
appropriations for the following purposes that we do mnot find either in the Budget
or in the Appropriation Bill:

. Prepaid health service.

Expanded highway system.

Planning Commission.

Revolving fund for housing.

Implementing of Urban Redevelopment Act.

Rephrasing of building codes.

Subsidies to counties for additional health services.

. Political and Economic Equality Commission.

. Commission providing for four centennial years.

. Division of Recreation, Department of Natural Resources.

. Tax Commission.

. School buildings for poorer school districts.

. Care of retarded children.

ek
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In some instances these matters require legislation in order to establish them.
In other instances, however, where legislation is required items that are recommended
in the Governor’s message published in the Senate Journal, January 6, 1947, are
included in the Budget and the Appropriation Bill. We are writing this communication
for the purpose of determining if we have made any errors in checking the Budget and
the Appropriation Bill and have overlooked some of these items. We are also unable
“to estimate the cost which the Governor believes is sufficient and necessary to carry

them on. If it is possible, we would like to secure such estimates so we may advise the”

Legislature as to the ‘total of appropriations which the Governor in effect does
recommend.

We wish to again compliment you and your staff on presenting a very much
improved budget document. Our more extensive and closer examination reveals that
there is included in this document many items which we felt should have been included
in. the previous biennial budget, and we believe that this is a much betfer document
to give the Legislature tor consideration.

It is our desire to present our report to the Legislature and to the committees
of the Regular Session as soon as possible after March 3d when the Special Session
convenes. Since this will expedite consideration of the Budget, I am sure you will
approve our desire and will render us your usual splendid cooperation.

Very sincerely yours,
ROLLAND A VANDEGRIFT, Legislative Auditor.

DEPARTMENT OF FINANCE .

SACRAMENTO 14, February 25, 1947

Honorable Rolland A Vandegrift, Legislative Auditor
Sacramento, California

Subject: New [Legislation Recommended
by Governor

DEAR MR. VANDEGRIFT : It is not possible at this time to give the amount of appro-
priations which will be required for the several new state activities recommended by
the Governor listed in your letter of February 19, 1947. As you can observe by the
bills introduced to cover the several subjects, many of them are in skeleton form. Until

AN
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it is known to what extent the Legislature will authorize the new proposal the cost
of carrying out new leglslatmn cannot be measured accurately.

The amounts shown in many of the bills obviously are guesses and as yet are
not supported by detailed budgets. It is for this reason that specific appropriation
items were not included in the Budget Bill, as the provision under which the expendi-
tures are to be made have not been developed in all details, and the amounts required
have not been determined.

Studies in cooperation with those most interested in the 1eg1s1at10n are now
being made to determine what items of expenditures will be required to ecarry out
the proposals if approved by the Legislature. It will not be possible to give you the

- appropriations required in time for you to include the information in your report to

the Legislature. As soon as the information is available it will be sent to you.
There are three additional items which were not included in your letter ’I‘hese

are as follows:

‘Waste disposal - (A.B.1787—S8. B. 990)
Aeronautics Commission... —-(A.B. 984—S.B. 721)
Educational Radio- . ——_ --(A.B.1514—S. B. 1382)

- Your comments regarding the Budget Document just submitted to the Legislature
are appreciated. Your suggestions as to how the document may be improved always
are welcome. Fach year an attempt is made to improve the budget and to include such
additional information as will enable the members of the Legislature to review it more

intelligently.
Sincerely yours, :
: ) JAaMES S. DEAN, Director of Finance
We believe that the sum total of the entire expenditures as recom-
mended by the Governor should be added to the Budget as presented and
wmcluded i the Appropriation Bill so that the Legisloture may have
before it to consider at one time the total of the expenditure program of
the State as provided by existing law or recommended by the Governor.
This is necessary +f the Legislature is to be able to see the whole financial
requirements of the State and to review the requested appropriations as
a whole and see what effect they have upon the financial structure of the
State and the resultant tax requirements and the estimated surplus af
the close of the fiscal year.

Budget Will Be Much Larger Than Governor’s Estimate

It is the opinion of the Legislative Auditor that if the Budget as
presented by the Governor, calling for an expenditure of $641,599,026, is
approved and all appropriations therefor made by the Legislature, that-
the three following results will oceur:

1. The actual expenditure program as presented in the Budget will
be discovered to be considerably in excess of $641,599,026. This excess will
bring the expenditure program, within the limits of the Budget itself,
to more than $700,000,000. It is significant that in considering the last
Biennial Budget on page 8 of our report we made the same statement in
the same amount for the Biennial Budget which we now make for the first
Annual Budget. It is significant to note that our previous prediction of
$700,000,000 was exceeded by $3,839,767 when we eliminate appropria-

" tions for the state building program, flood eontrol and the $90,000,000

to the counties and cities. Again we repeat that the Budget can be less
than our $700,000,000 estimate either by reductions in the budget recom-
mendations of the Governor or by withholding expenditures or by the

- Administration actually abandoning others.
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2. There is no doubt that if the Governor’s Budget is approved in
the amount. recommended, the actual expenditures for the Fiscal Year
1947-48 will as a matter of course be exceeded by the amount of the special
appropriations approved by the Legislature. Under normal conditions
these would run to at least $20,000,000, and apparently in light of the
appropriation bills already introduced into the Legislature they will run
in excess of $50,000,000.

Previous Budgets Greatly Exceeded

Under the present Administration the total of its first Budget as
presented in the Budget Document for 1943-45 on page xiii and on page.
A-3, Schedule I, amounted to $463,947,005. The Budget for 1945-47, page
A-3, shows that actual and estimated expenditures for 19438-45 will be
$587,347,003, or an increase over the Budget of $123,399,998. The Budget
for 1945-47 called for an expenditure of $683,710,643 on page iii and
on page A-3, Schedule I, of the Budget Document. The actual and esti-
mated expenditure for this current biennium, 1945-47, found on pages
A-3 and A-41 of the Budget for the Fiscal Year 1947-48 amounts to
$830,032,455, or an increase of $188,433,429 over the amount originally
recommended by the Governor’s Budget for the biennium. This final
" figure includes the amounts recommended in the Budget by the Gov-
ernor, the expenditures added by the Legislature, and all of those
expenditures recommended in the Governor’s Biennial Message which
subsequently the Legislature approved. We estimated in our previous
report on page 8 that these would finally be between $150,000,000 and
$185,000,000 more than the Budget total as originally presented, and
that the final expenditure program would be from $834,000,000 to
$884,000,000. We now find that according to the figure above quoted
on pages A-3 and A-41 of the Budget for the coming fiscal year that it
is only $4,000,000 short of our minimum estimate, and that there are
already deficiency bills and additional appropriations pending to be
added to the expenditure program that will-throw the final figure above
our minimum and within the range of our estimate. Undoubtedly it
would have fallen approximately midway in our estimate range if it had
been possible for the State to carry out any eons1derab1e part of ‘its
* building program.

3. We again estimate that if the program of expenditures as recom-
mended by the Governor in the Budget and in the Budget Bill for 1947-48
“and in his Budget Message and in his message to the Legislature of
January 6, 1947, are all approved and expended, the actual expenditures
* for the year should turn out to be between $90,000,000 and $150,000,000
more than the Budget total or from $731,000,000 to $791,000,000. This
will be without allowing anything for the health program which will,
under the present bills, only be effective the last half of the fiscal year. It -
does not allow anything for relief. It does not include $90,000,000 addi-
tional for a highway program.

It is our opinion that a considerable amount of appropriations, actual
and estimated, for capital outlay in the current Biennial Budget, 1945-47,
- will not be expended, and in fact, we believe they should not be expénded
by June 30, 1947, If not expended these will be carried forward into the
next fiscal year. Therefore, a considerable amount of appropriation for
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capital outlay for the Fiscal Year 1947-48 will probably not be expended,
and will be carried forward to the next fiscal year. We believe that if
prices are not reduced materially for building, that the State should delay
everything except the most imperative necessities. If this is done the
actual expenditure program which will be made for 1947-48 W111 be
reduced by that amount.

. ‘We would like to point out that our previous estimate for the
194547 Budget on the same basis for actual expenditures was only
$4,000,000 more than the actual and estimated expenditures for the
biennium as shown on page A-41 of the present Budget. Our lowest
estimate was $834,000,000 and our maximum estimate $884,000,000.
‘While the figure given in the Budget now before the Legislature is
$830,000,000, this will be increased by all the deficiency allowances made
by the Legislature and appropriations made effective for expenditure
prior to June 30, 1947.

‘We also pointed out on page 9 of our report on the 1945-47 Budget
that if there was in addition. to the expenditure program described any
considerable amount of large special appropriation items for assisting
cities and counties, building of highways or providing for comprehensive
state-wide planning for flood control, it was certain the grand total of
appropriations for the biennium could exceed $1,000,000,000. It turned -
out that the actual expenditure program as represented by fixed charges
and appropriations available for expenditure was $1,067,000,000 plus.

There did not result from this a full consumption of surplus and
the requirement of additional taxes for the reason that the war ended
sooner than we expected and the reconversion problems were far less
severe than anticipated. Business conditions were maintained at a high
level, and revenue flow was accelerated beyond anything the .State had
previously experienced.

It is our belief that the appropriations available to meet expendi-
tures during the coming fiscal year ending June 30, 1948, likewise may
reach $1,000,000,000 for the one year if we 1nclude approprlatlons for
an expanded hl@hway program, for a comprehensive state-wide plan
for flood control and water development, assistance for veterans in
housing and furthér additional appropriations to the state building
program to meet increased prices and to cover all items recommended by
the Governor but not previously included in the tfotal. This latter
includes the assumption by the General Fund of the obligation to carry
the highway bonds. .

Financial Condition Good at Present Because of Reserves

The financial condition of the State is such that the current revenue,
together with reserves, would provide ample means of meeting such a
spending program for one year. However, we wish to point out that the
Governor’s Budget alone requires an expenditure of $80,109,948 from-
reserves, and the General Fund will only receive $38,761,000 in excess
of the expenditures provided for in the Budget. If it should occur that
the Legislature appropriates for current revenues anything in excess of
$38,761,000, the expenditures would then be in exeess of revenues. If
at the same time the Legislature approves the proposed highway program -

~and diverts some $14,000,000 in taxes from the General Fund for this
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purpose and some $4,000,000 more in liduor licenses for loeal government,
it would require either the levying of additional taxes for General Fund
purposes or the securing of this amount from the reserves.

Proposed Expenditures From Reserves One-time Expenditures

Any other appropriations likewise would reduce the free balance
carried forward from 1945-47 Biennium or must reduce the reserves.
Fortunately, the proposed Budget expenditures from reserves are non-
recurrent in nature. A good many of the proposed additional expendi-
tures, such as the $40,000,000 to cover interest and redemption of
highway bonds and expenditures for additional buildings, are also
one-time expenditures, and need not be repeated in succeeding years. It
appears therefore that the current and Immediate accruing state tax
ylelds for the balance of the current fiscal year and for the budgeted
Fiscal Year 1947-48 appear to be so abundant that they do not impose a
very realistic consideration in favor of economy and the control of
expenditures if we confine our financial planning to one year.

‘We feel that it is our obligation, however, to point out that with
the expenditure program which.is possible of -approval, together with
diversion of tax revenues from the General Fund and the ever increasing
cost of fixed charges, particularly for education which in 10 years will
be approximately double the present requirement, together with the
. fact that the expanded services of government provided for in the
coming year will carry forward an increasing rate in succeeding years,
tax increases and a possible deficit are inevitable. Every time a new
building is provided or a new service is added by the State, it should be
realized that it will require the appropriation of money to care for this

" - building and to pay for the services which are housed in it.

‘While at this time the revenue picture appears favorable for 194748,
it is expected that revenues will decline toward the end of this year.
Undoubtedly the tax yield will not be at the same high rate for the
succeeding fiscal year. The State’s future financial outlook in relation
to increased expenditures is not encouraging. The increased costs of-
State Government, together with a decrease in available revenue, may
in the near future throw the State into the ‘‘red.”” Unless we conserve
it now, at that time there may be little or no reserve to draw upon.
Unless the Legislature at this current session gives full recognition to
the possibilities of the future and sets aside a sufficient reserve to cushion
the shock of insufficient revenues and a more limited tax base from which
to secure moneys for the General Fund, heavy tax increases cannot be
" avoided.

Legislature Not Responsible for All Additional Appropriations

In regard to the omission of setting up money in the Budget for
recommended expenditures presented by the Governor in his message,
it must be remembered that some proposals are still in a formative stage
‘and the cost thereof could not have been accurately predicted at the
time the Budget was presented. However, this is not true of all of them,
for some can be calculated as close as many items that are in the Budget.
All of these recommended items that are approved by the Legislature
and made. effective will add to the total of the appropriations for the
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year, and as they are the recommendations of the Governor, then they
should be a part of the expenditure program of the Administration and
a part of the Executive Budget. They should not go into the category
of expenditures which too often in the past have been labeled as having
been added to the Governor’s Budget by the Legislature, and the
responsibility for the increase placed on the Legislature.

If the Governor at any time recommends additional expenditures
he should share the responsibility for such increase in expenditures as
is produced by such recommendation.

Budget Bill Can Be Amended

It may be that the Governor intends to have his Budget Bill
amended to include the additional appropriations which he has recom-
mended, for under the Constitution this power is given to the Governor
in Article IV, Section 34, in the following words: *“The Governor may
at any time amend or supplement the Budget and propose amendments
to the Budget Bill befm e or after its enactment, and each such amend-
ment shall be referred in each House to the committee to which the Budget
Bill was originally referred.”’

It might be said that these recommendations for expendltures Whleh .
‘the Governor has proposed, and which do not appear in the Budget or
in the Budget Bill, were omitted for the reason that they require legisla-
tion and the Chief Executive does not wish to be in the position of pre-
senting in his Budget items which antlclpate leglslatlon

‘We suggest that if such legislation as is required is approved, that
the additional appropriations required be considered as amendments to
the Budget so as to keep the entire financial plan of the State before
the Legislature.

Budget Document Good

In general we must compliment the Governor on the Budget Docu-
ment. Statistically it is quite complete. Moreover, it containg some essen-
tial information conforming to the constitutional requirement above
guoted, and which has not appeared in many prior budgets. In fact there
is included in this document a considerable amount of information which
we specifically listed in our prior report as having been omitted from
the 1945-47 Budget.

HIGHWAY EXPENDITURES PRESENTED IN BUDGET

In our last report on page 10 we pointed out that there was additional
information on highways included in the Budget covering some nine’
pages, that is, from pages 704 to 713 inclusive. We called particular
attention to page 713 which set up for the first time unbudgeted surplus .
and reserves for postwar highway construction. We stated, ‘‘This par- -
ticular tabulation will do more to clarify the financial position of the
Division of Highways than any information which has been made avail-
able to the Legislature for many sessions.”’ We wish to suggest that the
Legislature again refer to page 713 of the Budget for the current 1945-47
Biennium as a starting point for the consideration of the Budget for the
Division of Highways for the Fiscal Year 1947-48. This, together with
material presented on the Division of Highways in the Budget Document
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. on pages 869 to 885, inclusive, a total of 17 pages, will give the Legislature
a fuller picture of this function of the State Government than has been
previously available. We particularly recommend consideration be given
to page 885 which gives the statement of unbudgeted surplus in the State
Highway Fund. A full consideration of this financial statement should
do much to clear up the misunderstanding on this situation.

It should be noted that this estimate of Highway expenditures was
prepared prior to December, 1946, and it requires further adjustments
upward due to the unprecedented increase in receipts from the Motor
Vehicle Fuel Tax. Such adjustments were made on January 22, 1947, in
the sum of approximately $3,500,000 by the Highway Commission. -

Explanations Lacking in Budget Document

This Budget Document presents more information than the prior
Budget. However, we still wish to insist that the Budget Document will
be more useful if there is included more explanatory material, particu-
larly where items are unusual ; are new; or terminate ; or where changes
have been made in organization, terminology or otherwise from what has
appeared in the Budget immediately preceding. Such explanations are
particularly desirable for the information of the Legislature for the
reason that the Budget is now being made on an annual basis for the
first time. This is a departure from previous practice. Herewith are listed
a few of the items that very well might have been presented in the Budget
with brief explanations for the assistance of all concerned with it:

Federal Funds

(1) Wherever federal or outside funds are received they should be
included in the Budget Document with a statement as to how they are
received, what matching is required on the part of the State, how they
will be expended and with an estimate of such funds available for the
year, and whether or not the appropriation by the State should be made
contingent upon receiving such federal funds. It frequently occurs that
federal funds will be made available only if the State appropriates addi-
tional funds. Therefore, should such funds be appropriated without
taking into consideration that the appropriation is made in order to
receive federal funds? If this is not done it may not be possible to use such
funds to meet.the requirements for mateching federal funds. Explana-
tions should be given for any changes in such allotment requiring
increases or decreases in State contributions. Frequently misleading
statements appear concerning the expenditures available to any one
department for the reason that the true picture has not been presented
as respects funds to be received from the Federal Government or from
state sources. This has been particularly true with funds received by
the Division of Highways from the Federal Government.

Carryover Balances

: (2) The Budget should also show where any carryover balances
are available from all sources, including those that are automatically
extended and those that should be reappropriated.
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New Functions

, (38) The Budget should indicate clearly all of the functions which
have been added since the last Budget showing how they came into
existence and who was responsible. The Budget should also give the
Governor’s recommendations either for their elimination or continuance,
or whether they should be replaced by something else or possibly
expanded.

For example, on page 86 of the Budget is included the Agrlcultural
Research Study Committee for 1945-46 and 1946-47, but nothing is
proposed for 1947-48. Yet if we turn to Item 119 of the Appropriation
Bill we find that this proposed appropriation to the Unlvers1ty of Cali-
fornia in the sum of $1,5667,455 for agricultural research is to be expended
upon authorization of the Agm’cultwal Research Study Committee. Just
what is the situation ? Is the committee to be extended ? How did the com-
mittee come into being in the first plaee ? What is the Governor’s recom-
mendation ?

(a) How did the Public Works and Acquisition Division of the

Department of Finance, shown on page 444 of the Budget,
come into existence?

(b) Why is the Division of Service and Supply being eliminated
in the Department of Finance, shown on page 445 of the
Budget?

(¢) How did the Liocal Allocations Division of the Department of
Finance come into existence, and what are its functions?

(d) How did the-alien land law enforcement activity of the Depart-
ment of Justice come into being, and why is nothing included
specifically in the Budget, and how much is carried for the
Fiscal Year 1947-48 under support?

(e) What does the Governor recommend as respects child care
_ centers? On page 985 of the Budget, there is a blank for the
Fiscal Year 1947-48 without comment. Yet inspection of child
care centers is continued in the proposed Budget for the Fire
Marshal and for the Department of Education.

Adjutant General

(4) Under the office of the Adjutant General, page 657 of the
Budget, there is a section devoted to Maintenance and Operation of
Installations. Personnel is practically double for 1947-48 over what it -
was for the prior year. However, there is no item for capital outlay for
armories. The Governor makes a recommendation for such capital outlay
as part of the Postwar Building Fund which he does not add to his
Budget as an expenditure but considers as a reserve as previously
explained. Armories will be needed during the budget year and some of
this appropriation will undoubtedly be expended. The Budget allows
$1,000,000 for this from the Postwar Reserve on page 949. R

State Guard

(5) While the constitutional requirement for the Bxecutive Budget-
does not require the Governor to give an explanation showing his recom-
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“mendation on any appropriation that lapses unless he believes it should
~ be continued, it appears that it would be highly helpful to the Legislature
if'they had the benefit of his recommendation and his reasons for the
continuation or lapsing of such appropriations.

Just what happened to the State Guard? How does it occur that
without legislation affecting the State GGuard or National Guard no
expenditures have been shown for 1946-47, page 659 of the Budget, while
. expenditures are shown for the National Guard beginning on page 658
for this same year? What was the Attorney General’s ruling on this?.

Community Canning Center Inspection

(6) What is the Community Canning Center Inspectlon and why
/is this wartime activity being eontinued ? Who actually supplies the funds
and do the funds cover all the services rendered, pages 842 and 845 of
the.Budget ?

School for Cerebral Palsied Children

(7) How did the School for Cerebral Palsied Children come into
existence in Northern and Southern California, and why the continuance
of the costs for the Southern California School at more than twice the
cost of the Northern California School, pages 337 to 341 of the Budget?
The brief explanation given is helpful but could be enlarged with profit.

There are many more items of this sort which could have been

- readily ascertained and explained at the time the Budget was being made.
- It is not profitable at this time to make a further list.

Increases in BExpenditure Without Appropriation

(8) We believe that there should be a clear statement set forth in
the Budget explaining the operation of every activity of State Govern-
ment which does not require appropriation but does require the use of
state money already appropriated, that is, either from a revolving fund
or by the use of state property or by the use of income secured through
activity of the said agency or by any other means. This Budget does set
forth in most satisfactory terms the operation under the several revolving
funds. This is a distinet improvement. _

However, there is no satisfactory statement.of the ever- expandmg
operation of the Bureau of Right-of-Way of the Division of Highways as
landlord, which has resulted from the investment of millions of dollars
for rights of way with residence thereon. This activity must be carried
forward for a number of years and which apparently from the irregu-
larities recently discovered has not been subjected to proper control or
satisfactory audit by the Department of Finance. We believe that such
operations as this, partieularly when they are of such magnitude, should
be presented to the Legislature in the Budget Document with full explana-
‘tion so that the p0551b1e aceruals of revenues from this source may be
considered and, if it is desired by the Legislature, definitely allocated.
Moreover, the Leglslature should set the policy of management and dis-
posal of properties where the d1ss1pat10n of such large sums may be
involved.

3—69921
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Changes in Services

(9) We also believe there should be an explanation where some
. service has been discontinued in a department or has been transferred to
another department and an adjustment made in the comparative financial
requirements, so that the true picture can be at once recognized by the
Legislature. For example, the expenditure of the Department of Finance
for the Rector Canyon Dam made during the current biennium is a one-
time expenditure and does not show in the Budget for the coming Fiscal
Year. Also Sutter’s Fort and Indian Museum, shown on page 687 of the
Budget in the Division of Beaches and Parks, previously appeared for
1945-47 under the Department of Finance for Buildings and Grounds.
A note to this effect and an indication that adjustment had been made
for comparison purposes but have been excluded from the totals does
appear in this case in the Budget Document.

However, we find no note on pages 452-453 of the Budget under
Buildings and Grounds of the Department of Finance indicating that a
reduction has been made and how much, due to the transfer of Sutter’s
Fort to the Division of Beaches and Parks. The number of employees
transferred is not indicated. .

Property Accounts

(10) A statement should be included in each budget setting up satis-
factory property accounts, both real and personal, for every department
of the State. The change from the previous Budget should be shown. All
surplus property and its recommended disposition should be included so
that the Legislature will know this particular aspeet of the State’s
finances. ) : .

Unit Costs of Operation

- (11) We also wish to suggest that unit costs of operation of the
several agencies of the State be presented wherever it is possible. The
per capita cost for state institutions are generally presented, but other
unit costs should be developed by the Division of Administrative Analysis
in the Department of Finance. These should be presented in the Budget
so that legislators and the public may have a better understanding of the
cost of government. ‘

Personnel -

(12) One great weakness in the current Budget, and one that has
appeared in all other Budgets of the State since we have had the Budget
is that increases of personnel have largely been based on an increase over
what has been allowed previously. Personnel secured in order to catch up
on accumulated work or to do some special job have usually been con-
tinued on the staff and further increases have been allowed over and above
these unusual inereases. Where such allowances have been made in the
Executive Budget and the money therefor included in the Appropriation
Bill, it is only fair to the legislators to indicate to them clearly these
circumstances and to provide in the appropriation that such positions
shall be terminated when this excess load is eliminated or the special job
is done. Certainly this new base should not be allowed to obtain for the
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securing of additional personnel. It is true that the Department of
Finance endeavors to make such adjustment, but the responsibility should
be shared with the Legislature and certainly this information should be
available in the Budget Document, for the legislators cannot be expected
to discover it otherwise. 7

‘What is needed for every department and agency of the State is
the establishment of a basic work load survey and an adjustment of the
personnel of each department based on its actual needs and not on the
number of employees it previously had. We are happy to report that the
Director of Finance has made a considerable number of surveys of work
loads in various departments as the basis for budgeting for personnel.
These have been very helpful in considering the present Budget but they
have not been complete nor have they been as thorough as is required.
They are a step in the right direction.

There are many other specific items which could be listed as what
should be included in the Budget, but we can summarize by saying the
Budget should be an overall picture of the financial condition of the State,
together with a review of the financial activities for the current period
and a complete presentation of the financial operations recommended for
the succeeding Budget period. For these reasons the Document itself
‘should be as fully and as readily understandable as possible. The Budget
Document would be much more useful and probably used more if there
were included the explanations suggested above and others covering all
changes from the 1945-47 Budget and an explanation of all items.

In short, the Budget Document, although it has no actual force of
law, is the basis of the estimates for the Appropriation Bill. It should be
used for the control of appropriations, and it is a guide in the exercise of
budgetary control by the Department of Finance. We believe that this
document should be prepared as carefully as if it were to be enacted into
law. In fact, we feel that the Legislature should incorporate the Budget
Document itself into the Appropriation Bill. Our definite recommenda-
tion on this, with reasons, will be presented subsequently.

Basis of the Budget—Policies and Instructions of the Governor

‘To fully understand the Executive Budget for any particular period,
it is essential to know just what policies and instructions were followed
in preparing the Budget. Some definite basis must be established if a
satisfactory Budget is to be presented. A review, therefore, of any Budget
must be made with full consideration of the policies contained therein
and the instruetions followed in making it. These are presented in part
in the letter of transmittal from the Director of Finance to His Excel-
lency, Governor Earl Warren, found on pages x and xi of the Budget
Document. For further explanation we must turn to the Governor’s
Budget Message itself.

It is particularly necessary to have a full understanding at this
time, for the State is to operate under its first Annual Budget and in the
first postwar budget period.

‘Revenues are now accruing to the Treasury on the basis of a postwar
income and a postwar spendmg of the people. In contrast with the cur-
rent Biennial"Budget, which is based partly on the continuance of war-

_time conditions and partly on the transition period, the cost of govern-
ment for the budgeted fiscal year is based upon a full return to peacetime
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conditions. No longer can allowance be made for the inability to secure

personnel, equipment and supplies. However, inability to build because

of construction costs and the inability to secure adequate housing for

state expansion have had to be considered as Budget limitations. Let us "
briefly see what principles were followed in preparing this Budget and

how, therefore, they must be interpreted.

POLICIES AND INSTRUCTIONS FOLLOWED

The Director of Finance says in his letter of transmittal to the
Governor, ‘‘The State Budget for the Fiscal Year beginning July 1,
1947, and ending June 30, 1948, has been prepared in accordance with
your policies and 1nstructlons " He further gxplains this in the fol-

‘10W1ng

(a) It is now possible to prepare the State’s financial program on
the basis -of a single fiscal year. This change allows a more precise
appraisal of the State’s expenditure needs and revenue prospects than
is possible under the former Biennial Budget.

(b) It (the Annual Budget) will allow a closer association with
the Legislature and more frequent consultations on figcal problems.

(e) It will also facilitate administration of the expenditure pro-
gram given legislative approval.

(d) In the preparation of this Budget allowance has been made
for future growth of the state population at approximately the prewar
rate of increase.

(e) Salaries and wages for state employees have been projected on
the basis of pay scales in effect November, 1946, but a lump sum allow-
ance has been included to cover the cost of salary increases granted by
the State Personnel Board since that date.

(f) The Budget computations for forecasting prices at which the
State will buy its required food, clothing, supplies and equipment during
1947-48 is made during the perlod of rising prices and is based on the
broad assumption as follows:

(1) Food estimated at a price of 15 percent above the controlled
- prices of April through June of 1946 but 15 percent below -
uncontrolled levels of August and October of 1946. o

(2) Clothing estimated at the price level of October, 1946.

(3) Other items estimated at a 25 percent price increase from the
1945-46 average and at 5 percent less than that prevalhng in
November, 1946.

(g) Workload measurements have been applied more widely and
more accurately than has been possible in the past so that personnel and
equipment proposed by the various departments and agencies was
appraised directly in terms of the volume of work done or in prospect.

(h) Wartime activities of state agencies were eliminated in pre-
paring the Budget program. Specifically the Farm Production Couneil
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is ehmlnated from the new Budwet its operatlons to be dlscontlnued
June 30, 1947.

(i) A specific and detailed report upon emergency and other con-
tingency reserves commiitted directly to the Director of Finanee has
been included.

(3) The Salary Restoration Fund of $2,836,167 established by the .
Legislature for. use in the event it became necessary to fill positions found
to be vacant at the time the present Budget was adopted under the
control of the Department of Finance is reported as required by law,
and it is reported that less than half of the sum has been used and
$1,782,000 will be returned to the General Fund. (It appears from this
report that this procedure recommended by the Legislative Auditor and
concurred in by the Department of Finance has proven effective.)

(k) The appropriation of $10,940, 322 provided to eover costs to
the General Fund of salary adJustments effected by the Personnel Board
in equalizing state pay scales with those of private industry and other
governmental units was inadequate (for 1945-47) to cover the entire
cost, and the director states, ‘‘It has been possible to meet a substantial
part of the cost of these increases from salary savings accruing as a

“result of Vacant positions and no additional appropriation will be
necessary.’

This indicates two significant thmgs First, that the spectfic appro-

" priations by the Legislature for salary adjustments made by the
Personnel Board in o specific amount was not considered o limitation .
on the administration, but the salary increases, and at least some of them
for classifications which never appeared in the Budget and never were
approved by the Legislature and requiring larger amounts in salary,
were met by using salary savings which resulted from vacant positions.
The second significant thing is that positions that were requested by
the department were left vacant in such a large amount that increases
in salary beyond what the Legislature approved could be paid. This

* demonstrated that in general, although probably not in every specific

instance, the depariments requested more personnel than they needed
for they did get along satisfactorily with less. This indicates that there
was an overbudgeting for personnel or else the departments in order to
pay more money to fewer people were willing to get along with less help.

It 4s suggested that the Legislature consider this in connection with
the present Budget.

(1) - The Budget for the current biennium made no specific provisions
for increase in commodity prices but allocated & lump sum of $1,750,000
to cover price increases and emergency needs. It is stated that the amount
was not sufficient to meet the increased cost of food and clothing for the
institutions or higher rentals on space occupied in privately owned
office buildings, and the expansion of personnel for several important
activities which experienced an abnormally large growth in workload,
and that a deficiency appropriation of $3,000,000 for the current fiscal
‘year will be required.

No further explanation is given for the unexpected large increase in
the institutions beyond budget estimates or the expansion of personnel
or of activities which experienced an abnormally large growth in work
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load. Since the Biennial Budget specifically limited all of the activities
of the various departments and agencies where there were specific appro-
priations, and with few exceptions special fund activities could only be
expanded by the Governor’s approval of a deficiency, it appears that
adequate budgetary control might in many instances have been more
fully exercised and would have been if the appropriations made by the
Legislature had been followed as absolute limit on expenditures. We
must ask—Is the Budget for 1947-48 made with the same policy. of
liberality to allow more money rather than limit the expendltures to
appropriations?

The detail of these emergency fund allotments will be found on page
970 of the Budget. An examination thereof will show that they include a
considerable number of large items which were not approved by the
Legislature, and some of which were specifically turned down by the
Legislature, such as the development of a master airport plan by the
Reconstruction and Reemployment Commission costing $40,000, estab-
lishment of a Sacramento office by the Department of Industrial Relations
in the sum of $8,984, and allotment to the Division of Industrial Safety
of $32,802 for rent and travel of safety inspectors, and $3,256 for four
additional positions in the Division of Narcotic Enforcement when such
increase was specifically turned down by the Legislature.

LEGISLATURE SHOULD ADOPT STRICTER METHOD OF CONTROL

There is included an item of $143,826 to the Division of Forestry to
make up for abatements on employees’ maintenance deduection and from -
services to the Federal Government not realized. Why was personnel not
cut when the services to the Federal Government either were not rendered
or were not paid for? The sum of $89,463.35 is allocated to the Division
of Water Resources for numerous expenditures made on surveys which
were either limited in appropriations made therefor by the Legislature
or were not included at all, some of Whieh the Legislature did consider
specifically.

In other words, the budgets of the departments concerned were
inereased by this procedure to the sum of $4,340,094, some $3,000,000 of
it over and beyond the emergeney fund appropriated by the Legislature.
A specific review of these items will convince the Legislature that if it
wishes to control appropriations it must adopt some stricter method than
it did for the current biennium. If & deficiency of $3,000,000 can be
allowed without referring 1t to the Legislature, the'n it is theoretwally
posstble to go to any lengths.

Moreover, an analysis of the population increases, in certain institu-
tions does not show that the actual population exceeded the estimates
used in the Biennial Budget.

For example, the Napa State Hospital for the year 1945-46 was
budgeted for 4,050 patients. They actually had 4,054. For 1946-47 they
were budgeted for 4 150, and their actual and estunated resident popu-
lation is 4,010. The cost was budgeted for 1945-46 at $394 per patient,
and the actual cost turned out to be $395. For 1946-47 they were budgeted
at $405, and it is now estimated at $503, which we believe to be too. high.
See page 443 of the Budget for 1945-47 and page 593 for the year
1947-48.
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The Norwalk State Hospital was budgeted for 1945-46 at 2,415
" patients, while they had 2,476. For 1946-47 it was budgeted for 2440
while they actually had 2, 235 Again the per capita costs show a tre-
mendous increase for the current fiscal year—which we believe is not
justified. The Budget for 1945-46 was $454, and it actually turned out
to be $462. For 1946-47 it was budgeted at $472, and it is now estimated
to be $650. See page 451 of the Budget for 1945-47 and page 601 of the
Budget-for 1947-48.

Patton was budgeted in 1945-46 for 3,963. It actually turned out to
be 4,175. For 1946-47 it was budgeted at 4, 088 and their actual and esti-
mated is 4,140. See page 458 of the Budget for 1945-47 and page 609 of
the Budget for 1947-48.

Stockton State Hospital was budgeted for 1945-46 for 4,430. They
actually had a decrease in 1945-46 to 4,395. They were budgeted in
- 1946-47 for 4,530, and their actual and estimated is 4,350. See page 466

of the- Budget for 1945-47 and page 617 of the Budget for 1947-48.

This is sufficient to demonstrate that while there was some increase
in total population, there were actual decreases at some institutions
below the population budgeted for, and the bare statement that the
emergency and deficiency allotments were allowed on account of com-
modity and population increases are not entirely accurate. The popula-
tion allowed in the Budget in some instances was exceeded slightly and
in most instances was not actually obtained.

Price increases were experienced particularly in food, but there was
also little endeavor to hold down purchase of more expensive items.

It can be seen by a consideration of the above statements that there

" is no clear enunciation in the Director of Finance’s transmittal letter of
just what overall policies were followed and are included in the Director
of Finance’s statement that the Budget was prepared in accordance with
the Governor’s policies and instructions. It appears to us, and we suggest

that for the better understanding of those who analyze the Budget and
the Legislature who consider it spe(uﬁcallv for the basis of appropria-
tions, that the Director of Finance in future Budgets should -outline
clearly just what policies and instructions he did follovv in preparing
the Budget for the Governor so that the Legislature may at once deter-
mine whether it wishes to approve a Budget on such a basis or may wish
to make changes throughout the Budget by immediately providing
for different pohcles in the expenditure of the State’s funds.

- THE GOVERNOR’S STATEMENT AS TO HIS POLICIES
FOLLOWED IN THE BUDGET

Following is a very brief outline taken from the Governor’s Message,
pages iii to ix of the Budget Document, covering the Governor’s expressed
policies :

(1) The Budget is made in acecordance with provisions of the State
Constitution.

(2) Itisthe first State Budget prepared on an annual basis.

(8) Tt is the first peacetime Budget of this administration.

(4) It is the first Budget which reflects broadly the catehiug up
with peacetime needs.
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(5) It isthe first Budget to reflect in dollars thé magnitude of serv-
ices required by a population in excess of 9,000,000,

. (6) It is a Budget which reflects the inflated dollar.*

(7) It reflects a $85,000,000 increase in payments to local govern-
ment, including $53,000,000 for public schools adopted by initiative on
November 5, 1946.

(8) Tt includes an inerease in capital outlay of $39,500,000 from
postwar constructions funds.

(9) It shows an increase of $28,000,000 in operating expense caused
by added population and for replacement of worn out equipment.

(10) Uncontrollable items designated as fixed charges and con-
tinuing appropriations required by the Constitution and existing statutes -
are required in an amount of $58,000,000, or 18 percent over the cur-
" rent year.

(11) Controllable items are increased to meet greater demands from
population growth and war induced changes in our economy, including
sums for veterans, increased enrollment in colleges and other state schools.

(12) The Budget restores all essential peacetime services.

(13) The Budget is made applying the test of admmlstratwe
efficiency and need to each item proposed.

(14) The Budget for goods is made upon current price levels.

(15) The Budget includes an amount for needed repairs and replace-
ments which must be considered in many instances regardless of price.

(16) The Budget for the 1nst1tut1ons allows for an increase of 3,418
persons for 1947-48 over 1946-47.

(17) The Budget includes $28,550,000 for salary increases granted
since the beginning of the war period. (All such increases are apparently
continued and some allowance made for further increases.)

(18) The Budget for capital outlay is made from earmarked wartime -
surpluses and a part of the already approved postwar construction pro-
gram, and each item is recommended only after careful consideration of
needs and with a policy in mind that the State should not-compete for
material and labor except in matters of urgeney. On this basis the total
recommended is $69,252,180 for the university, state colleges, special
schools, Department of Corrections and institutions for the mentally ill.

(19) The Budget is based on the fullest use of all existing funds
available for highway maintenance and construction, (Apparently this
recommendation is made without regard to the fact that highway costs are
at the present time at the maximum in the history of the State, and it is
estimated by the engineering experts for the Collier Fact-Finding Com-
mittee on Highways, Streets and Bridges that such maximum costs will be
maintained until well into the Fiscal Year 1947-48.)

* The dollar is in fact cheapened and not inflated—price is inflated.
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(20) Tt is also recommended that the fullest use be made of existing
revenues derived from state-owned land for beach and park development.

(21) The amount recommended for the care of the needy aged blind,
and needy children is based solely upon a populatlon increase in these
_classes.

(22) There is also a recommendation for an inerease in the State’s
subsidies for the treatment of tuberculosis. (This is included although the
Liegislature has not had the matter of additional subsidies before it and
allowed such poliey.)

(23) There is also included an allowance of additional state funds
for local governments to match federal grants for hospital construction.
(Here again the Legislature has not determlned the policy of approving
such subsidy.)

(24) In mental hygiene, allowance has been made to employ addi-
tional physicians, nurses and attendants over and above the schedule of
" service provided for the current biennium.

(25) There is also included an amount for increasing out-patient
clinics by the Department of Mental Hygiene. (This calls for the estab-
lishing of five additional ones, which was disallowed for the current
biennium by the Legislature at the regular session and was subsequently
disallowed at the special session of 1946, both times on the basis that
-neither the out-patient clinic at the Langley-Porter Hospital in San Fran-
cisco or that provided for Lios Angeles have been fully established, nor
are they at the present Writing fully established. The one at Los Angeles
is far from being a full-going concern.)

(26) There is included a reeommended increase in payments to local
governments for public health. (ThlS increase for the one year is approm-
mately 70 percent.)

(27) The Budget recommends an inerease for the Highway Patrol
. over and beyond the 624 patrolmen set as the limit by the Legislature
in the last appropriation bill. It also provides for the complete replace-
ment of motorcycles with automobiles. It also allows more money for
examination of drivers and more rapid. licensing of automobiles.
(Apparently no thought is given in either case to considering the possi-
bility of a more effective examination of the classes of drivers who should
be given more adequate tests and to substituting a more rapid and cheaper
method of registering automobiles by a more efficient mechanical means.)

(28) The Budget allows the Department of Natural Resources some
large sums to replace what they call obsolete fire fighting equipment,
which is over and above the extraordinary allowance made for fire fighting
equipment during the war. (This equipment in our opinion cannot be
considered obsolete until a better type has been proven.)

(29) The Budget also allows for the acquisition of more cut-over
forest lands and for reforestation but places no such restrictions on it.
Approximately 80 percent of the money appropriated previously for the
acquisition of cut-over land was used to buy virgin timber contrary to
the declaration of the Legislature made at the time of the appropriation.
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(30) A sum is also allowed for reforestation. (The Legislature has
net yet definitely approved the State Division of Forestry engaging
specifically in reforestation.)

(81) There is also a provision for expansion of forestry manage-
ment by advisory service on a plan similar to the county agricultural
advisers. (The Legislature has not approved such a procedure or con-
sidered the possible distribution of costs and responsibilities in a similar
way to that which has been done in the case of the agricultural agents.)

(32) Revenue forecasts as a basis for the Governor’s Budget follow
the prediction made by the financial experts of the Department of Finance -
on the same basis as prevailed in 1946. The Budget on this basis allows
for approximately a 10 percent decline in the volume of revenue. The
total margin of General Fund receipts over expenditures proposed is
caleulated on this.

(33) Because of the healthy condition of revenue and the Annual
Budget, the Governor recommends continuance of the present reduced
tax levies of 1943 and 1945. It is estimated to produce a tax saving in

- the budget year of $96,650,000. (The Governor does not deduct from this
the necessary additional taxes required to meet other expenditures he
has recommended.)

(34) The Governor recommends that the entire General Fund
surplus of $318,567,265 as of June 30, 1947, be used to complete the
postwar construction program and to provide a reserve for unforeseen

- contingencies. This is provided in the Budget Bill in Sections 4 and 5.

In this he recommends that an additional $22,490,250 be allocated for
. the revision and expansion of projects which he states are already
approved and for which the original allocation has been found to be
insufficient. (In this the Governor appears to be assuming that the Legis-
lature has approved specific projects. However, in the bill setting up the
appropriation for this purpose the Legislature specifically refrained
from such approval, merely appropriating in lump sum and placed upon
the Administration the full responsibility for approving or disapproving
specific projects. The matter of consideration of such revision and expan-
sion has not yet been considered by the Legislature or any committee
thereof.)

(85) There is also recommended the addition of $7,800,000 for
National Guard armories and a new Department of Public Health build-
ing and laboratory. See pages 949 and 951 of Budget. The laboratory is
to be located in the San Francisco Bay area. (The Legislature has not
considered either of these items as to their need, their location or
their cost or the time of their construction. Both are included in the
Budget Bill and are available for expenditure but are not added into
the Budget total of $641,599,026.*

(86) The Governor also recommended a bookkeeping transfer of
$34,000,000 from the General Fund to the Postwar Employment Reserve
representing an appropriation already made by the Legislature of 1946
as part of the $154,000,000 construction program. (This would change

%.$1,000,000 for armories is included.
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the eontrol set up in the appropriation over such funds unless the Legis-
lature concluded to continue such in the transfer. This suggestion
appears desirable to facilitate handling of these funds.)

(87) From surplus the Governor recommends that $75,000,000 be
immediately earmarked as a revenue deficiency. This he states is made
with the following long term consideration in mind:

(a) That a 20 percent decline in business activity would reduce
state income by $100,000,000.

(b) That fixed charges against the General Fund are increasing
and will continue to increase even in the face of business
recession. :

(¢) Any substantial reversal in business conditions will auto-
matieally create the need for a program of unemployment
relief.

(38) In the recommendation for the creation of the deficiency
reserve, the Governor refers to the 10 years of deficit financing and calls
it elementary prudence to be prepared for the rainy day which will
come if history repeats itself.

(39) There have been eliminated from the Budget all spec1a1 war-
time agencies. (Some services performed by them have been continued,
however.)

“~ (40) Only a small part of the total Budget is for new activities
in State Government.

(41) The Governor states that during the past two years he has
endeavored to follow the intent of the Legislature in relation to appro-
priations and has interpreted the legislative fiscal policies both in letter
and in spirit. (We wish to state here that there has been a greater effort
to do this than by past administrations but there have been some cases
where our views differ on this.) '

POLICIES ENUNCIATED MAY NOT HAVE BEEN
FOLLOWED COMPLETELY

These policies and instructions of the Governor for the preparation
of the Budget may not have been followed completely in a document
calling for the expenditure of $641,000,000 in one year. The necessities
under which it is prepared do not always permit strictest adherence to
policies and instructions established on an overall basis. A complete
and careful review has been made to determine this and to coordinate
recommendations with the Budget Doecument and the Appropriation
Bill. If it is found that such policies have not been followed constantly,
then if such policies are approved by the Legislature, changes should be
made and amendments made in the Budget Bill to bring them into
harmony with these general policies and instructions.

LEGISLATURE MAY APPROVE DIFFERENT POLICIES

Should the Legislature see fit to disagree with some of these policies
set forth by the Governor, then they should be traced through the entire
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Budget and Budget Bill and changes be made to conform with the policy
change approved by the Legislature. '

For example, the Legislature may decide that the construection
program in the very large amount recommended by the Governor is not
all urgently needed in the light of the excessive construction costs, and
the Legislature may determine by proper review just what projects are
actually so urgent that the State should pay approximately twice the
prewar prices. If the Legislature should do this, the capital outlay items
should be reduced accordingly, or a definite formula based on a reduc-
tion of construction costs should be set to determine when bmldmg
should be commenced.

The.same principle may be applied to the highway construction
program, and in fact, the Legislature might even decide to exercise some -
budgetary control over highway expenditures and write this entire item
into the Appropriation Bill in accordance with the recommendation of
the Collier Fact-Finding Committee on Highways, Streets and Bridges,
and previously suggested on several occasions by the Legislative Auditor.

The Legislature also may determine that the allowance made for
commodity prices is excessive in light of the present. declining prices.
The Legislature may also decide that the expansion in the quality of
services throughout the State, which in some activities is as high as
70 percent in -cost to the State in one year, may be going a little too fast.
If the Legislature makes any such decision in such matters of policy,
then these should be translated into changes in the Budget and in the
Appropriation Bill. If these changes include items which are not in the .
Appropriation Bill, then such controls as are desired should be written
therein to see that the will of the Liegislature is earried out.

Legislature May Require Stricter Economy Under the Annual Budget

The Legislature may logically conclude that the benefits claimed
for the -Annual Budget shall be shown by a greater manifestation in the
Budget by providing for a stricter budgeting than is apparent in the
Budget presented. Particularly can this be true when for the first time in
many years there is a decrease in the percentage of uncontrollable and
‘fixed charges due to the fact that the controllable charges are increased
in such a large amount.

Peacetime Economy Means Lower Revenues

‘We have not yet returned to a peacetime economy as it existed
prior to the war. We have maintained a high production and a high ratio
of employment with resultant accruals of larger revenues than ever
before in the history of the State. However, it is possible and it appears
to be very probable that there will be some decline in these factors in
the budgeted year 1947-48. This may be followed by a further decline
in business, and if history should repeat itself we may again have a
period when income would fall so low that the present tax sources will
not be sufficient to meet the expenditures. »
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In our report on the present Biennial Budget we included a schedule
of California state tax collections from 1901-1944. We are now bringing
this table down to 1946 by eliminating the first nine years and covering
the period from 1910-1946. We are also repeating from our previous
report the statement given therein ecovering finances of the State from
1929 to 1941, the beginning of the war period.

““From 1929 to 1941, the State did not collect in any one year -
enough revenue to meet state expenditures. In the last year of Gov-
ernor Young’s administration, the State spent  approximately
$4,000,000 more than it collected and cut into the then surplus by .

_ this sum. By 1933 the State had used its surplus of approximately
$30,000,000 and had a deficit of approximately $11,000,000. It is
true that this surplus was used largely for capital outlay. F'rom this
date until 1941 the State had a deficit which finally reached almost
$100,000,000. This deficit arose in spite of the fact that during this
period, 1929-1941, the State enacted many new taxes and increased
the rates on other established taxes.

‘“The new taxes were:

The sales tax.

The use tax.

The gift tax.

The personal income tax.

The two liquor excise taxes.

The liquor license fees.

The automobile in lieu tax.

The motor vehicle transportation license tax.

The use fuel tax.

The corporate income tax.

The race track tax.

The private car tax.

There also was imposed a pay roll tax, now 2.7 percent on
the employer and 1 percent on the employee for the special
purpose of establishing an Unemployment Insurance
Fund.

The taxes that were increased were:

(1) The corporation franchise tax.
(2) The inheritance tax.
(3) The bank tax.

The only tax levied in 1933 not levied today by the State is the utility
property tax which was returned to the local property tax rolls.”’

A schedule of the taxes levied and the taxes collected from the
several sources from 1910 to 1946 is shown in the table on the following .

pages.




CALIFORNIA STATE TAX COLLECTIO.N‘S.1910-1946

(Source: The State Cdntroller)

Ad valorem taw Utility - Corpora-
Yeg,r - . Insurance Motor gross tion
ending Common Poll Inheritance premium vehicle Corporation receipts Bank franchise
June 30 Railroads property tae tow tax licenses taw taz tax taz
1910 ____ $437,744  $8,436,048  $687,953 $883,640 $435,365 $30,496 $745,605 0 ______ e
1911 _._. 487,920 7,891,194 739,324 1,506,993 111,947 41,135 872,130 ______
1912 ... 70,583 1,396,860 843,604 1,083,244 521,349 62,806 802,013 $6,617,483 = $1,628787  $1,619,589
1913 ... 64,843 1,297,054 856,876 1,586,875 602,904 84,736 798,886 6,988,014 1,686,283 1,603,517
1914 ____ 63,468 1,264,962 845,485 1,796,479 760,300 1,205,762 741,083 8,856,824 1,766,371 1,557,483
© 1915 .. 63,345 1,212,380 553,652 2,783,090 813,494 2,004,195 9,461 9,141,992 1,826,059 1,708,071
1916 . ______ 55,628  ___._._ 3,145,211 1,019,643 2,126,657 558,307 9,863,268 2,222,677 1,862,074
1917 = 37,802 ______ 3,830,952 1,056,577 2,721,061 776,606 10,412,164 2,229,971 1,928,874
1918 . . __ 17,821 . 2,725,407 1,178,391 3,401,807 758,188 10,924,774 2,184,217 2,104,653
1919 ____ ______ 12370 _____. 3,409,911 1,359,130 4,050,781 757,039 12,107,027 2,238,124 1,930,278
1920 . 11369 . ___ 2,678,159 1,645,958 5,406,942 846,907 13,553,271 2,335,815 1,994,217
1921 . . 8437 @ ______ 6,804,732 1,996,652 6,447,611 936,733 15,519,133 2,606,890 2,244,796
1922 . ______ 4254 ... 6,344,644 3,206,480 7,687,731 990,731 21,248,120 3,630,832 3,020,745
1923 _.__ . 3,149  ______ 4,777,950 3,392,054 9,820,725 1,118,084 22,144,812 3,740,288 3,088,282
1924 . _____ 9,883  ______ 6,463,326 3,537,757 6,497,622 1,263,087 22,753,502 3,809,672 3,359,498
1925 .. _____ 4,588 . __ 6,423,141 4,519,393 7,612,319 1,315,681 27,777,791 4,106,727 3,856,446
1926 ____ _____ 3,194  ______ 7,420,167 4,483,505 8,183,108 1,357,319 28,501,331 4,287,439 3,874,690
1927 . ) 4671 . _ 8,460,954 5,042,533 8,554,999 1,375,345 29,713,490 4,319,046 3,987,694
1928 __ - ______ 3,740  ______ 10,967,705 5,686,705 8,833,902 - ______ 30,893,794 4,360,572 4,646,130
1929 _ . . 8361  ___.__ 13,180,226 6,359,702 10,020,592 ~ ______ 32,369,113 4,758,204 4,574,358
1930 . ______ 4,68  _____ 11,647,011 6,700,811 9,825,647 = _____._ 33,306,031 ___-__ ______
1931 - o~ 3278 . 13,735,791 7,186,960 9,725,998 ______ 35,301,741 -
1932 ____ ______ 2,809  ______ 10,093,790 7,133,687 9,289,018  ______ 32,366,315
1933 - . 1,137 5,778,786 6,725,024 8,870,497 _____. 29,492,284
1934 . 509 4,135,772 5,734,651 8,639,952 ______ 29,035,857 0 .
1935 . 479 4,945,034 5,413,245 9,162,602 - ______ 27,913,372 . = ____
1936 ____ 1,150  ______ 6,561,327 6,464,254 10,420,170 . ______ .~
1987 o e 2,642  ______ 5,743,981 6,638,820 11,841,510 ______ _____
1938 om 1,631 . 10,479,524 6,749,349 11,786,283 ______ i e e
1939 - 1,168  ______ 8,371,589 7,631,077 11,667,639 . . e mmme e
1940 .. 1,161 10,529,965 7,891,428 12,736,643 ___.__
1941 ___ 1,309 . __ 11,449,476 = 8,124,777 13,894,041 e e e
1942 ____ 1,791 ___ 8,040,900 8,698,191 13,943,33¢ ______
1943 .- . 1,786 6,245,960 9,958,487 13,714,651  ______ = ______
1944 ___ . . 866 - 9,761,538 9,796,896 14,282,536 . oo cmmn e
1945 - o ____ 686 - ______ 9,833,490 11,643,411 14,321,146 ______ i e e
1946 . 1,222  _____ 13,938,388 13,745,085 16,134,591  .._.__ ..




CALIFORNIA STATE TAX COLLECTIONS 1910-1946—Continued

(Source: The State Controller)

A . Motor
Year . Motor Bank and Retail vehicle

ending Gasoline transportation corporation Liquor Liquor sales and Race track “in liew”
June 30 tax tax tax tazes licenses use tawes ~ tawes taz
1910 - - B -
1911 ——— —— —

1912 ——— — - - S
1913 - _ - - - ——
1914 — - e
1915 —— _— - — — - _—

1916 S, - .

1907 e e - e e e et e e
1918 i e o - - -

1919_ S e — - — —
1920 - — - —— e 5
1921____ i - _— I
1922 __ . _— - R
1923__ e e — - - - - . R
1924 $5,540,901 $81,011 _________ —— _ .

1925 12,717,790 121,667 — .
1926 15,003,499 12,081 _________ ——m -~ —
1927 16,904,358 102,593 - ____.___. — e mmmet e
1928 25,304,092 1,622,982 O
1929 31,151,481 1,001,522 $2,304,582 - e e it
1930 33,874,307 1,080,370 6,841,408 ——— e e el
1931 38,640,664 1,087,591 6,601,595 ~ ———mmnie cmm ecemen i e
1932 37,209,108 1,087,948 4,779,802 oo e dmelee emmcen
1933 35,520,658 807,215 3,359,212 $59,872 $16,298  __________ L. .
1934 36,567,377 1,734,045 4,017,292 973,622 1,942,200 $33,243,760 $259,657 . ___
1985 36,602,767 1,931,921 4,886,825 1,630,823 3,801,097 56,471,540 1,005,103  _________
1936 42,367,873 2,145,297 14,984,862 8,994,160 4,172,127 70,417,199 1,587,373 $8,115,067
1937 44,191,885 2,428,488 17,401,337 10,074,940 6,291,931 84,592,898 1,933,260 10,801,202
1938 47,136,901 2,418,362 21,453,651 9,832,459 5,594,770 89,365,743 2,527,803 11,163,880
1939 47,180,298 2,405,918 20,099,823 9,854,134 5,634,035 87,981,986 2,990,893 10,772,803
1940 50,620,167 2,571,178 20,436,074 10,309,938 5,684,101 - 93,773,337 2,810,246 12,842,072
1941 53,651,546 2,818,351 22,814,401 11,246,567 5,665,676 109,233,942 3,805,824 15,597,693
1942 57,453,912 3,558,043 34,065,799 12,162,825 5,643,965 132,576,353 1,703,847 14,402,650
1943 - 45,444,228 4,971,262 52,819,849 16,434,637 5,525,504 135,636,953 1,077,685 12,980,363
1944 42,472,957 5,743,577 67,293,534 15,406,870 5,926,285 135,086,342 2,372,392 14,595,339
1945 43,967,426 6,389,498 57,647,503 19,301,964 6,483,563 150,314,238 7,142,622 15,448,527
1946 59,219,126 6,800,963 21,632,914 8,488,135 178,812,541 18,410,366

55,415,943

22,758,059




CALIFORNIA STATE TAX COLLECTIONS 1910-1946—Continued

N

(Source: The State Controller)

Year Personal  Unemployment Corporation Diesel Private . Penalties
ending income insurence income fuel car Gift Regulatory  delinquencies
June 30 tax taw . tax tax - tax . taw tazest ete. Total
1910 e e L e Dl e e s $11,656,851
RES) I . - e e dmmel el e fmmle e e 11,650,643
1912 - O - 14,646,318
1918 . o $6,426 15,576,414
1914 _ o, 22,681 18,880,898
SA915_ e et et e el 26,432 20,142,071
1916 . i mmmeee e e eeml 36,924 20,890,284
1917 e - —— - _ 24,921 23,019,018
1918 — B $4,908 25,862 23,326,028
1919 et e e e e 25,574 32,267 25,922,564
1920 - e e et e e 21,801 35,176 28,529,615
1921 o ————m 26,877 22 455 36,614,316
1922 e et il 42,748 79,369 46,255,654
1923 e el el 73,847 48,159,191
1924 e+ e m 64,304 41,623 53,422,186
1925 - e _ eme e 59,284 2,155,609* 70,670,336
1926 o e 152,268 6,363,305* 79,641,906
1927 e O 229,674 43,772 78,739,129
1928 e el e 224,063 86,423 92,530,105
1929 I e ol 309,181 69,716 106,107,038
1930. G U 369,315 36,740 103,686,325
1931 e e e 264,103 44489 112,592,185
1932 S 210,043 33,815 102,156,325
1988 o e e e e 213,059 34,843 90,878,885
1934 o e o 294,038 63,077 126,641,809
1935 i 436,396 75,626 154,177,330
1936 ____ $6,525,815  __________ ol e e e 680,961 60,063 183,498,598
1937 . 16,774,202  $27,666,859 = ______ . el 853,639 76,185 247,313,779
1938 ___ 21,449,667 63,501,607 $47,222 $217,840 - o 849,099 105,716 304,681,007
1939 . __ 20,672,014 75,634,422 130,108 346,353  $414,221 —— L 886,398 17,078 312,691,957
1940 ___ 19,571,722 76,769,308 161,321 523,644 422,094 $131,412 893,935 6,961 328,687,207
1941 __ 20,292,746 80,169,120 174,008 732,473 430,565 489,265 890,669 14,774 361,497,223
1942 ______ 29,038,934 102,676,132 327,935 1,063,866 452,866 1,202,585 1,083,721 10,240 428,102,889
1943________ 39,351,277 143,394,421 67,650 1,246,571 461,469 618,999 1,162,776 235 491,114,763
1944 _ 48,323,282 170,991,679 377,436 1,489,899 450,300 548,157 1,322,168 321 546,242,374
1945 ____ 47,133,088 164,162,201 369,587 - 1,530,365 469,146 507,592 1,474,684 487 558,141,224
1946__.______ 44,946,361 143,925,686 367,305 1,856,217 570,722 575,139 * 1,444,603 260 609,043,626

’: ;l‘hgse,lafge sums r'e's'ult.ed f!"Ol!] settlement of certain disputed tax claims in favor of the State.
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The Previous State Deficit

, “‘The State deficit of 1933-41 was brought about by the six following
conditions:
1. The decline in general prosperity which reduced the income of
the people and consequently tax returns.

2. The assumption by the State of more and more costs of Govern-
ment which previously had been carried by local government,.
This was particularly true in the assumption of school costs, aid
to the needy aged, and the construction of highways, but it also
included many other items.

3. The assumption of the obligation of assisting in the relief of needy
due to unemployment.

" 4, The increase in the services of the State Government in almost
innumerable ways. o

5. The increased cost of providing services due primarily to increases
in wages and salaries and the granting of more privileges to State
employees, including shorter hours, more holidays, more liberal
sick leave, longer vacations, pay for overtime, a generous retire-
ment plan, and the normal upgrading of salary scales through the
fact that employees have increased years of seniority.

6. The rapid 1ncrease in populatlon of the State following the first
world war.’

. If the Legislature considers all of these conditions of the past and
applies them to the present, and recognizes that the present flush income
of the State results from a continued wartime economy, and when it
disappears, normal revenue will probably not meet normal expenditures
much less the increases in government, it may establish more definite
.economy procedures to meet the decline in revenue and check further
inerease in the cost of State Government.

All of the fiscal officers and technicians of the State, dealing with
taxes and revenues, concur in the prediction that revenues of the State
will decline with the end of flush demand carried over from the war. The
Governor concurs in this as shown by the statement in his message to the
1945 Legislature in the following words:

‘Government will of necessity be more expensive as time passes, and
unless every dollar of our present income is spent prudently we will
soon be operating on a deficit as we did for 10 consecutive years prior
to the war. Any new spending habits set up now must be projected
into the future and paid for indefinitely. 1, therefore, urge that all
requested appropriations, both in and out of the budget, be seruti-
nized as carefully as though we were not operating on a surplus.’

Following the conclusions above stated, including the Governor’s
suggestion that all requested appropriations, both in and out of the
Budget, be scrutinized as carefully as though the State were not operating
on a surplus, and with. the added conclusion that the establishment of any
broader expenditure program now will eventually result in increased

2—69921
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taxes concurrent with declining economic ability of the people to support
them, undoubtedly means the Legislature must adopt a stricter economy
than is found in the Governor’s Budget.”’

The Governor again in 1947 repeats his warning that h1story may
repeat itself and suggests that the Legislature take account of this and
set up additional reserves and in particular provide for the rainy day
of declining revenues. We call your attention to the fact that the six
reasons given in our prior report for the bringing about of the state deficit
have in part already occurred, and that they can very readily occur in
the not too distant future. In fact, all of these conditions have ocecurred
with the exception of the first, that is, the decline in general prosperity
which reduced the income of the people and consequently tax returns.
The State has assumed more and more cost of government previously
carried by local government. This has been particularly true in the
further assumption of school cost and the cost of aid to the needy aged
and further assumption by the State is being proposed in a much larger
way for the construction of highways.

The third reason given, the assumption by the State of the obliga-
tion for assisting in the relief of the needy due to unemployment, has
been fully provided for by a bill approved by the Legislature which can
be brought into effect by the Governor. One buffer has been provided in
- establishing a fund from which to pay unemployment insurance benefits.

The fourth reason for the deficit, the increases in the services of
State Government, has occurred in almos’c innumerable ways. More has
been added by action of each session of the Legislature, not only in
expanding serviees of government but in establishing new services, and
in amounts that, although they are easily met in this time of prosperity,
will seem burdensome in a declining economy.

The fifth reason, the increased cost of services due to increases in
wages and salaries and more privileges to employees in the several ways
mentioned, has been further increased as is shown in the schedule in the
.Governor’s Message and in his statement that over $28,000,000 of the
increase in the Budget is due to the increase in salaries allowed during -
wartime, _

In addition to.this, the State has recently assumed the obligation
of the accumulated deficit of the teachers’ retirement plan, and one-half
of its current costs. This is an inereasing fixed charge.

Numerous bills are in the Legislature increasing the benefits of the
State Employees’ Retirement plan, part of it fully charged to the State.
. Many other salary and wage increases, including the proposal that all
state employees be placed on a 40-hour week, have already been adopted
or are before the Legislature.

Reason six, that the deficit was brought about by the rapid i inerease
of population of the State following the first world war, has been
repeated and with emphasis due to the increased population that
occurred during the second world war and immediately following it.
This, in fact, means practically doubling the financial requirements for -
elementary and high school education alone within eight years. There
are many other costs which have increased in proportion to population
without there being a corresponding increase in revenue returns resulting
from population growth. .
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At this time we could add a seventh reason which will assist in
bringing about a state deficit. This is the fact that we have changed
sinece 1941 from predominantly an agricultural society to an industrial
society with many added government costs flowing therefrom, more than
sufficient to offset the higher tax base resulting from this change.

For example, an industrial society has a larger ratio of mental cases,
a larger relative amount of crime, of dependents, of maimed and crippled
persons from industrial aceidents and a larger ratio of industrial
diseases and of higher costs arising from a change in our social structure. .
For example, the urge for the continuance of child care centers estab-
lished as a wartime measure rests partly upon the change in our social
structure.

Better Budgeting Through an Annual Budget
and Annual Appropriations

So far in the procedure of preparing the Annual Budget, there has

been limited manifestation that the desirable and promised better
budgeting, better budgetary control and greater economy are being
produced. Only occasionally have amounts requested by the various
departments first made on a biennial basis shown a reduction for 1947-48,
the first year of the biennium, to coincide with the shorter period of
estimate required by the Annual Budget. A review of the percentage
increases in this Budget, which are shown in this analysis compared with
other biennial increases in prior Budgets, will demonstrate this fact.
There were some instances where reductions were made for the reason
that the situation could be considered in the succeeding year. There were
other instances, however, where the argument was.advanced that an-
appropriation should be allowed or continued for another year when it
could be again reviewed and then reduced if found too large.
_ The only real advantage which is manifest so far in budgeting is
- probably a more accurate estimate of revenue. While this is desirable,
it is also disadvantageous, for it allows using a short view in financing
governmental activities which are generally established on a long-range
basis. The financial support needed should therefore be considered on a
comparable long range basis, The Governor in his Budget Message
recognized the necessity of viewing income on the long time basis in
the light of continually increasing fixed charges and the population
growth of the State.

NQ Large Results From an Annual Budget Unless Legislature Acts

In our opinion, no significant results will flow from merely having
an Annual Budget unless the Legislature itself takes action to guarantee
effective results. The Legislature, however, is handicapped in relation
to any Budget for the reason that such a large part of it is fixed charges.
Some 58 percent of this entire Budget as presented by the Governor is
made up of fixed constitutional charges and continuing legislation.
The Legislature, therefore, only acts on 42 percent of the Budget. This
explains the reason why the total Budget amounts to $641,599,026 while
the total Appropriation Bill only amounts to $381,360,129, or only 59.44
percent of the entire Budget.
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In making the necessary adjustments by deducting the net for the
two items, Sections 4 and 5, in the Budget Bill considered by the Governor
as reserves, the total of the Appropriation Bill then amounts to $177,-
913,888. This is only 27.73 percent of the Budget in the amount as stated
by the Governor. Fuller explanation of this is presented subsequently.

The proportlon of the Budget contained in the Budget Bill total as
introduced is far larger than it has been for many years. This is partly
due to the two reserves prevmusly explamed and due to the enlarged
capital outlay program and to increases in-other controllable approprla-
tions recommended by the Governor.

Relationship Between the Budget and the Budget Bill

In our report to the Joint Legislative Budget Committee covering
the 1945-47 Budget, we explained carefully on pages 26 to 30 inclusive
the relationship between the Budget and the Budget Bill. This same
situation continues to exist. However, this Administration has followed
the Budget closer than has been done previously.

The Budget has no legal recognition as controlling the amounts set
up therein. Only the Appropriation Bill provides the real control. There
never can be an effective control of the expenditure program of the State
by the Legislature until the Legislature actially reexamines this function
of legislation and controls all expenditures. This will require consti-
tutional amendments or a new Constitution.

‘The percentage of the Budget controlled by the Legislature has con-
tinually grown less up to the present Budget. Controllable items show
an increased amount in this Budget. The reason for this normal condition
in the past arises through the fact that these controlled items increase
directly with population, and then every so often the amounts required
are increased either through changing the formulae as in the case of aid
to the aged, by legislative enactment or by constitutional amendment as
in the case of Proposition No. 3 on the November 5, 1946, ballot. This
provision inereased the support of schools to $120 for average daily
attendance for all branches of the public school system, including the
kindergarten not previously given an allotment. It added $53,000,000 to
the fixed charges for 1947-48.

Analysis of the Budget and the Budget Bill Follows the Stated
Assumptions and Encompasses Budget Committee Principles

In making our analysis of the Governor’s Budget and the Budget
Bill which accompanied it, the assumptions made by the Director of
Finance previously stated and as defined in the Governor’s Message have
been accepted, but with the following specific interpretations and limi-
tations.

a. We accept the assumption that the period 1947-48 will be a period
of continuing prosperity with some downward trend within
the year. .

b. Wartime agencies should terminate with the end of the present
fiscal year, and none of them should be carried forward to 1947-48.

¢. The continuance of any functions of wartime agencies should be
acted upon specifically by the Legislature.
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. We agree that the State should reassume its normal functions, but

we assume that wartime employees should not be continued and
any additions to any staff should be based on actual demand and

_ workload.

‘We concur in the continuance of salaries at the present scale, but
we maintain that the total amount paid in salaries should be held
within the total appropriation made by the Legislature for such
purposes, and savings should acerue if, under the authority of the
Personnel Board, salary adjustments should be made downward
during the budgeted year.

We concur that allowances should be made in the Budget for
further growth in the State’s population at the postwar rate of
increase.

. We agrree» that eommodities have to be boughf at going prices, but

we contend that there was no apparent reason for including an
item for increase on all purchases for the whole year 1947-48, and
that prices will probably be lower for the budgeted year than
they are now.

. The workload principle being developed by the Department of

Finance for measuring the needs of agencies is sound, but it has
not been sufficiently refined or applied. We believe a cut in per-

_sonnel and a restoramon only on definite showing will produce

large savings.

In relation to eapital outlay and construction we cannot agree
with the Governor’s recommendation that all of the amount
requested is urgently needed, and we repeat our recommendation
(1) on page 18 of our previous report that ‘‘we reserve the right
to differ on what is urgent * * * particularly while prices are
so very high and materials scarce.”” We recommend that no
expenditures be made above a building index of 400 and then only
for absolute necessities until the index falls below 350.

The condition that all expenditures recommended are for essential

needs of the State, we differ with in many items. These will be

detailed in the following analysis.

There is general agreement that the Governor’s expressed state-
ment that money should be.conserved for our future building
program and for a rainy day, and we likewise concur in his
estimate that a reduction of 20 percent in business activity will
result in a loss of $100,000,000 in revenue. The Governor does not
repeat his statement found in the current Biennial Budget. that
strict economy should be practiced as if we had no surplus, and

" we find many items in the Budget that cannot be considered con-

sistent with strict economy. These we have pointed out in our
detailed consideration of the Appropriation Bill which follows:
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Instructions of the Budget Committee as to the General Principles
to Be Followed in Reviewing the Budget

The general principles expressed by the Budget Committee which
have been followed in making this report coincide with those presented
in our previous report.. They are adjusted only to meet the postwar
period and repeated here for ready reference so that our detailed
'analys1s may be properly interpreted:

1 The operation of every department, d1v1s1on commission, agency,
and board of the State should be reviewed with the 1dea of making effec-
tive all possible economies.

2. Duplication, overlapping, and unnecessary functions should be
eliminated.

3. Surplus employees should not be allowed.

4. Extravagant use of supplies, material, and equipment should be
reduced.

5. Recognition should be given to the fact that, although the shooting
part of the war has ended; we still have the cost of the war to pay
and economy of operations should be continued in order to help us get
" out of debt and pay for the war,

6. The positions of state employees Who were engaged in the war -
effort and who are not required for peacetime operations should be left
vacant. :

7. -Every energy should be dedicated to preserving the wartime
accumulated surpluses.

8. State governmental activities made necessary by the war effort
which are no longer necessary should be entirely eliminated.

9. State agencies which assumed additional responsibilities as a
result of the war should now eliminate these services.

10. Wartime functions that can be urged as necessary for peacetime
activity should be considered solely on their merit, and they should not
be continued merely because they came to be des1rab1e while being
operated as a wartime activity.

11. No new services of government or expansion of services should
be established on the basis of the flush wartime revenues that have been
‘enjoyed and are still accruing.

12. Personnel employed for wartime activities should not be con-
tinued.

13. Positions that were vacant during the war should not be refilled
unless each and every position can be specifically justified.

14. If any department or agency operated satisfactorily during. the
war with a reduced personnel, they should be able to do so after the war,
particularly as postwar employees are found to be of higher efficiency
than wartime employees.
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. 15, Returning military personnel should receive their old positions
back, but duration employees should not be retained through creating
new positions, and such duration employees should be eliminated as soon
as possible.

"16. The present building fund should not be expended for capital
-outlay due to the present excessive prices except so much thereof as is
absolutely necessary to meet emergencies.

17. Tt does not appear to be necessary to establish a special emer-
“gency fund for contmumg increases in the \prlce of commodities. It
appears now that prices will recede rather than increase.

18. Consideration should be given to substituting cheaper com-
modltles for expensive ones where equal results can be secured since
there is now a broader selection than there was during the war.

19. Fixed motor vehicle valuation should be continued until the
new proposed cost price valuation and depreciation method being
considered by the Legislature is adopted.

20. The lack of housing has caused the Legislature to recede from
its previous action that no dormitories should be provided either at the
University of California, state colleges or special schools. The committee
holds, however, that these services should be self-supporting and the
- State should not go into this business any further than is absolutely
necessary due to housing shortages. It holds firmly that the State should
never subsidize dormitories.

21. The committee, in addition to reiterating these gemeral prim-
ciples, has further instructed the Legislative Auditor to view the present
Budget in the light of the inevitable effect of deflation and to make such
recommendations for Budget reductions as will produce as mearly as
-possible an expenditure program which can be corried by the State in
normal times without tnecurring deficit financing.

In short, the general policies to be followed were expressed by a
member of the committee in two short sentences, ‘‘The only policy to
follow is to practice economy and cut expenditures to the bone. The

-Legislature should serutinize the Budget very carefully and resort to
economy and cut the Budget down substantially.”’

What Is the Budget Bill and Why Is It Less Than 30 Percent of the -
Amount of the Budget Document, Excluding Reserves* in Both
Instances?

The constitutional requirement in relation to the Executive Budget
found in Section 34 of Article IV of the Constitution provides that the
Budget Bill shall be accompanied by an Appropriation Bill covering the
proposed expenditures to be known as the Budget Bill. It also provides
that until the Budget Bill has been finally enacted, no other appropria-
tion bill except emergency bills recommended by the Governor, or appro-
priation for the expense of the Legislature or pay of the Legislators,

* Reserves including an item for postwar employment amounts to 53.35 percent of

the Appropriation Bill and have been excluded to get a fair estimate of relative financial
conditions.
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shall be passed. The provisions of this section are quoted herewith so
that they may be readily available.

THE BUDGET BILL—MUST BE PASSED PRIOR TO PASSAGE
.OF OTHER APPROPRIATION BILLS

“The Budget shall be accompanied by an Appropriation Bill
covering the proposed expenditures, to be known as the Budget Bill.
The Budget Bill shall be introduced immediately into each house of the
Legislature by the respective chairman of the committees having to do
with appropriations, and shall be subject to all the provisions of Section
15 of this article. The Governor may at any time amend or supplement
the Budget and propose amendments to the Budget Bill before or after '
its enactment, and each such amendment shall be referred in each house
to the committee to which the Budget Bill was originally referred. Until
the Budget Bill has been finally enacted, neither house shall place upon
final passage any other appropriation bill, except emergency bills, recom-
mended by the Governor, or appropriations for the salaries, mileage and
expenses of the Senate and Assembly. No bill making an appropriation
of money, except the Budget Bill, shall contain more than one item of
appropriation, and that for one single and certain purpose to be therein -
expressed.’”

The Budget Bill for the 1947-48 Fiscal Year is Assembly Biil
No. 1250 in the Assembly, and Senate Bill No. 666 in the Senate. These
bills are identical. In general they conform to the constitutional pro-
vision. They require explanation in order to answer certain obvious
questions that arise as soon as the Budget and the Budget Bills are con-
sidered together and in conjunction with the constitutional require-
ments for an Executive Budget. These questions that arise contmuously'
are as follows:

(1) ‘Why does the Budget Bill appear in the partlcular form in
which it is presented ?

(2) How can a document of such small size (seventy-one and one-
quarter bill-size pages) enact into law a financial plan for the State
which requires 1048 pages, each twice the size of the Budget Bill pages,
to present it?

(38) Does the Budget Bill in any way enact into law the Budget
Document or is the Budg et Bill all that is passed by the Legislature and
" actually becomes law ?

(4) Is everythlno in the Budget Document found in the Budget
Bill which is before the Legislature ? If not, why not?

(5) If particular items in the Budget Bill are enacted into law, does
that mean that the department or agency concerned will have this money
. to spend as they please, or must they spend it under the plan shown in
the Governor’ s Budget Document ?

(6) What if an item appears in the Governor’s Budget and doe% not
appear in the Budget Bill? A ,
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(7) Why is the total of the Budget Bill excluding réserves less than
30 percent of the total of all items in the Budget Document also excludmg
the same reserves?

(8) Why is it that there is no provision in the Budget Bill for emer-
gency funds for any of the special funds but there is such provision for
the General Fund?

(9) What is the actual effect of the Budget Doeument and the
Budget Bill?

(10) Finally, does the Legislature have authority to determine
exactly how thoney will be expended or can it only act on the items pre-
sented in the Budget Bill ?

There are undoubtedly more questions that might logically be asked
in this connection. However, an answer to these will go a long way to
produce a better understanding of the Executive Budget and Budget Bill
which the Legislature enacts and the resultant control of appropriations.

‘Why Does the Budget Bill Appear in the Particular Form
_in Which It Is Presented?

The Budget Bill under the provisions of the Constitution, is the only
bill that may contain more than one item of appropriation. This explains
why it is different from other appropriation bills which may contain only
one item of appropriation and that for one fixed and certain purpose.
This does not explain otherwise why the particular form is used. The
explanation lies simply in the fact that this is the established page size
for all bills and the form which has developed sinee the Executive Budget
was required by the constitutional amendment passed November 7, 1922, -
making effective the Executive Budget. The form has varied but httle
since the first Budget Act.

Form Can Be Changed

The Budget Bill could appear in a much different form. In most prior
years it has appeared in a somewhat different form through omitting the
classification of appropriations under the different items in the specific
tabulations and merely showing lump sum appropriations. The procedure
of showing the specific classifications of expenditures:

(a) Salaries and wages;

(b) Operating expense;

(¢) Equipment; ‘

was used in 1941-43 as a legislative method of establishing more definite

control of appropriations. It was omitted from the 1943-45 Appropria-

tion Bill. It did not appear in the 1945-47 Budget Bill as submitted by the

Governor. It was amended in by the Legislature. This form is used in the
. present Budget Bill for 1947-48,

In light of the fact that the State now has an Annual Budget and
there is less need for elasticity and greater opportunity for more specifie
and definite control, it is quite logical for the Legislature to establish
even more definite controls over appropriations and to consider changing
the form of the Budget Bill to accomplish this purpose.
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Sections 2.5, 2.6, 2.7, 5, 5.5 and 13.5 were specifically written into the
Budget Bill for 1945-47 to provide for a better budgetary control and to
require that the members of the Legislature be informed of transfers
between the several classifications in the schedule above presented and

~other adjustments made in the budget allotments for which appropria-

.tions were contained in the Budget Bill.

- Not all of these provisions are included in the Budget Bill for 1947-48
as introduced, but most of the essential ones have been included in the
document as originally submitted by the Administration. These control
sections are presented herewith to indicate what additional legislative
control has been developed in recent years by the Legislature and is con-
tinued in this Budget Bill as originally introduced. In fact, most of the
increase of some 51 pages in the amended Budget Bill for 1945-47 over
the bill as introduced, and the 41 pages in the 1947-48 Budget Bill as
introduced over the original 1945-47 Budget Bill results from these con-
trol sections. These control sections in the 1947-48 Budget Bill are:

““Sec. 7. In providing that certain appropriations in Section
2 of this act are to be expended in accordance with a schedule set
forth after each such appropriation items, it is the wntfent of the
Legislature, except as specifically provided in other sections of this
. act relating to the category ‘‘salaries and wages,”’ to limit thereby
the amount of money to be expended from each such appropriation
item for certain specified object categories, such as ‘‘salaries and
wages,’’ ‘‘operating expenses,’’ or ‘‘equipment,’’ using in that con-
nection the same terms as used in the detailed budget of the officer,
department, division, bureau or other agency to whom the appro-
priation is made, as contained in that document entitled ‘‘State of
‘California Budget for the Fiscal Year July 1, 1947 to.June 30, 1948,”’
submitted by the Governor to the Legislature at the Fifty-seventh
Session. Each such schedule in this act is ¢ restriction or limitation
upon the expenditure of the respective appropm'ation made by this
act, does not itself appropriate any money, and is not itself an item
of appropmatlon

As used in such schedules:

‘‘Salaries and wages’’ shall include all expenditures for pay-
ment of officers and employees of the State but does not include com-
pensation of independent contractors rendering personal services to

- the State under contract.

““Operating expenses’” shall include all expenditures for pur--
chase of materials, supphes (including expendable equipment), serv-
ices (other than services of state officers and employees), and all
other proper expenses (other than the acquisition of unexpendable
tangible property).

‘““Equipment’’ shall 111ch1de all expenditures for the acquisition
or replacement of nonexpendable tangible property.

For the purpose of further interpreting the meamng of the
words, terms, and phrases used in such schedules, reference is hereby
made to the aforementloned budget document, the uniform account-

" ing system presecribed by the Department of Finanee under the pro-
visions of Section 13290 of the Government Code, and the appro-
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priate portions thereof. The State Board of Control shall establish
such interpretations as are necessary to carry out the provisions of
this section and shall furnish the same to the State Controller and
to every state agency to whom appropriations are made under
this act.

Sec. 8. The Director of Finance may, pursuant to a request
by the officer, department, division, bureau, board, commission, or
other agency to whom an appropriation is made herein, authorize the
augmentation of the amount available for expenditure for an object
category designated in any schedule set forth for such appropriation
in Section 2 by transfer from any of the other designated object

" categories within the same schedule. The Director of Finance shall
present to the Joint Legislative Budget Committee assembled in
meeting a report on all au’chorlyablons glven pursuant to this section
durmg the preceding quarter.

Sec. 14. * * * Each fiscal year budget shall provide for a
Salary Savings Reserve to which shall be transferred on a document
initiated by the agency and approved by the Department of Finance
the unencumbered balance remaining in each allotment for salaries
and wages at the close of each quarter or other period of time cov-
ered by the allotment. The unencumbered balance remaining in each
budget allotment for salaries and wages shall be computed by deduct-
ing from the amount of the allotment the expenditures and acerued
obligations for salaries and wages chargeable to such allotment for
the period covered thereby. The amount in the Salary Savings
Reserve shall not be available for expenditure except upon transfer
to allotments for salaries and wages approved by the Department of
Finance. Such transfers shall be approved only after it has been
_ demonstrated to the satisfaction of the Department of Finance that’
the allotment to be augmented is insufficient to meet necessary
expenditures for salaries and wages.

No money in any Salary Savings Reserve may be expended to
pay increases in salary ranges established after July 1, 1947, unless
the Department of Finance certifies to the State Personnel Board
prior to the adoption of such increased salary range that funds will
be made available to pay the increased salaries resulting therefrom.

Sic. 18. The State Board of Control may with the recom- _
mendation of the Director of Finance, authorize the transfer of
unneeded funds from an appropriation for support, or for construe-
tion, improvements, repairs, and equipment, for an institution, school
or college within any of the following agencies to a similar appro-
priation for another institution, school or college within the same
agency : : :

(a) Department of Corrections, exclusive of the Youth Author-
ity, upon request of the Director of Corrections;

(b) California Youth Authority, upon request of the Director
of the Youth Authority;

(¢) Department of Education, upon request of the Director of
Eduecation; -
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(d) Department of Institutions,* upon request of the Director
of Institutions.”” * .

Control of Abuse in Use of State Automobiles ‘

There also appears in the Budget Bill two new sections establishing
a better control. Section 15, page 70, establishes a better control of the
purchase of automobiles and reads as follows:

““Sec. 15. No purchase order for acquisition or replacement of
. motor vehicles shall be issued against any appropriation made herein
until the Department of Finance has investigated andestablished

- the necessity therefor.”’

‘While this section should be effective in eontrolling the original pur-
chase of motor vehicles, in our opinion it is not suffieient for it does not
express the legislative intent as to limitation on the relative classes of
automobiles for the different classes of employees. and work to be done,
nor does it provide any means of eliminating the tremendous abuse in
the use of state automobiles.

Your Legislative Auditor emphatically suggests that there should be
a specific provision in the Appropriation Bill to the effect that a schedule
of classes of cars shall be determined by the Director of Finance or the
Board of Control, and that no money appropriated by this act shall be
used for the purchase of any automobile outside of or in exception to this
schedule. Secondly, the Board of Control shall establish rules and regu-
lations for the operation of state automobiles for the purpose of elim-
inating abuses, and that no money shall be spent from any appropriation
provided in this bill for the expénse of an automobile which is used in
violation of these rules. Such controls ean be written into the Appropria-
tion Bill and can be made effective.

Transfer of Funds Where Law Chonged

Section 22, page 71 of the Budget Bill, is another new provision
which sets up a method of adjusting funds whenever a change is made
"by law in the fund from which the support of an office or state agency
has been made. Section 22 reads as follows:

‘‘SEC. 22. Whenever by law a change is made in the fund from
which the support of any office, board, commission or other state
agency is properly payable, any appropmatmn made herein for the
sup{)ort of such office, commission or other state agency, or the -
appli cable portion thereof, shall become payable from the fund desig-
nated in that law. The State Board of Control shall determine t-he
adjustments to be made in the appropriations provided for herein
as a result of any such change in law and shall certify the same to
the State Controller, who shall thereupon make the necessary entries
upon his records.”’

* This {s apparently an error in the original bill and should be amended from
Institutions tp Mental Hygiene.
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Control of Capital Outlay

Capital outlay has always been set up in the Budget Blll as a separate
expendlture item for the several departments and agencies. It is so desig-
nated in the Budget Bill for 1947-48.

There is, however, written into this Approprlatlon Bill a new pro-
cedure for capital outlay established first by the appropriation made in
Chapter 145 of the Statutes of 1946 setting up appropriations from the
Postwar Employment Reserve and the General Fund for state buildings.
This establishes a new kind of control and yet provides elasticity in such
 expenditures for capital outlay. This act creates a State Public Works

Board consisting of the Director of Finance, Director of Public Works,
Real Estate Commissioner, two members of the Senate appointed by the
Committee on Rules and two members of the Assembly appointed by
the Speaker. The legislative members participate in the work of the board
to the extent that such participation is not incompatible with their posi-
tions as members of the Legislature.

The Director of Finance administers the act and allocates the funds.
The Board determines when and if any construction, improvements and
purchase of equipment shall be undertaken.

In Section 3 in the Appropriation Bill for 1947-48 the unexpended
balance of the funds appropriated by Section 6, Chapter 145 of the
Statutes of 1946 is transferred to the Postwar Employment Reserve and _

“continues to be available for the purposes for which it was appropriated.

Section 4 appropriates from the General Fund the sum of $128,446,250

to be transferred to the Postwar Employment Reserve in augmentation

of the appropriation made in Section 6, Chapter 145 of the Statutes of
1946, and a schedule of amounts is set forth in the section.

This has the effect of imposing upon these appropriations only the
limitations included in the above-mentioned statute.

_ Determining what projects or building shall be built or the priority
therefor has not been made by the Legislature, nor have any of these
particular items in the list been approved by the Legislature, for Section
3 of the above Statute contains the following :

““‘In enacting this act the Legislature does not appi'ove or dis-
approve any of the projects or buildings mentioned in the ‘‘overall
prlorlty lists”” or supplemental ‘‘balance of program’’ lists set forth
in the statement of capital expenditures required by state agencies
submitted by Director of Finance to the First Extraordinary Session
Fifty-sixth Legislative Session, January, 1946, as printed in the
Senate Journal for January 7, 1946, begmnmg at page 26 and in
the Assembly Journal for January 7 1946, beginning at page 35;
but the Legislature commits such approvals and the estabhshment
of pr10r1t1es to the State Public Works Board.”’

Thus, the Legislature clearly commits the responsibility of making
approval and costs of projects, establishment of the priorities and ‘all
other matters to the State Public Works Board.

This should be kept in mind in interpreting the Governor’s state-
ment on page vi of his Budget Message that there is contained in the
$128,446,250 recommended, $22,000,000 for the revision and expansion
of projects already approved. Such approval cannot be attributed to the
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Legislature. The administration is clearly responsible for what shall be
built, when it shall be built and what price shall be paid.

This item is not included in the Budget as an expenditure or is it
deducted from the surplus or added to the Budget as we have previously
explained. An item for armories in the sum of $1,000,000 is included
from the total Postwar Employment Reserve.

Limatations Can Be Placed on Expenditures

The Legislature has the authority to place limitations on expendi-
tures in specific terms as well as in general terms. The Legislature has
in times past placed certain prohibitions on various items of appropria-
tions, and has provided that no money appropriated shall be spent for a
particular purpose. An example is found in the Budget Bill for 1941-43
on page 23, under Item No. 96, which reads as follows:

“‘No money appropriated by this act is available for expenditure
for the salary of a Confidential Representative, Division of
Labor Statistics and Law Enforcement, Department of Industrial
Relations.”’ "

. Similar prohibitions are found in ITtems Nos. 97, 98 and 100 of the
same bill.
In the Budget for the 1943-45 Biennium, Chapter 62, Statutes of
1943, on page 9, under Item 100, a similar prohibition is found.

Controls Provided by Legislature

As a result of including the sehedules dividing appropriations, and
the limitations above mentioned, the Budget Bill for 1941-43 contains 643
‘pages in comparison with 27 for 1943-45, and 311 as introduced for
1945-47. The 1945-47 Budget Bill, however, totalled 75 pages when it was
finally enacted in the law. These additional 44 pages were brought about
by writing in the schedules dividing appropriations as mentioned above,
and in writing in the several restrictions previously quoted.

The Budget for the Fiscal Year 1947-48, as we have previously men- - A

- tioned, comprises 71} pages as it is first introduced. It already contains
the schedule divisions for appropriations and most of the limitations
amended into the 1945-47 Budget Act by the Legislature.

The authority of the Liegislature to place further limitations and to
even include items that are not now the subjeet of appropriation, but
are included in the Governor’s Budget under the ruling that they are
continuing appropriations, can be exercised by the Legislature when
it desires. A letter from the Legislative Counsel in answer to our inquiry.
on this matter is presented herewith as indicative of the authority the
Legislature may exercise when it sees fit.

OFFicE OF LEGISLATIVE COUNSEL
SACRAMENTO 2, CALIFORNIA, October 30, 1946.

HONORABLE ROLLAND A VANDEGRIFT, Legislative Auditor
State Capital, Sacramento, California

Control of Highway Hxpenditures

. DeaR MR. VANDEGRIFT: You have asked us to advise you what legislation is
necessary to enable the Legislature to establish full control of the expenditure of
funds for the construction and maintenance of state highways.
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All that is necessary to accomplish this objective is to mclude in the Budget
Bill such appropriations as may be considered proper from the State Highway Fund
for the maintenance and construction of highways. No other legislation is necessary.

The construction and maintenance of highways is pald for primarily out of the
State Highway Fund, although some General Fund money is made available for that
purpose, as for example in connection with the postwar planning and construetion
program. The law relating to the State Highway Fund is not essentially different in
its provisions from the law regarding other special funds. The proposed expenditures
from that fund are included in the budget submitted by the Governor to the Legis-
lature, these fizures appearing at page 712 of the Budget for tlie current biennium.-

The Legislature has not, however, included in the Budget Bill itself an item
or items of appropriation from the State Highway Fund for highway construction
purposes. As you know, the inclusion in the Budget Bill of an item of appropriation
from a special fund limits the amount that may be expended from that fund during
the biennium to the amount of the appropriation subject to the power of the Depart-
ment of Finance upon request to make additional sums available from the special
fund as deficiency allocations.

In this connection you may be interested in Senate Bill No. 423 of the 1941
Regular Session. This bill, as amended March 25, 1941, copy of which is enclosed,
provides for the submission of a State Highway Budget by the California Highway
Commigsion to the Governor and sets forth in detail the contents of the budget. The
bill further provides for a biennial report showing the amount of actual expenditures,
unobligated balances, and disposition of any surplus funds.

*Very truly yours,

FRED B. WOOD, Legislative Counsel

By LAWRENCE G. ALLYN, Deputy
LGA :ehe :

Line Item Budget

The Legislature can enact in the Budget Bill as many limitations
and as much detailed specification for the expenditure of money as it
wishes. The extreme in such control would be enacting a line item Budget.
At the present time this would be difficult to administer for the reason
-that the accounting system of the State is not geared to functioning
such a control. If it should be enacted into law it would be necessary to
expand the accounting system and to increase the staff and equipment
of both the Controller and the Department of Finance and concentrate
on this task. The Department of Finance would have to exercise, in the
first instance, a strict budgetary control. At the present time control is
exercised through the quarterly and annual budgets, and the approval
by the Department of Finance of transfers, establishment of new posi-
tions, and any expenditures for any items other than regularly approved
Budget items.

The Controller determines the legality of expenditures on the basis
of the appropriation act where these are contained in the Budget Bill,
and in other instances on the basis of the appropriation, be it either by
constitutional provision or continuing legislation. If the ILine Item
Budget was adopted, the Controller would have to set this up specifically
on his books and check every payment so as to see that it did fall within
these specific appropriations. He would have to expand his accounting
set-up tremendously, likewise his system of controls and his total staff.
It is doubtful if he could carry this 1nto effect at once or if at all under
the present condltlons
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- Annual Budget Makes More Legislative Control Possible

The adoption of the Annual Budget provision by vote of the people
now makes it possible to budget closer and likewise the period between
readjustments is shortened so that no great harm can accrue through
a stricter control. Certainly there would be less harm through a strict
control and a resultant saving of money than would acerue through a
looseness of control and a possible unnecessary expenditure of the tax-
payers’ money in many instances. ‘

In urging the approval of the Annual Budget the proponents urged
that many benefits would accrue through better budgeting. Such benefits
cannot be realized unless there is both better budgeting and better con-
trol of expenditures.

The Leglslature is responsible for the financial program of the State
It cannot exercise this responsibility unléss it takes steps to deﬁmtely ’
control expenditures. Controlling expendltures means a good budget in
the first instance, a proper functioning of the budget and prevention of
the allowance of deficiencies.

Deficiencies Negate Budgetary Control

‘We note in the current Budget, despite its unprecedented size, that
the Governor has allowed in round sums $3,000,000 in deficiencies. The
Legislature should be assured that when it makes an appropriation,
this appropriation will control unless there are overwhelming reasons
for allowing additional money from the Emergency Fund or in the way
of a deficiency. Every possible economy and the shifting of funds should -
be used before resorting to the approval of a deficiency. Consideration
shall be given to eliminating allowance of deficiencies entirely.

‘With the adoption of the Annual Budget, the possibilities of the
Legislature exercising more definite control through the consideration
and approval of a Line Item Budget are more feasible. If a Line Item
Budget is not adopted in its entirety, it still can be adopted for seements
of the Budget, including the whole or the part of a department, office
or agency. It is suggested that the Legislature give serious consideration
to this procedure when it finds that this is the most expeditious way of
carrying the Legislative intent into effect.

Any intermediate steps in ﬁxmg approprlatlons beyond the item and
categorical schedule of appropriations proposed in the Budget Bill and
the Line Item Budget would require additional accounting and auditing
staff in both the Department of Finance and the Controller’s Office.

The establishment of schedules within the items of appropriation
has been demonstrated for two bienniums. as being useful. Their continu-
ance in the Budget Bill for 1947-48 is one step in giving the Legislature
‘more control. The Department of Finance and the Controller are both
staffed to function such an appropriation bill.

The next intermediate step beyond dividing the lump sum appro-
priations by the schedule of categories would be to give the Governor’s
Budget as finally amended by Legislative appropriations full effect at
law and to require the Department of Finance to follow this budget with
each item considered as an appropriation in setting up the fiscal year
budgets. The former objection that this would not allow any elasticity
to meet the requnements for adjustments and transfers is no longer
completely valid.
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Budget Should Be Further Improved

There are many reasons, now that the budget is on an annual basis,
why it should be better prepared, more exact, more complete, and more
nearly an effective controlling document, and in general a basis for con-
trolling expenditures. The budget is now only for a one-year period. The
Legislature will be back in-session in March following the regular session
and in January following the adjournment of the budget session. A much .
more aceurate procedure of appropriations can be established, for these
will now cover only one year. The Legislature will be avaﬂable during
the Budget Year for considering any changes or adjustments that are
1equ1red

Budget Document Could Be Made Appropriation Bill

The Legislature could act specifically on the Appropriation Bill and
could make the Budget Document itself by reference the controlling
instrument. The Budget Document would have to be amended to include
the recommendations of the Governor for additional appropriations
which were approved by the Legislature and to include the final action
of the Legislature itself. All this could be coordinated in the one finally
amended Budget Document.

At the present time there is no easy way whereby the Legislature
can effectively control in advance even very large deviations from its
approved plan of expenditures as set forth in the Budget Bill. This bill
is in lump sums for many items. For others, these lump sum appro-
priations are divided into three or four categories. Some other general
restrictions are placed on certain parts or certain items of expenditures
running through the entire Bill.

’ Legislative Control of Appropriations Negated

The Iump sum appropriation procedure leaves the Administration
free to make the expenditures as it sees fit within the framework of
existing law and under the few restrictions in the Budget Bill. Besides
having the power to adjust expenditures within the administrative
framework in a very large way, the Administration in the case 0f the
" General Fund has the Emergency Fund to call upon for additions and
. allotments for General Fund purposes. In the casé of Special Flunds, the

Governor may allow deficiency amounts under the authority of Section
11006 of the Government Code up to their entire available funds. More-
over, he may also allow deficiencies in General Fund items, as has been
done during the current biennium in the sum approximating $3,000,000.
Thus we see that the actual appropriation made by the Legislature and as
based on the budget and as limited by the terms of the Appropriation
Bill is avoided.

New Activities Established Without Legisia,tive Approval

The Legislature frequently returns in a subsequent session to find
that many new activities have been entered into, new positions established,
new funections established, or established functions greatly expanded over -
and beyond what was presented to the Legislature as the basis for appro-

_priation. It sometimes occurs that activities which were actually presented
5—69921
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to the Legislature either in the Budget Bill or in special appropriation
bills, and which were specifically turned down and refused passage and
appropriation denied by the Legislature, are subsequently approved and
established by the executive branch after adjournment of the session.
‘We find a record of expenditure therefor in the subsequent Budget Docu-
ment presented to the Legislature under the constitutional requirement
of the budget for the subsequent period. This is the first notice the Legis-
lature had that the function or service was set up despite their disap-
proval. We wish to say that the present Administration has been freer
from this than have other prior Administrations. There are instances
where the limitations set by the Legislature for the current biemnium
were not completely adhered to.

Difficult to Limit Appropriations by General Law

It is diffieult to prevent this avoidance of appropriation limitation
by general legislation and still allow enough elasticity for proper admin-
istration. The difficulty faced by the Legislature in establishing some
definite control.is illustrated by the reply of the Legislative Counsel to
a communication of ours dated November 29, 1946, requesting that a bill -
be drawn to prevent the establishment by administrative action of any
additional classes of employees other than as provided in the Budget.

The reply of the Legislative Counsel is presented herewith to show
the difficulties that must be met if we continue to use the lump sum
appropriation bill:

OFFICE OF LEGISLATIVE COUNSEL
Sacramento 2, California, January 18, 1947

HONORABLE ROLLAND A VANDEGRIFT, Legislative Auditor
State Capitol, Sacramento, Californie
Crealion of New Classes of Employees—No. 163

DEAR Mg. VANDEGRIFT : Under date of November 29, 1946, you wrote us asking

that we consider the preparation of a bill which would provide, in effect, that no new

_class of employee shall be created by administrative action, which class is not provided
for in the annual Budget Bill.

This will eonfirm our oral discussion in which we pointed out that under the
existing practices with reference to consideration of the Governor’s Budget and the
passage of the Budget Bill, it is not possible to accomplish the desired object.

It might be possible to provide that no expenditures could be authorized from -
any appropriation to pay the salary for a class of position not provided for in the
budget. This, however, would not reach the situation where a proposed new position
is set forth in the budget and is rejected by the Legislature in determining the amount
to be. appropriated for support of the agency. The budget itself is not amended and
the Budget Bill merely appropriates a sum for support of the particular agency.

It might be feasible to write into the particular items in the budget a prohibition
against expenditure of that item to pay the salary of specified classes of positions,
but it does not appear feasible to draft a general prohibition to this effect.

One possible solution occurs to us. If it is possible for the Legislative Budget
Committee to prepare and submit a report prior to adjournment of the changes in the
budget made in the course of the consideration of the -Budget Bill, a bill could be
drafted to require it to do so and to provide further that the Director of Finance
should not authorize the expenditure of funds for the salary of any person in a
position shown in that report ag eliminated at the committee hearings on the Budget

. Bill. We are not entirely certain that such a provision would be upheld in view of the
New York case of People v. Tremaine, 168 N.E. 817, but are inclined to think that it
might be held valid, particularly if the law further provided that the report should
be adopted and approved by a roll call vote of each house of the Legislature.
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If it appears that such a proposal is too 1est1 1ct1ve in view of unanticipated
situations that might arise during the year, such a measure could provide either that
expenditures for such new positions shall not be made unless a report, with the reasons,
is filed with the Legislative Budget Committee or that the restriction should not apply
to the use of the Emergency Fund.

If you desire a bill prepared along these lines, please let us know.

Very truly yours,
FRED B. WOOD, Legislative Counsel
- By LAWRENCE G. ALLYN, Deputy
LGA :mv

In this instance we are not referring to emergency positions created
by the expenditure of money from the Emergenecy Fund, on approval of -
the Director of Finance, for the purpose it was intended. We will point
out that entirely new classes of employees, providing services over and
beyond what was presented to the Legislature as a basis for the approval
of the appropriation requested, are established between budget periods.
They then appear in subsequent budgets as if they had been previously
approved by the Legislature. Frequently they are then acted upon by
the Legislature through approval of an appropriation requested for
their continuance. In fact they become so buried in the Budget that they
come into being without ever having specifically had a review by any -
legislative committee either as to their establishment or for their con-
tinuance. Although the amount involved in such action during the past
two years has been greatly reduced over former years, still the fact
remains that the will of the Legislature has not been completely followed.
Under some future administration the divergence from legislative
approval of appropriations might be much wider. We are proposing
that the situation be corrected as a matter of principle, and that the
Legislature assume. its valid and historieal function of controlhng the

purse strings.

The objection will be ra1sed that to make the Budget Document the
controlling document will not allow enough elasticity to meet the require-
ment for adjustments and transfers that could be met by giving authority
to some established body to consider and approve transfers, adjustments,
emergency funds, allotments and deficiencies. This is the argument
advanced when the Biennial Budget was in effect. Certainly it is not of
the same vahdlty with an Annual Budget. .

‘While in 1943 the Governor objected to the Line Item Budget and
legislative control through enacting his Budget into law, he modified
his views somewhat in 1945, and in his Budget Message on page vii we.

- find the following:

““For many years the advisability of installing a ‘line item’ Budget
has been discussed and the proposal still has its advocates. I, too, am of
the belief that the expenditures of state money should be in accordance
with the wishes of the Legislature and that the general purpose for
which, and the amounts in which, it is spent should be fully respected by
the Governor and other state officers. This I have sincerely endeavored to
do. If we were operating under-an Annual Budget I believe the conirols
could reasonably be more strict than at the present time,* but it is my
opinion that it would be wholly impractical to have a ‘line item’ Budget

* Ttalics ours.
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when estimates of expenditures must be progected in the Budget for a
period of two and one-half years, and especially in these uncertain times.

However, after operating under your current Biennial Budget,
I am of the opinion that it would not unduly hamper the adminis-
tration of the State Government if the Legislature desired to limit
spending for each agency within the following categories:

1. Salaries and wages;
2. Operating expenses;
3. Bquipment;

4. Capital outlay.

If the Legislature desires to 1neorporate such hmltatlons in the
Budget I shall be happy to acquiesce.’

The Legislature followed the Governor’s suggestion as we have
previously mentioned and did establish the scheduled eategorles as
explained.

‘We wish to call attention to what the Governor said in his message
about Annual Budgets, so we point out again specifically his words,
“If we were operating under an Annual Budget I believe the controls
could reasonably be more strict than at the present time, butl it is my
opingon that it would be wholly impractical to have a ‘line item’ Budget
when_estimates of expenditures must be projected in the Budget for a
pertod of two and one-half years, and especially in these uncertain
times.”’*

Both reasons for his objection to a Line Item Budget have dis-
appeared. We are now operating under an Annual Budget and estimates
no longer have to be projected for two and one-half years. Also the
uncertain times whlch the Governor referred to have to some degree
passed.

The Treasury has a larger surplus than any of us anticipated, and
the only uncertainty even in the Governor’s mind appears to be when
the time of declining revenues will arrive. To meet this he urges a strict
conservation of surpluses and the establi'shment of additional reserves.
On the other hand he allows the Legislature in his recommendation no
leeway for making their own normal appropriations. Nor does the Gov-
ernor consider the future financial demands of the State resulting from
the approval during the wartime period of many additional state serviees
and the enlargement of previous ones. This proeedure is continued in the
recommendations of the Governor in his Budget and in his inaugural
address to the Legislature in the items above listed. This adoption of

additional and expanded services is certain to call for ever increasing
" expenditures on the part of the State and is even more likely to create
financial difficulties and a future deficit than will the elimination of
reserves through expenditures which do not establish continuing requir-
ments for expenditure. The most effective way to conserve surpluses, as
" the Governor recommends, is to establish a.sound spending program

. coordinated with the present and future financial abilities of the State

s0 as to provide for a complete conirol of expenditures. It is the function
of the Legislature to do this.

" * Ttalics ours. .
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Governor Through Director of Finance Has Exercised Budgetary
Control and Sought Legislative Intent

The Legislative Auditor has observed with cons1derable care the
functioning of the Budg‘ets for 1943-45 and 1945-47, and we repeat what
we stated in our prior report that budgetary control has been exercised
by the Governor’s finance officers in close harmony with the views of the

 Legislature.

There have been fewer variations from the expressed wishes of the
Legislature as found in appropriations and in the records of the Ways
and Means Committee of the Assembly and the Finance Committee of
the Senate than has been the case with most previous budgets. In many

" instances in exercising budgetary control, even when other appointees of
the Governor have endeavored to secure additional allotments of funds,
the Director of Finance has taken every means of determining what was
the legislative intent when it made a limited appropriation. Upon deter-
mining this intent, the Director of Finance has turned down many
requests which would have resulted in the expenditure of many addi-
- tional large sums of money. In this he has been supported generally by
the Governor,

There have been some exceptlons where allotments have been made
from funds that could have been saved if a stricter intrepretation of
appropriations had been followed. Generally such interpretation of the
legislative intent was not available. There also are some instances where
allotments were made from the Emergency Fund for purposes not set up
in either the Budget Document or the Budget Bill.

Appropriations Increased by Allowing Deficiencies

We also note that there were more additions allowed in appropria-
tions by emergency allotment and deficiencies than were allowed in
. 1943-45, and a number of these items would not have been allowed under
a more strict budgeting and control by the Legislature.

Some items of this nature, for example, include employment of
special referees for the Supreme Court, $2,983 ; additional stenographers,
First District Court of Appeal, $1,400; liquidation of the War Council,
$15,733 ; State Employees’ Retirement System, $51,200, including a new
position for a Chief in the Actuarial Claims Division ; Personnel Board,
. $193,861, including $188,646 for an increased workload and increased
program. Part of these we agree were justified by the ending of the war
and part of these we are sure could have been avoided by a change in
procedure. '

For the various institutions there are large allotments made with the
explanation they were to meet costs due to price and population increase.
Previously we have indicated that the population increase for the state
institutions is only slightly in excess of the Budget estimates and in some
instances it is actually lower.

An examination of the procedure used in the purchase of food and in
the increased quality allowed indicates that not all of the increase was
due to price but part was due to increased feeding in amount and quality.
There was allotted to the Department of Education $55,285 for the
administration of a school lunch program. In the Retail Sales Tax Divi-
sion of the Board of Equalization $87,317 was allowed for additional
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employees and inereased operating expense due to increased permits and
returns.

There is an allowance of $8,984 to the Department of Industrial
Relations for the establishment of a Sacramento office. We previously
recommended that the whole Department be moved to Sacramento. None
of the economies of such a move will be obtamed by merely having a
branch office here.

In the Department of Justice, $3,256 was allowed, 1nclud1ng addi-
tional positions for the Division of Narcotie Enforcement After long
consideration additions to this force were turned down by the Legislature.

The Division of Forestry was allowed $264,445, including $143,826
to make up for antlclpated abatements from employees maintenance
deductions and from services to the Federal Government not realized.

- The Legislature made a most generous appropriation to this department,
and part of it was based on assurance of the realization of this sum. The
legislative committee considering this approved the total appropriation
on the basis of actually recelvmg this abatement, and may have reduced
the Budget otherwise.

The Division of Water Resources has been allotted a $89,463
deficiency covering a number of individual studies, including some where
appropriations were requested before the Legislature and denied.

The total of all these deficiencies and allotments from the Emergency
Fund as shown on page 975 of the Budget amounts to $4,340,094.40. The
details will be found on pages 970-975 of the 1947-48 Budget.

Annuval Budget Should Prevent Deficiencies

Now that the State is on the Annual Budget basis it seems clear that
such Emergency Fund and deficiency allotments need not be expected or
allowed in such large sums in the future. The Legislature can very well
take note of this procedure which allows appropriations to be exceeded,
and enter into the Appropriation Bill the necessary directions and con-
trols so that there will be no question as to the legislative intent and the
amount of money that is to be expended by any one department or agency.
‘With few exceptions we are of the opinion that economies could have been
made in every agency and department of the State so as to have reduced
materially the amounts above required, and in many instances could
have eliminated them entirely. It is apparent that the only way to control
expenditures by the Legislature is to definitely control them by the
amounts appropriated and prevent such procedure.

Legislature Can Make Budget Bill Its Own

- To-sum up, the Legislature can make the Budget Bill its own, with
the exception of some rather small constitutional limitations. The fact
that few changes have been made in the appropriation procedure by
previous Legislatures does not mean that the power to control appro-
priations and to direct appropriations very definitely and specifically
does not repose in the legislative body. In faect, the several cases that
have reached the Supreme Court very definitely hold that the Legisla-
ture controls the purse strings, evén as respects many so-called consti-
tutional appropriations. The approprlatlons that are to the greatest
degree exempt from legislative control are those for the Public School




— 55 —

System, but even here the Legislature can exercise more control than °
they have in previous years.

Legislature Can Control Some So-Called Fixed Charges

The Liegislature does have the authority to control some so-called
fixed charges other than those required by the Constitution. In some
instances the amount of money actually expended in accordance with the
constitutional provision can be regulated and controlled by the Legisla-
ture to a large degree through defining the terms of allotment, the
purposes for which it is to be spent and the inclusion of definitely estab-
lished procedure. :

In our opinion the Legislature should exercise all possible control
and require an annual review of fixed charges that are set up by con-
tinuing legislation.

It should also review fixed charges that are set up by constitutional
requirement so as to determine if the greatest possible returns are being
secured and if the greatest possible economy is being practiced; and
above all, if all the results secured are in line with what the Constitution
requires and what the Legislature intended in providing for its adminis-
tration.

Legislature Has a Responsibility for Expenditures

It does not appear that the Legislature is relieved of the responsibility -
of determining how the State’s money should be spent and: directing the
spending thereof so as to seeure the results the people wish merely because
the people determined by constitutional amendment that a certain amount
of money should be allocated for a specific purpose.

The mere allocation of funds does not determine that results will be
secured. The administrative responsibility and procedure are essential.
Providing for this is normally a legislative funetion, and the periodic
review of it for purposes of remedial legislation is clearly a legislative
responsibility.

In all of the expenditure programs required by the Constitution
which we have examined, we find that the people expect the Legislature
- to review such expenditures and to pass the necessary administrative acts
to distribute equitably the allocated money. This is particularly true as
respects the Public School System. The degree of equalization and its
basis must be determined by the Legislature. A determination of the
basis on which money shall be distributed and defining this basis is a
legislative responsibility. Providing for the administraton so it will be
honest and equitable is a legislative responsibilty. By legislative enact-
ment it is required that a certain percentage of teaching time shall be
devoted to certain fundamental subjects. We recommend that the Legis-
lature review each year the state program of educational expenditures,
for it is the largest classification of expenditure for any one purpose.

How Can a Document of Such Small Size as the Budget Bill Enact
Into Law a Financial Plan for the State Which Requires 1048
Large Sized Pages to Present? '

Budget Bill Not o Financial Plan -

We have asked the question ‘‘How can a document of such small
size (711 bill-sized pages) enact into law a financial plan for the State

N
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which requires to present it 1048 pages, each twice the size of the Budget
Bill pages?’’ It is significant to note that the Budget Bill for 1945-47 as
introduced comprised only 81% bill-sized pages, but by the time it was
enacted ‘into law, amendments additions and control features were
inserted which resulted in the ﬁnal document being 51 pages larger or an
inerease in size of more than one and two-thirds. The Budget Bill as intro-
duced in 1947-48 for one year is more than twice the gize of the Biennial
Budget Bill for 1945-47. The reason for this is that the Administration
has seen fit to include many of the provisions that were added by the
Legislature to the 1945-47 Budget Bill. In our opinion this provides a
number of improvements in the way of establishing budgetary control.

The fact is that this Budget Bill of just a few pages does not enact
into law a financial plan for the State. It only provides for appropria-
tions for lump sum items divided into the .several categories for the
departments and agencies of the State where an annual appropriation is
required in order to provide financial support for such agency.

The Budget Bill does not include all of the departments and agenecies
of the State. Some are not included at all. In other instances only a frae-
tion of their budget, which is presented in the Budget Document, appears
in the Budget Bill. For example, one will look in vain in the Depart-
ment of Public Works, page 55 of the Budget Bill, Items 288 to 303
inclusive, to find any item for the Division of Highways. The Legisla- .
ture, however, has full authority to make such appropriations for the
Division of Highways and to place such limitations on these as they
desire. Reference to the Governor’s Budget under Public Works on pages
869 to 885 inclusive will show that these are devoted to Highways. An
expenditure program for Highways of $63,952,933 for the Fiscal Year
1947-48 from State sources, and an additional $23 000,000 from Federal
sources, is found on page 87 0 of the Budget.

Department of Employment

A similar situation is true for the Department of Employment
There are two appropriations, Items 121 and 122, in the sum of $120,200.
However, in the Governor’s Budget the Department of Employment
makes up the section from pages 365 to 387 inclusive and provides for the
expenditure of $15,396,347 for administration alone, an increase of over

. $2,500,000 from the current fiscal year, This is almost two and one-half
times the expenditure for the 1945-46 Fiscal Year. This does not take into
account the proposed expenditure from the Unemployment Reserve
Fund, which is now in excess of $775,000,000 and which is supported by
a pay roll tax on employers at various rates based on a merit rating
system up- to a high of 2.7 percent. Since this tax is lower through
stabilization of employment by an employer, the unjust allowing of
demands. through interpretations of laws, or improper administration
caused by defects in the law, or administrative failure thus becomes an
important matter of legislation. Corrective legislation is now pending in
the Legislature in a number of bills resulting from an investigation made
by the Legislative Budget Committee. Should not an expenditure pro-
gram of this importance be reviewed annually by the Legislature as part
of the budget procedure? Would this not make possible the correction of
abuses and the modernization of thé program in keeping with the will of -
the people as expressed through the Leglslature‘?
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Does the Budget Bill in Any Way Enact Into Law
the Budget Document?

The Budget Bill does not enact into law the Budget Document in any
way. The Budget Document is merely the source of the estimates for the
preparation of the Budget Bill which itself contains appropriations of
only 27.73 percent of the Budget Document.* The Budget Document
itself has no effect at law. Tt can literally be thrown into the wastebasket
once it is presented by the Governor. There is no requirement in the law
that anything in it be followed or observed. Only the lump sum appro-
priations with such limitations thereon and divisions thereof as are
enacted into law in the Budget Bill must be followed.

" Nolegislator should be confused and beled to believe that the Budget
Bill enacts into law the full financial plan of the State for the period
covered. As now set up, it only provides for lump sum appropriations
divided into the several categories-and with such controls as have been -
indicated. No other budgetary control is enacted other than what appears
in the Budget Bill. Budgetary control as exercised by the Department
of Finance already exists under other statutes.

‘We again wish to state that this Administration has used the Budget
Document in interpreting the will of the Legislature. The Budget Bill,
together with amendments to it and special appropriations and the
control therein and the Budget, have been used by the Department of
Finance to set up the fiscal year budgets.

Is Everything in the Budget Document Found in the Budget Bill?

The answer is ‘““‘no’’. Only approximately 28 péreent of the total

financial plan of the Budget Document is found in the Budget Bill appro-
priations.t The other items in the Budget Document are provided for by
constitutional provisions or other statutes setting up requirements for
expenditures or continuing appropriations. Other matters could be pre-
sented in the Budget Bill if the Governor so directed that they be placed
therein, or if they are amended into the Budget Bill. If they are amended
into the Budget Bill, then this operates to set up such controls as are -
therein contained.

The Legislature can put into the Budget Bill all the items covering
the full financial plan of the State, and with few exceptions it can direct
how the money shall be spent and can establish various controls thereon.

Many existing continuing appropriations can be discontinued by
legislation and the amounts therefor be included in the Budget. The
Legislative Auditor has recommended to the Budget Committee that a
number of such legislative fixed charges be repealed and on instruction
from that committee has had bills prepared to accomplish this purpose.
These have already been introduced into the Regular Session of the
Legislature.

* This is on the adjusted basis of eliminating reserves as previously explained.
T See prior explanation—27.73 percent is exact percentage.
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If Particular Items in the Budget Bill Are Enacted Into Law, Does
That Mean That the Agency Concerned Will be Allotted This
Money to Spend as They Please or Must They Spend It Under the
Plan Shown in the Governor’s Budget?

The answer is ‘‘no’’ to both parts of the question. This answer, how-
ever, should be ""plalned If the money is appropriated for an mdlwdual
department or agency, the administrators of the department or agency
generally believe that they will have this sum of money to spend. Some
of them believe they can spend it as they determine, and some of them,
particularly appointees of the Governor, feel that they at least will be
allowed to spend it under the plan shown in the Governor’s Budget.
Neither of these conditions prevails.

Department of Finance Exercises Budgetary Control

After an appropriation is made for a department or agency, under
existing law an Annual Budget is prepared by each agency. These are
amended and approved by the Department of Finance. They may or may
not follow the plan shown in the Governor’s Budget, and even if they
do they can be changed by the Department of Finance When the Depart-
ment feels that such is required.

Deficiencies May Be Authorized

In other words, the appropriations made by the Legislature provide
the limits except that Gieneral Fund agencies may receive supplementary
money from the Emergency Fund item in the Budget and deficiencies
may be authorized by the Governor and special fund agencies may receive
supplementary funds under deficiency allotments as provided in Section
11006 of the Government Code. Section 11006 reads as follows:

¢¢11006. Appropriation Deficiencies: Creation: Payment;
Prerequisites to Authorization. With the written consent of the
Governor, the Director of Finance may in writing authorize the
creation of deficiencies in any appropriation of money made by
law in cases of actual necessity and shall authorize the payment
- of deficiencies out of any money which may be appropriated for
such purposes. No deficiency shall be authorized except upon the
written authority, first obtained, of the Director of Finance and
. of the Governor. Any indebtedness attempted to be created against
the State in violation of this section 1s void, and shall not be allowed
by the director or the Controller

The General Fund emergency item is limited while the special fund
deficiency except where annual appropriations are required may include
all the money available in any particular special fund. Frequently this
amounts to many times what the Legislature has appropriated. The
Legislature can place a limit on expenditures from special fund balances,
and it can also provide that Section 11006.of the Government Code shall
not operate beyond fixed limits. During the current biennium the finan-
cial plan set up in the Governor’s Budget as amended by the Legislature
generally has been followed. However, there have been deficiency allot-
ments previously mentioned and other additional expenditures and the
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diversion of moneys from a program specifically approved by the Legis-
lature for expenditure emphasizing different activities within the same
department. Some of these are explained on the basis of hostilities end-
ing sooner than was anticipated. ‘While this is true the Budget for
194547 was made on the basis that hostilities would cease by the end
of the second year of the biennium.

Wha,t If an Item Appears in the Governor’s Budget and Does™
Not Appear in the Budget Bill?

If an item appears in the Governor’s Budget which is included in a
Constitutional appropriation or in a continuing appropriation made by
statute, the expenditure can be made if it does not appear in the Budget
Bill. In fact, the expenditure could be made if it did not appear either
in the Governor’s Budget or in the Budget Bill. The Governor’s Budget
has no legal effect whatever on expenditures. If this were a special fund
item requiring an appropriation, and it did appear in the Governor’s.
Budget but did not appear in the Budget Bill, a deficiency under Section
11006 of the Government Code could be allowed if it could be shown
that there was provision at law for the expenditure but no appropriation
had been made or an insufficient appropriation had been made.

If, however, no appropriation was made in the Budget Bill for a
General Fund item and there was no limitation in the Budget Bill pro-
hibiting it, the Director of Finance could allow money from the Emer-
gency Fund if the expenditure was provided for under authority of
some agency of the State. He could not, however, allow any expenditure
of money from the Emergency Fund where no appropriation had been
made or where there was no authority at law to perform the services
to be paid for. For example, recently the Director of Finance was asked
to allow an allotment of funds from the Emergency Fund for flood con-
trol work in a specified place. No appropriation had been made for this
and apparently there was no authority at law to carry on such work.
However, there was authority to allow the Division of Water Resources
to make a survey of the underground waters and other waters in this
watershed. No appropriation had been made for this purpose but morney
was allowed from the Emergency Fund to make such a survey which is
really preliminary to the control of flood waters.

Why Is the Total of the Budget Bili Less Than 30 Percent
of the Total of All Ttems in the Budget Document?

Budget Bill Only 27.73 Percent of Budget

The grand total of all items in the Budget Bill or the Appropriation

Bill for 1947-48 is $381,360,138. This includes the two items in Sections
4 and 5 considered by the Governor as reserves. They are made up of
the appropriation to the Postwar Building Reserve for state buildings
in the sum of $128,446,250 and $7o 000,000 for a Revenue Deficiency
- Reserve. The grand total of all items in the Governor’s Budget according
to the statement in that document is $641,599,026. On this basis the
Appropriation Bill is 59.44 percent of the total of the Governor’s Budget.
However, the Governor does not include the appropriation for state
buildings in his Budget, although in fact it is an expenditure. Adding it




to his Budget, we find the grand total to be $770,045,276. The Appro-
priation Bill is 49.52 percent of this total.

Disregarding the fact that the money appropriated to the Postwar
Building Reserve is available for expenditure, and agreeing that in fact
it will not be spent, and recognizing that the $75,000,000 Deficiency
Reserve is actually reserve, and deducting these two items in the sum of
$203,446,250 from the total of the Appropriation Bill of $381,360,138,
we have an adjusted Appropriation Bill of $177,913,888. This clearly
the Governor considers to be available for the expenditure program for
the Budget. This we find to be is only 27.73 percent of the Budget as
stated by the Governor. In considering these two items as reserves as the
Governor does, we then find that the net Approprlatlon Bill is less than
30 percent of the Budget Document.

The smallness of the Appropriation Bill in comparison with the
Budget provokes more questions than any other for it indicates the
relative amount of the Budget which the Legislature acts upon. It indi-

" cates how the authority of the Legislature in controlling the purse strings
has gradually been reduced through constitutional appropriations and.
continuing legislative appropriations.

‘Without here discussing further the matter as to whether or not
certain other items before mentioned as having been omitted should be
included in the Governor’s Budget, and items which would have mate-
rially increased the figure above that stated throughout the Budget, we
will present in general terms the reasons why this great difference exists.
Subsequently we will point out where our estimates on the Budget differ
from the Governor’s.

Since this is the first Annual Budget and the First annual budget
Appropriation Bill, it may be well to explain the relative amount of the
Budget and the Appropriation Bill for 1945-47 so that we will get the
relationship. Please keep in mind that tlie items for 1945-47 were for an
entire two-year period, while the Budget now under consideration is
for the one Fiscal Year July 1, 1947 to June 80, 1948.

The grand total of all items in the Appropriation Bill for the 1945-47
‘Biennium was $202,003,999, or this was $79,356,130 less than the total
of the Budget Bill for the one year 1947-48. The grand total of all
items in the Governor’s Budget for 1945-47 was $683,710,643, or only
$42:111,617 less than the Budget submitted for the one-year period
1947-48. The Budget Bill for 1945-47 was 29.54 percent of the Budget.
"The reason that the Budget Bill for 1947-48 is 59.44 percent of the
Budget, as stated by the Governor, while that for 1945-47 is only 29.54
percent, arises from the fact that the Governor included in his -Appro-
priation Bill for this coming fiscal year a larger number of items for

extraordinary expenditures including the two items considered as
‘reserves, thus increasing the relative amount of controllable expenditures
to those generally considered as fixed charges or noncontrollable. In the
prior Budget and Appropriation Bill there was not included such a large
proportion of this class of items. ,

The Budget Bill for 194748, like prior Budget Bills, only includes
those items requiring an appropriation by the Legislature in order to
carry into effect the proposals found in the Governor’s Budget. In fact,
it does not include all of these. For example ‘it does not include the




amount required to set up the Agrlcultural Research Study Comrmttee
in a specific item.

Legislature Given Up Control of Exioenditures

The primary reason why the Budget Bill is less than 30 percent of
the total of all items in the Budget Document is that the Legislature does
- not have to act on the other part of the Budget in order to make the
money expendible. This has already been done either through constitu-
tional provision or by previous legislation setting up continuing appro-
priations. To this extent the Liegislature has either been restricted by the
Constitution or has abdicated its powers of control of expenditures. The
Legislature can materially reassume its control over expenditures at any
time it desires to do so. In some instances amendment of the Constitution
is réquired. In many instances this can be accomplished by merely writing
a control into the Appropriation Act. In other instances it will be neces-
sary to repeal continuing appropriations. Following the instructions of
the Budget Committee there has been introduced into the Legislature a

-number of bills to repeal continuing appropriations and to place the
control thereof in the annual Approprlatlon Bill.

The following tabulation presents clearly comparisons between the
amount to be appropriated by the Budget Bill and those proposed for
expenditure in the Governor’s Budget for the fiseal year beginning July -
1, 1947, and ending June 30, 1948 compared with 1945-47.

Comparison of Budget and Appropriation Biil 1945-47 Biennium
With Budget and Appropriation Bill for Fiscal Year 1947-48
k Appropriation Bill  Appropriation Bill

_ 1945-47, Assembly  1947-48, Assembly
Bill No. 500 or Sen- BillNo.1250 or Sen-

ate Bill No.294. - ate Bill No. 666.
Grand total of all items Appropriation Bill $202,003,999 $381,360,138
Total Appropriation Bill less reserves____ 181,121,116 - 177,913,888
Total General Fund items 154,627,191 ) 340,020,217
Total special fund items____.____________ 47,376,808 41,339,921
Total Reserves.__: — $20,882,308 $203,446,250

' Percent General Fund items of total - )

Appropriation Bill __________. ____ 76.54 89.16

Percent General Fund items less: :

reserves of Appropriation Bill less

reserves _— 73.84 76.76

- Percent of special fund items in

Appropriation Bill ____________.___ 23.45 10.84

Percent special fund items of total

less reserves ___. 2615 © 23.24

Percent Apploprlatlon Bill is of :

Budget .- SN : . 29.54 49.52%

Percent Appr.opmatlon Bill less ) . . )

reserves is to total Budget_________ 26.49 - 27.73

Percent General Fund in Appropria-

tion Bill of General Fund items in :

Budget adding reserve to Budget___ - 31.17 59.44*

* Caleulated on adjusted total Budget ($641,599,026 plus $128,446,250 = $770,045,276) .
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Appropriation Bill  Appropriation Bill

1945-47, Assembly 1947-48, Assembly

Bill No. 500 or Sen- BillNo.1250 or Sen-
ate Bill No. 29}. ate Bill No. 666.

Percent General Fund items less

reserve in ‘Appropriation Bill to Gen-

eral Fund in Budget______________ 27.70 35.32
Percent special fund items of Appro- .

priation Bill to special fund items in

Budget _____ : 26.3 23.65
Percent General Fund items in )
Appropriation Bill to total Budget__ 22.61 52.99

Percent General Fund Items in
Appropriation Bill less reserves are
to total Budget 20.18 21.29
Percent Special Fund items of

Appropriation Bill are to total
Budget not adjusted______________ 6.93 6.44

GOVERNOR’S BUDGET

Grand total all items.___._______________ $683,710,643 $641,599,026
Total General Fund items___._._____.____ 503,628,999 386,662,757
Total General Fund items less reserves__.. 482,746,116 386,662,757
Total Special Fund items 180,081,644 . 174,826,321
Reserve Fund Expenditures__.__________ 20,882,883 80,109,948
Percent General Fund items are of
the total Budget__.._.._____________ 70.61 60.27

Percent General Fund items less
reserves are to total Budget less

reserves ._ 72.83 68.86
Percent Special Fund items are to . '

total -Budget ____________ — ) 26.33 27.25
Percent Special Fund items are to

Budget less reserves._____________ 2717 31.14
Percent Reserve Funds are to total '

Budget —_ __________________ 3.05 12.48

Why Is There No Provigion in the Budget Bill for Emergency Funds
for Any of the Special Funds but There Is Such Prov1s1on for the
General Fund? ’

This has already been partially explained above. If there was no
Emergency Fund for General Fund expenditures, there would be no
‘way of providing money where appropriations were insufficient due to
emergencies, or where no appropriation had been made where the law
provided for some service or action on the part of the State.

No Emergency Fund is required for special funds where there are
continuing appropriations either specifically or through having the
whole income appropriated for a special purpose because Section 11006
of the Political Code, as above explained, provides for allowing defi-
ciencies for each such fund. It was explained that the Legislature can
change Section 11006 if it desires, and can set up emergency funds for
special funds either in their entirety or for certain specified ones.

In effect the Department of Finance in exercising budgetary control
uses the balances in special funds as emergency funds when desired.
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‘What Is the Actual Effect of the Budget Document
and the Budget Bill?

The Budget Document has no foree at law. It merely has a moral
effect since it is used as the estimate for drawing the Budget Bill. The
Budget Bill has the full foree of law in all of its items and parts, the
same as if they were individual appropriations.

Does the Legislature Have Authority to Determine Exactly How
Money Will Be Spent or Can It Only Act on Items Provided in the
Budget Bill? .

This has been answered-in several of the questions above. It may be
summed up by saying that the Budget Bill is merely the recommenda-
tion of the Chief Executive for appropriations to make the Budget
Document effective. The Legislature receives it and it becomes its prop-
erty the same as any other bill. It can change it, modify it, or com-
pletely remake it as it sees fit. The Governor, on the other hand, may ot
any time amend or supplement both the Budget Document and the Bud-
get Bill before or after its enactment, and each amendment in each Kouse
must be referred to. the committee to which the Budget Bill was orig-
imally referred. Onee introduced into the Legislature, such amendments:
also become the property of the Legislature.

There are, however, two additional powers reposing in the Governor
in relation to the Appropriation Bill. The Governor can veto the act in
its entirety as any other bill and send it back for reconsideration. This
in praetice, however, is almost futile for the constitution limitation
on State appropriations from the General Fund are such that they now
require originally a two-thirds vote to approve any State Budget. The
Governor, however, under Article IV, Section 34, of the Constitution may
reduce or eliminate any one or more items of an appropriation while
approving other portions of the Appropriation Bill. He cannot, however,
after the Budget Bill is passed by Legislature without approval by the
Leglslature add to an appropriation.

There is reserved to the people the right of referendum on any item

“of appropriation in the Budget Act other than for the usual current
expenses of the State. We find no record of this ever having been done.
There is individually no determination as to what items in' the Budget
would fall outside of the class of appropriations other than for the usual
current expenses of the State.

The Legislature, as the division of government that controls appro-
priations not otherwise determined by the Constitution, has far greater
powers over the purse strings of the State than have ever been exermsed
Much of the authority to control appropriations has been abandoned
by the Legislature itself by setting up continuing legislation, but this
power to control appropriations can be recaptured any time the Legrs-
lature as a body so determines.

Recommended Improvements in the Budget Document to Facilitate
Better Understandirig and Consideration Thereof

In considering the Budget Document itself and the Appropriation
Bill for 1947-48, we have already pointed out that there are very definite
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improvements: We recommend that further progress be shown in the
next Budget and Budget Bill so that the Budget Document itself will
be more readily understood and will be more useful to the Legislature
and the public in conmdermg the Appropriation Bill and other special
appropriations.

In this connection it is suggested that the Legislature reqmre the
following specific changes:

1. The Budget Document shall show the entire State program of
expenditures for the ensuing fiscal year as proposed by the Governor
both at the time of its introduction and also to include those expendi-
ture items which he proposes subsequently during the session. At the
time the Governor proposes any expenditure he should be required to
submit amendments to the Budget as provided in Article IV, Section
34 of the Constitution. This would mean full compliance with the con-
stitutional requirements for an Executive Budget. This procedure would
keep before the Legislature at all times the full financial program
recommended by the Administration and for which the Administration
assumed respons1b111ty

This would require the Governor to place in his -original Budget
all expenditures which he recommended at the time the Budget is pre-
‘pared and he would be required to show the revenues which he recom-
mended for the support of his entire Budget. Then it would be impossible
for the Governor to make up a Budget Document which, under the con-
stitutional provision, is supposed to include the entire financial program
of the State, and at the same time recommend in his inaugural speech
many other expenditures without recommending the source of revenue
or the necessary. taxes to pay for them. It would make it impossible
to include in the Budget recommended expenditures from one source
of revenue and then subsequently recommend -another program of
expenditures, together with recommendation for the diversion of taxes
- which in the Budget are shown to acerue for other purposes. Such pro-
cedure throws the Budget entirely out-of-line Wlthout the formal recog-
nition that this is the result.

2. Consideration should be given to further require that if the
-Grovernor has other recommendations for expenditures made subsequent
to the presentation of his Budget that these additional expenditures or
recommendations for the same shall be in the form of budget amendments
rather than special and independent bills. If they are budget amend-
ments they can then be coordinated into the overall financial program for
the State. This is in accord with the above explained authority of the
Governor to at any time offer amendments or supplement to both the
Budget Document and to the Budget Bill before or after it is enacted.

3. Following this procedure the Budget Document itself should

" indicate all the expenditures that are new or are for enlarged services
which the Governor proposes, together with his reasons for including
them and the source of their financial support. Following this proce-
dure the only special appropriation bills would be those items which the )

. various members of the Legislature themselves were willing to propose
"~ over and beyond the financial program presented by the Administration.
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Under the present circumstances we are frequently talking about
the Governor’s Budget amounting to a certain sum as shown in.the
original Document. This is considered as the entire recommendation by
the Governor for expenditures by the State for the budgeted period.
However, we have universally found in the past, and at the present time,
that the Governor has recommended, sponsored and supported a num-
ber of other expenditure items, often running into many millions of
dollars which are, in fact, a part of his expenditure program but are.
generally considered as the amount the Legislature adds to the
Governor’s Budget.

4. In this same connection we recommend that the Legislature itself
in considering appropriations which are introduced as special bills
be made as amendments, additions and adjustments to the Budget
and the Budget Bill wherever possible. This same rule and procedure
should apply to all bills which provide for additional expenditure or
reduction of expenditure of fixed and continuing appropriations by an
upward or downward adjustment in requirements. This should include
formula inereasing the amount of aid to the blind, the aged, or tuber-
culosis subsidies or any such allocations that are accomplished by means
other than actual changes in appropriations. This procedure would also
assist in keeping the entire financial plan of the State before the Legis-
lature and the people.

5. Likewise the Legislature should adopt a policy that they will not
pass a bill which requires the State to perform an additional service or
an expanded service which will require the expenditure of money unless
provision be made for the appropriation of such money and where neces-
sary, for the imposition of a tax or license or fee for the providing of

. the necessary funds. Such actions as are provided by such legislation
should again be taken into account in the Budget and in the Appropria-
tion Bill, keeping the financial plan of the State fully presented..

6. The Budget Document also should include a complete Budget for
the so-called fixed charges, setting out how this money is to be allocated,
distributed or expended under existing law, together with any recom-
mended changes on the part of the Administration. Then the Legislature
would have before it for consideration and review the allocation of such
funds, together with the Governor’s recommendations concerning such
expenditures. They might then consider what adjustments are desirable
and they could act upon them accordingly, including the presentation of
constitutional amendments to the people for revision where this appeared
necessary.

In cases where fixed charges are increased automatically by defini-
tion in terms of allotment or by change of established legal procedure,
and the Governor has any recommendatlons regarding such definition or
procedure, then such recommendations should appear in connection
therewith. For example, the Governor has included in his Budget on
page 993 and in the Appropriation Bill, Ttem 332, -a sum for subsidies
to counties for maintenance of tubercular sanitoria, in the amount of
$3,050,000. The Budget Item states it is to be expended in accordance
with D1v1s1on IV of the Health and Safety Code. The Budget Document,
however, shows that the amount required under Division IV, Sectlons

6—69921
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3100 and 3300 of the Health and Safety Code for 1947-48 amounts to
$1,500,000. Below this in the Budget we find the Governor’s proposal
setting forth a new procedure for allotting this subsidy at new rates which
will provide $2.50 for the first 100 patients, $2.00 for the second 100 and
$1.50 for all additional patients per day per county, and this will require
the additional $1,550,000 appropriation. It will also require additional
legislation to make it effective.

This is exactly the procedure we recommend be followed throughout.
We suggest, however, in addition that the Appropriation Aect likewise
be amended to show as a separate item this additional expenditure. We
suggest that this item be amended to $1,500,000 and a separate item be set
up in this instance numbered 332.1, to read ‘‘For subsidies to counties for
maintenance of tubercular sanitoria, Department of Public Health,
$1,550,000, which together with Item 332 to be expended so as to provide
$2.50 each for the first 100 patients; $2.00 for the second 100 and $1.50
for all additional patients per day per county.’’

Another example would be in connection with changing the relative
responsibility clause in the law providing for aid to the needy aged which
would materially increase or decrease the amount required for its sup--
port. Likewise a change in the definition of what constitutes average
daily attendance would materially effect the amount of money to be
allocated on that basis.

‘We have previously made other more detailed recommendations as
to what should be included in the Budget Document. These cover mostly
specific recommendations that can be included by the Administration
without requiring any change in the law, and many of them will of neces-
sity appear in the Budget and Budget Bill if the above recommendations
are required by law.

RESULTS THAT CAN BE SECURED

If any or all of the above recommendations are made effective, the
following results will be secured.

1. There will be further continued improvement in the Budget
Document and in the Budget Bill.

2. Such improvement will make possible a better and fuller con-
sideration of appropriations by the Legislature and the publie.

3. The Legislature itself will assume a larger share of its rightful
authority in the making and in the control of the financial program of

" the State.

4. Tt will make possible the large benefits that should accrue through
the adoption of the Annual BudO"et which probably will not materialize
unless the Legislature takes action.

5. A sounder and more effective expenditure program geared more
closely to the tax structure and the ability of the taxpayers will be
secured.

6. The State will not in times of flush revenue. dissipate its excess
income and establish agencies and services of government which it
cannot pay for in normal times.

7. The highest possible governmental services can be rendered by
the State in a balanced program through all of the many governmental
activities with a greater degree of equity and with the smallest possible
tax burden.




