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DIRECTOR'S PREFACE

In his volume "Registration of Voters in the United States,"
published by the Brookings Institution in 1929, the author of
the present work gives an exceptionally complete and illu-
minating account of one phase of the electoral process. In his
present work he continues this account by setting forth the sys-
tem now in force in the United States for the casting and
counting of the ballot and the canvassing and declaration of
the result, together with a critical examination of conditions
and practices and a statement of the principles, the adoption
and following of which will in his opinion provide for the most
efficient handling of this problem of government.

Though great progress has been made in recent years in
the elimination of fraud and in the perfection of the whole sys-
tem for the registration of voters, the casting of the ballot and
the counting of such ballot, much remains to be done in the
way of perfecting this fundamental feature of government
through which the will of the people in respect to policies to
be adopted and the magistracy to have charge of the actual
conduct of governmental affairs may be expressed. Especially
is there need that curb shall be put upon the expenses of elec-
tions and upon the use of money by parties and candidates in
office.Among other things this volume should contribute ma-
terially to the achievement of both of these ends, and in so
doing to improvement in the whole technique of the conduct
of elections.

The members of the committee appointed to cooperate with
the author in the preparation of this volume were Arnold
Bennett Hall and F. W. Powell.

W. F. WILLOUGHBY
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AUTHOR'S PREFACE

This is a companion volume to my study of the "Registra-
tion of Voters in the United States." It is based almost entirely
upon data collected in a field study of election administration
throughout the United States and parts of Canada, made in
1929 and 193°. Some phases of election administration had
been touched upon incidentally in the registration study. The
election administration of the several states visited was sur-
veyed in a systematic manner with a view to finding which
features were working satisfactorily, which unsatisfactorily,
and what was the general experience. Emphasis was placed al-
ways upon the practical operation of election laws rather than
merely the provisions of the statutes. Each survey involved
not only a study of the statutes but also detailed, and usually
lengthy, interviews with chief election officers,examination of
records and equipment, and interviews with politically in-
formed persons outside of the election office.Ordinarily each
survey was written up immediately following its completion.

This study was undertaken because of the present backward
and generally unsatisfactory administration of elections. It was
believed, in view of the rather widespread improvement in
registration laws following the previous study of that subject,
that a study of election administration might be attended by
similar results. The findings of the investigation of election
administration, and a program for a satisfactory system, were
published before the field work had been completed as a
committee report of the National Municipal League. This re-
port has been reproduced here with the kind permission of
the editor of the National Municipal Review. The author feels
particularly indebted to the members of this committee, who
by their constructive criticisms, suggestions, and comments
upon this report, made it possible for him to make use of their
ripened judgment upon many phases of election administra-
tion. Included in the personnel of the committee were some
of the most able chief election officers in the country.

vii
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V1l1 AUTHOR'S PREFACE

There is no "ideal" system of holding elections. The meth-
ods used in any state or city could be improved, though some
jurisdictions have much better administration than others.
This study is concerned principally with the essentials of a
sound administration. A careful study of the practical work-
ings of existing laws is necessary to an understanding of the
various phases of the problem. No attempt is made in this
volume, however, to assemble the large amount of descrip-
tive material which has been collected. The treatment is ana-

lytical rather than descriptive. Upon each important matter,
however, the usual practice is stated, and at many points the
individual practices, where unusual or significant, are cited.
This, it is believed, will be more useful than the tedious setting
forth of the various practices of the several states upon each
phase.

I am greatly indebted to election officers throughout the
country for their indispensable assistanceto me. Many of them
have given most generously of their time not only in informing
me of the methods used in their officebut also in discussing
various problems of election administration. A number of the
election officers of our large cities have compiled detailed ta-
bles of the cost of elections at my request. To these officials,
too numerous to list by name, I wish to express my gratitude.

I wish to make especial acknowledgment to Mr. William F.
Willoughby, who suggested to me several years ago that this
study should be made, and who is largely responsible for its
being undertaken. The field work was made possible by a
joint grant from the Social ScienceResearch Council, the In-
stitute for Government Research, and the University of Wis-
consin. It is a pleasure to make acknowledgment to these in-
stitutions of my deep gratitude.

JOSEPH P. HARRIS
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ELECTION ADMINISTRATION
THE UNITED STATES

CHAPTER I

IN

INTRODUCTION: THE PROBLEM OF THE
ADMINISTRATION OF ELECTIONS;

HISTORICAL BACKGROUND

There is probably no other phase of public administration
in the United States which is so badly managed as the con-
duct of elections. Every investigation or election contest
brings to light glaring irregularities, errors, misconduct on
the part of precinct officers, disregard of election laws and
instructions, slipshod practices, and downright frauds. The
entire country has been shocked from time to time by the
revelation of wholesale election frauds in some of our large
cities. Competent political observers report that election
frauds are by no means confined to these few cities, but are
widely prevalent in less populous communities. Even these
election scandals and the slipshod administration revealed by
election recounts do not indicate the real state of affairs

which prevails generally in election administration. The
truth of the matter is that the whole administration-organi-
zations, laws, methods and procedures, and records-are, for
most states, quite obsolete. The whole system, including the
election laws, requires a thorough revision and improvement.

The Problem. The ideal election administration is one which k'

uniformly and regularly produces honest and accurate re-
sults. There should never be the slightest question about the
integrity of the ballot box or doubt cast upon the honesty of
the elections. It is hardly necessary to point out that the
presence of election frauds and sharp practices will undermine
public morale and interest in civic affairs more quickly than
any other condition. The existence of election frauds is an un-

"'
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2 ELECTION ADMINISTRATION

.
I

failing sign of bad government, for frauds cannot be perpe-
trated upon a large scale except by a powerful and corrupt
political organization, willing to go to any length to main-
tain its control over the government, and able to afford pro-
tection to those who corruptly carry out its orders. Fraudulent
elections cannot be tolerated by any self respecting com-
munity. Fair elections are absolutely essential to good govern-
ment, but do not, of course, guarantee good government.

The right of the suffrage is an empty formality where elec-
tion frauds prevail. Public opinion, civic interest, and ef-
forts to elect capable officers and to secure good government
are of no avail in the face of a powerful political machine,
able and willing to corrupt the elections. In some of our large
cities, such as Chicago, Philadelphia, and Pittsburgh, it is
sometimes wondered why civic interest and responsibility
are at such a low ebb, why the political machines are able to
control so easily and continuously. No single explanation may
be offered. The whole history of these communities, the
traditions, customs, prestige of public office,political organiza-
tion, and many other factors have to be taken into considera-
tion, but it is significant that election malpractices almost al-
ways may be found in misgoverned communities. Where civic
conscience seems to be at low ebb and the public has resigned
itself to accepting corrupt and poor government, usually this
state of affairs may be traced in part to the presence of elec-
tion frauds and the belief on the part of the voters that "noth-
ing.can be done about it."

A sound election system involves convenience to the voters,
so that they may participate in elections without serious loss
of time or trouble. An election administration which occasions
delays at the polls, or necessitates the declaring of a half or
whole holiday so that the mass of voters may cast their ballots,
is inefficient and expensive. It is not advocated for a moment
that the problem of non-voting can be solved by making elec-
tions more convenient. The extent of popular participation
in elections is determined largely by other factors, though

I
.

I
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THE PR9BLEM 3

convenience is one factor.! Regardless of the problem of vot-
ing and non-voting, however, elections should be conducted
in such manner as to occasion the least possible delay and in-
convenienceto the mass of voters. The polls should be held V
in suitable surroundings and in a manner that will inspire con-
fidence on the part of the voter. The act of voting, for many
citizens, constitutes their only participation in government,
and it is fundamental that elections be properly conducted.

The cost of elections is an important consideration. At pres-
ent the cost is notoriously high in many cities, frequently
averaging more than one dollar per vote cast.2 There is no
justification whatever for such an extravagant cost. This is
amply borne out by the fact that some cities are able to con-
duct their elections at a cost of ten cents per vote cast, or even
less. The high election costs are caused by political adminis-
tration, overstaffed offices,small precincts, too many precinct
officers, too high salaries for precinct officers, excessive print-
ing and supply costs due to lack of competitive bidding,
obsolete methods, unwise advertising requirements, and some-
times by too many elections held during each year. Substan-
tial economies may be made in most jurisdictions without ad-
versely affecting the election administration. It is a fact
throughout the' country that the officeswhich are best con-
ducted are usually the most economically conducted. Exces-
sive election costs almost always indicate a poor administra-
tion.

There should never be any question about the accuracy of
election results. The returns should be as accurate as the ac-

counts of a bank or of any other commercial institution. An
error in the records of a bank may be measured in terms of
dollars and cents, if discovered, but an error in the results
of an election may mean the difference between good gov-
ernment and bad government, involving the welfare of a

1 See C. E. Merriam and H. F. Gosnell, Non-voting (1924), and H. F.
Gosnell, Why Europe votes (ljn 0) .

2 SeeChap. X. ..'~
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4 ELECTION ADMINISTRATION

community. At the present time inaccuracies are the rule
rather than the exception in election returns. Recounts pro-
duce different results from the original count in practically
every precinct, and the variations are sometimes startling.3

Several years ago the ballots of a number of the precincts
in Chicago were recounted with the result that the recount
tabulations showed a total difference from the original re-
turns in many precincts running into thousands of votes.
These recounts offered positive evidence of fraud on a large
scale. ~ut aside from such startling revelations as these, dis-
closing frauds, the recounts conducted in other communities
always bring to light the widespread prevalence of errors.
This, to be sure, applies to precincts in which paper ballots
are used and the count is conducted by the precinct officers at
the close of the day, and is not true of precincts using voting
machines. In Milwaukee, for example, a recount of votes for
representative in Congress was conducted in 1928 covering
123 precincts of the city. Although only the votes for this
one officewere counted, the recount results showed errors in
every precinct except one. The average number of changes i,n
the vote for the two leading candidates per precinct was eight-
een. A number of precincts showed an error of over one hun~

.; dred votes. Yet Milwaukee boasts quite rightly of one of the
best election administrations in the country. It may be
pointed out that if there is no concerted effort to steal the
election, the errors will tend to offset each other, and such was
the case in Milwaukee, though the total vote for the two can-
didates was substantially altered by the recount. But can we
defend an election system where only one precinct out of more
than a hundred reports a correct count? Would banks or other
commercial or business institutions be willing to operate on
the theory that one error will be offset by another? The truth
of the matter is that our elections at present are conducted in
such manner that errors and inaccuracies are inevitable, and if
the results are at all clbse, no one can predict the outcome of a

8 See Chap. IX.
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recount. About the only thing that can be predicted with cer-
tainty is that the revised count for each precinct will probably
vary from the original return. Elections need to be removed
from the field of guesswork and errors and placed upon a
plane where accurate results will be assured.

The conduct of elections is marked throughout by obsolete
procedures and methods. Many large election offices do not
have a single competent clerk or stenographer upon the pay-
roll. It is quite common for all records to be written out in
longhand, and for the system of records to resemble that of
the village squire. Usually no records are kept of the pre-
cinct personnel, except of the most primitive kind, consisting
merely of the list of persons appointed. The personnel of the
election officeis usually concerned only with carrying out the
provisions of state law, never giving thought to any matter
concerned with improving the administration. The conduG.t

- of t~ elections iIJ,j;he -p-r~dQ£t~h?-s uI].1krgone. no-substantial
.~-chang~ sinc~ the j!l!rod1!<::t!.Qll.oLthe,.Australian-ballot. It is

very common for useless forms and records to be made out,
many signatures required, and other forms of red tape, which
are not only unnecessary, but actually defeat their own ends.
The voting machine has changed somewhat the work of the
precinct officers, but has not resulted in the reduction of the
number of precinct officersto the extent possible. Voting maV
chines make it possible for much larger precincts to be used,
with two or more machines to the precinct, but in practice this
has been done only in a few communities. In precincts which
use paper ballots it should be simple and easy to organize
the work so that a few election officers might handle a thou-
sand voters or more without delay, but this is done in only
a few states. The count of the ballots by hand, if properly
organized, with a division of the work into two or more
teams in large elections, and with suitable and improved
tally sheets, could be conducted much more expeditiously and
economically. This would make possible the use of larger pre-
cincts and a more definite fixing of responsibility for accurate

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



6 ELECTION ADMINISTRATION
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and honest counts, but it has not been done in this country. The
work at the polls and the conduct of the count are handledin
essentially the same manner as a generation or more ago. The
whole election machinery is inflexible, making no change or
adaptation to the size and type of election. A small elec-
tion at which fifteen per cent of the voters turn out costs
approximately as much as one at which eighty or ninety per
cent vote.

The administration of elections is marked by many irregu~
larities, and frequently by sharp practices. The election stat~
utes are so detailed that the precinct officers cannot know the
law. Often the procedure set forth in state law is so cumber-
some and unsound that the election officersmake no pretense
of complying with it. In small cities and rural sections espe-
cially, the precinct officers conduct the elections in a highly
irregular manner, though many of these irregularities are not
connected with sharp practices or frauds. Every election con-
test brings to light slipshod, careless, and irregular adminis-
tration. The records are not kept as required by law; the tally
sheets are marked up at the close of the count, instead of
while the counting is being conducted; the ballots are not
counted one by one as is generally provided by law; the
numerous required signatures, supposed to be made at the
close of the day, are made during the day; the voters are per-
mitted to mark their ballots upon the wall and outside of
the voting booth; voters are permitted to confer with each
other while marking the ballot; the precinct officers fail to
sign each ballot; sometimes the election officers may go out-
side of the polling place to receive the vote of a person un-
able to come to the polls; outsiders are permitted to partici-

pate in the condu~t of the election, particularly in the count;
some of the preclllct officers are absent for long periods of
time; no record is made of challenges and many other formal-
ities are not complied with; these are some of the more com-
mon violations of election laws which may be classed as ir-
regularities. The remedy lies not so much in putting pressure

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



THE PROBLEM 7

upon the precinct officers to comply with the law, but rather
in a revision of the election statutes so that the temptation to
take short cuts will be largely eliminated. The procedure at the
polls should be simplified and regularized. When a sound
procedure has been established, the officein charge of elections
should take greater pains to instruct the precinct officers and
to inspect and supervise their work.

The constant flood of election bills which is introduced

in practically every state indicates the present unsatisfactory
condition of election administration. Every bill is designed
to correct an evil, to prevent a sharp practice which has
sprung up. The election laws are being constantly changed,
but without any fundamental revision or improvement. Many
of the principles which now govern the conduct of elections
and guide the framing of election statutes are unwise, and
must be discarded before a sound system can be established.
Patchwork upon patchwork will not remedy the situation.
The deluge of election laws, with constant revisions, has pro-
duced in many states an election code not only of voluminous
size, but also with many conflicting and uncertain provisions.
Wholly aside from fundamental improvements which are
necessary, most states are greatly in need of a revision of the
election laws in order to clarify and codify the existing stat-
utes.

Election statutes are greatly overworked at the present
time. No sound, efficient, economical, and satisfactory admin-
istration can be secured so long as it is the practice to prescribe
in minute detail every operation in the conduct of elec-
tions. The attempt is made now to secure uniform and satis-
factory election administration throughout the state by stat-
utes, without any effective administrative supervision, and
without using rules, regulations, and instructions issued by an
administrative office. In no other phase of public administra-
tion do the statutes bulk so large and administrative control
and supervision so little. Ordinarily there is no office exercis-
ing any real control over elections throughout the state,and

~-
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8 ELECTION ADMINISTRATION

usually the local city or county officers in charge have only
slight powers of control, supervision, and inspection of the
work of the precinct officers. .In many states the precinct of-
ficers are practically a law unto themselves. If the conduct of
elections is to be improved we must inevitably turn away
from the present decentralized, un-integrated organization,
place less reliance upon election laws, and use administrative
rules, regulations, instruction, and inspection to a greater
extent.

A cardinal principle of election administration at present
is that of bipartisanship. It may be observed in the election
statutes in every state in the Union. In many states it is diffi-
cult for the election officials in charge to secure a full quota
of precinct officers from the ranks of the minority party in
some precincts. The principle of bipartisan representation,
however, goes much further than is generally supposed. It
does not stop with the securing of a representative of each of
the two leading parties upon the precinct board and a division
of the office personnel and the board of elections of the city
or county; it turns over to the party organizations the selection
of the election officers. The boards of elections which exist in V
our large cities are practically uniformly selected by the party
machines, and they, in turn, take orders from the machine in
the selection of their subordinates. In a number of states this
procedure is set forth in the statutes, but in other states custom
and tradition accomplish the same result. The election posi-
tions are regarded almost everywhere as party or personal
patronage.

The result is most unfortunate. The boards in charge of
elections in our large cities and populous counties consist, for
the most part, of politicians, interested primarily in party
politics and partisan advantage and with little real conception
of the work of the election office,except in terms of party ad-
vancement. The officeemployees, regular and temporary, are
recruited from the ranks of the party machine workers. The
officesare generally overstaffed in order to provide places for
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the faithful. In many cities the election office is the worst
spoils ridden officeof all, and it is not uncommon for it to be
the dumping ground for incompetents who cannot be placed
elsewhere. In many cities with strong political organizations
the precinct officers are not merely incompetent, they are
often corrupt, and, in some precincts, they are drawn from
the underworld of vice and crime.4The bipartisan principle v/
results in our elections being controlled by the very elements
of society most bent upon winning the election-the bitter
partisans whose livelihood may depend upon party victory.
Common sense would dictate that such persons should be
debarred from having any control over elections, but under
the bipartisan theory it is necessary to "set a thief to watch a
thief." Unfortunately, thieves may make bargains. The sup-
posed opposition of the two leading political parties is little
more than a farce in many large cities. The minority party
is often the tool of the majority party.

The time has arrived to discard the whole theory of bi-
partisanshi p in elections, and to set up instead a responsible
election organization in which the active partisan is debarred.
Competent precinct officers and satisfactory office employees
cannot be secured through party lists. If the party is given the
selection of the persons to fill these positions, it will use them

as patronage, and to serve its own ends. The best electioll\
administration in the country is to be found in places where )<-

no attention is paid to party allegiance in selecting the officers':
or employees. Definite fixing of responsibility for the selection
of honest and capable employees is more effective than bipar-
tisanship.

Many practices have grown up which should be discarded
as unsound or obsolete. One of these is the use of small pre-
cincts, with each precinct a separate entity in itself, subject to
little supervision. This system was probably well adapted to
the needs of a hundred years ago. Then there were few large
cities, the means of transportation were primitive, and streets.See below, Chap. IV.
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as well as rural highways were unimproved. There is no .
longer any justification for the practice. In many Canadian i--.
cities it is common for a single voting district to contain as
many as three thousand registered voters. The polling place
is located in a large room, and several boards under suitable
supervision perform the work. This procedure is funda-
mentally sound. It makes possible effective supervision and
great economies. In this country voting precincts should be
increased in size, with each precinct laid out around a build-
ing suitable for a polling place.

One of the greatest absurdities in the conduct of elections is
that each election, large or small, costs practically the same.
The same army of precinct officersmust be employed. Now it
is well known that there is a wid~ variation in the vote cast
and the actual work involved in different elections. A special
election, or even a local or primary election, may see a turn-
out of as low as a fourth or a fifth of the vote cast in a presi-
dential election. The machinery should be adapted better to
the requirements. A few states now use a smaller number of
precinct officers in minor elections. If larger precincts were
used, it would be entirely feasible to adjust the election ma-
chinery to each election, using in each precinct only the num-
ber of officers required to take care of the vote.

Election reform in this country will probably take place
along the following lines:

- I. Creationof a responsible,integrated, centralized organi-
zation.

2. Substitution of administrative control through rules,
regulations, instructions, and inspection, in the place of de-
tailed statutes, which are ineffective.

3. Greater flexibility of organization, so that the require-
ments of each election may be taken care of at a minimum
expense.

4. Abandonment of bipartisanship and the freeing of the
election machinery from the spoils system.

5. Use of larger precincts.

I
,

Jj
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6. Simplification of the records and the improvement of
the methods and procedures.

7. Adoption of the officegroup ballot.
8. Simplification and improvement of absent voting.

Brief History of Election Administration. This brief account
of the history of election administration is presented. without
any claim to completeness or thoroughness~ Historical data
J.lponseveral of the important phases of elyctiofl administra-
tion,.particularly ballots, voting machines, afld.election frauds
will be found in the following chapters. It .is di:eme.d more
appropriate to present such data in connection with treatment
of particular phases of administration rather than in this
chapter.

It may be pointed out that while a great deal has been
written upon the history of suffrage, of ballot laws, and of
political parties and party battles, little has been written upon
the history of the detailed administration of elections. A
study of the legislative acts on election matters of the several
states, or of selected states, would throw some light on the
problem, but unless such acts could be studied in the light of
the prevailing election practices and abuses, they would be of
little value. Most of the laws pertain to minor details, and
changes are made from year to year of no importance to the
historian. A detailed and scholarly study of the history of
elections in the colonial period has been made by Professor
Bishop.5 A comparable history of elections since the forma-
tion of the Union is needed, but is beyond the scope of the
present volume. .

In the Colonies. 6 Some public officers were popularly
elecfed almost from the very beginning of the colonial settle-
rl1entsin America. The first (1606), second (1609), and third.Cortland F;Bishop, History of elections in the American colonies (1893).

6 The best accounts are given in Bishop, and in Charles Seymour and Donald
Frary, How the world votes, Vol. I (J918). See also Albert E. McKinley, The
suffrage franchise in the thirteen English colonies in America (1905); Eldon
C. Evans, History of the Australian ballot system in the United States (1917) ;
and Kirk Porter, History of suffrage in the United States (1918).
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( I 6I I -I 2) Virginia charters provided for councilsto meet in
England to manage the affairs of the colony, but the council
in I 62 I issued an order placing legislative power in the colony
in the hands of a council of state and an assembly, the latter
of which was to consist of some two hundred burgesses, popu-
larly elected. Already, however, the governor had called a
legislative assembly in I 6I9, without legislative sanction.7 In
Plymouth a governor and assistants were elected annually be-
ginning in I 620.8 In Massachusetts the Charter of I 62 8 pro-
vided for the popular election of the governor and eighteen
assistants, though it appears that the governor was not so
elected until 1632.9 The other colonies, with the exception of
New York, under the Dutch rule, also provided for the popu-
lar election of the legislative assembly and frequently of other
officers. It is interesting to note that in the early period nu-
merous officers were often elected; for example, in Massa-
chusetts, the governor, deputy governor, eighteen assistants,
a treasurer, maj or-general, admiral at sea, commissioners for
the United Colonies, secretary of the General Court, "and
such other officers as are, or hereafter may be, of like general
nature," were chosen annually by the freemen. The long bal-
lot had thus already come into use in colonial days.

In the early years of the colonies the franchise was vague-
ly defined, but in general it was broader than it came to be
later on, when property, religious, taxpaying, and residence
requirements were prescribed. Virginia and Maryland al-
lowed all male, adult inhabitants to vote until the middle of
the seventeenth century. By this time or shortly afterwards,
however, most of the colonies adopted suffrage provisions
requiring the ownership of land or of personal property as a
qualification, and some of them added religious qualifica-
tions.1o

The method of conducting elections in the colonies was
1McKinley, p. 17.
8Bishop, p. 3.
"Ibid.,p.z.
10See McKinley, particularly Chap. XV.

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



THE PROBLEM 13

borrowed in large measure from the prevailing practice in
England, though variations quickly appeared, particularly the
use of paper ballots. The royal colonies followed the British
practices of the time very closely, while the New England
colonies departed most widely. The details of the administra-
tion of elections cannot now be traced with any great degree
of certainty, for the actual practice was not prescribed minute-
ly by statute, as it is now, and what statutes there were on the
subject were not always followed.

Two methods were used in calling elections. In the New
England colonies the election dates were fixed by statute,
usually annually, and in the early spring, while in the other
colonies elections were frequently called by a special writ, as
in England. Detailed provisions were made for the publica-
tion of the writ by posting notices, reading the proclamation,
and in some colonies by requiring notice to be read at the
religious services. The hours for voting were not always pro-
vided by law, but, in comparison with the present practice,
they were usually short. It was not unusual for the polling
to start at nine o'clock in the morning, and the polls to be
closed by two or three o'clock in the afternoon. However,
there were elections which lasted for several days, contrary
to the fixed custom which has since arisen for the election to

be completed within a single day.
The early practice in New England was for the election to

be held at the capital of the province, but as the settlements
became widespread, it became necessary for some provision to
be made whereby the citizens might cast their ballots without
having to make the journey from the settlement to Boston, or
to the capitaL This was inconvenient because the election day
came at time when crops were being planted, and the danger
of Indian attacks was a consideration. Under these conditions

the proxy system of voting, whereby votes were cast at local
meetings and the ballots sent in by a deputy, arose. This, in-
deed, was quite similar to the present practice of establishing
voting districts and local polling places throughout the state.
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It was apparently confined to New England, perhaps due to
the fact that in other colonies the general officers for the
colony were elected by the legislative body rather than by
popular vote, and hence local elections were conducted for
the election of representatives-the only officers popularly
elected.

\ Elections were, in practically all cases, conducted by the
,local officers, such as the sheriff, coroner, or mayor. Provi-
I sion was early made in Pennsylvania for election of judges
and inspectors to assist the sheriff or his deputy, and similar
provisions were made in other colonies. In New England
provision was made for the nomination of candidates prior
to the election. Two methods were used at different times:

one was a preliminary election, similar to the direct primary
of today; the other was nomination By the legislative assem-
bly. During part of this period, in Massachusetts and Con-
necticut nominations were made in the fall for the election

to be conducted during the spring following, but this practice
was discontinued before the end of the period.

I The method of voting in use in England during the colo-
I nial period was viva voce) and this method was generally fol-

lowed in New York and the colonies to the south. By 1634
Massachusetts adopted paper ballots for the election of
governor, and the neighboring colonies followed this prac-
tice. In some of the colonies frauds crept into the elections,
and we find an early law in Massachusetts forbidding paper
ballots to be twisted or rolled up. The practice of having the
voters sign their ballots was used for a few years in Rhode
Island.ll The election of assistants in Masssachusetts was con-
ducted differently. At the meeting of the General Court, the
governor propounded the names of one candidate after an-
other, and the voters present went out, and as they came back
they dropped a paper into the hat. A blank paper counted as
a vote against the nominee, and a paper with a mark or scroll
on it as a favorable vote. This process continued until the re-

11Bishop, p. 1+8.
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quired number was elected. Later Indian beans, white and
black, came to take the place of the papers. It is uncertain
whether the voters who sent in their votes by a deputy or
proxy participated in the election of assistants, but there is
some evidence that the bean votes were taken on each candi-
date in the towns and then sealed and forwarded to the Gen-

eral court for the election there. The paper ballot was un-
official and had to be provided by the voter, who usuaJly
brought it with him to the polls. No provision was made for
the illiterate voter, though doubtless he might cast a ballot
which had been prepared for him by someone else. The evils
of intimidation and bribery, so rampant under this system of
'Voting later on, both in this country and in England, were
evidently not widespread in the colonies.

In New York, New Jersey, Maryland, Virginia, and
Georgia, where the English election practices were followed
more closely, the use of paper ballots was unknown during
the colonial period. Usually the sheriff, or some other of-
ficer, took the poll either by a show of hands or by a viva voce
vote. Under this method the sheriff and his election officers
provided books in which the names of the candidates were
arranged in columns, and when the voter appeared his name
was written down and a vote recorded for those candidates
for whom he wished to vote. As in England, this. destroyed
the secrecy of the poll, and led to intimidation and bribery.
The election officers called out the name of the voter in a
loud voice and asked him for whom he voted. He replied,
announcing his choice publicly, and in Virginia it was the prac-
tice for the candidate or his representative to rise, bow, and
thank the voter for his vote, while partisans often ap-
plauded.'12There was considerable variation in the conduct of
elections, however, and it is recorded that in Virginia it was
common for the sheriff to take the votes at the homes of the

citizens. The written ballot was used in the proprietary colo-
nies to a certain extent. It was provided in William Penn's

,. SeeJ. S. Wise,The end of an era, pp. 55-56.
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Frame of Government and in the Act of Settlement.13 A de-

bate in the provincial council of Pennsylvania in 1689 indi-
cated, however, that paper ballots were not generally used,
beans and viva voce voting being used instead. In 1706 a
statute was adopted in Pennsylvania which rigidly required
the use of paper ballots. North Carolina provided for the use
of paper ballots by a statute of 1744, but later the colony re-
turned to the English form of viva voce voting. East Jersey,
West Jersey, Delaware, and South Carolina used the paper
ballot during at least a part of the colonial period. .

There is little information concerning election practices,
corruption, violence, bribery, and fraud at the polls during
the colonial period. The silence of the statutes on the subject
in New England indicates perhaps an absence of these forms
of electoral abuse. Most of the other colonies prohibited
bribery and other forms of misconduct at the polls, and en-
acted various provisions designed to safeguard the polls
against fraud. It appears that bribery was prevalent in the
colonies without the secret ballot, and constituted in all proba-
bility the worst abuse in colonial elections. The departure of
the colonies from the English practice is most marked in the
adoption of paper ballots, suggested probably by the practice in
church elections. The use of proxy voting, which in reality
amounted to the division of the colony into towns or districts
for the purpose of electing general officers,pointed the way to
modern election practice, in contrast to the early practice of
requiring all the electors to appear at the legislature to elect
such officers. The absence of bribery and corruption on a
large scale in the colonies was probably due in part to the use
of paper ballots, but largely to the lack of officeswhich were
eagerly sought after. The earlier provisions governing the
franchise appear to have been somewhat vague, and, in gen-
eral, very liberal, but later restrictions of various kinds, fol-
lowing in the main the English franchise, were adopted.

After the Revolution. Nine of the ten state constitutions

"Pennsylvania Colonial Records, pp. 33,42.
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framed between 1776 and 1780 required the secret ballot for
the election of certain officers, but the viva voce voting con-
tinued in some states, particularly in the South. Arkansas
continued this form of voting until 1846, Missouri and
Virginia until the Civil War, and Kentucky abandoned it as
late as 1890. As time went on, abuses under the unofficial
paper ballot became fully as great as ever existed under viva
voce voting. Because of the constantly increasing size of the
ballot, it became the practice for the political parties to print
ballots for the convenience of their voters, and these unof-
ficial ballots rather than ballots written by the voter himself,
were held valid in Massachusetts in 1829. Each party printed
its ballot upon colored paper so that it could be easily recog-
nized, thus destroying the secrecy of the ballot. When some
of the states required that all ballots should be printed on
white paper, various shades and weights of white paper were
used, making it easy to identify the ballots as they were cast.
With the unofficial ballot in use bribery was rampant, for the
bribed voter could be handed a ballot and watched until he
placed the ballot i'n the box. Other abuses were also wide-
spread. Each party often prepared ballots, ostensibly of the
other party, but actually containing only the names of one
or two prominent candidates of the opposing party. The voter
had to be on his guard against such spurious ballots.

These abuses led to the adoption of the Australian ballot.
As early as 1856 Victoria adopted an officialballot, containing
the names of all candidates, printed by public officers at pub-
lic expense, upon uniform paper, and distributed only at the
polls, where it was marked in secret. During the years im-
mediately following it was adopted in South Australia, Tas-
mania, New South Wales, New Zealand, and West Australia.
Hence this form of ballot came to be called the "Australian

Ballot." Its adoption in this country was urged in 1882 by
the Philadelphia Civil Service Reform League, and in the
following year by Henry George. Kentucky provided the first
Australian ballot law in this country in 1888, but limited its
application to Louisville. The following year New York
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adopted a state wide act, and within a few years the Australian
ballot swept the country.

One of the principal trends in elections following the
Revolution was the liberalization of the franchise. Between

1800 and 1830 most of the states repealed the requirements
of property and religious qualifications, and established adult
male suffrage. The new states admitted to the Union prac-
tically all came in with adult male suffrage, and this influ-
enced the older states to abolish their suffrage restrictions.
The wave of democracy which marked the Jacksonian era
established male suffrage, with a few states still retaining
property qualifications.

With the rise of large cities following the Civil War and
the increase of immigration, election frauds became rampant.
As early as 1800 Massachusetts enacted a registration law
which was designed to prevent illegal voting as well as vio-
lence at the polls. The other New England states followed
the lead of Massachusetts within a few years, but outside of
this section, registration laws were delayed until after the
Civil War, when election frauds became so general that regis-
tration of voters was imperative. Between 1860 and 1890
practically all of the states adopted some form of registration
of voters, though in a number of states the requirement was
limited to cities, and this is still the case. The early, weak
registration laws were easily circumvented, and repeating and
colonization became quite common in the large cities. This in
turn resulted in tightening up the registration laws and the
passage of special laws and the creation of special election and
registration commissions for the large cities. These changes
usually cleaned up the elections for a few years, but eventual-
ly the offices fell into the hands of the party organizations
and election frauds again were committed with, impunity. As
late as 1900 it was estimated by well informed observers that
as many as 60,000 fraudulent votes were cast in hotly con-
tested elections in Philadelphia.M

14 For a history of registration laws, see my "Registration of voters in the
United States," Chap. III.

~
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A number of important trends in election laws appeared
during the closing decades of the nineteenth century, brought
on partly by the flagrant election frauds and violence which
marked the conduct of elections throughout the country. In
many states special election boards were created for the large
cities or the most populous counties. The City Election Act
of Illinois was enacted in 1885 after flagrant election frauds
and violence in previous years had led to a concerted move-
ment for election reform. The board of elections of Milwau-
kee was not created, however, until 1911, and the office of
election commissioner of Omaha until 1913. In general,
special boards of election were created in the larger cities dur-
ing the period from 1880 until 19IO. These special boards
were set up as a device to bring about election reform, but, in
common with many other independent boards and commis-
sions, they soon fell under the domination of political organi-
zations and provided little or no improvement.

With the widespread adoption of the Australian ballot fol-
lowing 1890 many new provisions were written into the stat-
utes. All of the provisions governing the ballot, as well as the
nominating of candidates so that their names would be printed
upon the ballot, came only when an official state ballot was
provided. It is not at all by chance that the direct primary
spread shortly after 1890. The adoption of the official ballot
made it imperative for the statutes to recognize the existence
of political parties, which had been done reluctantly before
this period, and through the election laws there appeared
more frequent provision for representation of the two lead-
ing political parties in election administration, and the regu-
lation of the party organization itself. ~

The voting machine appeared during the closing years of
the nineteenth century, which led to the adoption of laws per-
mitting its use in many states.

Recent Tendencies. Since 1900 the general tone of elec-
~ion administration has greatly improved throughout the
country, and frauds, formerly so widespread, have tended to
disappear in all but a few communities. This improvement
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has been brought about by stricter registration laws, more
stringent election laws, the requirement of the signature at
the polls, the Australian ballot, which has practically put a
stop to bribery, and, in recent years, by the enfranchisement
of women and the passing of the open saloon. Not many years
ago it was taken for granted that there would be a great deal
of drunkenness, disorder, violence, bribery, and other mal-
practices at the polls. To-day the polling place is quiet and
orderly. One of the leading arguments used against woman
suffrage was that no woman of refinement or culture would
care to venture near the polls on the day of election, for "it
was not a fit place for women." Happily this has practically
passed. Election frauds have not entirely disappeared, and
intimidation and violence are sometimes present at the polls,
but these conditions obtain only in ~ few politically backward
communities.

The constant revision of election laws which is taking place
in most states is designed in practically every case to rectify
some abuse which has sprung up. These alterations deal with
minor details of administration and do not involve any funda-
mental changes. They have led to more and more cumber-
some procedures and records. Most of the election records
and methods are antiquated, expensive in operation, and re-
quire a thorough revision. There is needed for the adminis-
tration of elections: (I) a revision of the state election laws
similar to the revision which has already taken place in many
states in the administration of the registration of voters, (2)
a reorganization of the election machinery, and (3) many im-
provements in election management. A movement in this
direction has been started in a number 'of states. Ohio
adopted a new election code in 1929, which simplified and
greatly improved the elections of the state. This code, which
was prepared and sponsored by the Citizens League of Cleve-
land and its director, Dr. Mayo Fesler, will accomplish an
annual saving, it is estimated, of one million dollars. The
new election code of Ohio was opposed by the party organiza-
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tions and did not receive the support of the chief election of-
ficers of the state. Many compromises were necessary to
secure its adoption, and some of the election boards of the
state are still unfriendly to the law. It is a significant step in
the right direction.

The Illinois legislature in 1929 created a state commission
on revision of election laws, and the governor appointed a
commission of three members, headed by Judge Edmund K.
Jarecki, the chief election officer of Chicago. The commission
published its report in March 1931, recommending many
changes in the election laws, including the following: Fewer
elections, permanent registration of voters, certain minor bal-
lot reforms, uniform voting hours from 6 A.M.until 6 P.M.,
the precinct election officers should be officers of the county
court so that punishment for malpractices could be inflicted by
the county judge under the power to punish for cohtempt,
stricter laws governing the giving of assistance to voters, many
detailed changes of procedure, and the creation of a state elec-
tion commission with powers to issue rules, regulations, and
instructions and to supervise elections throughout the state.
The commission presented to the legislature a series of bills
designed to accomplish these results and also recommended a
complete revision and simplification of the election code,
which it did not undertake to prepare.

In the spring of 1930 the Pennsylvania League of Women
Voters called a state conference upon election reform, in-
viting all interested organizations to send representatives.I5
The bar association and many other organizations responded
and a state organization was formed to work for a new elec-
tion code which would wipe out many of the antiquated, cum-
bersome, and expensive features of the present election ad-
ministration in the state and make it easier to secure honest

elections. A modern election code for the State of Pennsyl-
vania was drawn and presented to the legislature, but failed

'" See Albert B. Maris, "Pennsylvania moves to modernize election code,"
N'!tianal Municipal Rev1ew, Vol. XX, pp. 206-09 (April 1931).
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of passage. It provided for a unified registration and election
administration, in the place of the present much divided ad-
ministration, and a single election office, headed by a board,
in each county. The board was to be appointed by the gover-
nor, and to have complete control of all phases of election
administration. A state elections bureau was to be provided
in the office of secretary of state with substantial powers.
Permanent registration and many other improvements in
election administration were provided. The movement for a
modern, sound election code in Pennsylvania will probably
be carried forward until a thorough reorganization of the
election administration will be secured.

The system of registering voters within the last two dec-
ades has undergone a fundamental change in many states with
the adoption of permanent registration of voters. The organi-
zation, methods, records, and the correction of the lists have
been thoroughly revised in most of the states adopting this
system. Permanent registration of voters has now spread until
it is used, in whole or in part, in over thirty states. Some of the
states which have recently adopted sound permanent regis-
tration systems include the following: Wisconsin (Milwau-
kee) (19II), Nebraska (1913), Oregon (1917), Minnesota
(1923), Wisconsin (statewide) (1927), Iowa (1927), Ohio
(1929), Michigan (1929), Kentucky (1930), California
(1930), Washington (1932), Illinois and Indiana (1933).
The movement for an improved registration system has been
greatly facilitated by the popular slogan, "permanent regis-
tration," though as a matter of fact these recent registration
laws have revised practically all the details of registration.16

The following chapters present, first, a summary of the
findings and recommendations for improvements, with a
model election code, and second a detailed analysis of the

'" For an account of the spread of permanent registration of voters within
recent years, see "Registration of Voters in the United States," Chap. III, and
articles in the American Political Science Review, Vol. XXIII, pp. 908-914,
(Nov. 1929), and Vol. XXIV, pp. 963-966, (Nov. 1930).
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principal phases of election administration: organization, bal-
lots, the conduct of elections, precincts and polling places,
absent voting, recounts, and other matters. In all of these
details an attempt is made to present an analysis of the prob-
lem, the usual provisions found in state laws, with important
variations, and especially the practical workings in various
states with respect to each phase. Special attention is given to
the methods and procedures followed in jurisdictions with
the best election administration, and suggestions are made
throughout the chapters as to the essentials of sound practice.
No attempt has been made to catalog the laws of the several
states upon the many phases of election administration. There
is a great deal of variation from state to state which would
make a digest of the state laws upon these many matters ex-
tremely tedious, and the existing laws are subject to change
from year to year. Emphasis has been placed, instead, upon
an analysis of the problems, the present practical workings,
the better methods followed, and suggestions for a sound
administration.
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CHAPTER II

A MODEL ELECTION ADMINISTRATION
SYSTEM

This chapter presents in brief form the findings of this
study of election administration, with recommendations for
improvements, and a suggested brief election code. It has
been previously published as a committee report of the Na-
tional Municipal League, and is reproduced here by permis-
sion. It consists of three parts; namely, specifications for a
model election system, general changes in election laws rec-
ommended, and a model election code. These recommenda-
tions provide a practicable program for the improvement of
election administration, based not only upon the results of
the field studies of the author, but also upon the mature judg-
ment and experience of the members of the Committee on
Election Administration of the National Municipal League/

Specifications for the System. Everything contained in these
recommendations is in actual, successful use in one or more

1 The membersof the Committee were:
Charles E. Merriam, University of Chicago, Chairman.
Joseph P. Harris, University of Washington, Secretary.
Albert S. Bard, Honest Ballot Association, New York.
Mayo Fesler, Director, Cleveland Citizens' League.
Walter Matscheck, Director, Kansas City Public Service Institute.
W. F. Willoughby, Director, Institute for Government Research, Washing-

ton.
Ralph S. Boots, University of Pittsburgh.
Katherine Frederic, National League of Women Voters.
H. W. Dodds, Editor, National Municipal Review.
H. A. Nichols, Election Commissioner, Rochester, N.Y.
Thomas Raeburn White, Chairman, Philadelphia Committee of Seventy.
J. M. Zemansky, Registrar of Voters, San Francisco.
William M. Chadbourne, New York.
George M. Hallett, Jr., Secretary, Proportional Representation League.
Harold F. Gosnell, University of Chicago.
Edward E. Witte, Chief, Wisconsin Legislative Reference Library.
Oakley E. Distin, Chief Supervisor of Elections, Detroit.
William D. McHugh, Election Commissioner, Omaha.
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states to-day. The "model system" proposed embodies the
best, most practicable features of election systems throughout
the country. Upon each subject a more complete treatment
may be found in the following chapters.

STATE CONTROL OF ELECTIONS

Specification I.-There should be created a state board of
elections to have general supervision over the conduct
of elections throughout the state. This board should is-
sue instructions and regulations governing the conduct
of elections, subject to the provisions of state law, exer-
cise supervision over local officials, and act as the state
board of canvassers. The secretary of state should be,
ex officio, the secretary and administrative officer of the
said board.

It is recognized that there is considerable sentiment against
the creation of another state board of any kind, though in a
sense this is not an additional board, since in practically every
state there is already a state board of canvassers. The question
in point is whether it would be better to entrust the issuance
of regulations and instructions governing the detailed ad-
ministration of elections to a single state officialor to a board.
While it is recognized that a single official in all probability
would perform the routine work, it is believed that there is
some merit in having such regulations promulgated by a state
board. It would lend greater prestige to them, and, to a cer-
tain extent, remove the charges of partisanship or unfairness.

The specification does not cover the organization of the
state board of elections, either as to the number of members,
or t~eir selection and tenure. It is recognized that the political
conditions in the several states vary so much as to make it
necessary to have variation in the organization. The follow-
ing alternatives suggest themselves:
1. An.ex officioboard, consisting, say, of the governor, attor-

ney general, and secretary of state.
2. A bipartisan board, consisting of the secretary of state and

L-
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two other members appointed by the governor upon the
recommendation of the two largest political parties with-
in the state.

3. The secretary of state as a single officer in charge of elec-
tions, but with the power to appoint an advisory commit-
tee to draft the original set of instructions and to revise
them from time to time as may be required.

State control of elections constitutes one of the most diffi-
. ."~-~-- .~

cul!J?!Qbfems to be solved i'n the field of electi~ administta-
tion. It is easy to point out that the election statutes at present

, are seriously defective. They are inflexible, poorly adapted to
securing efficient and thorough administration, make the cost
of elections unduly expensive, and are often inoperative. It is
apparent that greater supervision and control of election ad-
ministration all along the line is essential. This is particularly
true of precinct officers. The substitution of rules and regula-
tions and instructions prepared by some state officer, prefer-
ably the secretary of state, to cover the detailed procedure in
the conduct of elections would be a great improvement. In
some of our large cities the election board issues suitable in-
structions for the guidance of the precinct officers, which aid
greatly in securing uniform and regular conduct of elections.
This practice should be made state-wide. In many cities and
generally in rural sections at present no instructions what-
ever, except the printed election laws, are issued to the pre-
cinct officers.The statute authorizing the making of such rules,
regulations and instructions should affirmatively provide that
when made and promulgated they shall have the force of law.

In the conduct of elections there are many forms, records,
and blanks. These are usually prescribed by statutes, though
a better practice would be to authorize the secretary of state
to prescribe these forms. Indeed, these might well be sup-
plied to county and city officersby the secretary of state, and
such is the case in the State of New York.

I t would be desirable also to have a state officeissue instruc-

tions to county and city officialscovering the handling of elec-
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tions. This would not constitute an encroachment upon the
prerogatives and discretion of the local officers, but would
rather take the place of the detailed statutes. Instructions
covering the various ~letails of the election would be wel-
comed by county and city officers,particularly where the elec-
tions are handled by the city or county clerk, in addition to
his other duties.

It may be objected that this power might be misused by
the state officefor partisan purposes, or that some clerk in the
office, unacquainted with the actual administration of elec-
tions, might prepare the instructions. There is not a great deal
of danger along these lines. It can be assumed that the state-"""
officewould be careful not to issue instructions which would

I
cause trouble or arouse criticism, and that it WO]!N£.<2!!sult
with the election officialsbefore making any innovations. How-
ever, if it is desi~J, il cuuld be provlaed in the law that the
state office should appoint an advisory committee, without
salary, to assist in preparing or revi;tng the orIgInal instruc-
tions.

ELECTION OFFICERS

It may be stated at the outset that no part of the election
law is so difficult to change as that which sets up the machin-
ery. Election boards and officers in charge of elections resist
any change in their status, and the political organizations ac-
tively oppose any measure which would reduce the patronage.
Obviously, compromises will be necessary to secure the enact-
ment of an otherwise sound election law. Perhaps at no other
point is it so necessary to give way as on the matter of organi-
zation. Certainly some variation from state to state is essen-
tial because of the political situation and traditions of the
state. The following recommendations are, nevertheless, im-
portant, and should be carried out so far as possible.

There are a few election offices in this country which are
well managed, with competent and vigorous executive con-
trol, capable employees in the officeand in the precincts. Un-
fortunately, such is ordinarily not the case. City or county

w. . -- - -
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election boards usually consist of persons who h~ve no par-
ticular knowledge of election laws or ability to take charge of
election administration. Usually the members of the board
are "deserving" party men, who either receive the appoint-
ment as a reward for their service to the organization, or are
placed there to serve the organization. A striking contrast is
afforded in the few cities where the administration is placed
in the hands of a single commissioner. Similarly, in many
communities, good results are secured with some regular city
or county official, such as the city clerk or the county clerk or
auditor, in charge of elections. The use of boards in election
administration, except for the largest cities, is unwise. Capable
persons will rarely seek appointment to such, boards. They
are usually dominated by the party machines, with the result
that the entire election machinery is controlled by the party
organizations.

Specification 2.- The administration of elections and regis-
trations should be centralized in a single office.

In many states the election and registration work is divided
between various offices. In some states the county commis-
sioners, the county clerk, the sheriff, the city council, the city
clerk and the police all have a hand in the administration.
This leads to bickering, wrangling and shifting of responsi-
bility, and is practically always unsatisfactory. A unified ad-
ministration works much better.

Specification 3.-A special officeshould have charge of elec-
tions and registrations in cities (or counties) of over
200,000 population. Where the population is less, the
administration should be intrusted to regular officers of
the city or county.

Only in fairly large cities (or counties) should a special
officebe created to carryon the work of elections. It can be
done more economically and generally better in smaller cities
or counties by a regular officer. In a small city or county,
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where the work is confined to a few months in the year, and
the salary is necessarily small, a capable person cannot be
secured for a special office. In a few states, Ohio and New
York, for example, there is i special office in every county,
which conducts all elections (state, county, city, school, and
special) within the county. There are many merits in such an
arrangement. It unifies the election administration and makes
for simplicity and responsibility.

Specification 4--Where a speci;l officeis provided, it should
preferably be under the control of a single commissioner,
who should be placed under the classified civil service,
if such exists, or appointed for a term of four to six
years. Where it is deemed inadvisable to create a single
election commissioner, a board of two or three members
should be provided, with an executive secretary to have
charge of the routine administration. Appointment
should be vested either with the mayor, manager, or the
governor, and the governor should have the power of
removal for cause after a public hearing.

The practice of having a single commissioner has worked
exceptionally well in Rochester, Omaha, and Los Angeles.
In a number of other cities real control has been vested in il
single individual, though the organization has been in form
that of a board. I t should be remembered, also, that in many
communities a single officer, the city or county clerk usually,
has wide control of elections. This arrangement has worked,
on the whole, more satisfactorily than a special board.

Specification s.-Except for jurisdictions where there is a
special office, the county clerk or auditor should be the
chief election officerof the county. He should supply the
ballots for county, state and national elections, and, ex-
cept in cities, should appoint the precinct officers, issue
instructions to them, supply the forms and miscellane-
ous equipment, select the polling places, divide the pre-

---
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cincts, and receive the returns and records. \ithin cities
(small cities excepted) the city clerk should be the chief
election officer for all elections. He should print the bal-
lots for city elections, appoint the precinct officers, issue
instructions to them, furnish the supplies, select the poll-
ing places, divide the precincts, receive the returns, and
have charge of the elections. .

Where the administration of elections is entrusted to the

regular officers of the county or city, several problems are
presented. Which county or city officers should be placed in
charge? Should a county officer have exclusive control of all
elections within the county? Or should city officershave con-
trol of elections within cities? If both city and county officers
are used, how should the work be divided? What officer
should have charge of elections in rural sections, villages and
small cities?

The simplest arrangement, and in some respects, the best,
is to give some county official exclusive control over all elec-
tions within the county. It is generally thought better, how-
ever, to have a local election officialin cities. This is particular-
ly true of cities of, say, 10,000 population and over, where
there is a suitable full-time official, such as the city clerk, who
can be placed in charge. In rural sections and small cities, on
the other hand, where there is no suitable local officer, the
better practice is for the work to be handled directly by the
county officer in charge of elections.

In a number of states, county officershave charge of county,
state and national elections, and city officers have charge of
city elections. This arrangement is undesirable, for it pro-
duces two distinct election systems, often with different pre-
cincts, different precinct officers, different polling places, and
results in considerable confusion. While no arrangement can
be entirely satisfactory, it seems best, on the whole, to make
one of the regular county officers, such as the county clerk,
election commissioner for the county and a similar officer,

30
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such as the city clerk, election commissioner for the city. The
county cl~rk would have"general control of elections, except
for cities where there is a city election officer, and would
print the ballots for county, state and national elections for the
entire county. The city clerk would have complete charge of
all elections within the city, except the printing of ballots for
county, state, and national elections. Both officers would be
subject to the rules, regulations, and instructions of the state
board of elections.

As a general rule, the city councilor the county board ap-
points the precinct officers, divides the county or city into
precincts, and sometimes acts as the canvassing board. Better
precinct officerswill be secured, as a rule, if the appointment
is placed in the hands of a single official. The approval by the
city councilor by the board of supervisors of the redistricting
of precincts is usually a matter of form, and the official can-
vass is a routine, clerical procedure. Responsibility will be
centered more effectively and a more vigorous and strict ad-
ministration secured if all of these powers are given to a
single official.

Specification 6.-The officeforce should be under civil service
(if such exists), and in the competitive class, without any
provision for bipartisan division. Extra employees
should be recruited, without regard to partisan affilia-
tion, also from civil service lists.

Party workers constitute the office force in most of our
large cities. Nothing further need be said concerning their
abilities. It is essential in large cities with civil service com-
missions that these positions be placed in the competitive class
under the civil service, and removed from political control.
The temporary employees are likewise recruited from the
party organization ranks in many cities, with poor results.
Often unnecessary employees are taken on prior to elections
for political purposes.
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Specification 7.-Precinct officers. The ;.'umber of persons
used to conduct the election in each pr<ccinctshould not
exceed four (except as provided in Specification 20),
and in many communities should be less. One of these
persons should be placed definitely in charge, and should
have the title of inspector. The other officials should be
under the inspector, and should be called clerks. All
decisions should be made by a majority vote of the pre-
cinct officers.

The usual practice is to have a board of from four to seven
officers to the precinct. Out of this number, ordinarily two or
three do the work, and the others are in the way. To be sure,
the procedure in many states is so complex, with so many
forms, poll books, affidavits and tally sheets to be made out
that the extra persons are needed. Along with the proposal to
reduce the number of officersto the precinct goes the proposal
to simplify the procedure and records, making it quite within
the ability of three persons to handle the work.

While three or four persons are quite sufficient to the pre-
cinct, except for heavy elections in large precincts, there
should be discretion vested in the officer in charge, so that a
smaller number may be used in rural precincts where the
number of voters is small, and also in special or minor elec-
tions, when the vote will be light and the count easy.2In many
cases two persons would be ample.

Specification 8.-Precinct officers should be required to be
qualified electors of the city or county, of good reputa-
tion, and with sufficient education and clerical experience
to perform the duties of the office.Residence in the pre-

2 In Boulder County, Colorado, in 1926, five precinct officers sat in one pre-
cinct to receive a total vote of only five! Other precincts were only slightly
better, and the county clerk reported that it was often difficult to secure the re-
quired number of officers. Several years ago one precinct in New York City had
only one registered voter, the entire election board being recruited from non-
residents of the precinct. It cost nearly a hundred dollars to take care of this one
voter at each election.

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



A MODEL SYSTEM 33

cinct should not be required. There should preferably
be no requirement that each of the two dominant parties
should be represented.

It is much eajsier to recruit capable precinct officers when
it is dot required that they reside in the precinct in which they
serve. Precinct residence, while normally desirable, is, under
certain circumstances, highly undesirable. Often it is necessary
to break up a clique under the control of a precinct captain.
In many precincts it is difficult to secure the required number
of satisfactory persons. The highest type of precinct officers
in this country are found in states where precinct residence
is not required. Honest elections cannot be secured in many
of our large cities without giving the officer in charge of elec-
tions discretion in this matter. A few of the large cities where
precinct residence is not required include the following: New
York City, Detroit, Milwaukee, St. Louis, and Omaha.

The objection is o&en raised against this proposal that
hoodlums and gangsters may be brought into the better resi-
dential precincts in large cities as election officers. This has
not been the experience. Non-residents, as a matter of fact,
are used ordinarily only in the precincts where suitable of-
ficials cannot be secured, and precinct residents are almost in-
variably used in the better precincts.

The requirement generally made that the precinct officers
shall be divided between the two major political parties is
often thought to be sound. In actual practice it does consider-
able harm. It usually results in the party organizations of the
respective parties naming the officers. In many precincts it is
impossible to secure representatives of both political parties.
In cities where the appointment is made without regard to
party affiliation, a much higher type of person is secured, and
bitter partisans are kept off the election boards. These boards,
though all their members may be of the same political party,
are rarely charged with corruption or sharp practices. In Ca-
nadian elections, which are particularly free from fraud or

$ - ""'M_".

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



34 ELECTION ADMINISTRATION

n
&

I
~

I

rumors of fraud, the entire election personnel is appointed
by the party in power, without any representation whatever
of the other parties. Yet the Canadian elections are conducted
in a scrupulous and accurate manner.

In many large cities, however, where the parties are fairly
evenly divided, bipartisan election boards are generally con-
sidered essential. It is less important that there should be an
evenly divided board than that each party should have a
representative on the inside, where he can know what is going
on, make his voice heard, and testify later, if necessary, to the
facts.

Specification 9.-The precinct officersshould be appointed by
the office in charge of elections for the city or county
without dictation from any party or faction. Service
should be made compulsory for a period of two years.
In large cities applicants should be required to file a
written application, stating, among other things, their
age, occupation, sex, name of employer if any, length of
residence at present address, amount of education, cleri-
cal experience, and references, and also to pass a simple
examination. If the applicant is unknown, suitable in-
quiry should be made before appointment. Care should
be taken to safeguard against the appointment of persons
with criminal records.

The qualifications necessary for satisfactory precinct of-
ficers are not high. Persons of average education and ability
are capable to perform the routine duties, particularly if under
supervision. The principal consideration is to secure persons
who will see to it that the elections are conducted honestly
and that an accurate count is secured. It is obvious that the

worst possible procedure t.o"~~£':l.r..~~.sh.p~r"sonsis to place
the selection in the hands of the political organizations."I t is
fooll~ji-~:EectJlOnest eIec~ionsw~en the-very persons who
would profit by fraud, control the macllineryof"elections,
and are hefd1o-iiOresporisibilitY:-lii-a number of states where
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the officers are appointed without regard to party recom-
men9;<l.tions.the eleftions are free from even a suspicion of
fraud.

J:he g~ner<l.lincompetence of precinct election officers

thrO1)~hout the country is very striking. Persons feeble with
age, or who have little education, clerical experience, or abil-
ity, are appointed. A better type of precinct election officer is
needed. No uniform method of making appointments, how-
ever, can be adopted. III small cities and rural.conirnunities the
appointing officer may have to rely largely upon personal ac-
quaintance and recommendations made to him by responsible
persons, paying little attention to formal applications. In large
cities greater reliance must necessarily be placed upon the
written application. In addition, a brief examination might be
used. Candidates might be required to fill out certain election
forms and reports, following printed instructions. A brief in-
terview and a personal rating should be made before the ap-
plicant leaves the room. Responsible persons should be urged,
and if need be, compelled to serve. It is highly desirable to
make service on the precinct election boards compulsory,
thpugh .in actual practice, this power will seldom be used. Ar-
rangements should be made with business firms to supply a
reasonable number of employees, or to permit their employees
to serve.

Sp(?ciftcationro.-A term of two years should be used for
precinct officers, subject to summary removal by the
election office.

While it is desirable to insist upon precinct officers serving
for at least four years, if they are capable, a two-year term
is advisable. Because of changes of residence, many new ap-
pointments have to be made at each election. An election
officer usually has to serve in one or two elections before he
is thoroughly conversant with the duties of the office. If a
precinct officer is found to be incompetent or unfit for the
office,he should be summarily removed.
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Specification I I.-A reasonable salary, determined by the city
or county legislative body, should be paid to precinct
officers. No payment by the hour should be made to
precinct boards.

There is so much variation in the prevailing wage scale
even within the same state that the statute should not pre-
scribe the salary of precinct officers. It should be set by a
local body. Payment by the hour, however, works badly.
It results in unreasonable bills and delayed returns.

Specification I2.-A meeting of the precinct officersshould be "

held whenever necessary for instructional purposes.
Newly appointed inspectors should be required to at-
tend an instruction meeting before the first election in
which they serve.

Schools for elections officers are necessary and desirable,
from time to time. In a few places they are especially well
conducted and are highly successful.

BALLOTS

Specification I3.-The officegroup, or "Massachusetts" type
of ballot (which does not have the party circle or em-
blem) should be used in all partisan elections.

There has been a great deal of controversy in this country
over the merits of the Massachusetts or office group ballot,

. versus the Indiana or party column ballot. A majority of the
states now use the party column ballot. The political organi-
zations have always fought very bitterly any movement to
do away with the party column ballot, with the familiar
roosters, elephants, or other emblems at the top of the party
column, while independents and reformers have sought to
secure the true Austrialian or Massachusetts type of ballot.
The office group ballot does away with the blind voting of
the party label with a single cross, and requires the voter to
vote individually for each office. This obviously facilitates
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split voting, and encourages independence and more dis-
criminating voting. With the party column ballot it is easy
to vote a straight ticket, but it is not so easy to "scratch" the
party ticket, and many voters continue to vote the party ticket
straight fQ; fear that they will spoil their ballot if they at-
tempt to split their vote. Independent voting has become so
prevalent in this country that the form of the ballot should
facilitate rather than make it difficult. The party column bal-
lot was fairly satisfactory as long as the great bulk of voters
voted the party ticket straight, but this is no longer the case.

It may be pointed out, however, that the adoption of the
Massachusetts type of ballot will be vigorously opposed in
most states by both political parties, and is not essential to
the other improvements in election administration here ad-
vocated. Although it is included in the model law appended,
if substantial opposition to this feature is anticipated, it should
be placed in a separate bill.

Specification I+-Slogans or phrases, following the names
of candidates, should not be permitted on the ballot. In
partisan elections the name of the party may accompany
the names, and in all elections, the officer in charge of
printing the ballots should have the power to include
the address and occupation, in case there are two can-
didates of a similar name.

Theoretically it may seem that a brief slogan or phrase
on the ballot might help the voter in making his choices, but,
judging from the experience in Oregon, these miniature plat-
forms are meaningless. Such pious phrases as "Honesty,"
"Efficient Government," "Reduction of Taxes," "American-
ism," are generally used.

There is some reason for including the address of each
candidate, but on the whole, it is probably as well to leave
it off, except in cases where it is needed for identification of
candidates. A political trick frequently used in large cities is
to put up an unknown candidate with a similar name to that

L ~ -- - ~ ~
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of a prominent candidate, in order to confuse the public. In
such cases the address and occupation of the candidates in-
volved may be added as a means of identification.

Specification Is.-There should be only one ballot at any
election (except at a primary election, at which there
may be a ballot for each party). This ballot should con-
tain the names of all candidates and all referendum pro-
posals. In states where the ballot is unduly large it may
be preferable to provide a separate ballot for the refer-
endum proposals. Suitable divisions should be used to
separate the various parts of the ballot.

While it is highly desirable to separate national, state,
county and municipal elections as much as possible, it is often
confusing to the voter to have several ballots handed to him.
In the regular November election of 1928 in Omaha, for
example, ten separate ballots were handed to the voters. The
better practice ordinarily is to place the entire ticket, in-
cluding referendum proposals, upon one ballot. In citieswhere
proportional representation is used, a separate ballot is re-
quired.

Specification I6.-Presidential electors. The names of can-
didates for presidential electors should be omitted from
the ballot, and, instead, the names of the candidates for
president and vice president should be printed. The
names of the candidatesfor presidential electors of each
political party should be filed with the state board of
elections, and the vote cast for the candidates for presi-
dent and vice president of each party should be counted
for the candidates for presidential electors of the party.

This practiceis already followed in a number of states, in-
cluding Nebraska, Illinois, Wisconsin, Ohio, and Iowa. It
has the substantial merit of materially shortening the ballot,
thereby reducing the cost of printing and making the ballot
less confusing to the voter. In Illinois the size of the ballot ..

r
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at presidential elections was cut into half, with a saving of
thousands of dollars at each such election. Since the Con-

stitution of the United States expressly provides that the state
legislatures shall determine the method of electing presi-
dential erectors, there can be no doubt as to the constitutional-
ity of this procedure.
, ~

Specific

.

ation I7.-The names of candidates should be rotated

J

'

on the ballot to the extent necessary that each candidate
may share equally with other candidates for the same
office, each position on the ballot. The ballots for each I
precinct, however, should be identical. \

It is a grave indictment of our long ballot that it is neces-
sary to rotate the names of the candidates, in order to pre-
vent candidates from profiting by being at the top of the list.
That the position on the ballot influences the vote is certainly
not flattering to the intelligence of the voting public. As a
matter of fact, position on the ballot is important only in
minor contests, and particularly where there are a number
of persons to be elected to the same office. The rotation of
the names is the only means of putting each candidate upon
an equal footing. The methods used for the rotation of names
at present are unduly expensive, and in some states greatly
increase the work of the precinct officers. Where the names _

1are rotated within the precinct, each ballot being different.
from the preceding one, the cost of printing is excessive and J

the count made difficult. A bett~practice is to rotate the I
names from precinct to precinct, with an identical set-up in
each~ct, but even this is urinecessary. The names should
be rotated only when it is necessaryto change the positions
in order to give each candidate equal treatment. To illustrate:
suppose there are three candidates for a certain office, and
three hundred precincts in the city or county. In the first

hundredpreci;~t ~e order of candidates might be A, B, C;..lnth~ second hun re pJ:~~nctS;-C,A, B; and in the third hun-
dre(tprecincts,~<:::, A.~~ changes -in' the "set'-up of the

= ~ _m ~
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ballots would be required to secure the same results now
secured by more expensive rotation. Under this system, there
is no sound reason why the names should not be rotated in
the final election (with the Massachusetts type of ballot), as
well as in primary and nonpartisan elections.

Specification I8.-In states where there is apreciable danger
of voting frauds and the use of the "endless chain," the
ballots should be numbered serially upon a perforated
stub. This number should be recorded upon the poll
book or voting certificate (hereafter explained) at the
time when the ballot is handed to the voter. This stub

sh~uld be torn off the ballot before it is deposited in the
ballot box, and the number checked with the number
previously recorded.

This procedure is designed to prevent the use of the so-
called "endless chain" ballot at the polls, and to safeguard
against the use of spurious ballots. In many states it is unnec-
essary, but everywhere suitable protection should be made to
guard against abuses. The number on the 'ballot is torn off
before it is deposited in the ballot box, thereby safeguarding
the secrecy of the vote. In several states at the present time
the number is recorded on the ballot itself and is left on it
when it is deposited in the ballot box. This is the case in Mis-
souri. Theoretically, the ballot may be identified later on
as that of a particular voter, and the secrecy destroyed, but
actually there are few complaints upon this score. The election
officersin the rush to count the ballots do not scrutinize them
to learn how individual voters voted.

Specification I9.-The practice of having one or two election
officers sign or initial each ballot before it is handed to
the voter should be discontinued. The official seal of the
election officeor a facsimile of the signature of the elec-
tion officer of the city or county, in connection with the
use of serially numbered ballots, provides ample pro-
tection.
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The signature of the precinct election officers upon each
ballot is little protection against fraud. Seldom are the ballots
examined to see that they have been properly signed, except
in case of a recount, when a number of ballots are always
thrown~t because of the absence of the signatures, as re-
quired by law. This results in the disfranchising of voters

. through the negligence of the precinct officers.Often the
signing of the ballots, particularly when several ballots are
used, slows up the voting process. The election officers fre-
quently sign a large number of ballots'prior to the rush period
of the day, making the signature rather meaningless.

Specification 2o.-The contract for the printing of ballots
should be awarded to the lowest responsible bidder,
aft~r sealed bids have been secured and publicly opened.

The printing of the ballots is a considerable item in the
cost of electiot}s, and adequate provision should be made to
secure bona fide competition in awarding the contract. The
city of Milwaukee, it is interesting to note, prints its own bal-
lots at a very small cost.

PRECINCTS AND POLLING PLACES

Specifit;ation 2I.-The provisions in the election laws fixing
a maximum number of voters to the precinct should be
removed, giving the local election officials wider dis-
cretion in the matter. There should be provided, in-
stead, a minimum limit of 400 voters to the precinct
in cities, wherever practicable. The state election laws
should permit the use of two or more sets of officers for
precincts which contain more than 800 registered voters,
or the use of additional clerks as may be required.

Specification 22.-The state law should require that the poll-
. ing places in cities and incorporated villages be located

in public buildings, wherever practicable, without any
rental to be paid, and direct the local officers to arrange
the precinct accordingly.

I/, -,-- -
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The size of the voting precinct and the location of the poll-
ing places are of more importance than might be supposed.
So long as the precincts contain four hundred voters or less
each, it is practically impossible for elections to be conducted
under any effective supervision in large cities. The use of
larger precincts, say one thousand voters, would make it easier
to place a responsible person in charge of each polling di-
vision, and to have all elections conducted under strict super-
vision. Until this is done, honesty, accuracy, and regularity
cannot be attained in some of our large cities. Even where
elections are fairly well conducted at present, this practice
would improve the administration.

One advantage of the use of larger precincts is that the
number of officers in each precinct may be varied from one
election to another according to the vote expected. It is ab-
surd to use as many precinct officials in a light election as
in the heaviest election.

Another advantage is that public buildings, particularly
school buildings, may be used almost exclusively. Not only
does this reduce the cost of elections materially, but improves
the tone. The use of basements, crowded shops, private homes,
and other undesirable quarters, especially in the poorer sec-
tions of the large city, is often conducive to frauds and vio-
lence.

While it may be urged that the increase in the size of the
precinct would greatly inconvenience the voters, who would

. be compelled to walk for a number of blocks to the voting
place, this argument is not valid. If little children can walk
to the school building every day of school, surely their parents
can make the trip once or twice a year to vote. Paved streets,
improved transportation, and the universal use of the auto-
mobile have relieved the necessity for small precincts. As a
matter of fact, the use of larger precincts does not make much
difference in the distance which the voter has to go, provided
the precincts are judiciously grouped around public build-
ings~ At the present time in many cities the polling places
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of ~everal.precincts are located frequently in the same school
building, or are located just across the street from each other.
On the whole, the convenience of the voter is served better
by the Use of'pui?lic buildings. Even though he may have to
go a fe)\V'blocks farther to vote, he can always be sure of
where the polling place is, and there is less need to redistrict
.the precincts from time to time.

There is no particular reason to provide in the state elec-
tion law a maximum number of registered voters for the pre-
cinct. In many states where such provisions are obeyed, the
election costs are greatly increased thereby. In other states,
the local officials do not comply with the state law, and in
some cities permit the election precincts to become several
times larger than the legal limits before dividing. The local
officersshould be permitted to determine the size of precincts,
with a minimum, rather than maximum, limit for cities.

Attention should be called to the English and Canadian
practice of having precincts as large as several thousand
voters, using a number of sets of election officialsto each pre-
cinct or polling place. In some European cities the entire vote
is cast in a single building. There are many distinct merits in
this procedure. The election can be placed under very close
supervision, and the machinery adapted to the size of vote
expected.

ADVERTISING ELECTIONS AND POLLING PLACES

Specification 23.-All requirements of the advertising of elec-
tions and polling places should be omitted from the elec-
tion law and left to the discretion of the state board of

elections, except that a copy of the ballot should be ad-
vertised. The local officers should be permitted to ad-
vertise the ballot either by mailing a copy, preferably
reduced in size, to each registered voter, or by news-
paper publication within one week prior to the election.

A great d 1 of money is wasted on useless election adver-
tisements. Some ate t mgs which are common y aaver-

-.. - -- -
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tised at a considerable cost include the following: a lengthy
notice that an election of certain office is to be held; a long
set of instructions to the voter, accompanying the advertise-
ment of the ballot; a list of voting precincts with the polling
places of each (the voter does not ordinarily know the num-
ber of his precinct); and (of all things) a street description
of the boundaries of the precincts.

The official ballot should be advertised in a way to reach
a maximum number of voters. There is much merit in the

practice, followed in some states, of mailing a sample ballot
to every voter a few days before the election. In some cases
this could be done at a cost which would be little more than
the cost of advertising. The sample ballot mailed to the voters
should be considerably reduced in size, in comparison with
the official ballot. It would be well to suggest to the voter
by a suitable notice on the sample ballot that he mark his
ballot ahead of time and take it with him to the polls for guid-
ance in marking the official ballot. This is done already by
one of the party organizations in Omaha (the ballot sent out
is not marked for the candidates of the party), and is said
to work well.

THE CONDUCT OF ELECTIONS

Specification 24--In cities of 10,000 population and over the
hours of voting should be ordinarily from 7 A.M.until
8 P.M.; elsewhere the hours should be fixed by the state
board of elections.

The more common practice is to open the polls earlier and
close them earlier than the hours mentioned above. Few votes
are cast early in the morning, but it is a great convenience to
the voter to keep the polls open until eight o'clock at night.
The absurd practice of closing the polls at four or five o'clock
in the afternoon was written into the law years ago to suit
the convenience of rural sections, with the thought that the
farmers would have to vote early enough to go home and
attend to the chores before night-fall. To open the polls
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seven o'clock places an unnecessary
offic:ers,and makes the position
should be sufficient. Perhaps the

determination of the hoursbf vot~
making it possible to vary them

of the community.
and in small cities the hours for voting

shorter, closing the polls several hours earlier. It is
suggested that this should be left to the state election board.
~n vi,ew of the light vote cast during the morning hours, it
might ,be, well in cities, particularly for the minor electi()ns,
toJl;S:thehoursErom I P.M. to 9 P.M.

Specification 25.-Election equipment should be delivered
to the polling place prior to the election. Registration
pooks, ballots and other records or supplies should be
delivered, to the ;residence of the inspector, or to the
election officers at the polls on the morning of the elec-
tion, and a receipt secured.

Tb.e usual practice of requiring several of the precinct offi-
c~;t.$~bcal1at the election officefor the supplies is absurd. In
m~.ny titie$;;o1l,~of the most disagreeable features of service
Qi'J.,the eleCtion boards is the necessity of making frequent
~Vpsto the city hall or county courthouse. In m~ny cities the
~l~cti()n r.ecords and supplies are turned over to the police
for ddivery to the precinct officers on the morning of the
election, ,with very satisfactory results.

.$pecijicat1on26.-Procedure at the polls. The voter should
sign' a voter's certificate, giving his name and address,
al1clpresent this to the officer in charge of the register.
This officer should compare the signature with that on
~he registration record, and if satisfactory, note on the
registration,record that the voter has voted, approve the
certificate and hand it back to the voter. The voter then
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should present this certificate to the officer in.charge of
the ballots, who should record on the certificate the
serial number on the ballot stub, and hand a ballot to
the voter. The voter should then enter a voting booth
alone, mark his ballot, fold it, return to the officer in
charge of ballots and give the ballot to him. This officer
should then check the serial number on the ballot stub
to see that it is the same ballot handed to the voter, tear
off the stub, and place the ballot in the box.

This would greatly reduce the work of the precinct officers,
and make it entirely feasible for three persons to handle as
many as a thousand voters with ease. The routine work would
be done by the two clerks, and the inspector in charge would
settle any problems or questions which might come up, take
care of voters who require assistance, relieve the clerks when
they have to be away, and assist otherwise as may be neces-
sary.

The typical procedure at the polls is antiquated and clumsy,
requiring from four to seven officers to take care of several
hundred voters. Ordinarily two poll lists, or lists of voters,
are made out, requiring two clerks to do this work. There
is no need for two poll lists; one is sufficient. The signature
of the voter, together with his address, either in the form
of individual voter's certificates, or in the form of a signature
poll list or "roster of voters," constitutes a much better poll
list, and does not require the use of a poll clerk to prepare it.
Individual certificates are somewhat preferable to a bound
book for the voter to sign in, since a number of voters may
be signing at the same time. The certificate form may be
used more readily in comparing the signature with that on the
registration record, and recording the ballot number. This
procedure is used in Minnesota cities with excellent results.
The roster of voters, however, such as is used in California-a
small bound book in which the voter signs-is satisfactory.

In the election. laws of the various states many useless steps
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are included in the procedure at the polls. In several states
the poll list is supposed to be made out as the. voter hands his
ballot to the officer in charge of the ballot box, instead of
when he is checked off the register. In almost every state the
election officers have to initial or sign the ballots, and some-
times there are several .ballots to be signed. Often this slows
up the voting. Ordinarily a considerable amount of writing
by the election officers is involved, which takes time, makes
it necessary to have small precincts, and serves no useful pur-
pose. .

EspeC1alattention should be called to the requirement of
the signature and the comparison with that on the registration
record. This is a very important provision. The signature
identification is undoubtedly the most effective procedure
which can be taken at the polls to prevent voting frauds.
A written record is made of every vote cast. The vot-
ing of dead voters, or of fictitious persons or persons who
have moved, becomes dangerous if not impossible. The elec-
tion officerscannot write into the poll lists the names of voters
who failed to appear to vote, and put ballots into the box for
them, without incurring the danger that this fraud will be
discovered if the records are examined. The signature identifi-
cation is practicable. It is successfully used in the cities of New
York, and Minnesota, in Omaha, and throughout California,
and is provided in the new registration laws of Ohio and
Michigan. Very few voters are unable to sign, and these voters
can be taken care of by means of an oath, or a witness who signs
for them, or an identification statement, such as is used in New
York. The signature at the polls speeds up rather than retards
the conduct of the elections. In New York State the procedure
for securing the signature and making the comparison is par-
ticularly clumsy, yet no difficulty or delay is encountered in
precincts which run over 500 registered voters. The signature
of the voter at the polls should be a uniform requirement
t~r.oughout the country, regardless of the other election pro-
V1SlOns.

L "

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



48 ELECTION ADMINISTRATION

Specification 27.-The voter's certificates should be placed in
a suitable binder or locked box, and at the close of the
polls should be sealed and constitute the officialpoll list.

This is the Minnesota practice and has worked well. The
useless procedure of having two clerks prepare poll lists
should be done away with. In the place of the poll lists there
would be the certificates of the voters, with their signatures and
the numbers of the ballots. The form of the voter's certificate

might be substantially as follows:

VOTER'S CERTIFICATE

General Election November 6, 1930

I hereby certify that I am qualified to vote at this election.
Name .........................

Address ".......................

Ballot Number. . . . . . . .

Specification 28.-Assistance to voters. Assistance should be
given only to voters who state under oath to the in-
spector that they are physically unable to mark their
ballot without assistance. No assistance should be given
to the illiterate voter. A notation should be entered on
the voter's certificate, and either an election officer or
a member of the voter's household should accompany
him to the voting booth, read aloud to him the names
of the candidates for each officeand mark the ballot ac-
cording to his oral instructions.

In many cities the so-called assistance to voters constitutes
a grave abuse. Controlled voters are intimidated and required
to ask for assistance, regardless of whether they actually need
it, and in some precincts the political worker accompanies the
voter to the booth. This should never be permitted. Statutory
provisions designed to prevent this abuse are apt to be dis-
regarded. The only effective means of regulating assistance
is to prohibit it, except to persons physically unable to mark !
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th~ballot,and even this provision may not prevent the abuses.
The vot~r should be required to take oath that he is physi-
caUyunaQle to. mark: .his ballot without assistance. In New
York and California no one may secure assistance unless when
he regist~red he stated that he would require assistance, and
this fact was recorded on the registration record. This feature
-should be included in all new registration laws. In some cit-
ies the party machines give a pre-determined list of candi-
dates to the controlled and ignorant voters, and instruct them
to ask for assistance. In compliance, the voters hand the lists
to theefection officers,who mark the ballots accordingly. This
practice should be prohibited by requiring the assisted voters
to orally instruct the officers how to mark their ballots.

Specification 29.-Challenges. Any election officer or watcher
should have the right to challenge any person who has
applied to vote. The challenger should be required to
state a definite ground upon which the challenge is made,
to support this with a brief statement of the facts or his
belief, and to sign the challenge. The inspector in charge
should then place the challenged voter under oath, in-
terrogate him concerning his qualifications as a voter,
and before permitting him to vote, explain to him the
pertinent qualifications and require him to sign an affi-
davit covering the qualifications upon which he is chal-
lenged. A standard form for recording each challenge
should be used. The number of the ballot given to the
challenged voter should be recorded on the back thereof.
The voter should not be permitted to vote if, according
to his answers, he does not possess the necessary qualifi-
cation, or if he refuses to answer any pertinent ques-
tions put to him or to take the required oath. The
election officeshould also have the power to make chal-
lenges, upon evidence that the voter is not qualified, by
attaching a challenge notice to the registration record.
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The challenge notice should state the grounds of the
challenge with a blank for the precinct inspector to make
an entry if the voter appears.

In many communities challenges at the polls are almost
unknown. In other places, however, they are highly impor-
tant. There should be a concise written record made of each,
challenge, which should be preserved and turned in with the
other records. The precinct inspector should report to the
election office if he has reason to believe that challenges are
being made to obstruct and delay the election. If upon in-
vestigation it appears that such is the case, the chief election
officer or his deputy should have the offending persons ar-
rested.

Specification ja.-Any civic organization or committee of
citizens interested in the outcome of an election, and in
partisan elections each political party, should be per-
mitted, upon petitioning the election officeten days prior
to an election, to appoint two qualified electors as watch-
ers for any' or all precincts, with suitable credentials.
Such watchers should be permitted to compare the sig-
natures of the voters, scrutinize the ballots as they are
being counted, but should not be permitted to handle
the ballots, either during the day of election or during
the count.

THE COUNT

Specification j I.-The state board of elections should pre-
scribe the method of counting ballots and making re-
turns, and instruct the precinct officers in their duties.
The regulations and instructions should be varied some-
what from election to election, to meet the particular
requirements of each, and improvements should be made
from time to time.

The existing laws governing the counting of ballots are
unsatisfactory. In most states they provide that each ballot
shall be called off by one officer,while another officerlooks on
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tfieQ~l1otrand that two clerks shall tally the vote
~"<~ff;Qrciinadly.this method is not followed by

erg, who devise 'their own system, and fre-

;2>,~,~'WQrkup, using bystanders and watchers
6U:~t;J~'afewstate§ the procedure of counting one
ta time5, as.it is called off, is prescribed by law so

}"tgldlytPatit .is followed, with the result that the election
Qti1~ef'sare forced to count for long pours, often, until late in
the following day, or even later. It has been sugl$~sted by
~()me ele<;tionofficials that the law should. make no attempt
topreschbe the mythod of counting, but leave it entin~ly to
the precinct board.

In other respects the method of counting the vote gener-
ally employed is unsatisfactory. Recounts prove over and
ag~it1that the count is highly inaccurate. A recent recount in
J.\1ihvaukee, for example, which has one of the best election
admilliptrations in this country, showed that in 123 precincts
recounted, only one precinct had accurate results. And only
()n~ gffice Was recounted! It is impossible to expect precinct
ofIic:ersto be. able to count accurately after they have been
on cl\Ity twelve hours or more, and then have to count the
b.~llotsf~t into the .night.

'tHe 'system of, counting should be devised to prevent the
de1ayin the returns, which is an invitation for fraud in some
of qur large cities; make it possible to employ extra persons

'as tpey,are needed; fix the responsibility for the accuracy
of the count ; and furnish a more suitable and uniform pro-
cedure. Accuracy is out of the question with the conditions
under which ballots are counted at present. One solution of
the,<proQlemis the voting machine, and it must be conceded
that accuracy can be secured only by a mechanical count.

'fheseresults can best be secured through administrative
rules and regulations, issued by a state board of elections, in
consultation with the local election authorities. The instruc-

tions will require variation from one election to another, for
the work, of counting ballots varies considerably at different
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elections. The rules and regulations governing the count
should be worked out with great care when first issued, but
modifications will be found necessary from time to time. Most
of the gross irregularities and inaccuracies which now mark
the counting of ballots can be avoided by regulations which
prescribe more practicable methods.

The state board of elections might adopt or permit one or
more of the following systems for the counting of the bal-
lot (where paper ballots are used) :

I. The count to be made by the regular precinct officers,
continuing after the close of the polls until the count is com-
pleted.

2. The count to be made by the regular precinct officers,
supplemented in heavy elections by additional clerks who go
on duty at the close of the polls, or earlier, for use during the
rush hours.

3. The count to be conducted by a separate set of precinct
officers, coming on duty some time during the day of elec-
tion, or at the close of the polls.

4. A central count made by separate counters under super-
V1SlOn.

It is recognized that each of these systems has some ad-
vantages and disadvantages, and which method should be
followed may depend rather largely upon the conditions in
the particular state and at the particular election. Indeed,
the state board of elections should have the power to author-
ize or prescribe different methods to be used as the circum-
stances require.

The count by the regular election officers of the precinct
has the merit of simplicity, a somewhat better fixing of re-
sponsibility for the honesty of the election than under the use
of special counting boards, and works satisfactorily in many
elections. In some elections it works badly. The officers are
tired at the end of the day of the election, and if the size of
the ballot is large or the number of votes cast is considerable,
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tfiecount may continue far into tIre night, or even until the
following day. Under such circumstances errors are inevi-
table. I t is not wise public policy to require the election officers
to serve continuously tor periods of twenty to twenty-four
hours, or everllonger.. It makes it difficult to secure satis-
factory officers.The use,of the regular election officersusually
makes it imperative to have small precincts, thus greatly in-
creasing the cost of the election.

The second method is identical with the first, except that
provision is made for the use of additional clerks to assist
in the cdunt, particularly if the election is heavy. In many
states an unnecessarily large number of precinct officers are
used throughout the day because they will be needed during
the count. In other states small precincts are used at an ex-
cessive cost as a means of keeping the job of counting within
the ability of the regular precinct officers. Both practices are
unwise. Our election administration is often wooden and in-
flexible. Provision should be made for the recruitment of ad-

ditional clerks to be used during the count, or perhaps to
start work at five or six o'clock in the evening to assist also
during the rush period of the voting. Capable persons could
be secured readily for these hours, coming after the close
of ordinary business hours. In many light elections there
would be no need for the employment of extra persons to
assist in the count, but in heavy elections their use would
speed up the count and greatly relieve the regular precinct
officers. Substantial economies could be secured through the
use of larger precincts with a small number of election offi-
cials during the day.

The third system, that of using a separate counting board,
is used in the following large cities: Omaha, Denver, Salt
Lake City, and Portland, Oregon. It is also used in other
cities in the states in which these cities are located, and within
several other states. It was used for several years in New
York City, but was given up, even before the use of voting

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



54 ELECTION ADMINISTRATION

machines became compulsory. Generally speaking, it is not
satisfactory. One of the principal objections is that the returns
are given out during the day of election, although the state
laws strictly forbid it. In some communities where the count-
ing board is used it is said that the candidates congratulate
each other upon victory by the middle of the afternoon. On
the other hand, in Omaha, where the count is handled with
greater strictness, no particular trouble has been encountered
on this score.

Where a separate counting board is employed the cost of
the election is very materially increased. More precinct offi-
cers are required, and the compensation is smaller for each
officer, with the result that it becomes more difficult to secure
competent persons. If the count starts before the close of the
polls, a separate counting room is required, and sometimes
there is danger that the count may be conducted under condi-
tions not favorable to honesty and accuracy.

The principal argument for a separate counting board is
that the work of counting the ballots in certain elections is
so arduous as to make it practically impossible for the work
to be done by the regular election officers, at least within a
reasonable time. The use of a separate board makes it pos-
sible to secure the election returns several hours earlier.

The fourth system, that of a central count, has been used
very little in this country. It was tried in San Francisco a
number of years ago and was abandoned after trial for several
elections as impracticable. The returns were delayed for sev-
eral hours, and one election was reversed upon recount.

The cities which use proportional representation (Cincin-
nati and Hamilton, Ohio; Boulder, Colorado; and formerly
Cleveland and Ashtabula, Ohio) have a central count, but the
conditions are so different that no conclusions for or against
a central count can be drawn. The central proportional repre-
sentation count is for members of the city council only, and in
the larger cities the returns are delayed. for several days. In
all of these cities, except in Cleveland prior to 192.9, the

I
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eenconducted in an accurate and satisfactory man-

bbtain with a.central count are that

t1£J.~~rsupervision, and by a corps of
~~~tt$eo£ their clerical experience. The dis-

ad,v#!),t,~~~'~!1~t!J.;t.the;arrangements are difficult to make,
del#y~Tn'g~ttingreturns are almost inevitable, and the count-
ingconditionsare apt to be such as to make it difficult to do
HIe Wbtkcaccurately.

The$n~te' election laws governing the conduct of the
CQUIltpgxotical1Yal1;tequire the entire election board to count
as.,a sin:gle unitjprohibiting the division of the work so that
it may beicarriedon by two or more teams. In actual prac-
tice, many election boards divide the work up so that the
cbunttS c(mductedby two teams simultaneously, in order to
co}'ltplet~ the work within a reasonable time. This is done
contt:~Y. to law, and without adequate records to safeguard
against frauds and errors. A great improvement would be
macfe iri the .jCountif the work were divided in some orderly
manner, with.suitfible records, and the election boards per-
mIt&d to divide into two counting teams. The most feasible
man.ner would be tb divide the ballots into. blocks of one
hut'idred each, and provide a separate tally sheet for each
block,which would be attached to it after the count was com-
pleted..The two mbre teams could count one block .after
anotherixecording the results on the tally sheet for the block,
with the names of the members of the team, and later con-
solidating the individual tally sheets into a precinct return
sheet. In partisah elections, where party column ballots are
u~ed,.straight ballots should be separated from the split bal-
lots, and counted separately before the split ballots are
counted.

81Jecification32 ---The state board of elections should pre-
scribe the number, form and disposition of tally and re-
turn sheets.
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The form of the original tally sheet for each block of roo
ballots, which should constitute one of the official returns,
should be somewhat as follows:

TALLY AND RETURN SHEET

Number of Ballots. . . . . . .

Ward Precinct Called by................

Talliedby................
Approvedby..............

For Governor
I 2 3 4 5 6 7 8 9 10 II 12 13 ! 4 15 16 17 18 19 20

Robert Jones 21 22 232425 2627 28293031 323334353637
3839404142434445464748495051 525354
(and so on to 100) (Printed small)

........

Samuel Smith (as above)

Void and (as above, but fewer numbers to tally)
blank

........
,

Total. . . . . . . .

There are several merits in the above form of a tally and
return sheet, though the exact form should be prescribed by
the state election board. It does away with the tediousness.
of entering four lines and a tally in small squares and makes'
for greater accuracy. The person making the tally would
simply draw a line through the next number for each can-
didate as a vote is called for him. By keeping a record of the
void and blank votes, and by adding the total votes for each
office group, the accuracy of the count can be checked, and
errors corrected.

From the original tally sheets for each block of roo votes
the official return sheet for the precinct should be prepared.
Three copies should be made, two of which should be carbon
copies. Two of these should be turned in to the election office,
one copy to be given to the press, and the third copy should
be mailed to the state board of elections in a stamped envelope
provided for that purpose, as a safeguard against possible
alterations. The original tally sheets should be attached to
the blocks of ballots.
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VOTrNcMACHrNES'

Specification 33.-The state election law should authorize the
use of voting machines under conditions whereby the
maximum economy of operation may be secured, con-
siste,nt with satisfactory operation. The size of the pre-
cincts should not be prescribed by law, but should be
determined by the election commissioner, so that they
may be as large as conditions will permit, and the num-
ber of officials used to the precinct should likewise be

lef~o the discretion of the officersin charge of elections.
Local units of government should not purchase ma-
chines, however, until they have been used experimen-
tally in several elections, in order that the proper ma-
chines may be purchased, and the average capacity of
each machine under local conditions may be determined.

.Two members of the committee, Honorable H. A. Nichols of Rochester,
New York, and Honorable J. H. Zemansky of San Francisco, have had prac-
tical experience ove.r a period of many years with voting machines, and both
are enthusiastic advocates of machine voting. These members would prefer
that the report endorse voting machines in stronger terms. Speaking of his
experience with voting machines, Honorable J. H. Zemanskywrites:

"Voting machines were first used in San Francisco in 1905. All machines
wer~ destroyed by fire in October, 1906, except 53. From 1906 to 1923 paper
ballots were used in all elections. The ballots were large and difficult to count.
Every method was tried to quicken the count. One method was the central
coUllting. All the ballots were brought to a large auditorium and there counted
bya new set. of clerks, all of whom had passed a civil service examination to
qualify. This method was tried at four different elections without success. The
length of the time for counting was not changed nor was the count as good
as those counted at the polls. At a recount of the votes cast under this method,
the original results were changed. It was revealed also that about 25 per cent
of the people made errors in marking their ballots.

"Machine voting was again considered and after a thorough canvass of those
in use, it was resolved to again apply machine voting and counting. In 1923
fifty machines were purchased. They were a success from the start. Our only
difficulty was to educate the public. At each election since 1923 more efficiency
has been accomplished j at the election held November 5, 1929, not a single com-
plaint was made as to the use of machines. San Francisco will never go back to
paper ballots. The press, public bodies,and the public in general have openly
declared for the. continued use of voting machines."

Honorable H. A. Nichols states: "In my opinion there is no good argument
against the voting machine. I honestly believe that they are the best method
of voting yet devised. . . . To sum up the whole question, the voting machine is
honest, accurate, economical and efficient, and no municipality will regret adopt-
ing vo.ting machines."

---
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Voting machines have been in use in New York state for
more than thirty years. Rochester was the first large city to
install them, purchasing some machines in 1898. Buffalo and
Syracuse followed suit in 1900, and the use of machines
spread quite rapidly in the state, though New York City did
not buy machines 'until 1925, and was not fully equipped
until 1929. At the present time some two thousand communi-
ties in the following states use voting machines:

i
i

STATES USING VOTING MACHINES IN PART

(Listed in' order-of the extent of use)
Iowa Michigan
Washington Wisconsin
California Pennsylvania

New York
Connecticut
Indiana

A list of the large cities in the United States using ma-
chines includes the following:

LARGE CITIES USING VOTING MACHINES

New York City
Philadelphia
Pittsburgh
Buffalo
San Francisco

Seattle
Indianapolis
Rochester, N.Y.
Syracuse
Los Angeles (part)

Des Moines
Hartford

Grand Rapids
Tacoma
Oshkosh

On the other hand, a number of cities and counties in vari-
ous states have tried voting machines and, for one reason or
another, have discontinued their use. A list of the large cities
which have thus discontinued the use of voting machines
includes the following:

LARGE CITIES WHICH HAVE DISCONTINUED THE USE OF VOTING

MACHINES AFTER TRIAL

Chicago
Milwaukee

Minneapolis
Omaha

Newark

Jersey City
Denver

Salt Lake City

Los Angeles (now
resumed)

Portland
Racine

The reasons for the discontinuance of machines have varied

from state to state, and in many cases had little to do with
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the merits of the machines. Some places discontinued the use
p£ macMhesytars ago before the machine had reached its
present perfection; others did not give the machines a fair
trial, while in several states the election laws were amended
in some,tilantJ.erso as to make it impracticable to continue the
use of machines. In Chicago the scandal in connection with
the purchase of the machines precluded their use. In many
communities the machines have been discontinued because
the polls became badly congested at an election shortly after
the machines were installed.

At the~resent time there is.a considerable movement for
the adoption of voting machines in the states where they are
not now used, or are used only in part. The large cities in
Pennsylvania voted overwhelmingly to adopt voting ma-
chines in 1929, largely as a means of preventing flagrant vot-
ing frauds. Under a recent decision of the Ohio Supreme
Court, voting machines may be used in that state4 and the
legislature prov.ided for their use in the new election code
of 1929.5 Several of the larger cities of the state are actively
considering the adoption of machines.6 Voting machines are
at present being pushed in Boston, Detroit, Baltimore, Cleve-
land, and a number of other large cities, and it is quite prob-
able that the next few years will see a substantial spread of
their use.

The principal merits claimed for the voting machines are
the following:

r. Accurate returns.
2. Reduction or elimination of many types of voting frauds.
3. Quick returns.
4. Secrecy.
5. Elimination of mistakes by the voter.
6. Avoidance of recounts.
7. Economy.

.State, ex reI:, v. Sprague, 1I7 Ohio State 289 (1927)..Ohio Legislative Acts, 1929,PP. 382-85.

. See a report by the Ohio Institute, "An Analysis of the Desirability of In-
stalling Voting Machines in Ohio Cities," May 193°.

., -- --
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The election returns under the use of voting machines are
mechanically accurate, barring a breakdown of the machine,
which is extremely rare. The other principal possibility of an
error is that the precinct officers may make mistakes in read-
ing off and recording the counters on the machines, which is
not great. Where paper ballots are used, and the vote is
counted by tired election officers at the end of a long day,
many mistakes are inevitable. Every recounted election case
brings out the fact that errors in the count are the rule rather
than the exception.

Ballot-box stuffing, falsification of returns, and alteration
or substitution of ballots at the close of the polls, are the
principal types of election frauds which have prevailed within
recent years in Chicago, Philadelphia, Pittsburgh, and
other large cities. While it cannot be claimed that the voting
machine will eliminate all frauds, it will make it difficult to
carryon these principal types. The system of lock and seals
used on the voting machines makes it impracticable to manipu-
late them, and the actual experience in cities where they are
used is that they are rarely, if ever, manipulated. Voting ma-
chines are being installed in Pennsylvania primarily as a
means of preventing ~oting frauds.

The third advantage of voting machines is the quickness
of the returns. In light elections, at which only a relatively
few officesare filled, it is common for the results to be known
within one or two hours after the close of the polls. In the
larger elections, the time required is longer. The voting ma-
chines tend to preserve the secrecy of the vote more effective-
ly than paper ballots, since the voter is completely curtained
from observation while voting, and there is no paper ballot
to identify later on. The machine is set so that the voter can-
not vote for more than the proper number of candidates for
each office, and hence cannot spoil his ballot. Not only that,
but he does not have a paper ballot to deface or improperly
mark, and thereby have it thrown out. It should be pointed
out, though, that he may mistakenly pull down the wrong
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~~y*ppill1isYPt~by 1>~ttingthem" up before re-

=~,~'h\1tri~c!.ivtq straight voting. Recounts
~l1erep:la<;hines are use~, l1ecause the

:~: !fu>.tth~!re,u)" ",e accurate. If fraud is
r~CQU~~kca'rl,be had easilyand economically,mere-

a.~ip'gtnemachines andre-reading the couvters.
eJastatgumerit fbr the llse of the machinesisthe econo-

roJe$'.which they effect. The cost of eleCtions is lessened by
th./B'lise of larger precincts, fewer officials to the pljecinct,

s~orte1'"LIpursand consequently smaller pay of theJ?rec~nct
officers, and a smaller cost of printing ballot~. With voting
maQhines, it is practicable to use several machines to the plje~
cinct,anq have a thousand or more voters to the precinct.
As .bmatter of fact, this is not ordinarily done, and the size
of precincts where machines are used is not, on the average,
appredably larger than where paper ballots are used. There
are numerous precincts in Massachusetts and Wisconsin which
run well over a thousand voters, though paper ballots are
used. The claims made as to the number of persons who can
be handled on a machine are often exaggerated. Even in the
b<1imelilyear of 1928, the average number of votes cast per
ma.c,h~~ein New York City (including the machineskept in
$'~e\V'~.)was384, while the average in San Francisco was 153.
rni/'$t~et'years with a smaller vote, the average. number of
vot~scast per machine is much smaller.

F'ewer officials are required for each precinct if votingma-
chtp.es are u~sed.In some states only three officials are used
with.machines, with an extra officer for each extra machine.
In other states the election laws do not permit the use of a
sm;JJl~r number of precinct officers. The saving, however,
in.the salary of precinct election officersis usually substantial.
The savin&,son the printing of ballots are small, for the cost
of l'rinting the ballot labels for the machines approximates
the cost of printing ordinary paper ballots, and ordinarily
~al'er ballots have to be printed for the use of absent voters.
. Most claims of the savings which voting machines will
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effect fail to take into account altogether the capital outlay,
with the proper interest and depreciation charges. This, in-
deed, is one of the largest charges in the use of machines, and
in many cases equals or exceeds the savings made on other
items. While there is little wear upon voting machines, since
they are usually used only two or three days in the year, the
risk of obsolescence and the possibility that the election laws
may be changed so as to prevent the use of machines should
be considered in estimating the operating cost of voting ma-
chines. Account should be taken also o£ the cost of setting
the machines for elections, drayage and storage. The actual
savings made by the use of machines in most states, after
these factors are taken into account, are very small. Machines
should not be purchased ordinarily with any thought of ef-
fecting substantial economies. The real merits of machines are
that the results are accurate, the danger of fraud is greatly
lessened, the returns are secured within a short space of time,
and expensive recounts are avoided.

The arguments commonly raised against voting machines
are these:

I. It is difficult to educate the voter how,to operate the machine.
2. They are likely to break down at the polls.
3. Many k:itieshave discontinued them after trial.
4. They make "split" voting difficult.
5. They may not be used for proportional representation elections.
6. The economies claimed will not be realized.

. 7. They cannot handle the rush of voters toward the end of elec-
. tion day.

Several of these considerations have already been discussed.
I t cannot be denied that considerable difficulty is encountered
in teaching people how to vote on the machine, even in places
where they have been in use for years. Nevertheless, the vast
majority of the general public seems to be quite enthusiastic
about machines in the cities where they are used. The effective
and satisfactory use of machines in New York City, with its
large foreign population, would indicate that they may be
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used successfully anywhere, if a sufficient number of ma-
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for breakdowns are extremely rare.
There is little evidence to support the assertion that the

machines make split voting more difficult. The present ma-
chines, obviously, cannot be used in proportional representa-
tion elections, but this is not a weighty argument against them,
since only three cities in this country have proportional repre-
sentation, and even these cities could use voting machines
for all <!ther elections, and Jor the election of other officers
at the time when proportional representation is used. The
greatest fault which can be found with the machine is the fact
that it cannot take care of a large number of voters within
a short space of time, and often results in congestion at the
polls. After the voters realize this, many of them vote earlier
in the day to avoid the rush, and the machines work satis-
factorily. Congestion, however, has led some cities to dis-
continue their use.

ABSENT VOTING

I

I

t
I

Specification 34.-All persons who are absent or who expect
to be absent from the city or county in which they re-
side, or who are unable because of illness or infirmity
to attend the polls, should be permitted to vote under
the provision for absentees, regardless of whether they
are within their home state or D:ot.

Most of the states now have some provision for absentee
voting; In some states these provisions apply only to a nar-
rowly restricted class, or to persons within the state, which
is undesirable. There is no point whatever in restricting absent
voting to certain classes, such as traveling salesmen, federal
and state employees, railway employees, or other specified
groups. Other persons who will be absent or unable to attend
the polls should be permitted to vote in this manner. With
a suitable procedure, the danger of fraud through absent

J

.
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voting is not appreciable. In practically all of the states the
procedure followed is quite cumbersome and unsatisfactory.
Usually it is burdensome upon the voter who wishes to avail
himself of the privilege, with the result that few voters make
use of absent voting. Absent votes average less than one per
cent of the total votes cast.

Specification 3s.-Procedure. The two following optional
methods should be provided:

I. The voter should be permitted to vote by apply-
ing at the election office during the week prior to the
election, upon signing an affidavit that he expects to be
absent on the day of the election.

2. The election office should mail an absent voter's

ballot, together with the necessary blanks and instruc-
tions, to any voter who makes a written application
therefor. It should not be required that the voter submit
such application upon any particular form, or have the
application accompanied by an affidavit. The absent voter
should be instructed to appear before an officer qualified
to administer oaths, subscribe to the affidavit, mark the
ballot in the presence of the officer, but so that the sec-
recy is preserved, place the affidavit and the folded bal-
lot in an envelope, and mail it to the election office in
time to arrive on or before the day of the election.

If the vdter expects to be absent on the day of election, but
is at home during the preceding week, he should be permitted
to vote ahead of time by appearing at the election officeand
subscribing to the customary affidavit. This would be a great
convenience to many voters, and is done in a number of states.

Ordinarily the absent voter must write to his home election
office to secure the necessary application and affidavit form
to vote by mail, then he must fill these in and appear before
a notary, and mail the application to the election office to se-
cure an absent voter's ballot. Upon receiving the ballot, he
must appear again before an officer authorized to administer
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oaths, subscribe to another affidavit very similar to the first
one, mark the ballot and leave it to be forwarded. There is
no necessity for two affidavits and the red tape of writing for
a formal application blank. All of this causes delay and pre-
vents the full use of absent voting. In some states where
there is a scarcity of notaries the voter should be. permitted
to have his affidavit witnessed by two qualified electors in lieu
of a notary.

Specification 36.-Counting the ballots of absent voters.
The absent voters' ballots received prior to the sending
out of the supplies should be sorted by precincts and
turned over to the precinct election officerswith the other
records. In cities, such additional ballots as are received
until noon of the day of the election should be sent to
the precincts by a messenger. The precinct officersshould
open the absent ballot envelopes, compare the signature
on the affidavit with the signature on the registration
record, and if satisfactory, deposit the ballot in the box.

The simplest and most effective method of handling absent
voters' ballots ist6 have them counted in the precinct with
the other ballots. This preserves the secrecy of the ballot,
makes thepre(:inct returns complete, permits a ready identifi-
cation of the voter by the use of the signature, and avoids
the necessity for marking the registration record of the voter
to indicate that an absent voter's ballot has been sent to him.

TIlE CANVASS

Specification 37 The officer (or office) in charge of elec-
tions should /rnake the official canvass of the election as

soon after the~lection day as practicable, publicly an-
nounce the results, and issue certificates of election to all
persons duly elected.

The canvass of the vote is ordinarily a routine clerical
operation. Little Or ho discretion is vested with the canvass-

ing board, and there is no sound reason why the city clerk or

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



66 ELECTION ADMINISTRATION
1

~
i

other officer in charge of elections within a city should not
make the official canvass for all city officers, the county clerk
for county officers, and the secretary of state for state officers
and also for officerswhose jurisdiction overlaps counties. The
common practice at present is for the official canvass to be
made by a canvassing board or by the legislative body. In

1-Canada, however, the returning officer in charge of the elec-
tion makes the official canvass and return as soon as possible
after the close of the election. In some states a special can-
vassing board performs this routine work at a large expense.1
In other places, the canvass is not completed for weeks after
the election day. These practices are inexcusable. The news-
papers usually have the tabulations practically complete as
soon as the last precinct return is in. There is no reason why
the official canvass should take more than two or three days.

RECOUNTS

One of the greatest safeguards of the purity of elections
is to provide an easy, economical, and prompt procedure for
a recount of the votes. Ordinarily the procedure is for the
contestant to appeal to the proper court for an order to have
the ballots recounted, and the recount is conducted under the
jurisdiction of the court. In New York, however, there is no
official recount, though the ballots may be recounted or the
machines inspected, upon a court order, and the results sub-
mitted as evidence in a quo warranto proceeding. A better
procedure would be to permit the election officeto conduct re-
counts without the necessity for a court order.

Specification 38.-Any candidate or group of candidates
should be permitted to secure a recount by filing within
ten days after the results of an election are officially an-

T In Jefferson County, Kentucky, for example, the cost of the official canvass
for the November election in 1928 was $5,078, and for the corresponding elec-
tion in 1929, $6,290, while the cost of the precinct officials for the conduct of
the 1928 election was only $9,517.28. In 1929 the chief tabulator in the canvass
was paid $500, the assistant tabulator, $350, 16 tabulators at $200, and so on.
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nounced a petition therefor, and depositing the sum of
five dollars per precinct for each precinct petitioned to
be recounted. The election officer (without any discre-
tion in the matter) should fix a date within forty-eight
hours at which time the recount will be started, and
notify the candidates for the office.At such recount the
officer in charge of elections should deputize one or
more teams to count the ballots for the particular office
in question. Each candidate should be permitted to have
watcherspresent at the count, who should be permitted I

to scrutinize the ballots. The recount should be permitted
under the same rules and regulations as govern the
original count, and should be conducted with prompt-
ness and dispatch. The seals on the ballot boxes should
be broken in the presence of the watchers as the recount
is conducted, and the ballots returned to the boxes and
sealed as each precinct is counted. While the recount is
in progress any candidate concerned should be per-
mitted to amend or to withdraw his petition or to file
an original petition to have designated precincts re-
counted.

If the cost per precinct is less than five dollars, the
surplus should be refunded. If the result of the election
is changed, the entire amount deposited by the contestant
should be refunded to him. The candidates should be

permitted to designate the precincts which they wish to
have recounted and to amend and add to the list from
time to time.

If the vote for any candidate recounted or upon any
referendum question recounted is five per cent greater
or five per cent less in any percinct than the original
return showed, the petitioner should not be required to
pay for the recount in that precinct.

Any qualified elector should be permitted to secure
a recount on a referendum vote upon filing a petition
designating precincts and depositing a fee of five dollars
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per precinct, within ten days after the officialreturns are
published, with the same rules as above.

The above procedure would not remove jurisdiction from
the courts, but would rather precede it. The problem of a
recount under proportional representation is quite different
from other elections, and consequently no mention is made
here of that procedure.

PENAL PROVISiONS

The penal provisions of the election laws of the several
states are tediously detailed, going into the various election
crimes with great ~particularity. After some consideration, the
committee has decided that it would be unwise to attempt to
work out a uniform penal code, though the accompanying
model code does contain several general penal sections, de-
signed to cover offenses committed by election officials and
other public officers.When this code is considered as the basis
for an election bill in any state, the penal provisions of the
election law of the particular state should be examined and
revised to conform to the terms of the bill. The general penal
sections in the following code are not designed to displace
the existing penal provisions, but rather to supplement them.
In many cases, however, the lengthy penal provisions should'
be abbreviated, and many of them eliminated entirely. The
committee is mindful of the fact that while penal provisions
are essential, and should be definite enough to stand up dur-
ing a criminal prosecution, after all, convictions for election
crimes are rarely secured, and improvement in administra-
tion and the elimination of frauds must be secured largely
through a revision of the administrative and organization sec-
tions of the election laws.

Attention is called to the practice in Illinois under the
City Election Act, whereby the county judge is the chief
election officer of municipalities adopting the act, and, as such,
may punish election officersfor contempt without a jury trial.
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In Cook County the present county judge has sentenced,
after trial to determine their guilt of election frauds, many
precinct officersunder his power to punish for contempt. This
device constitutes a powerful weapon which may be used to
safeguard the purity of elections, though it may not be used
without making the election officers servants of the court.

8,pecification 39.'-The election commissioner should be au-
thorized to refuse to pay the salary to election officers
who neglect, disregard, or violate the provisions of the
state election law, or of the rules, regulations and in-
structions of the state board of elections. Before any com-
pensation. is paid to the precinct officers, the election
commissioner should cause to be made an examination of
the records and such other investigations as he may deem
necessary. Appeals from the decision of the election
commissi()ner to a court of proper jurisdiction should be
allowed. Such forfeiture should not operate to exempt
the precinct officers from criminal prosecution.~

'fhepe.nalprovisions covering election offenses are largely
!!ipper,:-ttiyebecaus~ oFthe difP.culties attendant upon the prose-

... f Although such provisions are now
upon as a means of securing compliance

with the la.ws,itInust be recognized that the pro-
'C~dUl"eistoo u!1wieldy and tIle punishment too severe to take
care of petty violatioh~j.as well as neglect of duty. To secure
c:6mpliancewith toe. routine regulations, where there is no
guestion.offra't.icl.or flagrant misconduct, other and less severe
penalties, without the formality of a court trial, are needed.
'fhe whole admini§traf.ion of elections might be toned up con-
siderably if the 'officials in..charge had a ready and effective

means of. enforcinp routine instructions and disciplining pre-
cinct officers. In some cities the election office,without statu-
tory' authority, has used the threat of withholding the pay
of the election officersin case of failure to return election sup-
plies or for other neglect, with successful results.
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General Changes in the Election Laws. The previous speci-
fications have dealt with strictly administrative problems in
the conduct of elections. The following recommendations are
somewhat more general in character, not being limited strict-
ly to the business or holding elections. They deal with the
time and frequency of elections, the manner of placing names
on the ballot, and the short ballot. These recommendations
are designed to reduce the number of elections, to lessen the
bother to voters, and to simplify the problem of voting.
While they are appropriate in a study of election administra-
tion, it is recognized that they should be separated from the
strictly administrative parts.

THE TIME AND FREQUENCY OF ELECTIONS

Specification 4o.-The elections should be arranged so that
there will not be normally more than one regular elec-
tion to the year, preceded by a primary if such is neces-
sary.

Specification 4I.- The primary preceding state elections
should not be held earlier than two months prior to the
date of the election; the non-partisan primary preceding
local elections should not be held earlier than two weeks

prior to the date of the election.

Specification 42.-In order to avoid the expense and bother
of a special election, vacancies should be filled by ap-
pointment until the next regular election. Special refer-
endum elections should be restricted, wherever possible,
to urgent matters which cannot be delayed until the next
regular election.

Specification 43.-50 far as possible, the election of national,
state, county and municipal officers should be separated.

Many of our states are afflicted with too many elections.
The interest of the public is frittered away to a large extent
by constant elections. So far as possible, there should be not
more than one election, preceded by a primary where such is
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ndcessary, in each year. This is desirable from every point of
view. It would reduce the cost of elections and save the voters

from the bother of frequent elections. Under the present
state laws often there are as many as four to six elections with-
in a single year. It is no wonder that the voter loses interest.

Another grave fault of our election system is that there
is a mingling of national, state, county, and sometimes city
elections. Within the last quarter of a century the municipal
elections have been largely divorced from state and national
elections, with much better results, but we still tolerate the
combination of county, state and national elections at the same
time. It is hardly necessary to point out that the election of
local officials at such a time is little more than a farce. It is

highly desirable to elect the officers of each of these jurisdic-
tions at a separate election. The public interest would then be
centered on the candidates and issues of the particular unit of
government. This should be accomplished without an increase
in the number of elections. The ideal arrangement would be
to provide for a four-year term of officefor all elective execu-
tire and administrative officers,and to separate local, state and
national elections as much as possible. There are obvious diffi-
c4Jti~!;inthe way of such a proposal. In most states it would in-
volve a change in the constitution, though such a change, if un-
derstood by the voters, would be adopted by an overwhelming
majority. There is a marked trend toward the adoption of
four--year terms for public officers, but this has not been ac-
companied by a proper arrangement of the elections.

A typical arrangement carrying out the principal separation
of elections would be as follows:

193 I-City election.

t 932-Presidential, congressional, and state legislature election.
I933-County election.
1934~State and congressional election.

Frequently members of the city councilor the county board
have overlapping terms, with part of the members coming

ii ..
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up for election every year. While there is some merit in
this arrangement, it is not important enough to justify the
holding of additional elections or combining elections.

Another grave fault i~ our election system is that the cam-
paigns are unduly strung out. This is due in part to the prac-
tice of having direct primaries several months before the
election. In many states the direct primary prior to the regu-
lar November election is held in August, making necessary
a campaign in July (the worst month in the year for political
campaigning), and with an interval of three months before
the election. This practice is inexcusable. It makes two
separate and distinct campaigns of what ought to be one.
For nonpartisan elections, two weeks between the primary
and the election should be ample, and for partisan state elec-
tions, the primary should precede the election by not more
than a month or six weeks.

There is no justification for holding a direct primary
months before the election. A primary to elect delegates to a
nominating convention may be called, with good reason, as
much as two months before the election, but even in this case
it is unwise to lengthen the campaign unduly.

NOMINATIONS

Specification 44--At every election or primary at which the
individual candidate is required to file a petition to be
placed upon the ballot, he should be required to de-
posit a fee of five per cent of the annual salary of the
office for which he becomes a candidate, the deposit to
be returned to him should he poll ten per cene of the
total vote cast for that office or nomination. In general
partisan elections the ticket of all parties which cast five
per cent of the total vote cast at the preceding guber-
natorial election, for any office, should be placed upon
the ballot without deposit; other political parties should
be required to put up a filing fee equal to five per cent

8 Under proportional representation the percentage of first-choice votes should
be less.
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of the annual salary of all offices on the ticket, to be re-
funded in casethe party casts five per cent of the total
vote cast for any state office.9

The use of a filing fee large enough to discourage can-
didates who are not serious contenders would have a very
salutary effect upon our elections. One of the principal causes
of our long ballot is that many persons, for one motive or
another, run for office, though they have no expectation of
being elected. Sometimes it is the crank; sometimes it is
the young lawyer or business man who wishes to avail him-
self of free advertising. In many communities the same per-
sons run for office over and over again without the least ex-
pectation of being elected. It is a sad commentary upon our
elections that occasionally an unheard-of person is elected
to a high office. Some means should be taken to prevent the
ballot from being cluttered up with the names of persons who
are advertisers or cranks. The American public should scorn
or ridicule such candidates. The most feasible method of
restricting the elections to candidates who are serious con-
tenders is to require a substantial filing fee of eachcandidate,
with the provision that any candidate who receives a fair vote
will have the fee refunded to him. Already many statesrequire
a nominal fee. If there is any question as the constitutionality
of requiring such a fee, an optional method, sufficiently diffi-
cult, should be provided whereby any candidate could file a
petition to be placed upon the ballot.

It may be objected that a filing fee would make it diffi-
cult for the poor man to run for office, while not deterring
the rich man. This is not a serious objection. It would relieve
the candidate of the expense of having a petition paper circu-
lated, and since. the fee would be returned to the candidate

in casehe polled a reasonable vote, the system works to the
advantage of serious candidates.

.. This report does not attempt to cover the important and controversial prob-
, lem of nominating methods,

--- ---
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Specification 45.-As an alternative method, candidates should
be permitted to submit a petition. Only the signatures
of registered voters (if there is a registration of voters)
should be counted, and the election office should satis-
fy itself that the petition is bona fide by an investigation
of the signatures.

The operation of nominating petitions in this country is
anything but satisfactory. Professional petition circulators
may be found in many of our large cities, and almost every-
where the circulation of a petition means an expense to the
candidate. This would be justifiable if the petition stood for
something, but, as is well known, it is an empty formality.
The average person will usually sign any sort of a petition
placed before him, particularly that of a candidate, regardless
of whether he knows anything about the person. He does
not regard it at all as an endorsement of the candidate. Where
no check is made upon the validity of the signatures there
may be forgeries. While it is not desired to extend the use
of petitions, or to make the process more expensive, if they
are to be used at all, some safeguards should be taken. The
petition should be made so difficult that the normal course
would be to deposit the fee.

Specification 46.-Each nominating petition should contain
a list of ten sponsors. This procedure should be in addi-
tion to the filing fee proposed above, or an optional peti-
tion of a larger number of voters. After a nominating
petition has been filed, the candidate should be permitted
within a reasonable time (fixed by state law) to file a
declination of the nomination.

With the long ballot which prevails in this country the
voter is often unable to secure any adequate information about
the candidates, particularly for minor offices. The system of
sponsors which is now used in California is promising, and
should be adopted throughout the country. The voter can
judge something of a candidate by his sponsors, and the sys-
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tern tends to clarify the election somewhat. It is important
the number be kept quite small, for otherwise the spon-

sor system will tend to become meaningless and clogged with
the names of unheard-of persons.

Specification 47.-When there is only one candidate for elec-
tion or nomination, for any office,that candidate should
be declared elected or nominated, as the case may be,
and the officeomitted from the ballot.

Our long ballot is a serious evil. Students of government
everywhere realize the im.portance of taking off the ballot
the unimportant offices, so that the voters may vote with
some 9ygree of intelligence, and so that our governments may
be,90mebe~ter organized. This is a difficult process, because
of the,w()rship of the theory of democracy, without any at-
tention to,the realities of democratic control of government.
E:~gept(in the field of city government, little progress has
been made in shortening the ballot. While the short ballot

~snotproperly apart of the program for the i~provement 6f
clectic)Ilaclrriigistration, yet the long ballot makes the conduct
pf~~eQti()n$difficult.

"Q,!.ftcljatlotsare long because we insist upon putting every
ean'dia~tebI1 the, ballot, even though he is unopposed. In
,Il1an)t,eleQ~ip11~,particularly primary elections, tl1ere is only
one candidate fdr a majority of the positions. Where such is
th~ case, tbebetter practice of declaring the candidate elected
(orI1()I11inated) should be followed. This would greatly
shorfen, the ballot, reduce the expense, make the task of the
voter si'rppler,and relieve the election officialsto a large ex-
tent. 011 tl1eface of it, it is absurd to clutter up the ballot
withJ;1amesof dl.ndidates who are unopposed.

Speciji~,ation48.-In many communities the nonpartisan pri-
mary should be abolished as unnecessary.

Nonpartisan elections prevail widely in this country for
, jugicial, school, municipal, and, in a few states, county officers.

Ordinarily sucb elections are preceded by a primary, in order
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to limit the number of candidates in the final election to twice
the number of officials to be elected to each office.While it

is recognized that the nonpartisan primary is necessary in
many cities, particularly large cities, where the number of
candidates is apt to be large, in many smaller communities
this is not the case, and it might well be discontinued. The use
of a filing fee with a forfeit provision would discourage nu-
merous candidacies. If the nonpartisan primary could be dis-
pensed with, this would reduce the cost of elections, do away
with the bother of an extra election, and concentrate the
public interest more effectively upon the final election. The
occasional contest between three or more candidates for the

same officewould not matter a great deal.
Attention is called to the fact that the need for a primary

election is obviated by the adoption of proportional repre-
sentation or a suitable system of preferential or alternative
voting.

THE SHORT BALLOT

No report on election administration would be complete
without calling attention to our long ballot and recommend-
ing that many officesshould be filled in other ways. In many
states the voter is called upon to vote for from twenty to
fifty officers at a single election. This procedure, particular-
ly for populous cities, has become well-nigh farcical. It has
been pointed out time and again that the long ballot defeats

.. the very ends of democraticgovernment, for it places upon
the voter an impossible task. Democratic control can be se-
cured much more effectively by the election of a few principal
officers, who may be held accountable for the appointment
of minor officials.The voting process is exceedingly distasteful
to the intelligent and frank voter, who realizes that his infor-
mation concerning the qualifications of the candidates for
minor offices)s meager. The county is the worst offender in re-
gard to the long ballot, and is the most backward of all of our
political units. Competent and responsible administration can-
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not be secured by electing ministerial officers, whether they
be in the state, county or city government. A program for
shortening the ballot should start with such officers as the
justices of the peace, constables, coroners, clerks of the various
courts, bailiffs, city and county clerks, and so on. These offices
should be filled by appointment or through the civil service.

A Model Election Administration Code. The improvement
of election administration involves in practically every state
a revision of the election laws. The following suggested code
embodies most of the recommendations previously made, ex-
cept where they deal solely with administrative matters. It
is purposely brief, in conformity with the recommendation
that most details should be covered by administrative rules,
regulations, and instructions rather than statutes. Lengthy
election laws make it difficult to hold a legal election, and
often necessitate useless expenditures. The code does not
cover many features usually included in election laws, such
as: suffrage, dates of election, party organization, registration
of voters,10 nomination of candidates, corrupt practices, etc.
These matters are largely political, and bear only incidentally
upon the conduct of elections. The wording of the following
code has been taken largely (though not entirely) from the
existing state election laws.

Section I. State board of elections. There shall be a state
board of elections, which shall consist of the governor of the
state, the attorney general, and the secretary of state.ll The
secretary of state shall be secretary of the said board, and
shall have charge of all administrative work. It shall be the
duty of the state board of elections:

10 For an extended treatment of the registration of voters, see my "Registration
of Voters in the United States."

n The following alternatives are also suggested: (I) that the secretary of
state be the chief election officer of the state, with power to appoint an advisory
board of election officials or citizens to assist him in preparing rules, regulations,
and instructions for the conduct of elections; and (2) that the state board of
elections consist of the secretary of state and two members appointed by the
governor from party recommendations.
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(a) To prepare rules, regulations and instructions for the
conduct of elections and registrations.

(b) To advise with county and municipal election officials
as to the proper methods of conducting elections.

(c) To publish and furnish to the precinct election officials
prior to each election a manual of instructions.

(d) To publish and furnish to the election officials a suffi-
cient number of indexed copies of the election laws, rules and
regulations then in force.

(e) To edit and issue all pamphlets concerning proposed
laws or amendments required by law to be submitted to the
voters.

(f) To determine, in the manner provided by law, the
form of ballots, blanks, cards of instructions, poll books, tally
sheets, certificates of elections, and other forms or records.

(g) To prepare the ballot title or statement to be placed
on the ballot for any proposed law or amendment to the
constitution or state proposition to be submitted to the voters
of the state.

(h) To certify to the local election officials the form of
ballots and names of candidates for state offices,and the form
and wording of state referendum questions and issues, as they
shall appear on the ballot.

(i) To receive and determine the sufficiency of all initia-
tive and referendum petitions on state questions, and to certi-
fy to the sufficiencyof such petitions.

(j) To require such reports from the local election officials
as maybe deemed necessary. .

(k) To compel the observance by the local election officials
of the state election laws and the rules, regulations, and in-
structions issued by the said state board of elections.

(l) To investigate the administration of election laws,
frauds and irregularities, and to report violations of the elec-
tion laws and regulations to the attorney general or prosecut-
ing attorney or both for prosecution.

(m) To publish an annual report containing the results
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of state elections, the cost of elections in the various counties,
and such other recommendations and information relative to
elections as may seem desirable.

(n) To canvass the returns of state and national elections,
and also the election of any unit of government not wholly
contained within a single county, proclaim the result thereof,
and issue certificates of election to the successful candidates,
and to pe~form. such other duties as may be required by law.

In the performance of his duties as secretary of the state
election board, the secretary of state shall have the power to
administer oaths, issue subpoenas, summon witnesses, compel
production of books, papers, records and other evidence, and
to fix the time and place for hearing any matters relating to
the administration and enforcement of the election laws and
rules, regulations and instructions of the state election board.
The rules and regulations issued by the state board of elec-
ti()nsshall confoqn with the provisions of the state election
law, and shall have the same force and effect as state law.

The state board of elections shall fix its own rules and pro-
gedures .for the cond~ct of its business, but all decisions shall
require a majority v()te. The members of the said board shall
haveth~ poWer to designate an alternate, who shall be a regu-
I<il~errrployeeap.d"assistant of said members, and who shall
attend.tl1e sessions'oE the said board in the absence of his
slJperibfoflJ.cet andactttshis proxy.

$ectio1J.2. CO1t1iJ'rus.sionerof elections in cities of 200)000
pqpulatio11and o'Vet..ln cities12having 200,000 population or
over at the last preceding federal census, there shall be a
commissio11..erof electigns, who shall be appointed by the
mayor under the ciy;il service rules and regulations of such
city. The commissioner of elections shall hold office for an

indefinite..term, subject to removal for cause by the mayor,
after n2tice and an opportunity for a public hearing. Any per-
son who within a period of fifteen months has been an officer

to In some states the county rather than the city is the local unit for the ad.
ministration of elections.
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in any party organization shall be ineligible for appointment
as election commissioner or as a regular or temporary em-
ployee of the election office.

The election commissioner shall appoint such regular and
temporary employees as may be necessary for the conduct
of the duties of the office. Such employees shall be selected
from eligible lists prepared by the civil service commission
of the city after competitive examination. The compensation
of the election commissioner and all employees of the elec-
tion officeand precinct officersshall be determined by the city
council.

The election commissioner shall have general charge and
supervision of the conduct of elections and registrations with-
in the city. He shall perform the following duties, and such
other duties as may be imposed upon him by state law or
by the regulations of the state board of elections, or as may
be necessary for the proper conduct of elections and registra-
tions:

(a) To divide the city into voting precincts, with such
changes as may be necessary from time to time.

(b) To select and equip polling places and places for the
conduct of registration.

(c) To provide for the purchase, preservation and main-
tenance of election equipment of all kinds, and to provide
ballots and other supplies for the conduct of elections.

(d) To select and appoint precinct election and registra-
tion officers.

(e) To instruct precinct officers in their duties, calling
them together in a meeting whenever deemed advisable, and
to inspect systematically and thoroughly the conduct of elec-
tions in the several precincts of the city, to the end that elec-
tions may be honestly, efficiently, and uniformly conducted.

(f) To prepare and publish all notices, advertisements and
publications in connection with the conduct of elections or
registrations, or the purchase of election supplies or ballots,
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as may be required by law or by the regulations of the state
board of elections.

(g) To investigate election frauds, irregularities, or viola-
tion of state election laws or the rules and regulations of the
state board of elections. The election commissioner shall have

the power to administer oaths, issue subpoenas, summon wit-
nesses, and compel the production of books, papers, records,
and other evidence in connection with such investigations; and
shall report the facts to the prosecuting attorney.

(h) To review, examine and certify the sufficiency and
validity of petitions and nomination papers.

(i) To receive the returns of elections, canvass the returns,
make abstracts thereof and transmit such abstracts to the

proper authorities provided by law, or to publicly announce
the results of the election within his jurisdiction, and to issue
certificates of elections.

(j) To prepare and submit an annual report to the state
board of elections, which shall contain a statement of the
number of votes registered, the elections held, votes cast,
results of such elections, appropriations received and expendi-
tures made, and such other data as the state board of elec-
tions may require.

(k) To prepare and submit to the proper authority
a budget estimating the cost of elections and registrations
for the ensuing fiscal year.

Section 3. City clerk to be election commissioner in cities
of less than 200,000 population, and of IO,OOOpopulation
or over. In cities of less than 200,000 population, and of
10,000 population or over, the city clerk shall be the election
commissioner, and shall perform the duties listed in Section
2 above,with the exceptionthat ballots for county, state, and
national elections, and elections which extend beyond the
boundaries of the city, shall be printed by the county clerk.
In case municipal elections are held at the same time as county
elections, the city clerk shall certify to the county clerk the

-
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names of the candidates for municipal offices,which shall be
printed by the county clerk.

Section 4. County clerk to be the election commissioner in
the county. In all counties the county clerk shall be the elec-
tion commissioner for the county, and shall perform the
duties listed in Section 2 above, except as otherwise provided
for cities of 10,000 population and over.

Section 5. Precinct officers. On or before thirty days prior
to the first election in even numbered years there shall be
appointed for each precinct one inspector of elections, who
shall be in charge of the conduct of the election in the pre-
cinct, and one or more clerks of election (but not to exceed
three in any precinct, except precincts containing more than
800 registered voters). All decisions shall be by a majority
vote of the precinct election officers.The precinct election offi-
cers shall be qualified electors, of good reputation, and with
sufficient education and clerical ability to perform the duties of
the office,and shall possess such other qualifications as may be
prescribed by the state board of elections. In so far as may be
practicable, not all officers serving in any precinct shall be
members of the same political party. The following classes
of persons shall be ineligible to serve as precinct election
officers:

(a) Persons holding a public office, except justices of the
peace, constables, notaries public, and school teachers. .

(b) Candidates for public office,party office, or for nom-
ination for public office at the election at which they will be
voted upon.

(c) Persons who bear the relationship of husband, wife,
son, daughter, father or mother to a candidate.

(d) A precinct committe~man or committeewoman of any
political party, or a member of the family of a precinct com-
mitteeman or committeewoman.

(e) A person convicted of a felony or an election crime,
or a person previously removed as an election officer.

The precinct election officers shall be appointed by the
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election commissioner for a term of two years, and may be
summarily removed by such officer at any time. No person
shall be appointed as precinct election officer until he or she
shall have made a written application in his or her own hand-
writing and appeared personally before the election commis-
sioner of the city or county or his assistant for an oral inter-
view, except that such application and interview shall not
be required of persons who have previously made such ap-
plication. The election commissioner shall be personally re-
sponsible for the appointment of competent precinct election
officers, and shall make such inquiries and investigations as
he may deem necessary prior to the making of appointments.
He shall summarily remove any precinct officer whom he
believes to be derelict in his duty, or guilty of violation of the
election laws or regulations, and appoint another person to fill
his place. All vacancies shall be filled by the election commis-
sioner, except that in rural precincts, the commissioner may
authorize the precinct election inspector to fill vacancies. It
shall be compulsory for any citizen, after being appointed, to
serve as precinct election officer, except that no citizen shall
be compelled to serve within a period of four years after
having completed two years of service as election officer.
Any person who shall refuse to serve as election officer shall
be subject to a fine of not more than one hundred dollars
and not less than ten dollars. All persons before assuming
the .duties of a precinct election officer shall take and sub-
scribe to an oath of office prescribed by the state board of
elections. The inspector of elections shall take and subscribe
to said oath before the officer in charge of elections or his
assistant, and shall in turn administer the said oath to new

election clerks in his precinct who have not previously taken
the oath.

Section 6. Ballots. All elections shall be by paper ballots
or voting machines, and the form of such paper ballots or
the ballot labels used in voting machines shall conform to
the rules and regulations of the state board of elections. All
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ballots or ballot labels shall be so arranged that the candidates
for each office are grouped together, and there shall be no
party column, either vertically or horizontally, emblem or
party circle, for the voting of a straight ticket upon the ballot.
In all elections the names of the candidates shall be rotated

so that each candidate will occupy each position within the
group an approximately equal number of times, but the
ballots in each precinct shall all be identical. In such elections
as are designated as nonpartisan, no party name shall ap-
pear on the ballot following the name of the candidate. The
officer in charge of the printing of the ballots is authorized,
in case the names of two or more candidates are so nearly
alike as to be confusing to the voters, to add to the name of
a candidate his residence address and occupation. In so far
as it may be practicable, the names of all candidates to be
voted for and all referendum propositions shall be printed
upon a single ballot, but it shall be permissible to print sep-
arate ballots for the candidates and the referendum proposi-
tions, or to use more than one ballot for the names of the
candidates. The state board of elections may require, for all
or a part of the state, that the ballots shall be printed with a
serially numbered stub, which number shall be recorded on
the poll list when the voter is given a ballot, and the stub
shall be removed before the ballot is deposited in the ballot
box. Each official ballbt shall have printed on its face the
words "OFFICIAL BALLOT,"with the name of the city or
town, ward and precinct, and with a facsimile of the sig-
nature of the election officer of the city or county. No ballot
shall be counted which does not contain this facsimile. The
contract for the printing of ballots shall be awarded to the
lowest responsible bidder, after sealed bids have been secured
and publicly opened.

Section 7. Precincts and polling places. The election com-
missioner sh<j.lldivide the city or county into voting precincts,
with due regard to the various political units and the elec-
tion requirements. The precincts in incorporated cities shall

fl
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contain at least four hundred registered voters, unless this
is impracticable. A double set of precinct officers or additional
clerks may be provided when deemed necessary for precincts
containing more than 800 registered voters, for all or for a
part of the day of election, and to assist in conducting the
count. Precincts shall be compact and contiguous, and shall be
arranged, if practicable, so that some public building may be
conveniently used as a polling place for the voters. The elec-
tion commissioner shall fix the places for the conduct of elec~
tions and of registrations. Such places shall be located, so far
as possible, in public buildings. It shall be the duty of the
school authorities to provide suitable rooms within school
buildings, and the police and fire departments and other
municipal departments shall co-operate in providing suitable
polling places. The polling places shall be located either with-
in the precinct or within an adjoining precinct. Where it is
not practicable to use a public building for the polling place,
the officerin charge of elections may rent a suitable place, or
provide a portable building for the purpose.

Section 8. Advertising the election. Within one week prior
to each eJection: the election commissioner shall either pub-

li$hin one, ormorenewspapers of general circulation a copy
o£the pallotor mail a sample copy to every registered elector.
The ptiblishedadvertisement or sample ballot shall contain
brief, instructions £orvoting and shall state the hours during
which, the polls will be open. Thirty days prior to each elec-
tion or primary the election commissioner shall post at his
officea notice that an election will be held, and of the officers
to be elected.

$ection 9.H()urs of election. In cities of IO,OOOpopula-
tion and over the polls shall be opened at 7 A.M.and remain
open uriti18l?M. In other places the hours for voting shall
be fixed by the state board of elections. All qualified electors
present at the polls at the time for closing, and waiting to
vote, shall be permitted to vote.

Section La. Election records and supplies. All ballots, rec-
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in order to receive from him the official ballot, or ballots. If
the ballots contain serially numbered stubs, these numbers
shall be recorded on the voter's certificate at the time the
ballots are handed to him. The voter's certificate shall be

carefully preserved by being placed in a suitable device, and
shall constitute the officialpoll list of the election. The voter
upon receiving a ballot shall retire to a voting booth and mark
it in private, fold it so that the markings cannot be observed,
and return it to the officer in charge of ballots to be placed
in the ballot box. If the ballot has a serially numbered stub,
this stub shall be removed from the ballot before it is deposited
in the ballot box.

If any person is unable to sign his name, and upon ex-
amination of his registration record it appears that he was
unable to sign his name upon it, the officer in charge of the
register shall write his name and address upon a voter's certi-
ficate for him, and require him to make his mark, but no
person shall be permitted to vote until the officer in charge
of the register shall have questioned him and satisfied him-
self that the person applying to vote is the same and identical
person ,registered under the same name.

Section I3. Assistance to voters. No person shall be per-
mitted to have assistance in voting unless he state under oath
to the precinct inspector, or in his absence, to one of the other
officers, that he is physically unable to mark his ballot. A
suitable notation shall be entered upon the voter's certificate
of any voter receiving assistance, together with the name of
the officer or member of the voter's household who gave the
assistance. The person giving the assistance shall accompany
the voter to a booth and read aloud to him the names of the

candidates for each office and mark the ballot according to
the oral instructions of the voter.

Section I4. Challenges. Any election officer or watcher
present at the polls shall have the right to challenge any per-
son who applies to vote. The person making the challenge
shall state a definite ground upon which the challenge is

,)
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made, and support it with a brief statement. The precinct in-
spector shall make a memorandum of the challenge upon a
form prescribed by the state board of elections, and shall re-
quire the person making the challenge to sign the same. The
precinct inspector shall then place the challenged voter under
oath and question him concerning his qualifications for vot-
ing. Before being permitted to vote, the person who has been
challenged shall be required to sign an affidavit covering the
qualifications for voting. A voter who is unable to sign his
name shall be permitted to make his mark. He shall not be
permitted to vote if, according to his answers, he is not quali-
fied, or if he refuses to answer any pertinent question con-
cerning his qualifications. A record of each challenge shall be
made in writing by the precinct inspector, upon forms pre-
scribed by the state board of elections, showing the name of
the voter, his address, the grounds of the challenge, the per-
son making the challenge, and the decision in the case. These
records shall be preserved and turned in to the election com-
missioner. The state board of elections shall prepare detailed
instructions for the precinct officers covering various types of
challenges which may be made. The election commissioner
shall have the power to challenge any voter by marking or
stamping the registration record to indicate that the voter
shall be challenged. No voter whose registration record is so
challenged shall be permitted to vote until after he has been
placed under oath and carefully questioned concerning all of
the necessary qualifications for voting, and required to sign
the affidavit for challenged voters. If upon such challenge,
the voter is found to be qualified, the precinct inspector shall
mark upon the registration record that the challenge has been
removed, with the date, and sign his name.

Section IS. Watchers. Any civic organization or committee
of citizens interested in the outcome of an election and in,
partisan elections, any political party which has candidates
running for public office, shall, upon petitioning the election
office ten days prior to an election, be entitled to have two
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ords, forms, and supplies for the conduct of elections shall
be delivered to the residence of the inspector of elections for
each precinct prior to the day of elections, or to the polling
places on the morning of elections prior to the opening of
the polls, and a receipt secured therefor. The precinct in-
spector shall return the records, ballots, and supplies after
the close of the election.

Section II. Maintenance of order at the polls. It shall be
the duty of the inspector of elections to enforce peace and
good order in and about the polling place. He may call upon
the sheriff, police, or other peace officers to assist him in
preserving the peace, and may order the arrest of persons
violating the provisions of the election laws and regulations,
but such arrest shall not prevent such persons from voting if
they are entitled to vote. It shall be the duty of the officer
or authority having command of the police department of
any municipality, or the sheriff of any county, to detail at
least one officer to each precinct where the election commis-
sioner requests such a detail. Such officer shall assist in pre-
serving the peace and order at the polls, and place under
arrest any person violating any provisions of the election laws
or disturbing the peace.

Section I 2. Procedure at the polls. When a voter appears
at the polls to vote, he shall sign his name and write out his
address on a voter's certificate, and present this to the officer
in charge of the register. This officer shall ascertain whether
the voter is duly registered, and if so, shall compare his sig-
nature with that contained in the registration record. If such
officer is satisfied by comparison that the person applying
to vote is the person who has registered under the same name,
he shall approve the voter's certificate by initialing the same,
and hand it back to the voter. He shall then make a suitable

entry in the registration record, as may be prescribed by the
state board of elections, to show that the voter has been per-
mitted to vote at that election. The voter shall then present
the voter's certificate to the officer in charge of the ballots
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watchers at any and all polling places within the city or
county. Suitable credentials shall be issued to such watchers.

, All political watchers shall be permitted to remain at the
polls during the conduct of the election and the count, to make
challenges, and to raise any pertinent questions about the
validity of ballots, or violations of the election laws and regu-
lations. They shall be permitted to compare the signatures
of voters, and to scrutinize the ballots as they are being
counted, but shall not be permitted to handle the ballots or
election records. In case any watcher attempts to obstruct the
conduct of the election, or to intimidate voters, engage in
campaigning, or otherwise violate any provisions of the elec-
tion laws or regulations he shall be warned, and if he con-
tinue, he shall be required to leave the polls.

Section I6. The count. The state board of elections shall

prescribe the method by which the count shall be conducted,
issue detailed written instructions to the precinct officers, and
prescribe the necessary tally and return sheets which shall
be used. The count may be conducted either in the precinct
or at a central place for a city or county, as may be prescribed
by the state board of elections.

Section Ii. Voting machines. Any city or county, by action
of its legislative body, may adopt voting machines. One or
more machines, as may be needed, may be used in any pre-
cinct. The precinct election officers shall consist of an inspec-
tor and one or more clerks. Voting machines may be used
experimentally in all or part of a city or county prior to adop-
tion, and such use shall be legal. No machine shall be used
until it has been approved by the state board of election com-
missioners. No machine shall be approved until it has been
examined and. approved by competent mechanics as to its
reliability, construction, accuracy, and adaptability to meet
the election requirements of the state. No machine shall be
approved unless it preserve the secrecy of the ballot, unless
prior to the act of recording his vote it permit the voter to
correct any mistakes which he may have made, unless it per-
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mit the voter to vote for all the candidates for whom he is

entitled to vote, and unless it may be used in a primary elec-
tion in such a manner as to restrict the voter to one party.
Any machine which may be used shall be suitably protected
against tampering and frauds by seals or locks. The state
board of elections shall provide by rules and regulations the
detailed manner in which voting machines may be used.

Section I8. Absent voting. Any person who is absent or
who expects to be absent on the day of the election from the
county in which he resides, or who is physically unable to at-
tend the polls because of illness or infirmity, may cast an
absent voter's ballot under the following regulations.

(a) He shall be permitted to vote by appearing in person
at the office of the election commissioner after the ballots

have been printed, up until and including Saturday prior to
the day of the election. Upon such application he shall make
an affidavit of the fact that he expects to be absent from the
county on the day of the election, and upon receiving a ballot
for his precinct, shall mark the same in a suitable voting booth.
He shall fold the ballot, and in the presence of the election
commissioner or an employee of the office, place it in an
envelope, together with his affidavit, and seal it. This en-
velope shall be preserved and turned over to the precinct
election officers.

(b) He may make a written application to the election
office for an absent voter's ballot, stating that he expects to
be absent from the county, or that he will be unable to attend
the polls because of illness or infirmity. If the application is
received by the election officethree days prior to the election,
the officeshall compare the signature of the voter with that
contained on the registration record, and if it appears that
the two are the same, shall forward the officialballot or bal-
lots to the voter, together with the necessary forms, instruc-
tions, and envelopes. The voter shall appear before an officer
authorized to administer oaths and make affidavit of his quali-
fications to vote and the fact of his absence illness or infirmit y, ,
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upon a form prescribed by the state board of elections, and,
in the presence of such officer,but in such way that the secrecy
of the ballot is preserved, mark the ballot, place it in an
envelope, and seal it. The envelope, addressed to the elec-
tion office, shall then be mailed by the voter. The election
commissioner shall turn over to the precinct inspector all
absent voters' ballots received up to and including the Satur-
day prior to the day of the election, and in cities ofIO,ooo
population and over, shall send such additional ballots as may
be received up until noon of the day of election by special
messenger to the polling places. The precinct election officers
shall publicly announce the names of absent voters before
opening the envelopes, and permit challenges to be made. If
the vote of any absent voter is challenged, a record shall be
made of it and attached to the envelope, which shall be re-
turned unopen~dto the election commissioner, who shall have
the challenge investigated and accept or reject the vote, ad-
ding it to the precinct returns if it is accepted. If the vote of
an absent voter is not challenged, the precinct election officers
shall open the envelope, compare the signature on the affidavit
with that on the registration record, prepare a voter's cer-
tificate for such absent elector and make a note thereon to
indicate that the voter cast an absent voter's ballot, and place
the ballot in the ballot box. If the signature of the absent
voter on the affidavit does not appear to be the same as that
on the registration record, the vote shall be rejected and re-
turned to the election commissioner with a memorandum of
the case. No person who is unable to sign his name shall be
permitted to vote by absent voter's ballot.

Section I9. Canvassing the results. The election commis-
sioner shall make an officialcanvass of the election returns as

soon as practicable after the close of the election, and publicly
announce the results. He shall issue certificates of election to

all persons duly elected, or transmit a certificate of the result
of the election to the proper officersentrusted with making the
canvass.
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Section 20. Recounts. Any candidate or group of candi-
dates may, within TOdays after the official results are an-
nounced, petition to have one or more precincts recounted,
and any citizen may within the same time petition to have the
vote on a referendum proposition in one or more precincts
recounted. Such petitioners shall be required to deposit a fee
of five dollars for each precinct petitioned to be recounted,
and shall be permitted to amend their petition from time to
time, while the recount is in progress. While the recount is in
progress other candidates for the same officeshall also be per-
mitted to petition for a recount of certain precincts and to
amend their petitions. The election commissioner shall, upon
the presentation of such petition with the required deposit, fix
a time within twenty-four hours when the recount will be
started, and deputize teams of four persons to conduct the
recount, which shall be made under rules and regulations
prescribed by the state board of elections. Each candidate or
group of candidates affected by the recount shall be permitted
to have two watchers present at the recount, who shall be per-
mitted to scrutinize the ballots and to raise objections as to
their validity. All disputed ballots shall be laid aside and
passed upon by the election commissioner. If the cost of the
recount is less than five dollars per precinct, the remaining
amount shall be refunded to the person or persons petitioning
the recount. If the result of the election is changed, the entire

. amount deposited by the contestant shall be refunded. If up-
on the recount of any precinct, the vote received by any can-
didate recounted, or the vote for or against any referendum
question recounted, be five per cent greater or five per cent
less than the original return for such candidate or upon such
referendum question, the deposit for such precinct shall be
refunded to the petitioner.

After the expiration of the time to petition the election
commissioner for a recount, any candidate may apply to a
court of proper jurisdiction to secure a recount, or to have
the election set aside.
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Section 2 I. Presidential electors. In presidential elections
each political party nominating candidates for president and
vice president of the United States and electors of president
and vice president shall file with the state board of elections
a list of candidates nominated for such positions, the number
of candidates nominated for electors of president and vice
president not exceeding the number which the state shall be
entitled to elect. The state board of elections shall direct that

the ballots throughout the state shall be printed with the
names of the candidates for the office of president and vice
president of the several political parties, without the names
of the candidates for presidential electors, and the votes cast
for such candidates shall be counted for the candidates for

electors of president and vice president of such party, whose
names have been filed with the state board of elections.

Section 22. Misconduct of election officers.Any election of-
ficer who willfully refuses to accord to any duly accredited
watcher or to any voter or candidate any right given him by
state law, or by the rules, regulations or instructions of the
state board of election commissioners, or who willfully vio-
lates any provision of the election law or such rules, regula-
tions, or instructions, or who willfully neglects or refuses to
perform any duty imposed upon him by such law or such rules,
regulations, or instructions, or who is guilty of any fraud in
the execution of the duties of his office, or who connives in
any electoral frauds, or knowingly permits such fraud to be
practiced, is guilty of a felony, punishable by imprisonment
for not more than three years, or by a fine of not more than
three thousand dollars, or both.

Section 23. Violation of election law or rules, regulations,
or instructions of the state board of elections by public officer
or employee. A public officerwho omits, refuses or neglects to
perform any act required of him by the election law, or by the
rules, regulations or instructions of the state board of elec-
tion commissioners, or a public officer or employee who re-
fuses to permit the doing of an act authorized by such law,
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rules, regulations or instructions, or who willfully hinders
or delays or attempts to hinder or delay the performance of
such act, is, if not otherwise provided by law, punishable by
imprisonment for not more than three years, or by a fine of
not more than three thousand dollars or both.13

Section 24. Election officers to forfeit salary for neglect of
duty. Any election officer or board of election officers who
shall, individually or collectively, neglect to perform any duty
imposed upon them by any provision of the state election
laws, or of the rules, regulations or instructions of the state
board of elections, or who shall disregard or violate any such
provision, shall forfeit any salary or other compensation which
may be due to them as election officers.The election commis-
sioner shall investigate the work of precinct election officers,
and following each election shall cause an examination to be
made of the records returned to his officeto ascertain whether

the election laws, rules, regulations and instructions have been
complied with. No payment shall be made until after the
completion of such examination and investigation. If it appear
to the satisfaction of the election commissioner that any elec-
tion officer or' any precinct board is guilty of violating the
provisions of this section, he shall refuse to authorize the
payment of such officers,and shall notify them in writing. Any
election officer whose salary is forfeited under the provisions
of this section may appeal to a court of proper jurisdiction.
Such forfeiture, however, shall not operate to exempt such
officers from criminal prosecution under the penal provisions
of the state law.

13 Sections 22 and 23 are copied almost verbatim from Chap. 41, Sections
753 and 763, respectively, of the Consolidated Laws of New York.
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CHAPTER III

OVERHEAD ORGANIZATION

The problem of organization and personnel in election ad-
ministration is particularly significant. No substantial im-
provement in elections can be made without improving the
character of the election officers,without divorcing the whole
machinery from politics. In a recent judicial hearing in the
City of Chicago relative to the removal of one of the present
election commissioners, the prosecuting attorney's office of-
fered in evidence the record of over three hundred precinct
election officers who had police records, though only fifteen
out of fifty wards of the city were investigated in connection
with the hearing. While this may be considered an extreme
case, the general testimony throughout the country is to the
effect that election officers,except in a few localities, are gross-
ly incompetent and frequently corrupt. Aged persons, persons
with little education or clerical experience, political hangers
on, and, in a few cities, thugs, strong arm men, and criminals,
secure these positions. Of course, it would be foolish to look
upon all election officers as of this type. Many conscientious
and capable persons volunteer their services and are ap-
pointed. In a few communities the officers in charge of elec-
tions are particularly vigorous in making the selection of
precinct officers and capable persons are secured.

The personnel of the election office of the city or county,
the regular and extra employees, is usually drawn from the

i ranks of political workers. Where this is the case the number
, of regular and temporary employees greatly exceeds the re-

quirements of the office.The political employees in the elec-
tion office are usually lacking in clerical experience or other
qualifications which would fit them for their work. In many
cities the election office is the dumping ground for political
workers who are so poorly qualified that they cannot be
placed elsewhere. Under such circumstances, it is readily un-

95
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derstandable that election administration is antiquated, ex-
pensive, and frequently corrupt.

Above the office force stands the county or city board of
election commissioners, or the single officer in charge. The

! specialboard form of organizationis customaryin more popu-
lar cities and counties. The single, ex officio officer, such as
the city or county clerk, is usually in charge of elections in
smaller cities and rural sections, though this rule will not hold
good in many states. The members of special boards of elec-
tion are usually political appointees, often placed in office to
protect the interest of the political machine and to secure
whatever patronage there may be in election jobs. Conse-
quently, with some notable exceptions, members of election
boards are poorly informed about the duties of their office,
have little grasp or interest in the various problems of a satis-
factory election administration, and are held in little esteem
in their own communities. These positions frequently pay well
and are political sinecures, eagerly sought after by the profes-
sional politician, the briefless lawyer, and the business man
who has not made a success of his private affairs. The best
managed election officesin this country are under the control
of a single commissioner or a regular city or county officer,
such as the city or county clerk or the auditor.

State Control. This defective election machinery, which we
shall consider more in detail below, is, moreover, subject to

-weak, ineffective, and sometimes unwise supervision by the
!, state. Election administration has remained almost complete-
\ ly decentralized, despite the widespread movement toward
. centralization in other governmental activities during the last

half century. The supervision of precinct officers is left to
the county or city officers, and in many states the precinct
boards are practically a law unto themselves. They usually
receiye..f1.0imtructigns other ~an the com£ila_~iol!:A state
election laws, which they cannot satisfactorily use. Ordinarily,-----

they ar~~eve~}nsp~£t~d~_~ri~~_t~~-day of the election, and
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frequently no pretense is made to examine th~J:~l2or~_c}yEich
th~}I:turnjn. This.~situatl0n-reidStoHagrant irregul~riti~s~

widesgread_disregard ~G?Iatio~ ofstate electio~,!~ws~~d
consider~bk-Yarilltion in the eIectlOn procedure from precmct
to preci.lli!: Thes~collihtlOns are not generally recognized
1.lnt~ontested election brings them to light. The present or-
ganization and procedure of state control needs an examina-
tion with a view to discovering where it can be strengthened
in the interest of regularity and improvement of the conduct
of elections"

At present there are two principal devices used by thestate
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elec~i?n statutes, and the plac~gK9L~~E!~g~supervi~LR9w.- ...ers "over elections in the hands of state officers. The first IS

b}aaFfhe more prevalent. Stat~-~;~;~li;d-upon as a means
of regulating the conduct of elections, and are revised from
tiI'rleto time as abuses creep in and are detected. Every legis-
lative session sees numerous election bills introduced, which
in.ltself is proof enough of the ineffectiveness of statutory
~.p.aQtments.as a means of improving election administration.
\Ji..~es~t\.te-electionlaws are tediously detailed, usually from
~ti~.llUt1.ate.dtothree hundred. printed pages in length. This
t~ttxo1,.tgbtto.be flecessary because of the great importance of
the><;.ohducfofelections and a realization of the necessity for

~~#~~br'ptand striCt administration. The vet¥~~engthofthe
eltfcti,pnlaws, however, d~trQYs their effectivegess. TIley are
rlotread by the rank and file of election officers,ahd are rarely
reag. by s1.lpervising officers. Since they are couched in legal
pbraSeolpgy, they are not readily understood when they are
read. In many states the ele~ti n laws are oorTy arranged,
and iris difficult to find what the law is on any partlcu ar su -
ject. 111practically all of the states the compilation of elec-
tion laws contains a great mass of material which does not con-
cern the precinct officer,but confuses him when he attempts to
wade,through it or to look up any particular point. Often the
pt;ocedtire set forth in the statutes is too cumbersome to be
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followed, and is knowingly violated by the precinct officers.
In one city a government research bureau attempted to count
a group of ballots, typical of a single precinct, according to
state law and found that the task was almost impossible. The
average set of precinct officers make no such attempt. They
pay little attention to the statutes, but devise their own
method and proceed to count the ballots.

Statutory provisions, particularly where they go into great
detail and minutely prescribe administrative matters, are apt
to be wooden, inflexible, poorly adapted to specific situations
in different communities, and, on the whole, to retard or
prevent desirable improvements and experimentation. Many
provisions in election laws actually hamper or make expen-
sive the conduct of elections. The best example of this is the
common statutory limitation upon the number of voters to a

1 precinct. The number permitted usually varies from three
hundred to six hundred, though a few states permit a larger
number. These provisions are based upon the hypothesis that
the precinct officers cannot handle a larger number of voters,
and that if the local officers in charge of elections are given
discretion in the matter, they will unwisely permit the pre-
cincts to become too large and the voters will experience in-
convenience in casting their ballots. The net result is that
precincts frequently have to be divided when there is no neces-
sity for such division, and the election costs are increased
greatly thereby. In some states the local officers have gone
ahead and permitted larger precincts, contrary to state law,
with satisfactory results.

Another example may be cited to show the ineffectiveness
of election laws. It is unquestionably the will of the state that
competent, honest, and respectable election officersbe secured.
To this end the state law prescribes the qualifications for the
precinct officers in great detail, ordinarily in terms of resi-
dence, citizenship, ability to read and writer, character, etc.
The Illinois election law which applies to the City of Chicago,
for example, provides that the precinct election officers shall
be:
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citizens of the United States. . . of good repute and character, who
can speak, read and write the English language and be skilled in the
four fundamental rules of arithmetic, and they must be of good un-
derstanding and capable; they must reside and be householders, or
husbands and wives of householders in the city, village or incorporated
town in which they are selected to act, and they must not hold any
office or employment under the United States, the State of Illinois, or
under the county, city, village or town in which such election is held,
and they must not be candidates for any office at the next ensuing
election.'

These legal qualifications, though admirably worded, have
had little or nothing to do with the actual qualifications of
persons selected to serve as election officers in Chicago and
other cities of the state which operate under this law. They,
did not prevent the selection in 1930 of over three hundred

Ipersons with police records to serve as precinct officers. The

board of electioncommissionershas been content to turn o~er {

these positions to the party organizations to be used as spolls,
I

and in some wards to be used deliberately as a means of steal-
ing elections. The board, after dickering with the party or-
ganizatiOns and dividing up the spoils, has been content to
exarnine the applicants as to their legal qualifications, with
litdeor no COD-Cernas to their suitability as election officers.

nit is die, state policy to secure, honest aD-dcapable elec-
tion officers,something more is required tl1anrnerely statutory
provisions. The method of selection, tl1c fixing of definite '
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elections,t.he divorcement of
the personnel from political domination, the stimulation of
applications from capable persons, the care exercised by the
election officerin choosingbetween the applicants, the com- .

pensation paid, and the standing of precinct officers in the (
community: these are some of the more important factors 1

which really determine the type of persons which will be j
secured. Several of these matters involve administrativepro- i

cedures which can be dealt with better by instructions, rules,
and regulations, and by administrative supervision rather

1 The City Election Act (1885), Sec. 9.
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than by formal statutory enactments. Unquestionably we have
gone too far in attempting to regulate every detail of election
administration by law. It would be better to remove many
details from the election laws and to leave these matters to be

covered by rules, regulations, and instructions issued by the
secretary of state or a state board of elections. Efficiency can-

not be secured in any activitYF~h~Qrganiz;~~t19~IL~1l(:Ll'rO-
cecf~Ieare--rig1¥y .I>r~scribed .12gaw. The detailed statutes
frequently serve to shield the political crook, who can always
turn to the wording of the law to justify his slipsh~d adminis-
tration or corrupt practices.'2

Aside from the detailed election statutes, a limited control
over elections is exercised by the governor, the secretary of
state, and in a few states by a state board of elections. In most
states the governor issues certain. proclamations of elections,
and signs the credentials of persons elected to Congress and
presidential electors. In many states the governor is a mem-
ber of the official canvassing board for state elections, but
these duties are formal and of slight importance. In a group
of states the governor is given the power to appoint the city
or county election boards.3 This power is of more importance,
but usually appointments are made strictly upon party recom-
mendations, which deprives the gOvernor of any appreciable
control. In a number of states he is required by law to make
appointments from party lists, and in other states custom and
tradition have produced the same result. The real selection is
ordinarily made by the party machine and the governor mere-
ly rubber stamps the appointment. Even where the governor
exercises his own judgment and makes appointments inde-
pendently of party nominations, he cannot follow up the con-
duct of registration and elections and exercise supervision.
He does not have a staff to carry out this work, and without

2 For an admirable discussion of the political effects of poorly drawn, detailed
statutes, see Charles E.Merriam and Harold F. Gosnell, American party sys-
te~. See also John M. Matthews, American state administration, p. 406.

Delaware, Kansas, Louisiana, Maryland, Missouri, Nebraska, New Jersey,
and Pennsylvania. 1,;-most of these states, however, the power of appointment is
confined to the electIOn boards of a few of the largest cities in the state.
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such a staff he is not in a position to be informed. In prac-
tical operation, his control usually ends with the appoint-
ments.

The secretary of state may be looked upon as the chief
election officer of the state. He publishes the election laws,
receives the official returns and usually tabulates the results
for the official canvassing board, certifies to the county of-
ficers in charge of printing the ballots the names of candidates
for state offices,certifies the form of the ballot and the word-
ing of referendum propositions, and attends to various other
clerical details in connection with state elections. In a number

of stat~s the secretary of state provides various forms or sup-
plies for use throughout the state. In New York he provides
registration. books and other records, while in Massachusetts
he provides the ballots for state elections and also ballot
bo}Ces.Sorrie economies would probably be made by having
the secr~tfLryof state provide a larger share of supplies and
records .inciJient:to the conduct of state and national elections,
thus buying them upon a large scale, but this is not ordinarily
looked upon ~itl1 favor by county and city election officers.J
ht Ohi.9th~ secretary of state is the chief election officer of \
t1:\~st~t~,with power 9f appointment and removal of the \
co~~tyelection;boards. He is authorized to issue rules and
regl.llation;sgoverning the conduct of elections and registra-
tions; to i.Qve~tiggttethe conduct of elections, and, in case of a
tie vote ofaI1Y county board, he may cast the deciding ballot.

,Jleretofore, t4esepowershave not resulted in any appreciable
control, but in 1928 the secretary of state removed the elec-
tion bdardin Cuyahoga County (which includes Cleveland),
and in 193° the secretary of state appointed advisory com-
mittees which d1;ewup instructions and regulations for put-
ting the nt;wpermanent registration law into effect. It would
seem quite probable that his control may increase in the fu-
tUre. ,

Six South em states have state boards of elections.4 These \

. Alabama, JSentucky, Mississippi, North Carolina, Oklahoma, and Tennessee.

!II
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boards were not created, however, to exercise supervision and
control over the administration of elections throughout the
state. Their duties are strictly confined to the appointment of
county officers, and in the state of Oklahoma, to the issuance
of the state election laws. In only one state is a permanent
officemaintained. In the other states the secretary of the state
board is only a part time official,and the board does not main-
tain an office.These state election boards, with the power of
appointment of county officers throughout the state, would
appear to have been designed solely to give to the majority
party in the state the control of election administration in
every county. From the standpoint of state control and the
administration of elections, these state boards are of little
importance. They have been created to serve a partisan pur-
pose.

There is a state board of election commissioners in the state

of Indiana, consisting of the governor and two members ap-
pointed upon the nomination of the two major political par-
ties of the state. This board issues the election laws, with
interpretations and instructions where such are deemed neces-
sary, and prints the ballots for state elections.5 Its work in
the past has been largely clerical, an occasional opinion being
given on controversial legal questions relative to the con-
duct of elections. Its instructions have been largely para-
phrases of the state election laws. It has exercised little super-
vision over the conduct of elections within the state. The

members of the board are not paid a salary, and no permanent
staff is employed or office maintained. The attorney general
of Maryland is similarly required by state law to issue in-
structions to election officers and voters, which are printed
with the election laws of the state. The attorney general of
New York has substantial powers in connection with the
prosecution of election fraud cases. His officehas been given
most of the powers and duties of the former office of state
superintendent of elections, which was abolished in 192I. The

'Revised Statutes, 1926, Sec. 7466.
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officeof state superintendent of elections was a fraud detec-
tion and prevention agency, created originally in 1898 to
detect and prosecute election frauds in New York City. In
its early history it secured many convictions, but from 1912
until 1921 only five convictions were secured, though an an-
nual expenditure of over $200,000 was made. The state law!
of New York provides that the attorney general shall receive!
a copy of the printed lists of voters, a card list of voters if he '
so directs, and authorizes him to take over the prosecution
of election cases from the local prosecuting attorney when-
ever he deems this necessary.6 A division in the office of the
attorney general has been created to carry out this work, and
in the past considerable work has been done to detect and
prosecute election frauds in New York City. The effect of
placing this power in the hands of the attorney general has
been altogether beneficial, for the local prosecuting attorneys
have been forced to prosecute. By way of contrast, in Chicago
a former prosecuting attorney refused to prosecute election
cases, and for years election frauds were carried on with im-
punity.

It will be seen from the above review of the present state I
Icontrol over the administration of elections that it is inade-
I

quate and largely ineffective.Many positiveevils result.from <

the practice of attempting to regulate administrative matters
in great detail by statutes. Every contested election demon- :
strates that elections are conducted-in an incompetent and ir- .
regular manner, and there IS every reason to suppose that'
this isfhe Jule Q!her than the exception. I he su.Qstltut!on I
of instructions, rules, and regulatIOns !£l th~Elace of detailed
statut~hould i~he situation. These might be pre-
pared by administrative officers ~elected because of their ex- \
perience in election matters. Improvements could be made!
from time to time, and election officers in various communi- '

ties could be consulted. There, can be little technical improye-
ment in the administration of erections without a shift away.Election Laws, Sec. 176. ----.

- - --
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from legislative control to administratiye..superyi?io!J-"adyl,ce,
ana assIstance. ----

Numer~ objections to vesting powers of administrative
supervision in the hands of a state agency may be raised. The
creation of another state board or ~epart1!!.~illF_oJJld_heop-
posed.This would be unnecessary. The_'Y.Qrkinvolveg~ould
be do.ne very readily in the -office of the secretar of state.
If it is eSlre t at t e ru es, regu atlOns, and instructions be
issued by a board, ex-officio or special, such a body could be
created for this purpose and also to act as the officialcanvassing
board in state elections, as well as to pass upon nominating
petitions and similar matters. Probably the most satisfactory
organization would be to make the secretary of state the chief
election officerof the state, as he is already in the State of Ohio,
and vest in him these various powers, including that of making
the official canvass and proclaiming the results. AnotE~~.9E-
jection that may be raised is that the state office,particularly
thaCof a_~ngle officer such as the secr~ta£y_of ~t}!J:~,~ight
use th~--p-~ to controrerectiQiiST~~J?~rti_san. advantage.
This danger is slight so.l2.ng as re2P.2Q~.Qility-is. definitely
fixeq:-It IS imeresting to note, m thIS"connection, tila-riii~the
canadian elections one returning officer in each province, a
single officerand a member of one of the contesting parties, has
complete charge of elections in the province. He appoints his
deputies, who are also members of the same political party,
and canvasses the results of the election. This would seem to

open wide the door to sharp practices and trickery, but it has
not done so because of the very definite fixing of responsibility
for the conduct of elections.

A third objection which may be raised against stateadminis-
trative control is t~ the cleI:kun..th~retai:y of state;s ~ffice
are likely to be,1!!lin£or:roed_~bout the actual conduct ~felec-
tio~i1.and woUjdgraw llp rUle~!Llld;egufatl0ns with unneces-
sary fo~malities El-d-recl tape. These clerks can h~~ny
worse_than the st~te legislatures have. Ellready done -in this
regard. Of course, there can be no positive assurance that this
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work will be done wisely and well, but in all probability the
chief evil of the system would not be abuse of this power, but
rather the failure to use it. This has been the experience in,
Ohio, Indiana, and Maryland, where state offices now may
issue instructions, rules, and regulations. Some of the larger
election offices,particularly the ones which are well conducted,
do not need this administrative supervision from the state and
prefer to deal directly with the election laws. This may be
admitted, but, on the other hand, the election officer in the
small county or city, who has his hands full with the other
details of his office,would profit by the assistance and guid-
ance of a state office. Another objection is that it is contrary

to the principle of home fiUe to set upanother-srnt~-adrninis-
trati" e-offife='WiEIFgenerifsuperviSlon 0veith eEonCluctoRTec-
ti~Es~,thus~ll9§tirithe local officersfo'centrafc~~troCThe
answer is both a demurreraooaaen:ia:r:-1tall1iiiiSfiative rules,!
regulations, and instructions would not nec~ssarily in--Crease:

state cont~-electiol!bJ2~[}Vouli;r ra~li~~s~ange "~Fietyp~
of :ontrol. from legislative to ad!Ilinistrative, permitting
greaternrexibility, more .reaay adjustment to "the needs ot
particular sections of the state, and closer contact with the
person~ charged with the administration of elections. On the

oth#haq£!, it canngt be ~onte;nqe;clthat electionad!Ilinistr:ation
isaJocal affair. Suffrage is a state concern, and there are more
stathnd county elections thafl. there are purely local elec-
tions.Elections have been always looked upon as a state rather
than a local matter.

The ruk making and ajyisorypowers of. a",,~!&~~in
charge of elections (say, a diyi~ion in the office of secretary
of st<;tte)would be quite simiGr to that now vested in state
health departments, industrial commissions, and other state
agencies. One of th~pJ:,iugp)e duties of such an officewould be

to is~!1einstructions. for the guiqafl.ce.of precinct q§fer;:Ex-
cept 1ll a few large cities, the precinct officersnow serve with-
out any instructions except the state election laws. The intro-
duction to the «Election Instructions" of the chief electoral
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officer of the Dominion of Canada contains the following sig-
nificant statement:

The Dominion Elections Act is, like most statutes, in a form not

. readily understood by persons without legal training, and most election
, officers come within this category. In these instructions therefore an
! attempt has been made to state in as simple language as possible the
! duties and responsibilities under the statute of each election officer, sup-

plementing the directions of the statute where necessary, and warning
against errors into which election officers might be more or less easily
led.7

In England the Ministry of Health has general super-
vision over the conduct of elections, with power to issue orders,
rules, regulations, and instructions, to prescribe forms, and to

, approve or disapprove the appointment of deputy registration
. officers in the boroughs and counties. B This provides a sub-

stantial amount of central control and results in uniformity
and regularity of administration. In the Canadian provinces
a similar power is exercised by a deputy provincial secretary,
with like results. The result of greater centralization of elec-
tion and registration administration in this country would de-
pend largely upon the type of persons secured for the state
office, their vigor and tact. At the present time it is customary
in some states for the secretary of state to appoint a former
county clerk or some other similarly experienced person to
take care of the election work of the office.Though the secre-
tary of state has little power over elections, it is common for
county or city officersto call upon him for advice and instruc-
tions. Great~r centralization would introduce expert and tech-
nical supervision in the place of the present loose, ineffective,

" and usuall inex ert supervision. As long as election adminis-
\ tration isdecentralize, as ong as it is administered exclusively
\ by local ex-officioofficersas a side issue, or by politically select-

)c :Canada, Election instructions, 1928, p. 7.. A. O. Hobbs, and F. J. Ogden, Guide to the Representation of the People
Act, 1918 (London, 1918); J. Renwick Seager, Registration of voters under
the Reform Act, 1918 (London, 1918); G. P. Warner Terry, The Represen-
tation of the People Act, 1918 (London, 1918).

'",-
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-Another problem touching upon state control is the appoint-
ment of the local officersin charge of elections and registration
-assuming that one of the regular officersof the city or county
is not used. Should the city or county board of elections or
election commissioner be appointed by a state officer (usually
the governor) or by a city or county officer? If the party or-
ganizations make the actual selections, either py law or custom,
it does not matter who makes the formal appointment. But
if independent appointments are made, as is the case in a few
states, there are certain considerations which should be taken
into account. The governor of the state is usually somewhat
less amenable to the local political machine than the mayor or
other local officer. The governor is also subject to state wide
pressure to make good appointments in the largest cities, for
the results of state elections are frequently turned by the vote
in those. cities, and consequently the state at large is much
concerned. If appointments are made by local officers it is al-
most impossible to divorce the election office from machine
domination. It may be true that state appointment would only
substitute state machine control for local machine control, but
city machines are more powerful, more corrupt, and more apt
to manipulate the election in their own interest. Election

boards appbinted by the governor without dictation by party
organizatibns have been superior, on the whole, to boards
locally appointed.9 The power of appointment and removal,
if given to the governor or secretary of state, should be utilized
to insure harmonious co-operation between the local boards
and the state office.

There are certain valid arguments in favor of appointment

.This statement has been based upon the general impression that the election
boards of St. Louis, Omaha, Kansas City, and the Registration Commission of
Phila,delphia have been somewhat better than the election boards of, say, New
York City, Chicago, and Boston.
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of election boards by local officers.The local officer (usually
the mayor) is responsible to the citizens of the city. It may
also be urged that appointment by the governor is contrary
to the principle of home rule, though it should be borne in
mind that elections are as much a matter of the state as of the
locality. After all, the choice between local and state appoint-
ment should be made in the light of the particular situation
and history of the state rather than upon theoretical considera-
tions.

\County and City Officers. There is no well settled rule in
Ithiscountry as to whether elections and registrations should be
!administered by the city or the county. In New England the
city or town is the local unit of administration generally, and
municipal officers are placed in charge, but in the Southern
states and ten Northern states the county is given practically
exclusive jurisdiction.1° The large cities of a number of other
states have been given control over elections within their
boundaries, the county officers having control elsewhere.
Finally, in a few states there is a division of control between
city and county officers, both exercising certain powers con-
currently, or, in some states, the county officers have charge
of state and county elections and municipal officers conduct
municipal elections. Obviously this last arrangement is un-
wise, for it ordinarily requires duplicate officers, duplicate
records, and materially adds to the cost, besides causing the
voter the inconvenience of keeping registered under two sys-
tems.

The question as to whether the city or the county should be
given control of registration and elections requires considera-
tion in the light of the political organization of the state.
There are certain advantages to be derived from placing the
matter in the hands of the county officers, for they may con-
duct either state and county elections for the entire county or

10 The Northern states are: California, Colorado, Montana, Nevada, New
Jersey, North Dakota, Ohio, Oregon, Utah, and Wyoming.
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local elections for the local units, using the same office and
records.

As a general rule, elections and registrations are both han-
dled by the same office, but in the Southern states and in
Pennsylvania registration is conducted by a separate and en-
tirely distinct office.This is another unnecessary and unwise
duplication which results in increased costs, divided records,
and divided responsibility for honest elections, and at times,
in considerable friction.

There is no uniform rule as to which particular city or
county officerhas charge of elections. The city or county clerk,
except where there is a special election office,usually handles
the records, supplies, and other routine matters. In many
places the county commissioners or the city council appoint the
precinct officers, and exercise certain other powers. In a few
states the mayor, sheriff, recorder, auditor, or other local offi-
cers are given some duties in election and registration adminis-
tration. The worst possible arrangement is to divide the power
and respqnsibility among a number of offices.This inevitably
l$ads to constant bickering, lack of co-operation, irresponsi-
bility,and frequently to incompetent and inefficient adminis-
tra.ti()h.~~

,lhthe more populous cities and counties the general prac-
tice is to pt;oyide a special board of election cqihrnissioners.
Where the jurisdiction is large enough to requiJ;easpecial
office force, it is usually thought better to place control in a
special board rather than in one of the regular officers of the
county or city. The argument for a special board is that it will
be more impartial and fair, consisting of representatives of
both political parties and of persons who are not themselves
candidates for public office. For the large cities, especially

11An interesting example of the results of the division of election adminis-
tra~ion is found in New Jersey. In Hudson and Essex counties the county board
of elections, the county clerk, a superintendent of elections, the municipal
clerks, and the police departments all have a hand in the matter. All of these
offices, with one exception, vigorously opposed the permanent registration law
of 1926 because of fear that they might lose some of their functions.
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where the parties are fairly evenly divided, there is something
to be said for a special board, but elsewhere it is hardly justi-
fiable. It seems to make little or no difference that the city or
county clerk in charge of registration is himself a candidate
for public office.The responsibility for an honest administra-
tion is fixed so definitely that he does not dare to use the power
to advance his own interest. The administration of the city
or county clerk, as a rule, is more vigorous, efficient, and
economical than that of a bi-partisan board. The single officer
is more scrupulous in observing fair play to all political par-
ties and factions than is a bi-partisan board. A special board
greatly increases the expense, because it requires an extra
officeand officeforce, and usually wastes money through the
use of superfluous and incompetent clerical employees. Bi-
partisan boards have been created in many instances to provide
patronage for the party machines, and in this they have not
failed. The principal effect of a bipartisan board administra-
tion is not to guarantee honesty and integrity, but rather to
insure that the election jobs will be doled out to the faithful.

..:-

\ Boards of Election. Nine statesprovide for a countyboard of
elections or registration throughout the state,12and three states
provide for city boards throughout the state.13Various other

i states provide an election or registration board for the most
, populous cities or counties only.

Organization. The number of members of election boards
. varies from a single commissioner in Los Angeles,14 Omaha,

Rochester, and several New York counties, to five members
in San Francisco and Philadelphia. Other places, as a rule,
have three or four members, the number depending upon
whether the legislature wished the board to be evenly divided
between the two political parties or to be dominated by the

12Georgia, Kentucky, Maryland, Mississippi, New Jersey, North Carolina,
Ohio, Tennessee, and Virginia.

'"Massachusetts, New Hampshire, and Virginia.
.. The chief election officer of Los Angeles is the registrar of voters.
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party in power. Milwaukee is different from the rest in that i
the board of election commissioners consists of one member

from each of the three leading political parties, which pro-
vides representation for the Socialists as well as the Republic-
ans and Democrats. This tri-party representation, extending
down to the precinct officers, has a significant effect upon the
conduct of elections. It makes collusion between the precinct
officerspractically impossible.

The use of a board instead of a single commissioner is a
corollary of the bipartisan tradition. A board is usually
deemed necessary in order to provide representation of the
two major parties, though a number of cities and counties,
including Los Angeles, Omaha, and Rochester, have excep-
tionally honest, vigorous, and fair administration under a
single commissioner. Other cities or counties which use one of
the regular officers have usually experienced similar results.
It is a well recognized principle of government that where

(the work is largely administrative in character a single execu-
tive is better than a board. The work of an election office is
almost entirely routine administration. There arise at times
difficult legal problems, but these require competent legal
advice rather than deliberation by a board of laymen. The
bipartisan board as a general rule is a machine controlled
board, and this inevitably results in placing the bitterest and
frequently tpe most unscrupulous partisans in charge of regis-
trations and elections.

The political boss of Omaha, Tom Dennison, has for years
vigorously opposed the single election commissioner law of
that city. He has repeatedly attempted to secure control of
the office,but the responsibility for honest elections is so defi-
nitely placed that the governor has not dared to appoint a" " lId "

T D
. .

gang contro e man as commlSSlOner. om enmson, m
an interview with the writer stated:

The single election commissioner has too much power. If I had
control of that officeI could elect any man to any office in Omaha
at any election. What we need is a board of election commissioners

- -
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consisting of three members, representing the different political par-
ties, and taking all of this power out of the hands of one man.

It is hardly necessary to add that with such a board the
Dennison machine could control two, if not all three, of the
members, and there would still be one-man control of elec-
tions and registrations, but that man would be the political
boss instead of the officialelection commissioner.

1 Experience seems to indicate that a single commissioner
Inormally produces a more competent and honest administra-
! tion than the familiar bipartisan board. He usually adopts a
somewhat neutral attitude between the parties and factions,
and is not apt to stoop to unfair practices or to condone illegali-
ties. His appointments, since he has direct responsibility for
the work of the precinct officers, are likely to be made with
care and with attention to the ability and integrity of the ap-
pointees. Under a single commissioner the officerecords are
usually kept up to date and in good shape, and the whole ad-
ministration is not marked by laxness, inertia, and politics
which so dominate the typical bipartisan board control.

Qualifications. The legal qualifications for membership of
election boards vary from state to state, and are of little im-
portance in determining the character of the members. Al-
most everywhere only qualified electors of the city or county
may serve, and many states debar officeholders. Persons who
are candidates for an elective office ordinarily may not serve,
while in San Francisco members of the board are prohibited

. from holding any other municipal office during their term
or for a year afterwards.15 Residence within the state for five

years is required in Milwaukee, St. Louis, and Kansas City,
and for the same length of time within the city in San Fran-
cisco. Usually, however, there is no residence requirement
other than that incident to being a qualified elector. In a few
states vague expressions of character and ability are included

'" City Charter, Art. XI, Chap. I.
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in the legal qualifications.16In practically every state where I

a board is provided it is required to be bi-partisan.
The actual qualifications also vary widely from place to

place and depend upon a number of factors, principally the
tradition of the office,the character of the party machines, and
the standard insisted upon by public opinion. In many cities
the members are selected from the group of professional pol-
iticians, and sometimes have dubious qualifications.

In a large eastern city a man who is exceptionally well
.posted about the administration of elections and registrations
stated to the writer: "We must have a very good system of
registration here to operate successfully with the type of men
whom we have running the office." The writer was advised
to talk to certain permanent office employees by another
person in the same city, "because you can't rely upon what
the members of the board tell you." In still another eastern
city the rising political boss is chairman of the board of
election commissioners, though he is more competent than

most commissioners. {
The members of the board of election inspectors in the

larger counties of Ohio (including the larger cities) are paid

a substantial compensation, and consequently are drawn from \
the ranks of the professional politicians, frequently including
the political boss himself. Where the appointment is not
dictated by the party machines, the character of the members
is fair. The position, however, is not attractive to the most
desirable type of person, for even the best boards can accom-
plish little under the existing detailed state election laws.
Outstanding persons of character and distinction are rarely {
found. on election boards. The professional politicians are tg.e\
least scrupulous and the least competent from many points
of view, but it is true that they have an interest in the work

16 For example, the legal qualifications in Maryland include, "they shall be
men of high character and integrity and of recognized business capacity."-
Acts o~ 1896, Chap. 202.
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and know what they are doing. Other persons appointed are
generally drawn from the class of briefless lawyers, retired
business men, and worn out politicians. The most competent
persons are to be found in cities which have single election
commlSSlOners.

i Selection. Members of election boards are usually ap-
pointed by the mayor of the city or the governor of the state.
,JIna few states some unusual arrangement is found. For ex-
'ample, the county judge, surrogate, and sheriff of Monroe
County, New York, appoint the single election commission-
er.17In Cook County, Illinois, the appointment was vested in
the hands of the county judgeS in an attempt to remove the
board from politics, but the result has been rather to make the
position of county judge one of the principal political offices
of the county. The officalappointment in New York City was
formerly made by the mayor. In 191I Mayor Gaynor refused
to re-appoint one of the incumbentsI9 on the ground that he
was incompetent. The party organization refused to nominate
any other person, and he continued in office. At its next
session the legislature passed a law which placed the official
appointment with the} board of aldermen,20 and since that
time the party nominees have been appointed without ques-
tion.

The election laws of a few states require appointments to
be made from nominations by the two major political parties.
In a few states only a single nominee is required, which virtu-
ally places the election in the hands of the party.21 Election

17 Election Laws, Sec. 50.
18City Election Act, Sec. 20.
19Now deceased.

2QElection Law, Sec. 30. For an account of the Kane episode see Leonard M.
Wallstein, Report on the Board of Elections of the City of New York, 1915, p.
IS if.

" 21!he. electi.on laws of the following states require appointment from party
mommatlOns (m all or a part of the state) : Kentucky, Maryland, Maine, New
Jersey, New York, North Carolina, Ohio, and Wisconsin. Some of the varia-
tions of st~te laws a~e significant. New Jersey, New York, and Ohio provide
for b.ut asmgle nomm:e, and make it compulsory for the appointing officer to
appOInt the person nomInated (N.J. Election Laws, Par. 67 j N.Y. Election Laws,
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boards practically everywhere are required to be bipartisan,
and by custom and tradition, where not required by law, the
appointing authority usually appoints the person recom-
mended by the party machines. It is uncommon for the ap-
pointing officerto make a personal selection, for he rarely cares
to incur the displeasure of the party organizations by refusing
to accede to their wishes in the matter.

Upon first glance it may appear that this practice, whether
due to custom or to law, is satisfactory, but an examination
of its practical operation reveals fundamental objections.
Selections by the party machines are made with little if any
consideration of ability, integrity, and respectability. They are
used to reward the faithful, and to place men in charge of
elections who will serve the interests of the party. Bipartisan-
ship is a weak defense against corruption and collusion of elec-
tion officials."2In many cities there is a single dominant po-
litical machine which controls both party organizations of
certain wards. The assumption that one side will watch the
other and thus prevent frauds ignores the fact that political
crooks can make bargains. The whole election machinery,
from the electiOtlcommissioner to the precinct clerk, becomes
a perquisite of the political spoilsman. No substantial improve-
ment in administration is possible without ridding the per-
sonnel from party machine domination, and this cannot be
accomplished except by divorcing the election board of the
city or county from machine control. In many places the party

Sec. 3I; Ohio General Code, Sec. 4970). In Maryland the party organization
must submit four nominees, and the governor may require, if he cares to, an-
other list (Acts of 1896, Chap. 202). In North Carolina the "state chairman of
each political party shall have the right to recommend three electors in each
county, and it shall be the duty of the state board of elections to appoint. . .
from the names th us recommended" (State Code, Sec. 5924). The Wisconsin
law for Milwaukee provides that the mayor shall appoint representatives of
the three dominant political parties, whose party affiliation has been attested to
by the respective party chairmen (Election Laws, Sec. 10.01).

" Sometimes bona fide representation of both parties is not secured. It was re-
cently disclosed that a member of the Philadelphia Registration Commission,
appointed as a representative of the Democratic party, had registered during the
preceding three years as a Republican. He later resigned.
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organizations dominate the election office to such an extent
that every important question of policy or patronage is de-
cided by the organization, and the commissioners are little
more than dummies. This situation is intolerable. It leads to

election frauds and corruption and makes impossible any de-
gree of administrative efficiency.

The most needed improvement in election and registration
administration is to secure more reputable, competent, and
honest officers all along the line from the top to the bottom.
A majority of all registration and voting frauds are com-
mitted by the officerswho are engaged to maintain the sanc-
tity of the ballot box. If the state law requires appointment of
election commissioners from party nominations, this feature
of the law should be repealed. The provision for bipartisan
representation, which appears reasonable and harmless, has
nevertheless a substantial influence in strengthening the party
organization control, and should be repealed. A single officer,
independent of partisan control as far as possible, should be
placed in charge of elections and registrations. He can be held
strictly responsible for the appointment of honest and capable
precinct officers.

Term and Salary. Members of county or city election
boards are usually appointed for a term of two, three, or four
years. The longest term is preferable. It tends to bring about
a smaller turnover, as well as a more independent board. The

" election commissioner of Omaha is appointed for a term of
only two years, which is a serious hindrance to developing
a consistent, long time policy, and places the commissioner
in an embarrassing situation every other year. Much would
be gained by increasing the term to four years. The turnover
of election boards varies from place to place, but is not very
indicative of the competence of the members. It is desirable
to have a low rate of turnover of election boards but the,
length of service is not an index to ability.

The accompanying table indicates a wide range in the salary
scale of members of election boards in some of the largest
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cities of this country. The first consideration in connection
with the salary is the amount of time expected of the com-
missioners. In Omaha, Rochester, and Los Angeles the single
commissioner is required to devote his entire time to the duties
of the office, and is paid accordingly. The commissioners of
Boston and New York are also paid a full-time salary with
the expectation that their duties will take up most of their
time. In other cities the position of election commissioner is
distinctly a part-time job, and the salary is small, though
Philadelphia, Pittsburgh, Cleveland, Cincinnati, Chicago, St.
Louis, and Kansas City each pays $3000 annually, or more.
It is striking to compare the salary of Milwaukee ($ I 260 )
and San Francisco ($1000) with that of Kansas City ($3000)
and Cleveland ($4200).

It is unwise to provide a full-time board. The officecan be !
run more competently by a single commissioner or a chief \
clerk.23The proper scope of work of the board consists in de-
termining maj or policies, assuming responsibility for the
honesty alld. co11lpetencyof the administration, selecting the
principal§ubordinates, and handling the personnel relations.
It should also hear appeals and complaints. This work should
require only a co11lparatively small amount of time, and it is
unwise t9 pay a disproportionate salary. A high salary makes
the position. attractive to the very type of person who should
be kept oufof theoflice the professional politician or the
roan who wan.tsthe 11loney-and operates to destroy the pres-

tige value. I
Powers. The most important power of the city or county!

election offi

.

cei

..

s

.

tha

.

t O

.

(appointment and removal

.

of the office

\
.

force and the precinct officers. Unfortunately, by law or by
custom, this power .isusually delegated to the party organiza- \

tions, and the election board surrenders its principal means
ofcontrol. The most effective action which any election board

"'This is del1lonstratedby the commission in a large Eastern city. The mem-
bers are on hand most of the time, but the presence of all of them adds little
t~ ~he ,;fficiency of the office. They do not engage in clerical tasks, and the super-
VISIonISlargely left to a few employees. There is little for them to do.
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can take is to use this power to secure competent and honest
officers. It is not an easy task to recruit the required number
of precinct workers; and some offices,because of inertia rather
than subservience to the political machines, weakly resign
this power and accept the lists handed in by the organizations.

Election Boards and Commissions of Selected Cities!

! The jurisdiction of the election board of Cincinnati, Cleveland, Rochester, and
Omaha includes in each case the county in which the city is located.

2 The city clerk, the president of the common council, and the judge of the
recorder's court constitute the election board of Detroit. All three are popularly
elected.

3The election commissioner of Rochester is appointed by a board consisting of
the county judge, the special county judge, and the surrogate.

4 The election board of Denver consists of two popularly elected members and the
city clerk, who is appointed by the mayor.

This power is occasionally used in an energetic manner, with-
out regard to party recommendations, and the result is high
grade precinct officers.24In a number of states the power of
removal is expressly vested in the city or county election
office, but this power is rarely used.

The officein charge of elections for the city or county has
general supervision over the precinct or field officers,and may

24 This is particularly true of Omaha, Detroit, St. Louis, and San Francisco.

Appointed Subject to
City

No. of By whom Term Annual upon official budgetarymembers appointed (years) salary party recom- controlmendations

Boston....... 4 Mayor 4 $6,000 No Yes

New York....
5,000

4 Aldermen 2 8,000 Yes Yes
Philadelphia.. 5 Governor 4 4,000 No Yes
Baltimore. . .. 4 Governor 2 2,500 Yes Yes
Pittsburgh.... 4 Governor 4 3,000 No Yes
Cleveland. . .. 4 fSecretaryof 4 4,200 Yes No
Cincinnati.... 4 lState 4 4,200 Yes No
Chicago. . .... 3 County 4 4,000 No No

St.Louis.....
judge

4 Governor 4 3,000 No No
Detroit...... 3 (2) 2 5,000 No Yes

Milwaukee. ..
2,000

3 Mayor 3 1,260 Yes Yes
San Francisco. 5 Mayor 4 1,000 No No
Rochester... . 1 (3) 4 4,500 No Yes
Omaha....... 1 Governor 2 4,500 No Yes
Denver...... 3 (4) 4 1,000 No Yes
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train them and issue instructions. Supervision is difficult since
the election is conducted in every precinct on the same day.
As a matter of fact, the city or county office could exercise
more effective supervision than it does at present. The usual
practice is to inspect or investigate the work of the precinct
officers only upon complaint. A few inspectors could be used
with telling effect to make the rounds from precinct to pre-
cinct, especially in the sections of the city where fraud and
irregularities are suspected.25

In most states the city or county officer in charge of elec-
tions has the power, expressed or implied, to call the precinct
election officerstogether in a meeting to instruct them in their
duties. This method of instruction has been followed in a
relatively few communities, but with rather successful results
where used. In Monro"eCounty, New York, the election com-
missioner is specifically authorized by state law to hold a
school. for the instruction of precinct officers at such times as
he deems necessary, and in other counties of the state where
voting machines are used, the election commissioners are re-
quired by law to hold schools of instruction to familiarize the
precinct officers with their duties and the operation of the
IIl~chine.26The chief election officers in various parts of the
state believe that these meetings do much to improve the con-
duct of elections. Attendance is compulsory, and the precinct
inspectors are paid one dollar for attending the school, plus
car fare. Schools of instruction have also been held in other

cities from time to time when deemed necessary. In Detroit
the practice until recently has been to call together only the
officer in charge of each precinct, relying upon him to instruct
the remaining officers in their duties. In recent years, how-
ever, the entire force of precinct officers has been called to-
gether in monster meetings or schools of instruction, with
entirely successful results. The plan followed has been to

'" "Flying inspectors" are used in Omaha on election days. In San Francisco I
special deputies with cars are employed to supervise the conduct of elections,
bu~ more particularly to check up on the operation of voting machines. J

Election Laws, Sec. 252.
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call such meetings only when there are unusual situations or
new provisions in the laws to be explained. In Chicago the
election office has prepared a play, "A Day at the Polls,"
which shows how every act should be done and raises almost
every conceivable legal point. The play has proved to be
very popular, and has been presented before various public
groups, as well as the election officers.

The supplies, books, forms, and various materials of one
kind and another are usually procured by the city or county
office and distributed to the precinct officers. This is largely
a matter of purchasing and printing rather than a means of
control. It offers little opportunity to influence the conduct
of registration, though it is important in itself. The great
variation in the cost of printing and supplies indicates that
there is a considerable amount of spoils in political contracts.21
The county or city officers also provide the polling places.
Formerly these were an important item of political spoils, but
owing to the increased rental costs without a corresponding
increase in the amount paid for polling places, this is no
longer the case.28

A few election boards possess an unlimited spending power.
The more common rule is that the budget of election offices
must be approved by the legislative body of the city or county,
though the latter may not remove or reduce items specifically
called for by state law, such as the pay of the election board
and that of the precinct officersduring the days of registration
and election. It is not advisable to make the election officean

independent spending agency. If it has aoperfectly free hand,
it is not likely to scrutinize expenditures with the same eye to
economy as the body which is charged with financial responsi-
bility and with the raising of revenue. The independent elec-
tion board pays higher salaries and buys more expensive
equipment and supplies than the board whose budget is sub-
ject to review.

27 SeeChap. X.
'" For a further account of polling places, see below, Chap. VI.

---
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CHAPTER IV

THE RANK AND FILE

While the number of regular employees in the election
officesvaries somewhat in proportion to the size of the city
and the number of registered voters, the ratio of the number
of employees to the number of registered voters differs widely.

QAice..,EmR~ees. It is highly significant that the cost of
permanent emproyees in the election officevaries from as high
as twenty cents per registered voter in such cities as New
York, Chicago, and Cleveland, where election administration
is conducted on a stric.tly political basis, to as low as one to
seven cents per registered voter in Detroit, Milwaukee, and
Minneapolis, and other cities where the office force is not
looked upon as political patronage. The officeswhich are best
managed are in the latter rather than the former group. The I

etnployment of a large office force for the conduct of elec-'
tions is inexcusable. The work is highly seasonal in charac-
ter, and should be performed largely by temporary em-
ployees. In Me office which is particularly efficiell.tly man-
aged, with a smallpumber of employees in ratio to the num-
ber of registered voters, the chief clerk told the writer that
it 'Washard to keep up the morale of the force because of the
absence of work during the off season, and accordingly he had
arranged with the city to turn over certain miscellaneous
tasks, such as editing city documents, to the office to be done
during spare time. By way of contrast, when the writer ap-
proached the election officeof Jersey City, which has slightly
over 200,000 registered voters, he was informed by the regis-
~rar of voters in charge of the office that neither he nor any
of his eighty-five clerks would have any time to give out any
information because of the pressure of work. At that time the
next election was six months away, and while the pay roll of

121
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the officemay have included eighty-five persons, less than a
dozen were actually on duty in the office.

Number and Salaries of Regular Office Employees in the Election Offices
if the Largest Cities, 1930'

1 Data supplied by the election offices, or taken from their annual reports.
In several instances it has been necessary to use the county in which the city is
located, since the same office has charge of elections throughout the county. The
work of the election officesis not perfectl.v comparable, for some officeshave greater
duties with respect to the registration of voters than others, and in some cases
certain election functions are performed by other offices. The offices of Newark,
Jersey City, Philadelphia, and Pittsburgh are even worse offenders than those in-
cluded in the table, but because of the division of election work into two or more
offices and the difficulty of securing data, these cities have not been included.

2 The statistics include, in addition to Chicago, the following suburbs of Chicago,
which are under the jurisdiction of the election office: Chicago Heights, Cicero,
Berwyn, Summit, and Evergreen Park, with a combined registration of 55,635.

3 The statistics are for Cuyahoga County. The number of registered voters in
Cleveland was 224,284.

. Monroe County. The number of registered voters within the City of Rochester
was 106,303.

. Multnomah County.
6 Onondaga County. The number of registered voters in the City of Syracuse was

83,452. It should be noted also that a substantial part of the office work is done by
the two commissioners, whose salaries are not included in the above.

! The state election laws usually provide certain legal quali-

'
1 fications for officeemployees, ordinarily including citizenship,

residence, and bipartisan representation. The provision for
equal division between the two dominant political parties

Annual
Number of Number Total Average cost per

City registered of office salaries salary registered
voters employees voter

(cents)

New York......... 1,568,305 96 $315,086.75 $3,282.15 20.5
Chicago2.......... 1,264,234 117 239,387.85 2,046.05 18.9
Los Angeles County. 853,676 25 58,367.48 2,334.69 6.8
Detroit........... 522,842 12 32,570.68 2,714.22 6.2
St.Louis.......... 300,653 14 28,399.00 2,028.51 9.5
Baltimore......... 295,929 18 35,200,00 1,955.55 11.9
Cleveland3. . . . . . .. 312,900 23 67,594.73 2,938.89 21.6
San Francisco...... 227,979 27 67,522.20 2,871.19 29.7
Milwaukee........ 184,530 2 5,700.00 2,850.00 3.1
Minneapolis. . . . . .. 218,840 5 7,860.00 1,172.00 3.6
Rochester, N.Y".. .. 159,617 10 18,666.00 1,866.60 11.7
Portland, Oregon5... 148,454 4 6,168.00 1,541. 50 4.2
SyracuseG.......... 130,350 2 1,820.00 910.00 1.4
Omaha... . . . . . . . . . 84,029 5 7,749.96 1,549.99 9.3
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tends to increase the party machine control over the office. In
most cities the officeforce is recruited from the ranks of pro-
fessional politicians, with little attention to clerical ability.
There are a few exceptional election offices, notably Detroit,
Omaha, Milwaukee, San Francisco, and Los Angeles, where
the employees are competent. No private organization would
attempt to get along with the type of employee usually found
in election offices.The actual qualifications of the office em-
ployees of many election officestoday are accurately pictured
in the following quotation, from a letter of the chief clerk of
a large election office:

I well remember some experiences a few years ago before we had our
present form of commission and method of conducting elections; it
would be difficult to imagine a more incompetent and drunken lot of
loafers anywhere than the- nondescript outfit that was put on registra-
tion and election work, with a few exceptions.

The employees of the election officepractically everywhere
are appointed by the election board or officerin charge, and are
subject to removal at any time. In only a few jurisdictions are
they placed under the local civil service system.1 Spoils poli-
tics is the rule. In only a few states is it specifically provided
by law that the office employees shall be selected upon the
basis of nominations by the party machines, but this is the
common practice by reasQn of the fact that the election boards
themselyes are selected by the party organizations, and are
consequently willing to obey the orders of the machine. In
many places the subservience of the election commissioners
to the party machine is so.complete that no.appo.intment, re-
moval, or promotion is made with aut "o.rders.,,2

1 The entire office force of the election offices in Milwaukee, San Francisco, '

\

.

and Los Angeles is under civil service, and part of the office force in Boston;
New York, and Detroit.

2A former chief clerk of a large election office stated to the writer: "I might
as well tell you the truth about the matter. Everybody knows that appointments,
removals, and promotions are not handled by the election commissioners. They
do only what they are told to do. If a new employee is to be appointed, a
promotion to be made, or anything else to be done, the commissioners don't
count. It's the organization that counts. Every clerk in this office has some party
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Usually the office employees are evenly divided between
the members of the election board, each member having con-
trol of the appointment and removal or discipline of his own
members, subject, to be sure, to orders from the party or-
ganization. Because of this even division of spoils, the number
of employees is frequently a multiple of the number of com-
missioners, regardless of the amount of work to be done. In
a few states the election law specifies that the officeemployees
shall be divided equally between the two dominant political
parties-a provision which stresses party representation and
organization control. As a result it is common for extra em-
ployees to be taken on in pairs, regardless of whether two
clerks are needed, and quite commonly work is assigned by
pairs, with two persons doing the work which normally would
be performed by one. Where an equal division between the
parties is required by law, both parties watch closely the per-
sonnel of the office, and if for any reason it becomes unevenly
divided, the party with the lesser number of clerks insists
upon additional appointments until an equal division is se-
cured.

The qualifications for election office employees under civil
service systems are distinctly higher, though in one city the
chief clerk jokingly remarked to the writer that the principal
experience of the majority of the clerks prior to entrance into
the officewas baseball. 8 If there is a local civil service system
the employees of the election officeshould be placed under it,
and in the competitive class. This is unquestionably the most
feasible step that can be taken to remove the election office
from politics and to improve the personnel.

l Ordinarily there is no fixed term for election office em-

leader behind him) and if the clerk dies or leaves the office, that leader gets
busy with the organization and sees to it that the place goes to another one of
his men. By custom every place in this office belongs to one of the local leaders,
but some of them have several places and a few haven't any at alL"

. In New York City the election office is partly under the civil service, but in
practical operation positions in the classified service are filled only by transfers
and no appointments are made from competitive lists.
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ployees. They may be removed at any time, and frequently
this occurs when the commissioner through whom they were
appointed ceases to be a member of the board. The rate of

turnover of election employees, however, is not high. In many!
offices most of the employees have served for years. This is
easy to understand, since the personnel is selected by both
party organizations, and a change in administration does not
ordinarily occasion removals.

Data on the salary scale of election office employees in the
principal cities have been given above. The particular salary
scale depends to a large extent upon the relation of the election
office to the body which fixes the rates of compensation. If both
are a part of the same political machine the result is usually
a high salary scale. In a few states the salary is prescribed or
limited by statute. This is usually unfortunate because the rate
of pay is inflexible, has little relation to the type of work or
qualifications required, and is frequently either too low or too
high.4

The temporary employees are recruited in much the same
manner as the regular force. In most cities they are selected
through the party organizations and are uniformly incom-
petent. Their average ability is well illustrated in the follow-
IJ;lgstatement made to the writer by a high election officer in
a large city:

Wetg<,:ta lot of petrsc)Dsas extra help who have no clerical ability.
S()m.eo~!hemGftnhardly read and write. But most of the time we can
use. them. sQm}~where,for we have manual work to be done on the
!:>Qothsand the tquipment. We try them out and make an effort to

. Thes~lary ()fthe employeesof the Baltimore election office is definitely
fi:)cedbystate law. It varies from $1700 to $3500 annually, and is quite high
fC\rt.he quaHiicationsrequired (Acts of '924-, Chap. 4-66). The high salary
scale was e~plained \0 the writer to be due to the fact that the state legislature
fixes the salaries'and the city pays the bill. On the other hand, the registration
commi~siol1of Philadelphia is seriously hampered by the state law which fixes
the maximum compensation which can be paid to the regular employees. It
ran!;"esfrom $]675 annually for the chief clerk down to $1200. Only four
clerks are provided for under this scale,and all others must be paid not to exceed
four dollars per day (Personal Registration Act, Sec. 4-3). The commission
finds it difficult to secureand keep competentpersons.
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use them somewhere. Before the last election we had one person who
wouldn't do any manual labor and who couldn't do clerical work. I
called up the ward leader who brought him and told him we couldn't
use that man. "Yes you can," he said, "I knew that fellow won't
work, but I can't place him anywhere else and you will have to keep
him. He is the best precinct captain in my ward." We had to keep him.

A few exceptional officesuse ordinary business methods in
securing extra help, employing without regard to party affili-
ation or organization recommendations, and find that they

\ can secure competent persons without difficulty. Under ordi-
nary conditions there are many persons with clerical experi-
ence, especially women, who are available. There is a great
difference between the type of persons who are sent in by the
party machines and those who may be hired through adver-
tisement and selection without regard to political affiliation.

\ As a general rule the election board or commissioner has
\full power and discretion in the employment of extra help,
land it is only because of the domination of the election board
'itself by the party machines that these positions are political
spoils. The wage for extra help varies from three dollars to
six dollars per day. In St. Louis, curiously enough, the salary
paid to regular and temporary employees is exactly the same
-six dollars per day. Fifty cents per hour is a very common
rate.

The temporary employees are taken on and laid off ac-
:Cording to the requirements of the election office. A few of-
fices make an effort to secure persons who have worked in
the office on previous occasions, but this is not usually done.
The cost of extra help varies with the amount of work to be

~one,. the size of the permanent force, and the political ex-
IgenCIes.

Precinct Officers. The precinct election officersdetermine the
character of the elections. The number used in each city varies
from a few in the small city to an army of over ten thousand
in New York City and Chicago. The bulk of the actual work i
of holding elections is in their hands, largely without central
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supervision and inspection. If they are corrupt and are con-
trolled by unscrupulous political machines bent upon winning
elections by fair means or foul, elections will be stolen and
malpractices of one kind or another will prevail. If they are
incompetent, elections will be conducted in a slipshod, care-
less, and irregular manner, and mistakes will be prevalent.
It is their duty to carry out the provisions of the state law
(which they do not know or understand), and to protect the
sanctity of the ballot box. Yet it is well. known that the great
majority of election crimes are actually committed by the
election officersthemselves. Without the connivance and con-

sent or active participation of the precinct officers, elections
cannot be stolen. The greatest single problem of election ad-)

ministratiop. is that of securing honest and capable precinctl
officers,who are essential to a satisfactory election administra-
tion. The problem is by no means simple, especially in the
face of a strong political machine and traditions of sharp prac-
tices or worse. It is hardly possible to emphasize too greatly
tb-e.irnportance of securing satisfactory precinct officers.

ejYU/11J:beraJ:kcjCompensation. The number of officers used
it}ea~h precinct va~ies in the several states from three to ten.
GetleraUy speaking, too .many officers are reqllired by law,
@g;tQOlittle flexibility is provided to adapt tb-enurnber to
lib-ework of the particular precinct or to the p~rtic:ular elec-
tio.ri..The absurdity of the situation is most strikingly pictured
in some precincts where there are not enough voters in the
precinct to man the polls. Precincts can be found in practically
every state with less than a dozen voters, which are required
according to state law to have a full quota of precinct officers.
Afew states provide for a precinct board of fewer officers for
precincts having less than one hundred registered voters, but
such states still.require from three to five officersto handle the
work which should be done by one person, or, at the most, two.

Tb-e number of officers used in each precinct should be
~etermined by the number of the voters of the precinct, the
lmportance of the election, and the amount of work to be
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'done, all of which can be pretty accurately predicted. In the
Igeneral elections, at which a long ballot is used, slowing up
. not only the counting of the ballots, but also the casting of
them during the day, more precinct officers are needed than
in minor elections, often with very short ballots. Another
inflexible feature of the election laws is that the same number

of officersare generally used throughout the day and through
the count. A few states provide for the use of extra clerks
to assist in the count or for a separate counting board (dis-
cussed in detail below), but this is exceptional. Many election
boards sit around all day with little to do until the rush
toward the close of the day. There is no reason for such stupid
inflexibility. It may be accounted for largely by the practice
of prescribing in minute detail the machinery and procedure
in the state election laws. It seems to be assumed that any dis-
cretion in this direction is liable to be abused by the county or
city officers in charge. A desirable and important improve-
ment in our election laws would be to strike out all provisions
governing the number of officers to be used to the precinct,
permitting the city or county officerin charge to hire the num-
ber of persons required, according to the nature of the elec-
tion and the size of the particular precinct. Not only that, but
it should be possible for the local officerS'toarrange to put on
extra persons toward the close of the day to take care of the
rush period and to assist in the count. This would be entirely
feasible, particularly as such service would not interfere with
the regular employment of the persons so hired. It is not
without precedent. The present use of additional counting
boards in several states is a precedent for such action, as is
the employment in Boston of two extra clerks who go on
duty at six P.M. By supplementing the regular precinct officers
toward the close of the day the rush period would be handled
more smoothly.

\ In Canada only two officers are used for each board. In
:Canadian cities the size of each precinct is ordinarily much
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larger than in this country, sometimes containing several
thousand registered voters. Where such is the case, several
boards, the number depending upon the size of the precinct
and the number of votes anticipated, are used in each precinct.
This practice is superior to that followed in this country in
several particulars. It permits greater flexibility, and calls for
fewer election officers.The conduct of elections may be much
more closely supervised. Responsibility is much better fixed,
for the deputy returning officerpn each board is in charge,
and is responsible for his acti911sand those of the clerk under
him. Election frauds and sharp practices in Canada are prac-
tically unknown. It is significant that the Canadian practice
does not call for partisan representation on the. election
boards. The administration appoints the returning officer for
each district, who in turn appoints his deputies, and each
deputy chooses his clerk. The parties are permitted to have
watchers, but these watche~s are not put on the election board
and paid a salary from the public treasury. It may be noted
also that the ballots in Canada are very short in comparison
with those in tJ:1iscountry, and the problem of counting is
much simpler.

The salary paid to precinct officers,as indicated in the table
below, varies tremendously. Why should Jersey City and
NewariCpaytheir election officerstwenty-five dollars per day,
while Louisville pays only three dollars? Probably both ex-

tremes ar~ unwise. Tb pay over ten dollars per day for elec-j
tionofficers makes a plum of the position, eagerly sought '\

after because of the salary, and does not necessarily attract!
capable persons. But a wage of three or four dollars per day

makes the position u~attractive to capable persons and ham-
pers the officers in charge. A reasonable compensation, be-
tween these two sUms, dep~nding upon the general scale of
wages in the locality, would seem to be better public policy.
The experience of many cities indicates that competent per'"'
sons can be secured for a salary of five dollars to ten dollars
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Number and Salary oj Precinct Election Officers in Selected Cities1

1 Information secured from the election office in every case.

City Number Title> Salary Notes

Atlanta....... 6 3 managers $8
3 clerks 5

Baltimore..... 6 4judges 12
2 clerks 12

Birmingham... 6 1 returning off. 2
3 managers 2
2 clerks 2

Boston........ 8 4 inspectors 11
2 special insps. 6 Go on duty at 6 P.M.
1 clerk 13
1 warden 13

Boulder........ 5 3 judges 10 An extra counting board is
2 clerks 5 used in large precincts

at the general election.
Chicago....... 5 3 judges 10 Double pay for presidential

2 clerks 10 election.
Cleveland. . . .. 6 4 judges 10

2 clerks 10
Denver....... 5 3 judges 10 An extra counting board is

2 clerks 10 used in large precincts.
Detroit........ 3-7 1 supervisor 16

2-6 inspectors 16
Grand Forks... 5 1 inspector 4 In small elections only 3

2 judges 4 officers used: one judge
2 clerks 4 and 2 clerks.

Indianapolis. .. 5 1 inspector 12
2 judges 12
2 clerks 12

Kansas City... 6 4 judges 6
St.Louis...... 2 clerks
Los Angeles. .. 6 1 inspector 10 Only 4officersusedinmunic.

2 judges 10 ipal elections, in precinct5
3 clerks 1() of less than 100 voters.

and if voting machine5
are used.

Louisville. . . .. 4 2 judges 3
1 clerk 3
1 sheriff 3

Memphis. . . . .. 8 1 officerofe!.
3 judges 2-3
2 clerks

Milwaukee. . . .
2 registrars

5 3 judges 14
2 clerks 7 The clerks do not assist in the

count.
Minneapolis. .. 5 3 judges 8.37 Plus 10 cents per hundred

votes.
2 clerks same Three extra clerks used in

Newark....... 4 1judge
heavy elections.

25
JerseyCity.... 1 inspector 25

2 clerks 25
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1

j
ICity

Number and Salary oj Precinct Election Officers in Selected Cities (Continued)

Notes

New York City.

Omaha... . . . . .

Philadelphia. . .
Pittsburgh.....

Portland. . . . . .

Richmond, Va..

'Rochester, N.Y.
Syracuse

Salt La.keCity

Springfield, Ill. .

Number Titles

4 4 inspectors

Salary

11 Two extra clerks used when
voting machines are not
used.

Four of these officials go on
duty at 3 P.M. and con-
duct the count.

10 1 inspector
5 judges
4 clerks
1 judge
2 inspectors
2 clerks
1 supervisor
1 chairman
4 judges
4 clerks
1 chief
2 judges
2 clerks

5
5
5

20
10
10
4.50 ITwo boards, a counting and

casting board.

10
7.50
7.50

10
Two extra clerks if paper

ballots used, except in
primary.

Also 50 cents extra for over-
time.

In precincts of over 300,
registered voters, a count-
ing board of 4 officers is
used.

5

10

5

4

4

4 inspectors

3

3

6
6
50 Cents per hour. If paper bal-

lots are used, 2 extra
clerks.

3 judges

1 registrar

5

3

3 judges
2 clerks
1inspector
2 judges same

Heg.i~~~/(Rroyidedsuitable means are used to recruit them),
'a.~q:i:tber(:ii~.p,oreason why the cost of elections should be made

p,tl~J.).~fJ)lgltPy"p~yingexcessivesalaries to precinct officers.
I11'1mal1Ystates the .salary paid to precinct officers is fixed

bystatut~. This would seem to be entirely unnecessary and
unwise. "lhere is considerable variation in the going wage

1
scale in, different parts of every state, and the rate of pay
shi>111dhefjJ(edcather hy the city council oc the county hoacd ....
with reference to local conditions. This is already the practice
in a number of states and works quite satisfactorily.

Qualifications. The election laws of every state require cer- ,
tain. qualifications of precinct election and registration officers, \
usually including length of residence in the state, city or I
county, and precinct, ability to read and write, qualified asan I

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



132 ELECTION ADMINISTRATION

elector, and good character. These requirements, with one
exception, have little influence upon the character of the ap-
pointments. Other factors are more important, particularly
the initiative of the election office, the prestige of the posi-
tion, traditions, custom, and the character of the political or-
ganizations. The requirement of residence in the precinct,
however, has unsuspected and far-reaching consequences. Up-
on first thought it would seem to be a reasonable and wise
provision, but in actual operation it greatly hampers the selec-
tion of capable and responsible precinct officers. This is par-
ticularly true of the poorer sections of the large city. In many
precincts of any large city it is difficult to get a sufficient num-
ber of satisfactory persons to volunteer to serve as precinct
officers. Many election commissions, therefore, have found it
necessary to accept the nominations handed in by party or-
ganizations, whether or not the acceptance of such lists is
required by state law. In a few cities, particularly Detroit,
Omaha, and St. Louis, residence in the precinct is not re-
quired, and the election office has been able to recruit com-
petent persons from the city at large without regard to pre-
cinct lines and later to assign them to precincts. In these cities
it has been found desirable to break up precinct cliques under
the domination of the precinct political workers by bringing
in outsiders to serve on the precinct boards.5

The state election laws in practically every state provide
,that the precinct officers shall be divided between the two
major political parties. In some states the law provr-c:tes"tor
an absolutely even division, but in most states an odd number
of officers is used in each precinct, and the party in control of
the election machinery is permitted to appoint a majority of
the officers. Bipartisanship, which is discussed elsewhere, is
particularly strong in election administration. It is commonly.Mr. Oakley E. Distin, Chief Supervisor of Elections of Detroit in a letter
to the writer, stated: '

"We feel that we have a very high class grade of election officials in Detroit
but found it desirable long ago to break up neighborhood boards to preven~
any attempt at collusion."
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believed that elections would be highly corrupt and fraudu-
lent without the policy of placing official representatives of
both parties on every election board. The fundamental
philosophy is that, because of the opposition of each party to
the other, the party representatives will see to it that no
frauds or malpractices are committed. A significant corollary
to the doctrine of bipartisan representation on the election
boards is that, in order to secure real representatives of the
two parties, it is necessary to permit the parties themselves to
select their representatives. This principle has resulted in
turning over the election personnel to the political parties to
be used as patronage, and has permitted unscrupulous party
organizations in some large cities to place crooks, thieves, and
persons with criminal records on the election boards purposely
to corrupt the election. The practice of bipartisan representa-
tion places the most bitter partisans in charge of elections-the
y~ry persons who are personally and often very vitally con-
cerned with the outcome of the election. Common sense would

<:!ictatethat such persons should be prevented from having
anything to do with the conduct of elections, and that the
eX~cti()n.officersshould not be active partisans. The theory
,~~ateach side will watch the, other is not valid, for many
~lectionfrauds are committed with the mutual connivance of
the election officers of both parties. The oppositionQf the two
political machines to ,each other, particularly in l~rge cities,
is often a myth, and can never be relied upon in ahyprecinct
to safeguard the ballot box. The practice of political organiza-
tions of making deals with each other is very common. An-
other important consideration is the fact that the direct pri-
mary elections in many states have become more important
than the final election, the nominees of the dominant party
being practically assured of election. This transfers the real

contest from the election t~ the..primary. The principle of
bipartisanship as a means of safeguarding the purity of the
b~l1ot box breaks down altogether in the direct primary elec-
tions, for in the precincts where frauds are likely to be com-
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mitted the attitude of the officersof each party is often to pay
no attention to the counting of the ballots of the other party,
agreeing mutually to let each other have an entirely free

, hand. Unless watchers are present, the election officers are

I free to do as they please. Bipartisan electionboards serve no
purpose in non-partisan elections, except where the election
is non-partisan only in form. Ordinarilfthe---t-wo political
parties withdraw from non-partisan elections within a few
years after this form of ballot is adopted,6 and where such is
the case, no valid defense can be made for the use of bipartisan
election boards in such elections.

In a few states the bipartisan requirements of the state law
have been tempered by the opinions of the attorney general
of the state or by other means, and with wholly beneficial re-
sults. In California the attorney general has ruled that where
it is impossible to secure the proper number of officers from
each of the two major parties, the election may be conducted
without such representation. As a result, in Los Angeles and
San Francisco, little attention is paid to the party affiliation
of applicants for election positions, and persons are appointed
upon the basis of fitness alone. This is particularly true of San
Francisco, but in Los Angeles the election positions are the
perquisites of the county commissioners within their respec-
tive districts. In many communities it is difficult to secure
representatives of the minority party to serve on the election
boards, owing to the limited number of persons belonging to
the minority party, and in such cases it is customary for other
persons to be selected. This has not led to election frauds. It
is now pretty well established in the minds of capable ob-
servers that honest, upright citizens, not actively identified
with party machines, regardless of party affiliation and the
representation of the two political parties, are needed on elec-
tion boards, and that the turning over of the election machin-
ery to the party machines to be used as patronage is highly

6 This statement may be challenged, but it has been the observation of the
writer.
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conducive to election frauds. Bipartisanship, with its attendant
practice of permitting the party organizations to name the
precinct officers, turns over the personnel to the precinct cap-
tains, who in many districts are unscrupulous and will make
use of this power to place on the boards persons who will steal
the election and carry through any orders which may be given
to them. The fact that more than three hundred election

officersin Chicago had police records, which was brought out
in a hearing conducted in 1930 before the county judge, is
ample proof of this statement.1

The qualifications required for a satisfactory precinct elec- I
tion officer are not unusually high. A bank clerk is likely to :

make a better officer than a bank president, and a person with
only a high school education may be more suitable than a
college professor. The 'essential requirements include the fol- I
lowing: character-honest, respectable, reputable, law-abid-
ing; clerical ability-fair or better, with special attention to

penmanship and arithmetic; personality-able to handle vot- \
ers with courtesy and dispatch and to get along with fellow
officers; intelligence-able to understand and carry out sim-
ple printed instructions. The methods of selection now in
ge1.1eraluse disregard all of these requirements. The best
qualified persons, or even persons of average qualifications,
are not brought into the service; on the contrary, the very
persons who, by any decent system of selection, would be
weeded d\.1t,are appointed. The typical defense of the charac-
ter of precinct officers, made to the writer on many occasions,
is that they are above the average run of citizens-respectable
and of fair ability in the better precincts, less respectable and
of less ability in the poorer precincts. The common appraisal
by persons outside of the election office, persons who do not
feel called upon to make a defense, is quite different; it is
that the officers are far below the average of the precinct in
which they serve. Particularly is this true in the worst pre-
cincts where the corrupt officers are the servile tools of the

1 See Chap. IX.

~'ii5-- :.-,
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I political machines. Persons posted on election matters know
I well that nine out of ten election frauds to-day are caused by
I corrupt election officers.

Selection. The well-nigh universal method of selecting pre-
cinct officersis appointment on recommendation by the party
machines. This is prescribed in a few states by the election law
itself, but elsewhere custom, tradition, and the subservience
of the election boards bring about the same result. The com- .

mon defense of this practice offered by election commissioners
is that they would be unable to get enough people to serve
if they did not accept persons recommended by the party
organizations. "What in the world would we do," queried an
election commissioner to the writer, "if the party organiza-
tions did not hand in lists of persons who are willing to serve?
Why, you don't realize how hard it is to get people to serve
on election boards." Notwithstanding this assertion, a number
of election offices appoint precinct officers without any party
recommendations whatsoever, and find little difficulty in get-
ting people to serve, once it is known that the election office
itself, and not the precinct politician, makes the actual selec-
tions.

This delegation of the power of selection to the political
parties, and hence to the precinct captains, works out most
unfortunately. It goes without saying that the persons ap-
pointed are chosen with little or no consideration of their
qualifications, but rather with a view to their usefulness to
the precinct captain. The positions on the election and regis-
tration boards of the precinct constitute a large item of politi-
cal patronage, and are effectively used by the well organized
political machine. The total number of precinct officers in
New York City in 1929 was 13,644,8 while the number in
Chicago was over fifteen thousand. In most states there are
from five to seven officersfor each precinct, and, in some cities
where elections are held frequently, the annual earnings per

.Board of Elections of New York City, Annual Report, 19Z9, p. 1:1..
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officer are quite high. In Chicago, in some years, it runs as
high as one hundred dollars.

The general practice of the precinct politician in selecting
these officers is well summed up in the following statement
made to the writer by a successful precinct captain:

I always "give the jobs to the persons who can swing the most votes
for me. I usually figure on from four to ten votes for every position
on the election board. Sometimes I appoint a person because he comes
from a family with a large number of voters, or is related to a large
number of voters in the precinct. This is usually sufficient to get all
of them to vote, and vote the right way. Occasionally some family or
group of voters are getting dissatisfied and I have to give them some-
thing to keep them in line.

The formal procedure for appointing precinct officers
varies considerably from state to state, but the principal fea-
tures may be stated. In-the largest cities, and elsewhere to a
certain extent, the prospective precinct officer is required to
file a written application, giving the required information, such
as name, age, address, length of residence in the city and the

. precinct, occupation,and party affiliation.As a general rule,
the items cover the legal qualifications for the position and
are used to make sure that the applicant is legally qualified,

, rather than to ascertain whether he would make a suitable
officer. In a few cities the written application is scrutinized to
judge the penmanship of the applicant, and the occupation is
used to give preference to persons of clerical experience. The
occupation and the name of the employer, if used with dis-
crimination, serve to indicate much about the clerical ability
and the general standing of the applicant. For example, in
Detroit many bank clerks are used. They are a very satisfactory
class of election officers,and can be secured because of the fact
that election days are legal holidays.

Philadelphia employs one of the most pernicious systems
possible for the appointment of registration officers.Appoint-
ments are made upon the basis of formal petitions, which must
be signed by the applicant and five witnesses, who must be

"""".-- -.
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registered voters of the same party and residents of the same
precinct. The petitions must be sworn to before a notary by
the applicant and one of his signers.9 Theoretically this pro-
cedure secures a guaranty of the integrity and standing of the
applicant in the precinct, and also make it possible for the
party voters not controlled by the political machine to secure
appointment. Actually the procedure is so difficult that only
the political machine will take the trouble to get the necessary
signers and to file petitions in many precincts, especially in
the worst sections of the city. The registration commission
does not have the power to seek out and recruit competent
persons. Respectable citizens, who would be willing to serve
if appointment could be secured merely by filing a written
application, are unwilling to take the trouble to canvass their
friends for signatures, go before a notary with one of the
signers, and finally submit the petition to the commission.
The term of the precinct registration officer is only one year,
and new petitions must be submitted every year. This pro-
cedure operates to discourage competent and respectable citi-
zens from serving.

The election officers in Pennsylvania, consisting of one
judge and two inspectors, are elected by popular vote at the
general fall election every two years.Io The two clerks are
appointed by the inspectors. This system of popular election
of the precinct election officers is thoroughly vicious, and, no
doubt, accounts in part for the fraudulent elections which have
existed in the state for years, particularly in the larger cities.
It might be supposed that the practice is salutary and safe-
guards the purity of the ballot box, and in actual practice it
does work satisfactorily in the better sections of large cities
and is generally satisfactory in rural sections and smaller
communities, but in the machine controlled wards of large
cities it is the worst possible system. The machine can easily

9 Personal Registration Act. Sec. 7.
10 Election Laws, Chap. 15, Sec. I. This practice also prevails in a few other

states.

---'-'
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place in these offices any persons they may desire, for the
average voter has little or no interest in the position, but it can
not be held to any responsibility for crooks, thugs, and thieves
who may be popularly elected. It is fundamentally unsound
to place such a minor officeon the ballot. It effectively pro-
hibits any possible control over precinct officers and makes it
impossible for civic organizations or conscientious officers in
charge of elections to secure honest and capable officers. Per-
sons who would make satisfactory precinct officers will not
ordinarily announce their candidacy and solicit their friends
for votes. The candidates of the political machine are usually
unopposed. There is no dignified way by which the patriotic

Icitizen may volunteer his services to serve as an election
officer.

In a few states the law requires applicants to appear at the I
election office to be "examined" before appointment. The!
examination in reality is usually nothing more or less than
a written application. In New York City an actual examina-
tion is required of persons who have never served as election
officers, but there are several loopholes through which an
applicant may escape examination. He may be appointed to
fill a yacancy at the polls, and thereafter be appointed without
examination because of previous service. The election office
makes no attempt to verify the statement of the applicant in re-
gard to previous service, and any person desiring to avoid the
examination can allege previous service. The examination, af-
ter all, is loosely given and has little if any merit. A pamphlet
of election instructions is sent to new applicants, and they are
examined upon their knowledge of the election laws derived

therefrom. The examination is farcical, with only a negligible\
number of candidates (I to 2 per cent) being rejected. Official
investigations made some years ago revealed that the answers
to the questions were circulated and even left on the table at
which the examination was being given, that copying the
answers was permitted, that papers were graded without even
a glance at the answers, and that from 19°9 to 1912, out of a
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total of 28,3 10 persons examined, only twenty-three, or less
than one person in a thousand, failed to pass.ll The examina-
tion has never been more than a qualifying test, designed to
prevent the party organizations from appointing palpably
unfit persons, and it is pretty generally agreed, both in the
election office and by outsiders, that it serves little purpose.
In 191I New Jersey enacted a law providing a non-competi-
tive examination for precinct officers, administered by the
state civil service commission.'2 Examinations were held in

every county in the state, but were limited to persons recom-
mended by the organizations of the two major political par-
ties and to other persons who submitted a petition for ex-
amination signed by five voters of the same party affiliation
in the precinct. The examinations were merely a qualifying
test, and provision was made for appointment of election
officers by the judges of the court of common pleas in case
any precinct failed to have a sufficient number of persons
qualify. Applicants were required to have resided in the pre-
cinct for one year. The examination was to cover the follow-
ing: ability to distinguish colors, to read, and to add and sub-
tract correctly; penmanship; knowledge of the election laws;
health; eyesight; and character. Appointments were made by
drawings from the list of eligibles.

At the start the law worked satisfactorily, but after the first
year difficulty was encountered in getting a sufficient number
of applicants to take the examinations. Party organizations
soon learned that few or no independent applications would
be made and that they could disregard the examinations and
have their candidates appointed by the judges of the court
of common pleas. The annual report of the state civil service
commission in 191I contained the following statement:

II Commissioner of Accounts (Raymond B. Fosdick), Report of a special
examination of the accounts and methods of the Board of Elections, December
28, '9 I 0, and a second report with the same title by Commissioner Leonard M.
Wallerstein, September 4, '9'5.

12Session Laws, '9", Chap. 183.
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As a rule the examinations were conducted smoothly and with little
difficulty. Many of the candidates were men who had formerly served
as election officers under the old law. It was frequently remarked by
observers who were acquainted with local conditions that these were
the better class of old election officers, and that the entirely new can-
didates who presented themselves were, as a rule, of a better class than
many who had formerly manned the polls on purely political ap-
pointment.

In later reports the commission pointed out the lack of
candidates and other difficulties encountered in operating the
law. In 1916the legislature failed to make an appropriation
to conduct the examinations, but the commission went ahead
without funds/3 and in 1920 the law was repealed.14

The New Jersey experiment was unsuccessful because of
the following substantial defects in the law: first, too much
emphasis was placed upon a formal examination; second, ex-
aminations were virtually confined to candidates submitted
by the party organizations; third, a loophole was provided by
which the organizations could have their candidates ap-
pointed without taking the examinations; fourth, residence in
the precinct was required; and fifth, the civil service com-
mission was given no power either to seek out desirable candi-
dates and to encourage them to take the examination or to
adapt the examination procedure to the situation as it de-
veloped. The New Jersey experience, therefore, does not
conclusively prove that the merit system cannot be applied to
the selec~ion of precinct officers, but it does indicate that too
much emphasis should not be placed upon a formal examina-
ci~ -

In rural sections and smaller cities appointments are usual- \
ly made upon the basis of personal acquaintance, and there \
is no particular difficulty in securing satisfactory persons with-
out any formal or detailed procedure. Sometimes appoint-
ments are made after consultation with the precinct political

"Civil Service Commission, Annual Report, 1917.
14Session Laws) 1920, Chap. 349.
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workers, though usually without delegating the actual selec-
tion to them. In many rural sections, however, the precinct
political captains dictate the appointments fully as much as in
any large city. In many communities where the political party
organizations have declined in strength and no longer con-
trol appointment of precinct officers, the actual selection is
made either by the members of the city councilor by the
county commissioners, depending upon state law, and these
positions have come to be looked upon as a personal per-
quisite of such officers. Selection by councilmen or county
commissioners is usually made with an eye to building up a
personal machine, and with usually little attention to the
qualifications necessary for the position. City clerks and coun-
ty auditors or clerks in charge of elections in many states have
complained to the writer about the poor type of precinct of-
ficers appointed by the councilmen or commissioners. This
method of selection involves a personal patronage instead of
political patronage, but the results are only slightly better.
The officer in charge of the elections in the city or county
should have the power of appointment. He can be held re-
sponsible for his appointments and will be more careful of
his selections.

The election commissioners of St. Louis, within the last
several years, have made appointments without regard to
party nominations, and have evolved a significant technique
of selection. The commission has the power to compel service,
and when new officersare required a panel of citizens who are
residents of, or employed within, the ward is made up and
notices are sent out requesting them to appear at the election
officefor examination. The applicant makes out a formal ap-
plication when he comes in, and this is checked by ap. office
employee. The applicant is then interviewed by one or more
members of the commission. In most cases the commissioner -
has little difficulty in passing upon the qualifications of the
applicant. Persons of obviously poor clerical ability and those
who are personally unfit are quickly rejected. The occupation
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and business connections are used as an indication of the stand-
ing of the applicant. Informal contracts are made with the
largest business firms to supply an agreed number of their
employees. Since the state election law does not require resi-
dence in the precinct, but simply the appointment of persons
who reside or work in the ward, the precinct officers of the
down-town wards are drawn largely from persons who are
employed in the ward but reside outside.

This system has worked with a high degree of satisfaction.
At first a few citizens objected to being compelled to serve,
but this has largely stopped. There is no longer any ques-
tion of the honesty of the conduct of elections. The only dis-
satisfied group is composed of the politicians, who speak with
disgust of the "silk stocking" precinct officers. The change
was made without any statutory revision, except the repeal
of the requirement of residence within the precinct.

The method of selecting precinct officersin Omaha is some-
what similar to-that in St. Louis, except that no panel of pros-
pective appointees is made up. When the present system of
election administration was started in Omaha, the single elec-
tion commissioner called upon the best citizens of the city to
serve on the election boards, particularly in the "river" wards
where the political "gang" had its stronghold. The election
commissioner was a man of vigorous personality and refused
to excuse even his best friends from service. He told the

leading citizens that it was their duty to serve and thus put
a stop to the election frauds and irregularities. The story is
told that in one precinct a politician arrived at the polls with
the intention of "bulldozing" the "high-brow" election of-
ficers. When he found that the cashier of a leading bank, the
manager of a large wholesale house, and a prominent attor-
ney were the judges of election, he hastily quit the room and
remarked to a henchman, "That's a h-l of an election
board." No longer is it necessary to recruit the leading citi-
zens for positions on the precinct election boards, but sub-
stantial, respectable citizens are selected without party recom-
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mendations and without attention to precinct or ward lines.
The power to compel service has not been used within recent
years. No formal system of examination is given for the rela-
tively few new election officersrequired each year. They are
recruited largely from voluntary applicants and from per-
sonal acquaintances of the election commissioner and his as-
sistants.

In Detroit a high wage is paid to the members of the pre-
cinct election boards-sixteen dollars per day. Since it is well
known that the selections are made by the election office it-
self, without regard to party recommendations, the voluntary
applications are sufficient to fill all vacancies. No regard is
paid to party affiliations and little to precinct lines. Many of

.the banks are glad to have their clerks serve, since election

.'f
l
days are bank holidays and election service exempts one from
jury service. The candidate must appear in person at the elec-

ition office to make out an application, giving among other
I things his occupation and the name of his employer. The clerk

in the election officeinterviews the applicant and makes a note
of rating upon the application record. Appointments are made
largely upon the basis of occupation, standing of the em-
ployer, penmanship, and personal appearance.

The experience of these three cities provides proof that it
is possible to divorce election administration from machine
control, and secure competent persons to serve as precinct of-
ficers. If the requirement of residence in the precinct is abol-
ished, if adequate salary is paid, and if it is generally known
that the election office and not the party machine makes the
appointments, little trouble will be encountered in securing
competent persons. None of these cities relies upon a formal
examination. Personal interviews are used to weed out per-
sons with an objectionable personality and those who are
otherwise unfit. This procedure is essentially sound and is
more suitable than a written examination upon the duties of
election officers,such as is given in New York City.

The prospective election officer should not be expected to
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know the election law; this he can learn after appointment
and through experience. The most desirable type of citizen
will not be willing to study the law and to take an examina-
tion on it to secure the position. The recruiting process should
test the reputation, clerical ability, and integrity of the ap-
plicants rather than their knowledge of the election law. For-
mal examinations are unnecessary and are likely to keep away
the most desirable persons. A written application covering
the legal qualifications and also the occupation, name and
address of employer, references, and a few other items is more
suitable and less objectionable. If it is used in conjunction
with a personal interview by a member of the election com-
mission or the. chief clerk, ample information will be secured
for making proper selections.

The procedure of application and selection should be made t
as convenient and easy as possible for the respectable citizen I
who is willing to serve for patriotic rather than partisan rea- !

sons. He should be required to come in person to the election!
office only once. There is no point in requiring old election
officersto file new applications every year or every two years,
as is frequently done. The election office should keep the

. original application and record of appointment on file, as well
as a simple personnel record, and thereafter make reappoint-
ments without the bother of new applications. Form notices
may be used to ascertain whether old officers are willing to
serve again." In various other ways the position of election
officer could be made more attractive to the citizen. Trips to
the election officefor supplies and salary, and other hardships,
should be avoided. .

The term of the precinct officersvaries from one to four ~
years. It is not a matter of great importance what the term
provided by law is, though a longer term is desirable; but
the turnover of election officers does matter. Whether the

term is one, two, or four years, an attempt should be made to
hold every precinct officer for at least four years. Frequently
a good election officer is willing to serve continuously year
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after year, and every effort should be made to retain the serv-
ices of such persons.

In a number of states the election law requires that the
names of the prospective appointees be advertised and a for-
mal session held to hear objections. This procedure is expen-
sive and of little value, since few objections are ever raised.
It would seem to be a better procedure to stress careful selec-
tion of precinct officers rather than to provide methods for
protests. If Some provision for the latter is deemed necessary,
a more feasible and less expensive method would be to re-
quire the election officeto post a list of prospective appointees
a week before the appointments are made, and to permit any
citizen or organization to scrutinize the list and to file com-
plaints, which would be heard before final appointments were
made. If the election board is given the power to make re-
movals and will exercise this power upon complaint, there is
little need for this procedure. In about half of the states the
appointing officer is specifically given the power of removal,
and in most other states it is implied. It is, however, unusual
for election officersto be removed.

Discipline. It is not at all easy for the election office to
'\ bring the necessary pressure to bear upon the precinct officers

ho make sure that they comply with the law and instructions,
~nd conduct the elections and registrations properly and
courteously. Precinct officersare often negligent and discour-
teous, and frequently perform their work in a slovenly and
irregular manner. Some years ago the office of the superin-
tendent of election of the State of New York examined the

registration books of various counties and found a very large
number of clerical errors and omissions. In Chicago it is not
uncommon for the precinct officers to omit filling in the data
on the second page of the registration books. If the election
office could exercise effective discipline in cases of this kind
the whole tone of election administration would be improved.
At the present time little discipline is exerted over precinct
officers, especially where the party organizations are strong.

,J.i
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Th.e principal means of disciplining the precinct officers is the'
threat of criminal punishment for violation of election laws.
This is largely ineffective, since it is very difficult to secure
convictions and only rarely is any attempt made. The possi-
bility of criminal punishment is so remote that it has little
effect upon the conduct of precinct officers. It is necessary to
develop other means which may be used more freely.

In Chicago the election commissioners are appointed by !
the county judge, and the precinct officers are legally officers i
of the court. The county judge by reason of this fact may
punish the precinct officers for contempt, if it is proved to his I
satisfaction that they are guilty of misconduct or failure to J
perform their duty. It is not necessary to prove their guilt
before a jury. In former years this power was used exten-
sively and effectively, and instilled a desirable fear in the
precinct officers,16but it was permitted to lapse almost into
disuse. It has been recently revived, however, by the present
county judge. Ie In the hands of an energetic judge, this con-
stitutes a powerful weapon for disciplining precinct officers.
It may be objected to, however, on the ground that contempt
of court should be restricted to purely judicial procedure.

In a few cities the election officehas resorted to the device

of withholding the salary of the precinct officers, or threaten-
ing to do so, as a means of securing compliance with certain

. provisions of the law and instructions. This has always had
excellent results. In Columbus, for example, the precinct of-
ficers in former years never returned the supplies, such as ink,
pens, and pencils. A few years ago the election office threat-
ened to withhold the salary of any board which failed to
return the supplies, and since that time they have been re-
turned in every case. Other cities have had similar results
from the use of this threat.

It would be entirely feasible and practicable to authorize
the election office to refuse to pay the salary of any precinct

,,;This was particularly true of the administration of Judge Orrin C. Carter.
,. Judge Edmund K. Jarecki.
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board or member for failure to perform in any respect their
duty as election officers. A provision of this kind would be
much more effective than a threat of criminal punishment,

, for it could be applied without the formality of a trial and
\ could be used more freely. It should not displace in any way
\the present lengthy penal provisions in the election laws, but
Ishould provide a supplementary means of discipline. Hear-
I ings before the electioncommissionshould be conductedin a
summary manner and its findings should be final with respect
to whether the salary should be paid or forfeited. The pay
of all precinct officers should be held up for a week or ten
days following an election or registration. This would permit
the election office, before mailing the officers' compensation,
to check over the records to ascertain whether any officer or
board had failed to comply with the law or to perform the
required work, and also to entertain any complaints.

Election and registration records should always be checked
over on their return to the main office, in order to make sure
that they have been made out properly. Any officer failing to
comply with the law and instructions should be called in and
required to explain his failure, and to make corrections wher-
ever possible. If precinct or field officersknow that their work
will be inspected and that negligent work will not be accepted,
there will be little trouble encountered on this score. This is

"\ probably the most effectivemeans of securing thorough and
careful work, especially if the election officehas the power to
withhold salary. Most offices at the present time make no
sort of inspection of the work of precinct officers,thus inviting
negligent and irregular work.

Summary and Conclusions. Most of the existing ills in the
organization and personnel of election and registration ad-
ministration are caused by the degradation of the service to
spoils politics. The registration and election officers, from top
to bottom, are frequently incompetent and sometimes corrupt.
The bitterest and most unscrupulous partisans are placed in

..J
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charge, whereas public policy should indicate that they keep
hands off. The most fundamental reform in the administra-
"tion of elections and registrations is to take it out of the
hands of the politicians. This is easier said than done. The
principle of bipartisanship has broken down wherever it has
been tried. It is based upon an assumption which is usually
untrue-that the two party machines are actively opposed to
one another. It is common for the dominant political machine,
particularly in the wards of a large city where election frauds
occur, to control the party organizations of both major politi-
cal parties.

As long as the chief election officers of the city or county
are selected and controlled by the political machines, no prog-
resscan be made. It is difficult to devise any law which will
definitely and surely take the administration of elections and
registrations out of the hands of the party machines. The
most feasible steps in that direction are: first, provide for a
single election commissioner or place the administration in
the hands of one of the regular officers of the city or county;
second, do away with all requirements of bipartisanship all
along the line; third, eliminate the requirement of residence
in the precinct for precinct officers; and fourth, place full
power and responsibility for the administration squarely upon
the chief officer, with the hope that he will shoulder this
responsibility and refuse to turn over the officeto the political
machines.

Technical advancement in election administration will

probably come through greater state supervision. The state
election laws are ineffective as a means of securing uniform
and thorough administration, and should be largely displaced
by administrative regulations and instructions, issued by a
professional state office in charge of elections and registra-
tions. The gross mismanagement of elections and registra-
tions, which is always brought out in election contests, indi-
cates that the present methods of supervision and control
exercised by a decentralized administration are ineffective.
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CHAPTER V

BALLOTS

The written ballot made its appearance in the New Eng-
land colonies very early. It was adopted for the election of
the governor and deputies in Massachusetts in 1634, and
continued thereafter, though the corn and bean ballot was
used for a period for the election of assistants.1-Other New
England colonies within a few years followed Massachusetts
and adopted written ballots. The Hartford Constitution of
1638 provided for the election of officers by written ballots2
and when the government of Rhode Island was organized in
1647 the use of a written ballot was required.3 The consti-
tutions of all of the New England states during or immedi-
ately following the Revolutionary period provided for paper
ballots.

Paper ballots were not used so widely in the Middle Atlan-
tic group of colonies. Pennsylvania provided for paper
ballots in 1682 and 1683, but it appears that ballots were not
actually used in all elections for some time.4 Delaware also
used ballots for a period during the proprietary government,
but when it reverted to the Crown in 17°1, voting once more
returned to the viva voce or show of hands methods.5 These

methods were also used in New York until the adoption of the
constitution of 1777, when provision was made for experi-
mentation with the paper ballot.6 New Jersey in 1794 pro-
vided by statute for the election of members to the legislative

1Bishop, C. F., History of elections in the American colonies, p. 14-1.
2 Ibid., p. 150.
3Rhode Island Colonial Records, Vol. I, p. 14-8.
. McKinley, A. E., The suffrage franchise in the thirteen English colonies,

p.277.

. Evans, E. C., History of the Australian ballot in the United States, p. 4-
(1917).

. Constitution, 1777, Sees. 6, 17.
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council and to the general assembly, and sheriffs and coroners
by ballot.1

In Southern colonies viva voce voting prevailed widely
during the colonial period, and was not abandoned until the
Revolutionary period or after.8

With the adoption of written ballots various abuses and
frauds appeared, sometimes followed by a temporary return
to viva voce voting or to a show of hands. A common fraud
was the placing of more than one ballot in the box, and several
colonies accordingly provided that the ballots should not be
rolled up. With the increase in the number of officers to be
elected, various states legalized the use of a printed ballot,
though at first the voter was required to write out his own
ballot, or to have it written out for him. In 1829 a voter of
Massachusetts was denied the right to present a printed bal-
lot to the election officers,and in the famous case of Henshaw
v. Foster9 the supreme court of the state held that a printed
ballot was valid. The necessity for printed ballots was obvious,
for even at this early date the voter cast his ballot for fifty-
five different persons.

With the legalization of the printing of the ballots, other
abuses and sharp practices arose. The political parties printed'
their ballots upon colored paper so that they could be readily
distinguished at the polls, and by this method secrecy was'
destroyed. Often the ballots were printed in flamboyant col-
urs, with distinctive designs so that they could be recognized
across the street. The state legislatures recognized theSe

\
abuses and enacted laws to protect the secrecy of the ballot,
requiring the use of white paper, or official envelopes. The
latter provision, adopted in Massachusetts and Rhode Is-
land/a was within a few years nullified by an amendment.Evans, p. 7.

. North Carolina abandonedviva voce voting in 1776; Maryland and Georgia
in 1799; Arkansas in 184-6;Missouri in 1863; and Kentucky not until 189°'
See Evans, p. 5.

99 Pickering 312.
10Massachusetts Acts and Res., 1851, Chap. 226 j RhodeIsland Laws, 185I-53,

pp. 83-84-.
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making it optional, while the requirement that white paper
be used for the ballots was ineffective, since the party organ-
izations used different shades and thicknesses of white paper.
Even where the ballots were not distinguishable, there was
nothing to prevent the vote buyer from placing a ballot in
the hands of the bribed voter and watching him until he
placed it in the box. The elections were not secret, and bribery
and intimidation were rampant throughout the country. Con-
gressional investigations from time to time revealed this state

, of affairs.ll
Other serious abuses developed in the use of paper ballots

which were prepared and distributed by the party organiza-
tions. Often fake ballots, which appeared to be of one party,
but which in actuality contained only a few candidates of that
party-just enough to fool the unwary-were distributed.
With a large number of officers to be elected, even the dis-
criminating and intelligent voter might be victimized by such
tactics. In some elections the political organizations agreed
upon a common slate and the ballots put out by both organiza-
tions were identical. Candidates whose names were not printed
on these ballots stood no chance whatever of election.

The cost of printing and distributing the ballots was large,
and constituted an excuse for the party organizations to raise
large sums of money and to assess the candidates of the party.
Often this money was used corruptly. Another defect was
that the voting public was often not acquainted with the
names of various candidates, nominations frequently being
made upon the eve of the election. Another evil was the
rowdy tactics and disorderly conduct at the polls, caused in
large part by the bribery, intimidation, and drinking which
went along with the use of unofficial ballots.

History of the Australian BaIIot.12 These were the principal
. election abuses which led to the rapid adoption of the Aus-

tralian ballot in this country from 1887 to 1900. The Aus-
1.1Evans, pp. 10-14.
12The most complete account is given by Evans.

"
- ~ ---
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tralian ballot, as the name implies, was first adopted in Aus-
tralia. The evils of the vica voce voting appeared in a virulent
form in Australia, where elections were frequently conducted
with great disorder. As early as 1851 Francis S. Dutton pro-
posed the secret, official ballot. For several years no action
was taken, but in 1857 Dutton became a member of the gov-
ernment of South Australia and the measure was adopted. It
had already been enacted in Victoria in 1856, and was later
adopted in Tasmania and New South Wales in 1858, New
Zealand in I 87°, Queensland in 1874, and West Australia
in 1877. In England the secret ballot had been agitated for
since 183°, owing to the abuses of viva voce voting. It was
supported by such statesmen as Macauley, Bright, Cobbett,
Hume, and O'Connell, but was opposed by Lord Derby, the
Duke of Wellington, Lord Palmers ton, and John Stuart
Mill. In 1868-69 the speech from the throne advocated the
creation of a committee to inquire into the conduct of elec-
tions, and such a committee was appointed, headed by the
Marquis of Hartington. It inquired into election practices in
various countries, including Australia, and as a result a secret
ballot was enacted into law in 1872.

In the United States the adoption of the Australian ballot
was advocated in a pamphlet, on "English Elections," pub-
lished by the Philadelphia Civil Service Reform Association
in 1882. This publication was followed in 1883 by an article
from the pen of Henry George in the North American Re-
view, recommending the English system as a cure for out
election abuses. A bill providing for an Australian ballot was
introduced in the Michigan legislature of 1885 and again in
1887, but failed of passage. A Wisconsin bill of 1887, apply-
ing to cities of over 50,000 population, was passed, but with
the compromise provision that the ballots were to be printed
by the party organizations and distributed by state officers.

\
/Kentucky in 1888 passed the first Australian ballot law, but. \

it applied only to municipal elections in the city of Louisville.
Even at that time the state constitution of Kentucky still re-
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quired vica voce voting in state elections. Later in the same
year Massachusetts enacted an Australian ballot law. In 1889
seven states enacted election laws providing some form of the
Australian ballot,13 and during the next ten years it was
adopted widely throughout the country.

The Form of the Ballot. The term "Australian Ballot" is

generally used to designate an officialballot, printed at pub-
lic expense, by public officers,containing the names of all can-
didates duly nominated, and distributed at the polls by the
election officers.14The principle of such a ballot is now well
established. The latest adoption was by North Carolina, which
enacted an Australian ballot law in 1929 for the entire state,
having had only a law of limited application prior to that
time. While the principle of the Australian ballot has become
practically universal in this country, many variations of it
have been enacted into law, and few states have followed the
original Australian ballot law in all of its details. Ballot laws
have been enacted in most states as a result of a compromise
between the ballot reformers and the political forces opposed
to any change, and as a result modifications designed to retain
the strength of the political parties have been adopted. This
is particularly true of the form of the ballot. The true Aus-
tralian ballot contained the names of the candidates under

the name of the officefor which they were running, grouped
together, and without party designation. The Massachusetts
law of 1888 added the party designation of each candidate
following his name. Because of the length of the ballot in this
country it was thought that the voter would not be able to
know the candidates of his party without this information on
the ballot, whereas in Australia and t,he British Dominions,
with usually only a single candidate elected at a time, this

13Indiana, Minnesota, Missouri, Montana, Rhode Island, Wisconsin, and
Tennessee. See Evans, Chaps. II and III, for an account of the spread of the
Australian ballot in the United States.

14 In Delaware official ballots are distributed to the party organizations prior
to the election and may be brought to the polls by the voter already marked.-
Election Laws, Sec. 1728.

'
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was not necessary. The next step was the Ipdiana law, which
provided not merely party labels, but also that the candidates
of each party should be grouped together in a separate
column, and with a party circle at the top of each column so
that the voter could vote a "straight ticket" with a single
mark. The Indiana ballot also includes a party emblem at the
head of the party column.

The controversy over ballot laws in this country has shifted
from the question of the adoption of an official ballot, which
has been definitely accepted, to the form of the ballot. Fifteen!

states have adopted the Massachusetts,or officegroup, type, II

while thirty-two have provided for the Indiana, or party!
column, type. In both groups, however, there have been im-
portant variations whichwill be noted below. Evans pointed ~ '
out that at first the office group was more popular, and by I
189 I had been adopted in nineteen states, while the party
column had been adopted in only thirteen. In that year, how-
ever, Washington and Wisconsin abandoned the office group
type and went over to the party column ballot, and for the
next ten years there was a decided trend toward the party
column ballot. Since 1900 the trend has been toward the office
group type, though the party column form still prevails in
two-thirds of the states. Five states have abandoned the party
column type since 1900 and adopted the office group type,
namely: Pennsylvania, New York, Maryland, California, and
Kansas. New Jersey adopted this form in place of the sep-
arate party ballots used previously.

On the other hand, Rhode Island and Alabama have aban-
doned the office group type and adopted the party column
type, while Texas, Connecticut, North Carolina, and Georgia,
in adopting an official ballot for the first time, provided for
the party column type.to Bills providing for the officegroup
type of ballot have been introduced in a number of legisla-
tures within recent years. Such a bill was passed in Ohio in
1926, but was vetoed by the governor. The merits and de-

.. Evans, p. 37.
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fects of each type of ballot have been set forth on many occa-
sions. The opponents are agreed as to the effects of each type

, of ballot, but disagree as to whichresult is sociallydesirable.
Obviously, the officegroup ballot is conducive to independent
voting. The voter must vote separately for each officer to be
elected; it is as easy to vote a "split" ticket as to vote a
"straight" ticket; the voter who desires to "split" his ticket
does not incur any extra danger of spoiling his ballot thereby
and having it thrown out. The party column type, however,

\ is conduciveto straight party ticket voting. The voter may
vote the ticket straight merely by making a single mark. If
he goes further and tries to vote a "split" ticket for candi-
dates from various parties, he does so at his peril. He incurs
the danger of spoiling his ballot, which, though it may appear
slight to the seasoned and informed voter, is very real to
many voters. The tendency, therefore, with the party column
type of ballot, is for the voter to vote the ticket straight. This
encourages partisan voting and discourages consideration of
the qualifications of the individual candidates.

The principal support for the party column type of ballot
comes from the party organizations, who view with alarm the
growing independence in elections, the breakdown of the
strength of the party organizations in many states, and the
spread of non-partisanship in judicial, school, municipal, and
now county and state elections. The party organizations have
on many occasions fought proposals for the adoption of the
office group ballot with all their strength. They insist the
party column ballot is essential to the life of the party. This
argument is based, to be sure, upon the fundamental assump-
tion that political parties are essential in our form of govern-
ment and that anything which tends to weaken or destroy the
strength of the parties is unwise.

The advocates of the officegroup ballot, on the other hand
believe that independent voting is wholly desirable, and tha~
the voter should be encouraged to consider the qualifications
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of the individual candidates. They maintain that the party
column, circle, and emblem are artificial inducements to in-
discriminatevoting, and that the strength of political parties
should not be bolstered up by a form of ballot whichpenalizes
the 'discriminating, independent voter who considers the
qualifications of all the candidates for the several offices.They
maintain further that this independence is a healthful condi-
tion of party life, for it makes the party organizations more
careful of the candidates whom they nominate and tends to
prevent abuses which have in the past so greatly lowered the
standing of the political parties.

Regardless of the type of ballot, independent voting has \
become very wide-spread in this country. In 1890 it was \
probably true that only the occasional voter desired to vote a
split ticket, while at the present time it has become the rule
rather than the exception, even in states where the party
column ballot operates to discourage independent voting.
Since this is true, the party column ballot is now out of date and
should be discontinued. Whereas it formerly inconvenienced
only a relatively small proportion of voters, undoubtedly
now,where it isused, it hampers the majority of voters.

Another vital consideration in the argument between the
\officegroup and the party column ballots is the development V'

of the direct primary, the nonpartisan primary, and nonparti- \
san elections.In the majority of states the direct primary has
become more important than the election itself, and the ballot
of eachparty, to be sure, is of the officegroup type. Not only
that, but the ballot used in the nonpartisan primary and the
non-partisan election, which prevail very widely for munici-
pal, judicial, school, and in a few states for county and state
elections, is also of the officegroup type. These forms of elec-
tion have been adopted, for the most part, since the adoption
of the Australian ballot. The voter becomes acquainted with
the officegroup type of ballot in these elections, and then is
required to vote the party column type in other elections.
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Since he must vote an officegroup ballot in some of the elec-
tions in all states, the use of the officegroup ballot throughout
would tend to simplify matters.

There are a number of minor considerations which are al-

ways advanced in a controversy over the merits of these two
\ types of ballots. The arguments against the Massachusetts
Itype of ballot are: first, it takes too long to mark the ballot
tand this causes delay at the polls; second, it causes the less
educated to stay away from the polls, or if they vote, to make
mistakes; third, the office group ballot gives an undue ad-
vantage to the candidates standing at the head of each group;
and fourth, the fatigue of marking the ballot causes a drop-
ping off toward the bottom of the ballot. In reply it may be
pointed out, first, that a sufficient number of voting booths
may be provided at the polls to take care of the voters, and
that, as a matter of fact, the largest precincts in the country,
running up to two thousand registered voters, are to be found
in Massachusetts. The second argument is purely theoretical
and fanciful. Certainly it is not subject to proof or disproof.
The officegroup ballot is, in the main, easier to vote than the
party column ballot, and it is doubtful whether the loss of

. the vote of a person too illiterate or ignorant to mark it is a
\public loss. It is true that the candidate at the top stands a
\better chance than the candidate in a lower position, but this
Ican be easily taken care of by rotating the names. In hotly
contested elections, position on the ballot is of small impor-
tance. The dropping off of the vote for the minor officesis not
caused by the position on the ballot, but rather by the fact that
many voters are not informed about the candidates for minor
offices, and follow the plan of not voting at all when they
are uninformed. If the voter wishes to register his vote for
all the nominees of his party, not knowing anything further
about the candidates for minor offices, he may do so under
the office"group type, but he is not required to do so.

The principal arguments against the Indiana or party
column ballot, aside from a consideration of the definite in-
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ducement to indiscriminate straight party voting, are that it
is more difficult to vote, that it results in more spoiled bal-
lots, and that it increases the size of the ballot. The principal
defense of the party column ballot, aside from its influence in
bolstering up the party strength, is that many voters desire
to vote a straight ticket, and it permits them to do so with a
minimum of effort.

The party column ballot, with a party circle for voting a
straight ticket, is a perversion of the Australian ballot. It
places a premium upon blind party voting by making it diffi-
cult for the voter to cast an independent vote. With the grow-
ing use of nonpartisan elections, the use of the direct primary,
the decline of partisanship in local elections, the increase (not-
withstanding ballot difficulties) of independent voting, the
decrease of illiterate voters, and the spread of literacy tests in
several states, it can no longer be justified. The difference in
voting the two types of ballots is well indicated by the in-
structions to voters which are required under each. The Ore-
gon ballot, of the office group type, for example, merely
directs the voter to "Mark X between the number and the
name of each candidate voted for." The instructions to voters

in states where the party column type of ballot is used are so
long that they are ordinarily not printed on the ballot at all,
but are printed upon a separate placard posted in the polling
booth. It is incredible that a ballot requiring such lengthy in-
structions, so fraught with danger of errors, and which in
practical effect partially disfranchises a large number of elec-
tors in order to strengthen political parties, can be defended
and continued.

Variatiom from the Usual Types of Ballots. The party
column ballot ordinarily carries a party circle at the top,
whereby the voter may by one mark vote for all the candi-
dates of the party. Four states, however, which have the party
column ballot, do not provide for the party circle, namely:
Montana, New Jersey, North Dakota, and Wyoming. The
ballot in these states requires the voter to make an individual

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



160 ELECTION ADMINISTRATION

mark for each candidate for whom he desires to vote. An ex-

amination of the ballots used in these states shows that they
are about twice the size which would be required if the office
group ballot were used, since always there are several party
columns with but one or two candidates. The party lines are
emphasized more than on the office group ballot, and split
voting is somewhat more difficult.

Another variation is the office group ballot with a party
circle, which may be used by the voter to vote a straight party
vote. Nebraska and Pennsylvania use this type. The argument
for this type of ballot is that the voter should be permitted to
vote a straight ticket, if he so desires, with a minimum of
effort, and that the ballot should accommodate him. At the
same time, the discriminating, independent voter is not re-
quired to use a ballot which may cause him to spoil his vote.
The practical results of this ballot are not the same in Penn-
sylvania and Nebraska. Pennsylvania voters, facing a long
ballot and with strong party organizations in the state, usual-
ly vote a straight ticket. Nebraska voters, on the other hand,
with a shorter ballot and weak party organizations, apparent-
ly vote split tickets as a rule. Both of these variations are
preferable to the party column type, though not as desirable
as the Massachusetts or officegroup type.

Party Emblems. Fifteen states provide for the use of a
party emblem on the ballot. All of them, with the exception
of New York, have the party column ballot, and the emblem

. is placed at the head of the party column, close to the circle
for voting a straight party ticket. Obviously this is designed
to make voting easy for the illiterate voter. The emblems
used vary from state to state. The Democratic party uses a
rooster in the act of crowing in Indiana, Kentucky, Louisiana,
Oklahoma, Utah, and West Virginia; an eagle in New Mexi-
co; the Statue of Liberty in Missouri, a plough in Delaware,
a star in New Hampshire, New York, and Rhode Island, and
a hand holding the American flag in Michigan. The Republi-
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can party uses an eagle in Delaware, Indiana, New Hamp-
shire, Oklahoma, Rhode Island, Utah, West Virginia, and
New York; the American flag in New Mexico, an elephant
in Louisiana and Missouri, a log cabin in Kentucky, and a
picture of Lincoln on an American flag in Michigan. The
Socialist emblem is usually two clasped hands, but an ex-
tended hand is used in Oklahoma. The Prohibition party
uses a camel in Missouri, a fountain in several states, and the
sun rising over a body of water in Indiana.

The use of emblems is an insult to the intelligence of the
voter. It puts him in the ridiculous position of voting for birds,
elephants, stars, etc. A few years ago there was formed in
Cincinnati a "Birdless Ballot Association," whose cardinal
principle was that there could be no improvement in govern-
ment as long as voters cast their ballots for birds instead of
men.. The story is told in Cincinnati, where the Republican
party uses an eagle and the Democratic party a rooster as
emblems, of a Republican precinct captain who once instructed
his<votyt-spow to vote in the following words: "Now all
yollMllows have to do to vote right is to put your cross
under the rooster with the short legs"! In Louisville the
writer-was told that the illiterate negro voter does not require
assistance at the polls, for he simply puts his cross under the
"chickeq coop" (the log cabin). For a number of years prior
to 1928 the Democratic party in Michigan used a picture .of
Wilsonoq an American flag as its emblem; then it was
changed to. a hand holding the American flag. The national
committeeman of the Democratic party explained at the time
tpat h was thought that many voters, seeing the picture of
Lincoln on the American flag over the Republican circle, and
that<.of Wilson on the American flag over the Democratic
circJe, believed that they were expressing a choice between
Lincolq and Wilson, and the Democrats were losing votes
thereby.

The absurdity of the use of emblems is well illustrated by
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PICTORIAL BALLOT USED IN MAYSVILLE, KENTUCKY,
MUNICIPAL ELECTION
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the ballot used, reproduced on the opposite page, in a munici-
pal election in Kentucky, where each candidate is permitted to
have an emblem printed over his name.

Use of Party, Residence, Occupation, etc., on the Ballot.
The ballot must always contain the names of the candidates.
In partisan elections it contains also the party designations,
except in four Southern states (Florida, Virginia, Tennessee,
and Mississippi). In these states the partisan voter must know
the candidates of his party before he goes to the polls. In
these states, except in Tennessee, however, the Democratic
candidates are always printed at the top of the list, and the
Democratic voter may follow a rule of thumb in marking his
ballot. It would seem that the use of such a ballot, particularly
when party organizations and primary elections are author-
ized by law, is designed to gain a partisan advantage and to
make voting more difficult for the ignorant and illiterate,
particularly the negro voter. It is significant to note, however,
that the original Australian ballot and the ballots used in
England and Canada do not contain party designations. The
number of candidates, however, is so small, that the voter
has no trouble in knowing who are the candidates of each
party.

In the party column states, the general practice is to list
the name of the party at the top of each column, without
any party designation after the name of each candidate, but
Indiana and Vermont display the name of the party at both
places. The office group ballot states, with the exceptions
listed above, print the name of the party after the name of
the candidate.

In addition to the name of the candidate there may be
printed also his address and occupation. Eight states provide
for the addition of the address/6 and Minnesota permits the
addition of the occupation and residence if two or more can- '
didates for the same officehave the same surnames. In some

10Kansas, Maine, Maryland, Massachusetts, Rhode Island, South Dakota, Ver-
mont, West Virginia.
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'- of the Canadian provinces the occupation and address are
given, and this practice obtains in England. It is not particu-
larlyimportant whether the address is given or not. The elec-
tion law should provide, however, as it does in Minnesota,
that when the names of two candidates for the same officeare

similar or identical the address and occupation may be added
in order to help the voter identify each candidate. A political
trick occasionally used is to nominate against a prominent
public officersome unknown person having the same or similar
name. This was used against Senator George W. Norris of
Nebraska in 193°. If the address and occupation can be added
in such cases, this political trickery can be prevented. Another

;' method would permit a candidate for re-election to use the
, word "incumbent" after his name in such cases.

A number of states provide also for some phrase or slogan
to be added to the name of the candidate. Ordinarily this is
confined to nonpartisan elections; for example, in Wisconsin,
the candidates for judicial positions have printed after
their names under the statutory authorization the slogan, "A
Nonpartisan Judiciary."17 This is uniformly printed after
the name of every judicial candidate. It serves no useful
purpose, except perhaps to emphasize the nonpartisan aspect
of the election. In Oregon, however, the candidate in the
direct primary election may add a slogan or shibboleth to
his name, not exceeding twelve words. The practical operation
of this may be illustrated by the following typical statements
printed on the ballot:

Experienced legislator; fighting always for constructive and against
selfish and pernicious laws.

Present state senator; my legislative record is your guarantee of
capable service.

For re-election.

Lower taxes on homes; will strive to improve conditions for wage-
earners.

Stability, economy and honesty in government; only sane, construc-
tive legislation.

11 Wisconsin Statutes, Sec. 6.24.
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Reduce public expenditures; fewer,new l,aws. !., "i. tf,;.,' 14')J7'1'lt';~
A bigger and better Oregon. ~- ~t"\J"'( ,,~,,~\\ 1t\X,' " . . ,
Less laws; less taxes; more economy.
Present sheriff, I stand on my record. Public welfare first always.
A new broom.

You can gamble on O. V. Gamble.
Of all that's good Oregon has the best. Let's go.
Am not with the merger crowd; for reduction telephone rates;

honest government.

During the war period the shibboleths on the ballots in-
dicated the prevailing patriotism. One candidate for com-
missioner of labor stated: "Will use one hundred dollars of

salary monthly to purchase liberty bonds." A candidate for
water superintendent printed after his name: "Economy and
efficiency; world democracy; our fight; win the war." It
would seem that such slogans serve little or no purpose. Cer-
tainly the voter who made his choice upon the basis of such
statements would be quite unsophisticated. Such generalities
as honesty, efficiency,patriotism, economy, lower taxes, busi-
ness administration, bigger and better Oregon are commonly
used.

' /
'

't-e
j'I'1

Placing Names of Cal1didateson the Ballot. The adoption of
the Australial.1.ballotrequired official certification of candi-
dates to the officer charged with printing ballots, and the
whole problem of nominating candidates became vastly more
important than£ormerly. It was not by chance that the move-
ment. for the direct primary started a few years after the
spread of the Australian ballot. The provision of an official
ballot involved necessarily some regulation of the nominating
process. The immediate problem of placing the names of
candidates on the ballot is related very closely to the larger
and more significant problem of the nomination of candidates
-the controversy over the relative merits and defects of the
direct primary, the party convention, and nonpartisan pri-
maries. The problem of the direct primary versus the con-
vention system of nominations turns largely upon the con-
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sideration of whether the nomination should be determined

by the party organization or by the voters of the party. This
highly controversial question, which has raged for the last
two decades, promises to continue as a leading public issue
for some time to come, but it is not included within the scope
of this study. The literature on the subject is voluminous.18

There are three principal considerations in connection with
the procedure for certifying candidates to the officerin charge

. of printing the ballots in primary and non-partisan elections,
. namely: (I) The procedure should be simple and direct, to

the end that no serious candidate or person supported by a
substantial group of the voters will be debarred or thrown
out on a technicality; (2.) it should effectively restrict the
election to really serious contenders, preventing the clutter-
ing up of the ballot with self seeking advertisers who have
no chance of election and no hope of winning; and (3) abuses
of one kind and another, unnecessary expense, and bother
should be reduced to a minimum. In the general, partisan
election, however, the problem is somewhat different. The
candidates for this election have been nominated either by .

convention or by direct primary, though provision is also
usually made for independent nominations. The treatment
of minor or new political parties and independent candidates
constitutes the principal administrative problem here.

The simplest method of nomination is that of permitting
the candidate to file a statement of candidacy, which is used

. in Delaware, Indiana, Oklahoma, and West Virginia. Ii!Ten
other states-Florida, Idaho, Kentucky, Louisiana, Mary-
land, Minnesota, Missouri, Montana, North Carolina, and
Washington-require a filing fee in addition to the declara-
tion by the candidate. In the remaining states the method
generally used is that of a petition signed by a specified num-

,. See the excellent work by Charles E. Merriam and Louise Overacker, Pri-
mary elections (New York), with a complete bibliography.

19 The laws of the several states for the placing of names on the ballot in
primary election are summarized in Merriam and Overacker, p. 75 if.
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ber or percentage of the voters, though two states-Ohio and
Virginia-require a filing fee in addition; six states-Kansas,
Nebraska, Nevada, New Hampshire, Oregon, and Texas-
permit the use of either a declaration of candidacy or a peti-
tion. A number of states using the petition method require
an acceptance by the candidate.

These methods are used in direct primaries and in nonJ
partisan primaries and elections. In partisan elections the can-\~
didates nominated in the preceding direct primary, or by par-
tisan conventions, are certified to the officer in charge of print-
ing the ballot by the appropriate party or public official.
Provision is made in most states for independent candidates or
third parties to secure a place on the ballot in one of the above
methods. In nonpartisan elections, preceded by a nonpar-
tisan primary, only the successful candidates in the nonpar-
tisan primary are printed on the ballot, no provision being
made for independent candidacies.

The operation of these various methods requires discus-
sion at this point. The first method-that of declaration of
candidacy, unaccompanied by a filing fee or a petition-has
resulted frequently in a large number of candidates, often
necessitating the nomination or election, as the case may be,
of a candidate supported by only a small percentage of the
voters. This has been particularly true of Indiana. Under this
method there is nothing to discourage frivolous and crank
candidates from filing. ,

The requirement of a fee in addition to the declaration of \
candidacy is fairly common in this country, though uniformly'
the fee required is so nominal that it serves little or no pur-
pose. Ohio, for example, requires a fee of only one half per
cent of the annual salary of the office sought;2OWashington
and Idaho, only one per cent/1 while in a number of states,
including Oregon, Maryland, Minnesota, and others, a scale
is provided by state law, but the amounts provided are small,

:Election La~s, 193°, Sees. 4785-73.
Idaho ElectIon Laws, 193°, Sec. 546; Washington Rem. Code, Sec. 5182.
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usually ranging from one to ten dollars for local offices, and
from fifty to one hundred dollars for state offices.In Minne-
sota, for example, a candidate for governor must pay a filing
fee of fifty dollars, though he may have to expend fifty
thousand dollars in his race for the nomination. It would
hardly seem likely that a fee as small as this or a ten-dollar
fee for county or city officers, would serve to deter any can-
didates.

In Canada (following the English practice), on the other
hand, the fees required for nomination for public office are
usually substantial. For candidates for the Dominion Parlia-
ment the filing fee is two hundred dollars.22 This fee is used
also for candidates for the provincial parliament in Manitoba,
while Alberta and Saskatchewan require a filing fee of one
hundred dollars for the same office, and Ontario and British
Columbia permit nomination by petition, without filing fee.
It should be added, however, that in municipal elections the
more common practice is to provide for nomination by peti-
tion rather than nomination by declaration accompanied by
a fee. The substantial fee is refunded to the candidate if he
is elected or if he polls a vote half as large as that of the can-
didate who is elected. This system apparently works very well
in Canada. I t does not prevent any serious contender from
running, nor does it result in any technical disbarments. It
does operate to keep off the cranks and self-advertisers from
the ballot. It is not at all unusual in Canada for candidates to

be unopposed, in which case no poll is conducted, the single
candidate being declared elected. Candidacies in municipal
elections, where fees are not customarily required, are more

, numerous, though probably not as numerous as in the United
, States.

\ The third method, and the one most widely used in this
\country, is that of a nominating petition. No general rule can
be laid down as to the number of signers required, except that

22 Dominion Elections Act, Sec. 40.
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the number is almost always very low, not serving to dis-
courage frivolous candidacies or to make difficult the placing
of a name on the ballot. In a number of states the require-
ment of the number of signers is expressed in a percentage
of the voters of the party, but in other states a fixed scale
is provided for candidates in various jurisdictions. In Wis-
consin, for example, candidates for state offices must secure
at least one per cent of the voters of the party to sign their
nomination papers (using the last general election to deter-
mine the number of voters of the party), but candidates for
Representative in Congress must secure two per cent, and
candidates in cities and counties must secure three per cent.
Illinois, on the other hand, provides that state-wide candi-
dates must submit a petition signed by a minimum of one
thousand electors with a smaller number for local candidates.

In general, any qualified elector, whether registered or \ J

not, is permitted to sign a nomination petition. Ordinarily \ I

the printed form for nomination petitions contains a state- .
ment at the top to the effect that the signers are qualified elec-
tors and support the candidacy of the person nominated. A
few states, notably Ohio under its recently enacted election
code, require that signers of the petition shall be registered
voters, and provide for throwing out all other names.23Where
it is not required that the signers be registered voters, there
is no practicable way to check up on the validity of the sig-
natures or the qualifications of the persons signing. The nom-
inating petition in most states contains an affidavit form to
be filled out by the person securing the signatures, to the
effect that the persons signed in his presence, and that to the
best of his knowledge and belief they are qualified electors.

These formalities do not prevent abuses in the securing of
signatures for nominating petitions. The greatest abuses, to \

be sure, are found in connection with the petitions for plac- \. "" \

lllg lllltlatlve and referendum propositions on the ballot, for'

23 Election Laws, Sees. 4785-34.
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the required number of signers is usually quite high and the
temptation to forge nomination papers and thus avoid the
expense and trouble of securing signers is far greater. I t is
a matter of common knowledge that initiative and referendum
petitions in many states where they are not checked against
the registration lists are full of forgeries and fictitious names
and addresses. This situation has prevailed in Cleveland for
years, and, as a matter of fact, the series of charter elections
which have been held since 1925 have been called by such
defective petitions. The latest petition, the Danceau- W alz
petition, was given careful scrutiny by the Citizens League
and the findings were set forth in its bulletin as follows:24

When the Danaceau- W alz petition was filed last June, with a
blare of trumpets and a declaration of the advocates that the people
were demanding a change in the form of government, the League
made its usual cursory examination before the petition was referred
to the city clerk for investigation as to its sufficiency.A letter was then
sent to the council committee pointing out that the petition was per-
meated with fraud and was one of the worst that has been filed with
the council. Confident that the petition was full of fraud and irregulari-
ties the League obtained consent of the council to test a large number
of the separate petition papers by comparing the petition signatures with
the actual signatures on the permanent registration records in the
Board of Election offices.This took several weeks of tedious work.

The League gave 127 petition papers a closer scrutiny than had
been given by the clerk. Out of this number the League presented
clear cases of fraud and forgeries in 101 of the petition papers. A test
of a number of other typical papers showed that a host of names were
signed from addresses which did not exist. The League employed a
handwriting expert who examined 102 other petition papers and re-
ported:

"From the examination I have made, I would say that there are
hundreds and perhaps thousands of signatures on these 102 petition
papers examined that are not genuine signatures."

I

j,
~
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COUNCIL ORDERS RE-ExAMINATION

The League's findings were reported to the council committee
which instructed the city clerk to test out the League's findings. He

24Greater Cleveland, February 1931.
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found that hjs own conclusjo.nstalEed wjth about 9° per cent of the
League's findings, threw out 7° more petition papers containing 4-,225
names and then reported to the council committee that the 238 papers
which he examjned showed:

Signatures
Regjsteredvoters 7,396
Non-regjsteredpersons 5,929
Fraudulent and defectives 10,735

The remedy for such frauds in nominating petitions is to \
require that every signer shall be a registered voter, and to I
check the petitions against the registration records. This,!
however, is not only expensive, but is practically impossible
in some of the larger cities. In Portland, Oregon, the state
law requires the county clerk to check a minimum of two hun-
dred names daily, and he has declined to check more than that
number unless the clerical expense is paid for by the peti-
tioners. Actual experience in that city, with an efficient office
force and a card system of records, shows that it costs approxi-
mately seven cents per name to check the signatures on the
petitions with the registration records. Owing to the fact that
the petitions are not secured by precincts, but voters are re-
quested tC)sign, irrespective of their residence, the clerical
workimrOlved. in checking them with the registration records
is very sllQ$tantial. It would be difficult or impossible in many
jurIsdictions to check a large number of petitions in the lim-
ited time allowed. But if no check at all is made, experience
indicates that the petition as a device to safeguard the ballot
against frivolous e<i.ndidaciesor unsupported propositions is

fundamentally defective. . {
Another important consideration in connection with the'

petition process is the willingness of the voter to sign almost
any petition. Even where the signatures are bona fide, and
are made by qualified electors, the significance which should
be attachedito them is an open question. It is generally known
that the signers of a nominating petition do not feel obligated
to suppor;t the candidate, but merely sign because they are re-
quested to do so. It is easier for the citizen to sign such a
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paper than to explain his reason for not signing. Candidates
seeking nomination usually find it very easy to secure the re-
quired number of signers with small expense and bother. In
many states, where there is no check up made, the candidate,
if he so desires, may submit a petition with many forged
names, but this is ordinarily unnecessary because of the small
number of signers required. There is usually some expense
attached to the routine work of securing the necessary number
of signers, which depends upon the number of signatures re-
quired. Where it is not prohibited by law, it is customary for
candidates or persons interested in initiative and referendum
propositions to employ workers to secure such signatures,
paying them a fee of five to ten cents per name. The worker
then approaches the voter with a plea to sign so that he can
collect the fee, without regard to the merits of the candidate
or the issue. Indeed, it is not unusual for such signature col-
lectors to ask the citizen to sign several of the petitions at one
time; particularly is this true of initiative and referendum
petitions.

The only conclusion which can be drawn from these prac-
tices is that the petition system as a basis for placing candidates
or propositions on the ballot is fundamentally defective. If
the petition is checked to ascertain whether the signatures are
genuine and the signers are qualified voters, the cost is high,
both for the petitioner and for the election office. If it is not
checked, it is liable to be fraudulent, particularly if the num-
ber of signers required is large. But even where the signatures
are genuine, the petition may have little significance, and in
many instances it does not indicate any considerable support
of the candidate or the proposition.

A few years ago the Commonwealth Club of San Francisco
proposed the so-called sponsor system of nominations. This
is somewhat similar to the petition system, but operates quite
differently. The committee of the Commonwealth Club ap-
pointed to study nominating methods reasoned that with our
long ballot, particularly in large cities, the voter has little to
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guide him at the polls. Bis problem at the direct primary
election or the non-partisan election, where there are no party
labels to follow, is particularly difficult. It is, of course, absurd
to assume that the average voter has any personal knowledge
or acquaintance with the hundreds of candidates, and such
other information as he may glean from the newspapers is
confined to the most prominent candidates. Political meet-
ings he no longer attends. In San Francisco an official election
pamphlet is used and the candidate may there set forth his
qualifications and claims for support. Many candidates in the
past have listed their prominent supporters or sponsors,
and this has served to inform the voter of the backers of each

candidate. I t was thought that this was a useful device, which
might well be used in the nominating process. The city char-
ter of San Francisco and the state election laws have been

amended to provide for the sponsor system of nomination,
but the number of sponsors provided-from twenty to one
hundred, depending upon whether it is a state or local office-
is so large that the beneficial effect of the system would seem
to be lost. If the voter could learn who are the, say, ten citi-
zens supporting or sponsoring each candidate, he might be
able to use this information in making his choice, but if the
number is to be from twenty to one hundred, the value of the
device is largely nullified through the sheer length of the
list of sponsors.

It should be borne in mind, however, that the list of spon-I
sors is not printed on the ballot. It is generally printed in the
officialelection pamphlet. The sponsor system emphasizes the
persons supporting the candidate, while the petition system
obscures them. The sponsor system is designed to assist the
voter in making his choices by letting him know who the
backers are of each candidate, while the petition system is
designed rather to guarantee that there are a few voters who
will support the candidate. It may be objected that the spon-
sor system will give an undue power and influence to persons
widely known, who may virtually control elections by reason
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of the importance attached to their support. This is hardly
tenable. It is unlikely that such weight will be given to the
names of the sponsors of the candidates. In fact, it is quite
likel y that the practical operation of the system will result in
too little attention being paid to the names of the sponsors.
A strong defense may be made for the sponsor system. In
the appointment of persons to responsible private positions
the recommendations of persons whose opinions may be re-
lied upon has a very important influence. The discriminating
and well informed voter to-day looks more to the backers of
the candidate than to anything else. Other information is apt
to be fragmentary, prejudiced, or false. The sponsors vouch
for the integrity and ability of their candidate, and, if proper
traditions are built up with the system, and if it is emphasized,
it may go far toward making an unintelligible ballot intel-
ligible.

The petition system of nominating, widely used in this
country, is seriously defective. It results in a ballot, neces-
sarily long because of the number of positions to be filled,
being unnecessarily long because of the number of frivolous
and negligible candidates, who have no hope or thought of
election. It is further defective because of the expense at-
tached, the abuses which prevail, and the willingness of
the public to sign such petitions indiscriminately. It does not
fulfill a single requirement of a sound nominating system. It
is an obsolete procedure, ill adapted to present conditions.
The declaration of candidacy system is only slightly better.
It opens wide the ballot, subjecting it to numerous candi-
dacies, though it does not produce the abuses of the petition
system in other regards, and may not be manipulated by
eliminating candidates on technical grounds. The require-
ments are so simple that the duty of the election office is
largely ministerial in character, and the occasion for throw-
ing out petitions upon technicalities is avoided. The require-
me~t of a filing fee, as now provided in a number of states, is
of lIttle value, for the amount required is in all cases nominal,

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



BALLOTS 175

and no provision is made for a return of the fee to the candi-
date who polls a reasonably large vote.

A combination of the sponsor system and the requirement \
of a substantial fee, to be refunded in case the candidate poll, \
say, twenty-five per cent of the vote cast for the office,would
seem better adapted to the requirements than the existing
provisions. The number of sponsors should be strictly limited
so that they will not become meaningless. It may be antici-
pated that each candidate will secure the maximum number of
sponsors, lest it may be thought that he was unable to secure
the full number. For local offices the number might well be
limited to ten, while for state-wide officesit might be advis-
able to permit a slightly larger number. The filing fee should
be fixed upon the basis of either the importance and honor of
the office,or else upon the compensation. Candidates for the
United States Senate and for governor in populous states
might be required to make a deposit of, say, one thousand
dollars, while candidates for other state officesand for Repre-
sentative in Congress might be required to pay a filing fee
of five hundred dollars. Candidates for the state legisla-
ture, following the practice in the Canadian provinces, should
be required to pay a filing fee of one hundred to five hundred
dollars, depending upon the population of the state and the
salary paid. The filing fee for local office should be some-
what in proportion. If one were to attempt a general rule on
the subject, instead of one per cent of the annual compensa-
tion of the office, as is now provided by several states, ten
per cent should be required. It may appear that these sug-
gested filing fees are too high, but it should be borne in mind
that the fee is to be returned to all candidates who poll a
substantial vote, even though not elected. The serious candi-
date would not be deterred from entering the race because,
of the requirement of a deposit. A substantial filing fee would'
not only shorten the ballot and thus simplify the task of the \
voter, but it would also substantially reduce the cost of print-
ing ballots and simplify the task of the election of officers.
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The present laws, which permit frivolous and self seeking
or advertising candidates, confessedly without hope of elec-
tion, to impose themselves upon the electorate, are little short
of preposterous.

Provisions for Candidates Not Named on the BaHot.All but

seven states provide for, or permit, the elector to vote for
persons who have not been nominated, and whose names are
not printed on the ballot.2~ This is usually accomplished by
providing for writing in the name of the person in a desig-
nated space on the ballot, though in a few states specificprovi-
sion is made for the use of pasters as an alternative,26 and in
some other states pasters may be used, though not specifically
authorized by law.27To be able to vote for any person regard-
less of whether the name of such person is printed on the
ballot, is often looked upon as a matter of right of the voter;
and in some states, the courts have held that the suffrage
implies this right.28 Practically, however, this right is of no
value except when exercised in a concerted movement, when
it sometimes results in the nomination or election of the can-

didate. It should be pointed out, though, that this is infre-
quent, and the candidate whose name is not printed on the
ballot stands little chance of election or nomination, as the
case may be. Write-in candidacies are usually put forward
under one of several contingencies: the election officers may
corruptly and technically throw out the nomination papers of
one or more candidates, thus keeping them off the ballot; one
of the leading candidates may die or withdraw after it is too

"" Delaware, Georgia, Maryland, Nevada, Oklahoma, South Carolina, and
South Dakota.

2()Indiana, Maine, Montana, New Jersey, North Dakota, Washington, and
some others.

2'1In Massachusetts, Pennsylvania, and other states where the law permits the
voter to "insert" name of person not on the ballot.

28 State v. Dillon, 32 Fla. 545; Bowers v. Smith, I I I Mo. 45; Sanver v.
Patton, 155 Ill. 553; De Walt v. Bartley, 146 Pa. St., 529; Schuler v. Hogan,
168 Ill. 369; Cook v. State, 90 Tenn. 4°7; State v. Anderson, 100 Wis. 573;
Bradley v. Shaw, 133 N.Y. 493. Contra: Chamberlin v. Wood, 56 L.R.A. 187
(S.D. 1901).
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late to fill the vacancy on the ballot; a candidate of retiring
disposition may refuse to announce his candidacy, but may
offer to serve or to run, as the case may be, if nominated 'or
elected by write-in votes; and, finally, a vacancy in a public
officemay occur when it is too late to make any nominations
to be placed upon the ballot.

It is apparent that most of these conditions which make
write-in candidacies necessary might be remedied by statu-
tory provisions. The nominating of candidates by means of
petitions signed by qualified voters is subject to grave abuses
in several regards, including the throwing out of candidacies
upon technicalities for political purposes. The remedy is
nomination by declaration of the candidate, accompanied by a
reasonable fee, to restrict the race to serious contenders. Un-
der this procedure the duty of the officer who receives such
declarations is purely ministerial. There is no occasion for
nomination papers to be thrown out. Provision is usually made
to fill the vacancy caused by the death of a candidate. This is
practically always true of party nominations, but ordinarily
no provision is made to substitute a candidate in a nonpartisan
election or direct primary. Under the sponsor system of
nomination, the sponsors should be permitted to fill the va-
cancy, even up to the day before the election, thus practically
eliminating the danger of an election's being frustrated by
an eleventh-hour death. The sponsor system would also pro-
vide a dignified way by which the candidate of retiring dispo-
sition could be placed upon the ballot without undue embar-
rassment on his part. Vacancies which occur too late for nomi-
nations to be made in the regular way should not be filled by
election, but by appointment until the succeeding election.29

29 In the 1930 election in the State of Washington, for example, one justice-
ship on the supreme court and one local judgeship in King County became
vacant after the close of the time for making nominations, and both positions
had to be filled by write-in votes, without any official nominations. The results
were not desirable. Numerous candidates appeared on the scene, and the vote
was light for these offices. There was no opportunity to limit the number of
candidates.
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If suitable provisions are made in the election law there is
little or no need for the write-in vote. Even under existing
statutes the number of such votes is extremely small. Many
capable election officers have raised the query as to whether
they might not be prohibited entirely. Provision for write-in
votes makes the use of voting machines more difficult, per-
mits advertisers and humorists to write in their own name,
and also lengthens the ballot. Nevertheless, the courts in
many states have held that the voter has a right to vote for
any person for any office, and hence a legislative attempt to
restrict him to those duly nominated would not be held valid.
It should be recognized, however, that this right is of little
value, and the necessity for its use by serious minded voters
should be avoided as far as possible.

Curiously enough, some states prohibit the voter from
writing in any name on the ballot, but permit the use of
pasters or stickers to accomplish the same purpose,30 while
other states prohibit the use of stickers, except to fill eleventh-
hour vacancies after the ballots have been printed (when they
must be put on the ballot by the election officers), but permit
the voter to write-in on the ballot.31 A few states permit both
methods to be used. If the voter is to be permitted to vote
for a person whose name is not printed on the ballot, it mat-
ters little whether he may do it by writing in or by using a
sticker. It would seem that he should be permitted to use
either method. It may be argued, to be sure, that if he is
permitted to write-in, he may vote for himself for a minor
office, thereby identifying the ballot for the political watcher
who has bribed him. This consideration is too remote to carry
much weight. Bribery is not done that way.

Twenty states specifically provide for the use of stickers by
the election authorities as a means of filling a vacancy after
the ballots have been printed.32 Even without statutory

... Indiana, for example.
31Wisconsin, for example.
'" Delaware, Indiana, Iowa, Kentucky, Maine, Maryland, Michigan, Minne-

sota, Missouri, Montana, New Mexico, New York, North Dakota, Ohio, Oregon,
Texas, Vermont, Washington, Wisconsin, and Wyoming.
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authority, however, the practice could be followed in other
states. This is unimportant for the voter, inasmuch as the
ballot when he receives it has much the same appearance as
any other ballot, and the use of a sticker is merely to avoid
the necessity of printing a new run of ballots. A few states
specifically authorize either the printing of new ballots or the
use of stickers under such conditions.33

When the voter writes in a name or attaches a sticker to

the ballot, the question is always raised as to whether it is<
necessary for him to make a cross in the proper place also, or
whether the mere writing-in of the name or the use of a,
sticker is not sufficient to indicate his intention to vote for such'
person. Fourteen states do not require the use of a cross
mark, the mere writing-in being taken as sufficient, but the
remaining states require the voter to make his cross mark as
for other candidates. The better practice is not to require theV
cross mark. It frequently happens that the voter, after writ-
ing-in a name, thinks that that is sufficient. If a cross is neces-
sary, this must be impressed upon him over and over again,
making the use of the write-in procedure all the more diffi-
cult. A few states require the voter to strike through the
names of other candidates and write-in the name of the per-
son for whom he would vote.34

States which permit the voter to write-in ordinarily pro-
vide a blank line or space for that purpose, but this is not true
in a few states.35If the officegroup ballot is used, as it always
is in nonpartisan elections and direct primary elections, as
well as the final elections in fifteen states, the blank line is
placed immediately below the name of the last candidate in
each officegroup. In elections where party column ballots are
used, two practices obtain; in some states a blank line is
placed below the name of each candidate of each party,36
while in most states blank spaces or lines are provided in a

.. Iowa, for example.
" Georgia, Missouri, Texas, and Virginia.
"Illinois, for example.
'" Arizona, Arkansas, Iowa, Kentucky, Maine, Montana, Ohio, Vermont, Wis-

consin, and Wyoming.
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separate column on the right side of the ballot.37 The office
group ballot, with a space below the name of the last candi-
date in each group, is obviously superior in this regard.

The Order of Offices, Parties, and Candidates. A number
)of states specify the order in which the candidates for the
Ivarious officesshall be printed on the ballot, beginning prac-
tically uniformly with the presidential candidates or electors,
members of Congress, state officers, county officers, city of-
ficers, and, finally, precinct or other local officers.The order,
as will be observed, is a geographical one, from the largest
district to the smallest, and with the chief officersfirst in each
district. This is an orderly arrangement and no fault can be
found with it. It is a matter of small importance. In a num-
ber of states, however, separate ballots are provided for refer-
endum propositions and judicial candidates, and frequently
state officers are printed on a separate ballot from that used
for county or city officers. If proportional representation is
used, a separate ballot is required.

In the states which use party column ballots the order in
which the parties are placed on the ballot, from left to right,
is determined in the following ways: (I) Alphabetical/8 (2.)
definitely fixed by state law/9 (3) in order of the vote re-
ceived by the party for some particular officeat the last regu-
lar election/o (4) determined by the officer charged with
printing the ballot/1 and (5) by lot.42 The first column is
most desired, but the advantage gained thereby is not great.
When the order is definitely fixed by the state legislature,
as it is in a number of states, the party in power is always
given the first column.

37Alabama, Connecticut, Idaho, Rhode Island, Texas, Utah, and others.
38Alabama, Arizona, Arkansas, and Wisconsin.

39Delaware, New Mexico, Oklahoma, Rhode Island, Vermont, and Washing-
ton.

40Connecticut, Indiana, Kentucky, Missouri, Michigan, New Hampshire,
North Dakota, Ohio, South Dakota, West Virginia, and Wyoming.

41Illinois, Iowa, Montana, and Utah.
42New Jersey.
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Much more important is the order in which the names of
the candidates appear in officegroup ballots. This is particu-
larly true in direct primary and nonpartisan elections, and is
of most importance in cases where several persons are to be
elected to the same office; for example, a number of council-
men elected from the city at large. It is not at all flattering
to the intelligence of the American voter that the position at
the top of a list of candidates is of material help to the candi-
date thus favored, but such is the case, especially for minor
positions. It has been reported to the writer that in Oregon
a few years ago, as a result of the use of an alphabetical ar-
rangement, both in primary elections and in the final elec-
tion, with the candidate at the top of the lists of the several
counties having the advantage, many offices were filled by
persons whose names began with the letters A and B and a
few with W. It seems that a few voters, to be different, would
go to the bottom of the list after exhausting the names of
candidates for whom they had a real choice. The legislature
therefore changed the law and provided for rotation of
names.

Various examinations of returns where the names are not
rotated, seem to indicate that the order is not important in
hbtly contested elections. If the voter has his mind made up
when.l1egoes into the booth, the order in which he finds the
names will not influence him. But if he does not know for

whom to vote, and is impelled to vote anyway, for some rea-
son or another, he is more likely to mark his ballot for the
candidates at the top than for those lower down the list.

In order to overcome the advantage of superior positions
on the ballot, many states provide for rotation of the names.
Some states make no such provision, using an alphabetical
arrangement, while still others leave the determination of
the order. to the officer in charge of printing the ballot, or
specify that the order shall be determined by lot or by the
time at which the nominating petitions are received. As a
matter of fact, many states provide one method. of determin-
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ing the order for some officesand another for other offices.
\ Twelve states use a strictly alphabeticalarrangement for cer-

tain elections. This has simplicity and economy in printing
the ballots to commend it. It gives to candidates whose sur-
names begin with the first letters of the alphabet an obvious
and sometimes an appreciable advantage. Where the names
are rotated, one of several methods may be used. As many
sets of ballots may be printed as there are candidates for any
office, and the ballots for each precinct picked up from vari-
ous sets and bound together, so that each ballot is different
from the previous one. This results in absolute fairness to the
candidates, but the' cost of printing is increased, and, more
important, the difficulty of counting is greatly increased and
mistakes are more apt to be made. Where rotation within each
precinct is required, voting machines, which obviously have
only one set up for each precinct, can not be used. Such rota-
tion is neither necessary nor desirable. The same end can be
secured with less expense and trouble.

Another method is to provide that the names shall be
rotated from precinct to precinct. Starting with an alphabeti-
cal arrangement for the first precinct, the top candidate of
each officegroup is placed at the bottom for the second pre-
cinct, and each other candidate moved up one place, and this
process is kept up from precinct to precinct. Instead of rotat-
ing by precincts, sometimes provision is made for rotation by
wards or assembly districts, and in some states certain offices
rotate by one district and other officesby other districts. The
printer often has a complicated task to work out the order of
the names in the various precincts. Inasmuch as the end to
be gained is merely that each candidate shall share alike every
position on the ballot, this can be secured merely by provid-
ing that the ballots shall be rotated sufficiently to attain this
purpose. For example, suppose in a city election there are
five candidates for a given office, and five hundred precincts.
If one set up is used for the first hundred precincts, another
for the second hundred, and so on, each candidate will fare

\\
i
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equally with all the rest, and only five sets of ballots will be
required. There should be no occasion for rotating the names
of candidates for state officesat all within a county, the rota-
tion being taken care of by a different order in the several
counties. Some states provide that the names shall be rotated
only when there are three or more candidates for the office/3
and other states provide that candidates for units less than a
county in size will not have their names rotated.44

In the states which use the officegroup ballot for the regu-
lar partisan elections the more common arrangement is to
fix a definite order for the placing of the candidates of the
various parties, either alphabetically according to the first,
letter of the surname,45 or by parties in the order of the vote:
received at the last general election,4'6but several states pro-
vide for rotation also in this election.41The best practice would
seem to be the rotation of the names, although it is not a par-
ticularly important matter. The uninformed voter is more
likely to rely upon the party designations than upon position.

In states with the office group ballot, the names of inde-
pendent candidates in partisan elections are usually placed at
the bottom of the list, and in party column ballot states, to
the right in a separate column. Many states are unduly leni-
ent in permitting third parties to be represented upon the
ballot, with the result that the ballot is sometimes cluttered
up with so-called party columns, having in fact only one or
two candidates in each column. The best example was a recent
judicial election in Chicago, in which there were some thirty
separate party columns-a ridiculous procedure which could
have been easily avoided by permitting such candidates to
run in a general independent column.

Another problem is whether the name of! any candidate
may appear on the ballot twice for the same office. Nine-

.. Montana.

.. Iowa, for example.

.. Colorado, Maryland, Massachusetts, Nevada, and Tennessee.

.. Minnesota, Nebraska, New York, and Pennsylvania.

.. California, Kansas, Nebraska (part), Minnesota (certain offices).
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teen states specifically prohibit any name from appearing on
the ballot more than once for the same office, but in all
probability other states prohibit such practice by implication.
States with the officegroup ballot in partisan elections are not
faced with this problem, for there would be no point in print-
ing a candidate's name twice in immediate succession, but
there is the problem as to whether a candidate may have more
than one party designation after his name. Six of the office
group ballot states permit the candidate to have after his name
on the ballot the name of as many parties as may have
nominated him, while Massachusetts requires him to select
which designation he will use, and Oregon requires the candi-
date to use only the party designation of the party in which
he is registered. In California it is a common practice for can-
didates in the Republican primary to solicit write-in votes in
the Democratic primary, so that if they capture the nomina-
tion in both primaries, the election will be virtually closed. It
is accordingly very common for a candidate to be the nominee
of both political parties, but to prevent a defeated candidate
from running against the nominee of his own party, the state
law provides that a candidate defeated for nomination in his
own party primary cannot be the nominee of another politi-
cal party. In New York, where party emblems are used with
every candidate in partisan elections, the candidate who is
nominated by more than one political party has the emblem
of each party printed after his name.

Instructions to Voters. The need for some instructions to

voters with our long and complicated ballot, particularly the
party column type, is universally recognized, and provided
for by law in almost every state. The instructions to voters
generally used take one of several forms; namely, printed
instructions on the ballot, a card of instructions which is posted
at the polling places and inside the voting booths, and a set
of instructions which is included in the advertisement of the

ballot in newspapers shortly before the election. There is, to
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be sure, provision in most states also for the assistance of vot-
ers at the polls by election officers or others, a matter which
is treated separately.48 Where voting machines are used cer-
tain additional methods of instructing voters are generally
provided, particularly when machines are first adopted.

Practical experience indicates a real necessity for instruc-
tions of some kind to the voters. Voting, after all, is not a
simple matter with our long and complicated ballot, and the
average voter cannot remember from one election to another
the rules for marking the ballot. The laws in various states
are different, and with our mobility of population, instruc-
tions are essential to take care of voters who move from one
state to another. In some states the ballot must be marked

with a lead pencil, while in other states this is not permitted;
in some states a rubber stamp must be used, while in other
states this is not the practice; in a few states the voter must
strike through the names of persons for whom he would vote,
but in other states his ballot would be thrown out if he did so.
The most effective work of political organizations often con-
sists in the careful instructions which they give to their voters.
Undoubtedly there are many voters who stay away from the
polls because of timidity about voting, fearing that they may
make some mistake which would embarrass them. Other vot-
ers unquestionably find voting unpleasant because of uncer-
tainty about the proper procedure, and are unwilling to
inquire and thus sllow their ignorance. The instructions gen-
erally used at the present time are poorly designed to help
the voter cast his ballot correctly. For the most part they are
too detailed and involved.

In about half of the states some brief instructions are

printed on the face of the ballot. This practice is excellent. It
should be uniformly provided in every state and for every
election. The particular wording of the instructions printed
on the ballot, however, could be easily improved. The fol-
lowing instructions printed on the ballots are typical:

.. See below, Chap. VI.
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California
INSTRUCTIONSTO VOTERS:To vote for a candidate of your selec-

tion, stamp a cross (X) in the voting square next to the right of the
name of such candidate. Where two or more candidates for the same

office are to be elected, stamp a cross (X) after the names of all the
candidates for that office for whom you desire to vote, not to exceed,
however, the number of candidates who are to be elected. To vote for
a person not on the ballot, write the name of such person under the
title of the office in the blank space left for that purpose. To vote on
any question, proposition or constitutional amendment, stamp a cross
(X) in the voting square after the word "Yes" or after the word
"No." All marks except the cross (X) are forbidden. All distinguish-
ing marks or erasures are forbidden and make the ballot void. If you
wrongly stamp, tear or deface the ballot, return it to the inspector of
election and obtain another.

Colorado and Massachusetts

To vote for a person, make a cross mark (X) in the square at the
right of his name.

Missouri

To vote a "straight" party ticket, place a cross mark (X) in the
circle immediately below the party name at the top of the ticket.

To vote a "split" ticket, place a cross mark (X) in the circle im-
mediately below one party name, and put the cross marks (X) in the
squares at the left of the names of candidates voted for on other tickets.

A "split" ticket may also be voted by eliminating the cross mark
(X) in the circle under the party name, and placing cross marks (X)
in the squares at the left of the names of candidates voted for. If
ticket is voted in this way votes will be counted only for those candidates
in front of whose names the cross mark (X) appears.
- To vote for a candidate whose name does not appear on the printed
ballot, draw a line through the printed name of the candidate for such
office and write below that name the name of the person for whom
the voter desires to vote and place a cross mark (X) in the square
at the left of such name.

Minnesota

Put a cross mark (X) opposite the name of each candidate you wish
to vote for in the squares indicated by the arrow.

New York

I. Mark only with a pencil having black lead.
2. To vote for a candidate whose name is printed on this ballot
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make a single cross X mark in one of the squares to the right of
an emblem opposite his name.

3. To vote for a person whose name is not printed on this ballot
write his name on a blank line under the names of the candidates
for that office.

4. Any other mark than the cross X mark used for the purpose of
voting or any erasure made on this ballot is unlawful.

5. If you tear, or deface, or wrongly mark this ballot, return it and
obtain another.

Wisconsin

If you desire to vote an entire party ticket for state, congressional,
legislative and county offices make a cross (X) or other mark in the
circle (0) under the party designation at the head of the ballot. If
you desire to vote for particular persons with regard to party, mark
in the squares at the right of the name of the candidate for whom you
desire to vote, if it be there, or write any name that you wish to vote for
in the proper place.

The instructions in Massachusetts, Colorado, and Minne-
sota illustrate how simple instructions printed on the ballot
may be, particularly in states with the office group ballot.
The instructions in other officegroup ballot states are usually
about the same. On the other hand, the instructions in Mis-
souri and Wisconsin show the complexity of voting the party
column ballot. A number of states print no instructions what-
ever on the ballot/9 while a few states print only instructions
covering the voting of a straight party ticket, usually printing
this adjoining or around the party circle.50 The instructions
to voters are usually set forth in the statute, though minor
variations are necessary and permissible from one election to
another. A few states merely provide that the officers in
charge of printing the ballots shall print suitable instructions
on how to mark the ballot, how to obtain assistance, and how
tg obtain another ballot if one is spoiled.

The ideal instructions to voters to be printed on the ballot
should be brief, and still complete enough for the average

.. Alabama, Arizona, Arkansas, Delaware, Illinois, Kentucky, Maine, Mary-
land, Mississippi, Oklahoma, Tennessee, Texas, and Utah.

'" Georgia, Indiana, Louisiana, Nebraska, New Hampshire, Ohio, Rhode Is-
land, and West Virginia.
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person. If the instructions are too long, they will defeat their
own purpose. They should cover the method of marking the
ballot, the instrument to be used if there are particular re-
quirements, how to obtain a new ballot if one is spoiled, how
to write-in, and one or two of the most important "don'ts."
The following instructions set forth what the author believes
to be satisfactory with these requirements in mind:

Model instructions to voters for an officegroup ballot:

1. Mark this ballot with a pen or pencil. Place a cross (X)
in the square by the name of the persons for whom you
wish to vote.

2. Do not make any other mark or erase any mark. If you
spoil your ballot, return it and get another.

3. You may write in the name of any other person for whom
you desire to vote.

Model Instructions to voters for a party column ballot:
1. Mark this ballot with a pen or pencil. To vote a straight

party ticket, place a cross (X) in the party circle.
2. You may vote a split ticket in either of two ways: (I)

vote for each person separately by placing a cross (X)
in the square by his name, or (2) place a cross (X) in
your party circle and then vote individually for candi-
dates in other party columns by placing a cross (X) in
the squares by their names.

3. Do not make any other mark or erase any mark. If you
spoil your ballot, return it and get another.

4. Yod may write in the name of any other person for whom
you desire to vote.

The instructions should be printed conspicuously upon the
ballot at the top, and not at the bottom, as is the practice in
some states. The instructions given above for use in office
group ballots, it should be pointed out, apply to nonpartisan
and direct primary elections, as well as to final partisan elec-
tions where this form of ballot is used.
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Printed cards of instructions as now generally provided are
useless. They are inordinately long and detailed, containing
copious quotations from the penalty sections of the election
laws. They are so forbidding that undoubtedly they are rare-
ly ever read. They might as well be printed in Chinese.
Nevertheless, printed cards of instructions, posted in the vot-
ing booths and at the polls, might be useful. They should be
used for material too lengthy to be printed on the ballot. No
use has been made in this country of sample fictitious ballots,
printed to show the correct way to mark a ballot. This method
has been used with great success in proportional representa-
tion elections in Calgary. The value of a typical ballot cor-
rectly marked is that the voter can see at a glance how to mark
a ballot, which is much more effective than printed instruc-
tions. If party column ballots are used, several samples should
be printed to show a straight ticket and the two ways of vot-
ing a split ticket. The sample ballots should also show a name
written in for some office, and also votes cast on referendum
propositions. The practice of printing penal sections of the
election code should be discontinued, but a summary state-
ment might be made of a few of the most important penal
provisions, particularly those dealing with electioneering at
the polls.

Sample Ballots and Ballot Advertising. It is generally recog-
nized that provision should be made to enable the voter to
examine the ballot before the day of the election. It is a com-
mon experience for the voter to discover, in marking the bal-
lot, the names of many candidates on it of whom he has never
heard, to find that he is called upon to vote for a number
of officersthat he did not know previously were to be elected,
and to find several referendum questions of which he had
not heard. He is called upon to vote for these candidates
and upon these propositions within a few minutes' time, and
there is no opportunity whatever for him to secure infor-
mation upon which to base his vote. There are two methods
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used to permit the voter to examine the ballot before the day
of the election; namely, sample ballots, which are made
available to the public, and usually posted in each precinct;
and advertising the ballot in newspapers shortly before the
election.

Sample ballots are specifically provided by law in two-
thirds of the states, but are probably provided without specific
statutory authorization in most of the other states. Several
uses are made of them. In California and New Jersey a sam-
ple ballot is mailed to every registered voter. This is the ideal

; arrangement, though it involves considerable expense. In
j many instances, however, the cost is not much greater than

advertising the ballot in newspapers. Under new systems of
registration it is becoming common for registration officers
to install addressograph or similar equipment, which enables
them to mail out material to the voter at small cost. It is

usually provided by law that sample ballots shall be posted in
each precinct, ordinarily at the polling place, that a specified
number shall be sent to the polls, and that the election office
shall distribute them to the general public. The last pro-
vision means, to be sure, that party workers call for the bal-
lots, mark them, and distribute them to the voters. While
this practice is to be commended, perhaps, it does not uni-
formly reach every voter. The Republican organization of
Douglas County, Nebraska (in which the city of Omaha is
situated), has followed the practice of mailing to every voter
a sample ballot, reduced in size so that when folded once it
will fit into an ordinary envelope. This ballot is not marked
for the Republican nominees, but the voter is told how to
vote for the Republican party, invited to inspect the ballot,
mark it according to his own wishes, and take it to the polls
with him. The cost is slight. The size of the sample ballot
is such that the voter may readily mark it at home, put it in
his pocket, and use it in the voting booth. This practice is to
be commended. It should be provided by state law, and such
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Make Up
YourBallot

NOW
This Memorandum Ballot is sent

you by the Republican Committee
for your convenience.

Before you vote, please give the
same consideration and scrutiny to
the qualifications of tne candidates
that you would if you were em-
ploying them personally.

You can vote the Republican
ticket by marking a cross in the
Party Circle.

Election Tuesday, Nov. 6, 1928
8:00 A. M. to 8:00 P. M.
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Memorandum Ballot
To vote a Straight Ticket Make Cross

within your Party' Circle

O REPUBLICAN

0 .. ..DEMOCRAT
0 .." .. ..'. .. . .. .. .. .. .. . .. .. .sOCIALIST

PRESIDENTIALTICKET

Vote in ONE square only

0 {

HERBERT HOOVER Pres.
}CHARLES CURTIS V-Pres. Rep.

0 {

ALFRED ~. SMITH... ..Pres.
}JOSEPH T. ROBINSON V-Pres. , Dep1.

0 {

NORMANTIIOMAs pres. \
JAMES H. MAURER..V-Pres. jSoc'st.

NATIONAL TICKET

Vote fQr ONE For U. S. Senator
0 R. B. HOWELL... : ;RepublicaJl
0 RICHARD L. METCALFE Demccrat
0 ,.............

STATE TICKET

Vote for ONE For Governor
0 ARTHUR J. WEAVER .Republican
0 CHARLES W. BRYAN Democrat
0 F. PHILLIP HAFFNER : ..Socialist
0 ,....
Vote for ONE For Lieutenant Governor
0 GEO. A. WILLIAMS Repubiican
0 FRANK A. DUTTON... Demccrat
0 SAMUEL LERNER i. . .Socialist
0 ........................................

ballots should be mailed out at public expense. This would
save a great deal of bother at the polls, enable the voter to
vote more quickly and intelligently, and save the cost of ad-
vertising the ballot in the newspapers. A part of the Omaha
memorandum ballot is reproduced here as an illustration.

Sample ballots are generally printed upon colored paper i

to distinguish them from the official ballot, and are usually'
labeled "Sample Ballot." The number is frequently pre-
scribed by law, often so many to each precinct, or ten or
twenty per cent of the number of registered voters. These
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ballots are printed at the same time as the officialballots, and
the cost is slight. As ordinarily distributed, however, they
are not effective in providing the voter with a ballot prior to
the day of the election. Few voters call at the election office
to inspect a copy or to secure a sample ballot, and the posting
in the precincts is probably of small value.

Another practice followed in a few states is to publish a
facsimile copy of the ballot in one or more newspapers a week
or more prior to the election.51 This practice is to be com-
mended. It probably is not as effective in reaching the elec-
torate as a direct mailing of a sample ballot, but it is or-
dinarily less expensive. If there is any useful advertisement
in connection with elections, certainly the officialballot is one.
It is well known that a great deal of money is foolishly spent
upon advertisements made necessary by statutory provisions;
such, for example, as the advertisement that an election is to
take place and the enumeration of the officers to be elected,
which is provided in many states, the advertisement of a
list of the polling places throughout the city, or, even worse
an advertisement of the boundary lines of precincts. In some
states the election statutes foolishly specify an excessive num-
ber of times which the advertisement must be run, or the
inclusion of lengthy instructions to voters and a list of the
polling places. The usual practice is to print the ballot in full
size, or nearly in full size, which also seems to be unnecessary.
Another criticism of the advertising practice is that of running
the advertisements in minor newspapers with small circula-
tion, for political reasons. The better practice would be to
require the advertisement in newspapers of the largest cir-
culation, regardless of party lines.

Printing. Many states provide by law the number of ballots
to be printed, usually in proportion to the number of regis-
tered voters or the number of votes cast at a recent election.

Massachusetts, for example, provides that not less than sixty

.1For example, Minnesota, Iowa, Michigan, and Wisconsin.
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shall be printed for each fifty voters or fraction thereof; Ohio
and Michigan, twenty-five per cent more than the number of
votes cast at the last election; and Maryland provides that
there shall be printed as many ballots as there are registered
voters, plus twenty-five per cent, which shall be held in re-
serve. These statutory provisions take no cognizance of the
enormous variation in the percentage of eligible voters who
vote in different elections. The states which fix the number of

ballots to be printed on the vote cast at a preceding election
follow a fluctuating basis, which may often be too large and
in some elections too few. The number to be printed varies
greatly from state to state. Some states provide that one bal-
lot shall be printed for each registered voter,52others provide
a slightly larger number,53 while still others provide for as
many as double the number of registeredvoters/4 and Dela-
ware tops them all by providing for the printing of fifteen
ballots for each voter, part of which are turned over to the
political parties. This unusual law is to be explained only by
reason of the fact that ballots are distributed prior to the day
of the election in Delaware, and the voter is permitted to
mark his ballot and bring it with him when he comes to the
polls. A few states provide that "a sufficient number" of bal-
lots shall be printed, leaving the actual determination to the
officersin charge of printing the ballots.55This would seem to
be wise in view of the variation from election to election, and
at the same time it incurs little danger that the supply printed
will run short.

Another problem in connection with the printing of ballots
is the use of a single blanket ballot versus the use of several
ballots. Many states provide for the use of two or more
ballots at the same election, though a number of states, for
example, California and Oregon, follow the practice of print-

>2 Oklahoma.
'" Many states.
"Alabama, Florida, Illinois, South Dakota, Utah, Vermont, and Virginia.

Arkansas and West Virginia provide for three times as many ballots as there
were votes cast in the last election.

" Kansas, Louisiana, and Mississippi.
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ing the entire ticket upon a single ballot. At least twenty
states provide that constitutional amendments shall be sub-
mitted to the voters on a separate ballot. Six states provide
for a separate presidential ballot.56 Many states provide for
separate judicial and nonpartisan ballots, when voted upon
at the same time as partisan elections. A few states provide
separate ballots for each group of officers, such as national,
state, county, and city. New Mexico provides that if more
than one constitutional amendment or question is to be sub-
mitted to popular vote, each constitutional amendment or
other question shall be printed upon a separate ballot. Ohio
and South Dakota require a separate ballot for questions other
than constitutional amendments.

The use of separate ballots is carried to the extreme in
some states, where the number used at a particular election
may run as high as five to eight. There is some merit to plac-
ing the constitutional amendments and other referendum
propositions on a separate ballot, particularly where the
party column ballot is used. If the ballot is large it is some-
what more convenient to have two ballots instead of one very
large one. Some years ago Illinois provided for separate bal-
lots as a means of stimulating voting upon referendum ques-
tions. The Illinois election commission recommended in 193I
that the referendum questions should be put back on the gen-
eral ballot, with the thought that it would increase the vote
cast upon them. The practice in Louisiana, and perhaps some

.. other states, of printing constitutionalamendments under the
party column, provided the party has taken a position on
them, so that a straight party vote is a vote in favor of the
amendment, is questionable, to say the least.

There is also considerable merit in the use of separate bal-
lots for judicial, presidential, and nonpartisan elections, when
held at the same time with partisan elections of the state and
county. The printing of a separate presidential ballot helps
to divorce state politics from national politics. The better

.. New York, North Carolina, Ohio, Vermont, and Wisconsin.
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practice is to hold state and county elections at another time.
Similarly there is much to be said for using a separate ballot
for judicial and other nonpartisan elections, as a means of
separating them from the partisan elections. However, care
should be taken not to burden the voter with too many ballots.
Unless there are reasons to the contrary, the practice of using!
a single ballot at each election is preferable.

The ballots are ordinarily printed by the city or county
officer in charge of elections. Several states, however, provide
for the printing of state ballots by the state itself, and delivery
of such ballots to the local officers. In Canada the provincial
government supplies the local returning officer with ballot
papers, which are printed locally, but the paper is uniform
throughout the province. State laws usually provide for the
letting of the contract for printing the ballots to the lowest bid-
der or to the lowest responsible bidder, after sealed bids with
suitable bonds have been received. In a few states this is writ-

ten into the election laws, but even when absent, general pro-
visions regulating the letting of contracts and the purchasing of
supplies by county Qfficersare applicable to elections. Never-
theless, theseprovisiof\s do not always secure bona fide compe-
tition in the printing of ballots. The cost of ballots, as well as
other election supplies, is often excessive owing to favoritism
and politics in the letting of contracts.

Presidential Electors and the Ballot. In some states the ballot

has within recent years been simplified and shortened by
eliminating the names ofthe candidates for presidential elec-
tors and the substituting therefor the names of the candidates
for President and Vice.President of the several parties. The
majority of states still cling to the old system of printing the
names of the candidates for presidential electors on the bal-
lot, but as time goes by this practice will be discontinued by
state after state. The election of a President and Vice Presi-
dent in the United States is indirect in form, though direct
in reality. The voter is not concerned with the candidates for
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electors. He expects them to vote for the nominees of the
party, and in voting for them he casts his ballot indirectly for
the nominees for President and Vice President. The can-
didates for electors are not persons known throughout the
state. Without the party labels the voter would be hopelessly
lost. Many states, recognizing this, have grouped the candi-
dates for electors of each party together with the names of the
candidates of the party for President and Vice President, and
have permitted the voter to vote for all the candidates for
electors in bloc. A few states go further and require the voter
to vote for the group in bloc, preventing the voting for them
individually or splitting a vote between two political parties-
an obviously absurd vote. The next step is to take the names
of the candidates for electors off the ballot entirely, and sub-
stitute therefor the names of the candidates for President and
Vice President. Six states had enacted such laws before I930;
namely, Nebraska (I917), Iowa (I9I9), Wisconsin (I925),
Illinois (I927), and Ohio and Michigan (I929).

This practice is obviously desirable, inasmuch as it ma-
terially shortens the ballot, reduces the cost of printing, and
simplifies voting. The only question which may be validly
raised about its use is that of constitutionality. The Federal
Constitution specifically grants to the state legislatures the
power to determine the method by which presidential electors
shall be selected in Article 2, Section I, as follows:

Each state shall appoint, in such manner as the legislature thereof
may direct, a number of electors equal to the whole number of Senators
and Representatives to which the state may be entitled in the Con-
gress.

But the Constitution goes on to empower Congress to de-
termine the day upon which the electors shall be chosen, as
follows:

The Congress may determine the time of choosing the electors, and
the day on which they shall give their votes; which day shall be the
same throughout the United States.
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In accordance with this power, Congress has provided that
the electors

Shall be appointed in each state on the Tuesday next after the first
Monday in November in every fourth year succeeding every election
of a President and Vice-President.57

These are the only provisions in national law dealing with!
the election of presidential electors.. The power of the states!
to determine the method of election has been clearly set forth'
by the United States Supreme Court in McPherson v.Black-
mer,58Chief Justice Fuller delivering the opinion as follows:

The appointment of these electors is thus placed absolutely and
wholly with the legislatures of the several states. They may be chosen
by the legislatures, or the legislature may provide that they shall be
elected by the state at large, or in districts, as other members of Con-
gress, which was the case formerly in many states; and it is, no doubt,
competent for the legislature to authorize the governor, or the supreme
court of the state, or any other agent of its will, to appoint these electors.
This power is conferred upon the legislatures of the states by the Con-
stitution of the United States and cannot be taken away from them or
modified by their state constitution any more than can their power to
~lect senators of the United States. Whatever provisions may be made
by stat1}te, or by the state constitution to choose electors by the people,
th~re.is no doubt of the right of the legislature to resume the power at
any.time, for it can neither be taken away or abdicated.

Itis significant that in the early history of the country pres-
idetit.ial electors were generally appointed by the legislature,
tl1ougp after 1832 they were uniformly elected by popular
vote, except in South Carolina. This state continued the prac-
ti,feofthe legislature appointing the presidential electors until
after 1860. There can be no constitutional question about the,

recent development of taking the names of the candidates for \
electors off the ballot and providing that a vote cast for the \

9anqidatesJor President and Vice President of each party shall I

be counted for the candidates for presidential electors of that
,

.

party, whose names are filed with the secretary of state. i
I

"'.U. $, Code Annotated, Title 3, Par. I.
",!,146U;S. I, 3+ (189Z).
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The present practice in electing presidential electors varies
greatly. Eight states require the voter to cast his ballot indi-
vidually for the presidential electors, not permitting a group
vote.59 Only two of these states print the names of the candi-
dates for President and Vice President on the ballot.6OIn this

group, Florida, Mississippi, and South Carolina do not indi-
cate on the ballot the party designation of the candidates,
though the Democratic candidates are always placed first and
are grouped together. This practice is indefensible.

A second group of twenty-three states permit the electors
to be voted for either individually or as a group,'61Twelve of
these states print the names of the candidates for President
and Vice President. on the ballot,62 but the others do not. A
third group of twelve states require the voter to cast his ballot

. for the candidatesof a politicalparty as a group, without pro-
vision for split or individual voting.63In all of these states the
names of the candidates for President and Vice President are
also printed on the ballot. The fourth and last group of six
states, already enumerated, take the names of the candidates
for presidential electors off the ballot and substitute therefor
the names of the candidates for President and Vice President.
In these states the voter is instructed that a vote cast for the

nominees of a political party for President and Vice President
will be counted for the nominees of the party for presidential
electors. He is not permitted, however, and for obvious rea-

. sons, to vote separately for President and VicePresident, the
two names being uniformly bracketed together and only one
voting square provided. The Iowa statute providing for the

50Florida, Montana, Mississippi, Nevada, North Carolina, South Carolina, and
Tennessee.

.. Nevada and Tennessee.

.. Alabama, Connecticut, Delaware, Idaho, Indiana, Kentucky, Louisiana,
New Hampshire, New Mexico, Washington, Georgia, Maine, Missouri, New
York, Texas, Utah, Vermont, West Virginia, New Jersey, California, Maryland,
Pennsylvania, and Colorado.

&:!Georgia, Maine, Missouri, New York, Texas, Utah, Vermont, West Virginia,
New Jersey, Maryland, Pennsylvania, and Colorado.

.. Arizona, Arkansas, Massachusetts, North Dakota, Oklahoma, Oregon, Kan-
sas, Minnesota, Rhode Island, South Dakota, Virginia, and Wyoming.
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election of presidential electors may be quoted as typical of
the group.

A vote for the candidates of any political party or group of peti-
tioners for president and vice president of the United States, shall be
conclusively deemed to be a vote for each candidate nominated in each
district and in the state at large by said party, or group of petitioners,
for presidential electors and shall be so counted and recorded for such
electors.84

.. Election Laws, Sec. 96S.
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CHAPTER VI

THE CONDUCT OF ELECTIONS

Under the historical practice in England there is a definite
call for each election, based upon a writ authorizing ie
Parliamentary elections, of course, do not occur at stated in-
tervals, but may be called at any time.

I The Can of the Election. The practice in the United States
is to hold elections for all officers, national, state, county, city
and other districts, at regular stated intervals, provided by
law. These are known as regular elections. Special elections \.
to fill a vacancy or to vote upon referendum questions, such
as bond issues or a new city charter, are called when required
by law or deemed necessary or expedient. Special elections
can be called only by the officer or body authorized to do so
and in the manner prescribed in the statutes. In either case, :

regular or special election, the local election officer in charge
is ordinarily required to publish a notice of the fact that an
election will be held, including a list of offices to be filled.
For state elections the secretary of state publishes a notice of
the holding of the elections, which is sent to the local officers
to be published, along with the list of the local officers to be
elected.

It is highly desirable that a facsimile copy of the ballot be
advertised or distributed to the voters prior to the election,2
but the advertising and posting of the official certificate or

i call of the election is a pure waste of public funds. Often the
call contains lengthy referendum propositions or constitu-
tional or charter amendments and, according to law, must be
published in newspapers for weeks at a considerable cost. As
an illustration, the school election held in Kansas City in
March 1928, cost $32,000, of which $22,800 was spent for

1 Such a call is reproduced on the opposite page.
2 See Chap. V.
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WARDOFWALBROOKa
By virtue of a precept from the Right

Honourable the LORD MAVCR, you
are hereby required by the Worshipful
Sir PERCY VINCENT, J.P., Alderman of
this Ward, to make your personal appear-
ance at a Wardmote to be holden before him
on Monday, the Sixteenth day of June,
1930, at Twelve o'clock noon precisely, at
The Hall of the Worshipful Compan}' of
Salters, St. Swithin's Lane.

For the purpose of Electing a
fit and proper person to be of the
Common Council of this Ward for the

remainder of the current year in the
roomahd stead of Henry Percival
M'pndkton,Esq., who held such Office
of Common Councilman, but who has
re$!gned the$ame.

Hereof fail not.

2nd JulJe} ,1930.

EDWARD KERRY COX,
Ward Beadle,

The Vestry Hall, Vine Street,
Crutched Friars, E.C. 3.

," NOTE;-Every Candidate for Election must not less than seven days before the day
or holding, the Wardmote be nominated in writing by two Electors of the Ward as
~Proposer and Seconder whose names mnst be on the Ward List.

1"°rms,of Nomination can be obtained from the Ward Clerk, Mr. Sam!. Hugh Price,
3, Bond CoUrt, Walbrook, E.C. 4, and when completed must be lodged wjt.h him.

No per89n wh6has not been so nominated is eligible for Election.

CALL FOR LONDON COUNCILMAN ELECTION
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advertising. The state law required the publication of a notice
of the election for twenty consecutive days, and bond buyers
refused to buy school bonds voted upon at such elections un-
Jess the advertising conformed to state law in every respect.3
This large waste of public funds would be made unnecessary
by a slight change in the state election law. This is not at all
an isolated or exceptional case. In many states, changes in
city charters must be advertised for days in the newspapers,
though everyone who is informed will agree that such publi-
cation serves little or no purpose. The Canadian practice un-
der which the returning officer posts a notice at his office of
the call of the election is quite sufficient, and avoids this un-
necessary expense. In this country the election laws should
similarly provide that the call for each election shall be posted
by the secretary of state, and by the chief election officer of
the cities and counties at their respective offices, and let it
stop there. It may be advisable to publish constitutional
amendments and charter amendments in full, as well as com-
plete details of proposed bond issues, but this can be done
better in connection with the publication of the ballot.

The Frequency of Elections. All students of elections in this
country are well agreed that we are afflicted with too many r
elections. Public attention and interest is frittered away by
frequent elections, one crowding upon another. Many exam-
ples were impressed upon the writer during his travels
throughout the country. He was told in Minneapolis, for ex-
ample, in June 1929, that already during that year there had
been held five separate and distinct elections, on separate
days, in certain wards in the city. The Illinois Commission on
the Revision of Election Laws reports that in one city in
Illinois three elections were held within eleven days.'" The
writer served as an election officer in the City of Chicago for
six separate elections (including primaries) in one year, sev-

. Letter to writer from Mr. J. Seaton of the Kansas City Public Service In-
stitute.

. Report, 1931, p. II.
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eral years ago.. In many states there are faur regular electians
held within a year-a city primary and electian, and a state
and caunty primary and electian-aside fram schaal, special
district, and special electians, which are held fram time to.
time. Fartunate indeed is the cammunity which has anly two.

. electians (a primary and an electian fallawing) within a
single year.

Anather prablem in cannectian with the halding af elec-
tians, af equal impartance to. that af the number and fre-
quency, is that af halding electians af different jurisdictians
at the same time. I t is very camman far state and caunty
electians to.be held tagether, and usually at the same time as
natianal electians. Such a mingling af electians results in the
avershadawing af impartant lacal electians by the mare sen-
satianal natianal ar state electians. The minar affices are last
in the shuffie and the electian becames little mare than a
farm. This prablem has attracted cansiderable attentian with-
in recent years, and a few states have altered their electian
laws in arder to. segregate electians. The ideal arrangement
would be to.hald electians an a faur-year cycle, with natianal
electians ane year, state electians anather, caunty electians
anather, and city electians the remaining year. This can be
accamplished anly by lengthening the terms af affice to. faur
years, and by definitely arranging the term af all the afficers
af each gavernmental unit so. that they will caincide. Can-.

. gressianal electians, to. be sure, will have to. be held bien-
nially, but a limited amaunt af mingling af electians is un-
avaidable.

These two.abjectives-that af halding fewer electians and
that af separating the electians af the several gavernmental
units so.that they will nat accur tagether-are samewhat ap-
pased to. each ather. It wauld be easy to. lump all the elec-
tians tagether and thereby have fewer electians. This is the
practice in a few states, natably Oregan, but the result is nat
desirable. It is better to. have mare electians than to. burden

the vater with taa lang a ballat at ane time, canfusing na-
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tional, state, county, and city issues, and thus destroying effec-
tive responsibility. On the other hand, it would be easy to
separate the elections of the various units if we did not care
how many elections we had. An ideal schedule would provide,
first, not more than one election (with an accompanying pri-
mary where necessary) annually; second, that each election
be confined, as far as practicable, to the election of the officers
of one governmental unit only; and third, a fair balance in
the number of officers and the referendum propositions to
be voted on at the several elections, so that one election would
not present an extremely long ballot and the next election a
very short one.

The steps necessary for securing such a schedule of elec-
tions may be indicated. First, longer terms of officeare neces-
sary. There is already a decided trend throughout the coun-
try for longer terms. The early doctrine that "where annual
elections end, there tyranny begins" has long since been dis-
carded. Many officesnow have four-year terms, but usually
no attempt has been made to make the terms of officewithin
the same jurisdiction coincide so as to reduce the number of
elections. Altogether, aside from the problem of election ad-
ministration, many valid considerations may be advanced in
favor of a four-year term generally for elective officers, par-
ticularly executive officers. A two-year term usually means i
that the officer must start campaigning for re-election very'
soon after entering office.This makes the office unattractive
to capable persons and greatly affects the work of the office.
The case of legislative bodies, whether the city council, the
county board, or the state legislature, is somewhat different.
Many well informed persons believe that a four-year term is
rather long for members of a legislative body.5 There is a
growing tendency, however, for such officesto carry a four-
year term, and with no noticeable evil effect.

It is very common also for provision to be made for over-

.Professor Charles E. Merriam is doubtful of the wisdom of four-year terms
for city councils.
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lapping terms of members of city council, county boards of '
commissioners, school boards, and the state legislature. The
principle of overlapping terms is designed to provide con-
tinuity of policy and to reduce political influence, and when
applied to appointive boards and commissions, may be alto-
gether salutary, but for elective legislative bodies it has little
validity. It must be borne in mind that a clean sweep of a
legislative body in an election is almost unknown. A council-
manic election, for example, in which as many as half of the
persons elected are new is highly unusual. Consequently,
overlapping terms are unnecessary. Not only are they un-
necessary, but valid objections may be raised against them.
With overlapping terms and a half or a third of the members
coming up for election at one time, it is difficult to conduct
the campaign upon the basis of the record of the existing coun-
cil, or to fix definitely the responsibility for the policies which
have been followed. Unquestionably the interest in munici-
pal elections is dissipated in many cities by the practice of
electing a few of the councilmen each year. Attention can be
centered more effectively, public interest better aroused, and
responsibility more definitely fixed by electing all members at
one time.6 Longer terms of officeshould be adopted, and the
terms of office within each unit of government should be
made to coincide as a means of segregating elections and re-
ducing their number.

It is not at all uncommon for elections to be held at which

only a single officer or one or two officers are elected, and
minor officers at that. In Milwaukee, for example, the state
law, prior to I929, required an election to be held every
spring in even numbered years, though the city charter had
been amended to provide four-year terms for municipal of-
ficers, and at one election every four years only a single
justice of peace was to be elected. The city had to hold an elec-
tion at a cost of $30,000 to elect an officer whose salary was.This position is maintained by Dr. Mayo Fesler, Director of the Citizens
League of Cleveland.

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



206 ELECTION ADMINISTRATION

$600, and whose duties had been largely removed and turned
over to the police department. The board of election com-
missioners wisely went to the legislature and secured a change
in the law whereby the justice of peace could be elected at
another time. This is not an unusual case. Similar cases have

been related to the writer in other states. A careful study
of the elections within any state will bring such cases to light.

\ Such electionsshould be abolished and the officersinvolved
elected at other times.

In many communities special elections are held too fre-
quently. The practice of holding a special election to fill a
vacancy is of doubtful wisdom. Vacancies should be filled by
appointment by the appropriate officer or body, either until
the expiration of the term of office,or until the next regular
election. The public should not be subjected to the added
bother and nuisance of a public election, and the expense
should be avoided. Since the vote cast is often very small,
the results secured are not satisfactory. Special elections upon
referendum questions or bond issues should be held only when
there is a real urgency or an important reason for holding
such election at a time other than at a regular election. It is
difficult, however, to safeguard against the promiscuous call-
ing of special elections by the local authorities. It is necessary
to authorize the calling of special elections, and it would
probably be unwise to attempt to hedge about or to restrict
t.he exercise of this power. The necessity for special elections
should be removed as far as possible. The attempt of certain
states to do away with all elections in certain years has proved
to be rather ineffective, for special elections during these off
years are common.7 The better practice is to separate the elec-
tions more evenly, holding one regular election each year.

Election Precincts. In this country it is the well established
practice in nearly every state to divide the county or city into
a number of geographical districts for the purpose of holding
elections. Each elector is required to vote at the polling place

, This has been the experience in Oregon.
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of his own precinct, which by custom is ordinarily located
within the precinct, and, in cities, within a few blocks of his
residence. In some other countries large election districts are
used, even an entire city being polled as one district in a suit-
able hall centrally located. The size of the precincts greatly
influences the cost of the elections. It is quite obvious that the
larger the precincts, the smaller will be the cost. The varia-
tion in the size of election precincts among various states and
cities is extremely wide, and cannot be explained by reason
of the difference of the work in the different jurisdictions,
but is rather due to custom and to state law.

The election laws of the various states authorize some local

authority, usually the county board of commissioners or the
city council, to divide the city or county into election districts,
and regulate the exercise of this power.s Many of the more
populous states provide by law that no precinct shall contain
more than a specified number of voters, the number ranging
from two hundred in California to two thousand in Massa-

chusetts. A few states provide also for a minimum number of
voters to the precinct, prohibiting the creation of a new pre-
cinct unless there are, say, fifty voters within the territory.
Otherst<ttes require that precincts shall be of compact and
contiguous territory, and often provide that precinct lines
shall not ctIt ac;rosscongressional, state senatorial, or assem-
bly districtlil"les. In. a few states, however, specific provision is
made avthorizing the creation of precincts which contain some
territory within. a city or town and some without, requiring
th~ keep;l"lgof separate records of the voters of each part. A
very co.rrimonrestriction upon the creation and alteration of
precincts is that of time, requiring any changes in precinct
povndaries to be made thirty, sixty, ninety days, or, in one
state, six months prior to the election. The purpose is to safe-
guard the voter against the alteration of the precincts for
political purposes on the eve of the election.

. Delavv:ue and South Carolina actually divide the state into election districts
by state law.
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These various restrictions upon the local officers charged
with the creation of election precincts are, in the main, un-
wise. They serve little purpose, for it can be assumed safely
that the local city councilor the board of commissioners of
the county, or other officer or board charged with this func-
tion, will perform it in such manner as to facilitate voting, and
will not abuse the power. Take, for example, the provision
that election precincts shall not contain more than three hun-
dred voters. Such a requirement in the state law makes it
necessary for the local officers to divide precincts and to re-
district when the number of voters exceeds that amount, re-
gardless of whether more precincts are actually needed. Fol-
lowing the presidential election of 1928, when an unusually
large vote was cast throughout the country, it became neces-
sary, according to state laws, for many large cities to redistrict
the entire city, creating many new precincts and altering pre-
.cinctlines generally. This had to be done despite the fact that
the election officers knew full well that such a large vote
would not be cast again for several years, and that, except
for the state law, there was absolutely no necessity for redis-
tricting. This creation of many new precincts has greatly in-
creased the cost of the conduct of elections.

The great variation in the number of voters to the precinct
authorized by the state laws indicates in itself that such pro-
visions are unwise. If the precinct officers of Massachusetts
are able to take care of two thousand voters, there can be no
justification for state laws restricting the number of voters to
the precinct to two hundred in California, two hundred and
fifty in Indiana, three hundred in Washington, Oregon,
Nebraska, and Colorado, and so on. In a number of cities of
Wisconsin the public officersdisregard the state law requiring
precincts to be divided when they reach five hundred voters,
and in practice permit precincts to contain as many as two
thousand voters, many precincts running over one thousand
voters. Practical experience indicates that less than half of
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the voters actually vote in most elections, and that even in
the largest elections the precinct officerscan handle the voters
with ease. By failing to divide the precincts as required by
state law the cost is kept down and the elections are conducted
quite satisfactorily. This is proof of the contention that state
laws should not limit the size of precincts, leaving the size
to the discretion of the local officers.

If the state law provides that any precinct containing more
than four hundred (or other number) voters shall be divided
(based either upon the vote cast at any election or the number
of registrations), it inevitably works out that precincts must be
very appreciably smaller in size than the maximum set by state
law. The local election officersmust take into account the pos-
sibility of growth in population of the precincts, and conse-
quently, when there is a redistricting, an attempt is made to
place approximately three hundred voters, say, within each
precinct. Many precincts will be smaller. With an average
of three hundred voters to the precinct, many elections, if
not most elections, will have only from one hundred to one
hundred and fifty votes cast. The result is that the precinct
officersfind their work very slight-in fact, negligible during
most of the day-and the cost of elections is high in propor-
tion. A maximum set by state law of four hundred actually
results in an average vote cast per precinct in all elections of
about two hundred. The cost per precinct of conducting an
election, taking into account the salary of five or more officers
usually required, the rental of the polling place, the purchase
of supplies for the precinct, etc., usually runs from fifty dol-

lars to one hundred dollars for each election. Taking the!
lower figure for illustration, if the precinct cost is fifty dol- I
lars and one hundred votes are cast, the cost is fifty cents per I
vote; but if instead of one hundred votes there are five hun- I

dred votes cast (whic~ should be handled with ease by any!
set of competent precInct officers), the cost per vote cast is
only ten cents. The size of the precincts-the number of vot-
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ers to the precinct-is unquestionably the most important
factor determining the cost of elections.v The cost is inversely
in proportion to the size of the precinct. The cost of conduct-
ing the election in the precincts is by far the largest single
cost in the administration of elections, running from fifty to
seventy per cent of the total cost, and this cost is determined
largely by the number of voters to the precinct.

There are other considerations beside the state laws which

influence the size of precincts. The length of the ballot, the
provisions in the state laws about counting the ballots, the
hours for voting, the tradition of having the polling place i
near to the residence of the voter, the use of voting machines,
and the influence of the size of the precincts upon the party
organizations, particularly the patronage involved-all of
these factors influence the size of precincts. There is by far
too much red tape involved in the procedure at the polling
place: the signing of ballots, the use of several ballots, the
writing out of two poll lists of voters, the various forms which
must be made out, and the clumsy methods for counting bal-
lots. All of this makes it difficult to handle the voters quickly
and to count a large number of ballots. The procedure should
be simplified. Proposals for simplification are suggested be-
low. If an insufficient number of voting booths are provided
the voters will have to wait to mark their ballots and can-

not be taken care of promptly. The solution is simple-more
.. voting stalls or booths. If the ballot is particularly long in

certain elections (as it is in California, Oregon, Illinois, and
-Pennsylvania, for example) the job of counting the ballot is
difficult. In many states the hours of voting are poorly
adapted to the handling of a maximum number of voters to
the precinct. The closing of the polls at six o'clock in the after-
noon, or even earlier, is apt to cause a line of waiting voters
prior to the close of the polls, while during the morning hours.This point has been emphasized in various studies of election costs by the
Citizens League of Cleveland, Ohio, the Mayors' Conference of New York State,
and in some studies made by Mr. C. A. Crosser of the Des Moines Bureau of
Municipal Research.
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very few voters appear. More sensible hours would be, say,
from twelve o'clock noon until nine or ten P.M.

One of the principal arguments or sales talks for the vot-
ing machines is that they permit the use of larger precincts,
since the election officers are relieved of the tedious task of
counting the ballots. This is true, though the number of voters
which can be handled successfully upon one voting machine
depends upon the length of the ballot and other factors. The
most economical way to use voting machines is to provide
several machines to each precinct, with a thousand or more
'voters to the precinct. When more than one-;cmachineis pro-
,vided it is the practice to use one extra officer for each extra
machine, though several states foolishly use two or even
three officersextra for each machine. No saving may be made
by the use of larger precincts if the machines are manned by
more officersthan are needed.

There are several other important considerations why
larger precincts should be used in cities. The amount of su-
pervision which the central office exercises over the precinct
officers is practically negligible at present. Usually no pre-
tense whatever is made to inspect their work during the day
of the election. The actual supervision is confined almost
wholly to the investigation of complaints. Because of the large
number of precincts, particularly in the larger cities, super-
vision is difficult, though notimpossible. If this number could
be reduced substantially, it would be much easier for the
central office to supervise the work. The practice followed in
some of the Canadian cities, where as many as five thousand
voters are handled within a single hall, by several election
boards, is highly significant. The voters within the electoral
9.istrict are divided alphabetically for the polling of the vote,
and one person is placed in charge of all these boards. This
practice has much to commend it. The number of precinct
officers or boards used at each election may be adjusted read-
ily to the size of the vote expected, and the present absurd
practice of using the same number of precinct officers at all
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elections, large or small, thereby avoided. In many light
elections the cost could be reduced to a half or even a fourth

of that of the larger elections. This saving would probably
cut the whole cost of elections into nearly a half.

The principal consideration against the use of large pre-
cincts is that the voters would have to go farther to vote and
would therefore seriously object. It cannot be gainsaid that
the voters in this country have become so accustomed to having
the polling places near their residences that considerable pro-
test would be raised against any other arrangement. The use
of larger precincts, however, does not necessarily mean that
the voters will have to go much farther to vote. If the pre-
cincts are carefully laid out with reference to public buildings
or suitable polling places, the voter will not be required to go
an unreasonable distance. In several large cities which make
considerable use of public buildings for polling places it is
quite customary to locate several precincts within the same
building. This is particularly true, for example, in New York
City and in Milwaukee. In the latter city as many as seven
polls have been placed within one school building. A few
years age Dr. Mayo Fesler of Cleveland counted the num-
ber of polling places on Euclid Avenue for thirty blocks,
and found that there were some sixty within that distance.
On several street intersections he found four portable vot-
ing booths-one on each corner. Obviously under such cir-
cumstances the size of the precincts could be increased without
increasing at all the distance required of the voter. If the elec-
tion precincts were laid out with respect tc public school build-
ings, each school building being located near the center of a
precinct and serving as a polling place for approximately the
same area which it serves as a school, the size of the precincts
could be increased greatly, and yet there would be little
ground for complaint. Where the children walk to school
daily, surely their parents should not complain for having to
make the trip once or twice a year. In this day of improved
streets, better transportation facilities, and the widespread
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use of the automobile, the necessity for having the polling
places near the residences of the voters has passed. One great J
advantage in the use of larger precincts is the fact that the!
polling places could be located uniformly in public buildings.'
The use of larger precincts and public buildings as polling
places would make it necessary for some of the voters to go
farther to vote, but this is offset to a large extent by the fact
that the polling places would be the same from year to year
and would be known to the voters, whereas with smaller pre-
cincts and the use of shops or homes for polling places, the
;voter may be put to considerable trouble to learn where to
go to vote. The use of small precincts with a definite, limited
number of voters to the precinct requires also a constant shift-
ing of precinct lines as population increases, or when an elec-
tion brings out an unusually large number of voters. With
larger precincts, using several boards to the precinct, this
would be unnecessary. Greater flexibility would be provided,
and the precincts might be varied in size so as to fit the re-
quirements.

In rural communities the problem of the size of precincts
is quite different from that of cities. It is usually necessary to
have a separate precinct for each township or other local unit,
!~l1dlittle can be done to increase the size of precincts. With
ipproved roads and the well nigh universal use ofautomo-
piles, large precincts would not occasion any particular hard-
'sHipupon rural voters, and ~hould be used where the political
t!l1itsJ,?ermit.In the small city, say up to twenty-five thousand
poI?ulatipn, elections might be held in the city hall or other
ceu.trallocationas conveniently as in precincts. Some cities,
notably those in Connecticut, follow this practice.

Po1Iin~Plac~s. Elections are conducted in this country gen-\
erallym on~ of the following types of building: public build-
in~s, shops, .churches, homes, and portable houses. The state
laws often provide that the polling places shall be within the
J,?recinct,though in New York State it may be within the
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adjoining precinct, and in Wisconsin it may be anywhere
within the ward. In these states the election officershave much
greater discretion as to the location of polling places, and in
many cities they follow the practice of putting several polling
places within a single school building. In some states when it
is desired to have more than one polling place in a single
public building it is necessary to lay the precinct boundaries

Average Number oj Registered Voters and Votes Cast at the General Election per
Precinct in Selected Cities, 193(}l

1 The statistics have been supplied by the respective election offices.
2 Los Angeles County.
" Essex County. Registration in Newark, 147,790; outside, 178,872.
'Cuyahoga County.
6 Monroe County.
, Multnomah County.
7 Onondaga County.

in such manner that the building is at the intersection of the
precincts. While this device is expedient, it should not be
necessary.

The ideal qualifications for a polling place include the fol-
lowing: sufficient size to take care of the voters without crowd-
ing; well lighted; well ventilated and heated; permanent, so
that the voters would not be inconvenienced by changes of
location; accessible; suitable surroundings for the conduct of
the election; and procurable at a reasonable cost. The polling

Number of Number Average no. Votes cast Average no.
City registered of of reg. voters November of votes cast

voters precincts per precinct election per precinct

New York....... 1,568,305 3,421 458 1,413,717 414
Chicago......... 1,208,599 3,009 402 979,881 326
Los Angeles2. . . .. 853,676 3,433 247 500,801 146
Detroit......... 522,842 852 614 224,482 263
Newark"........ 326,662 630 518 156,497 249
St.Louis........ 300,635 670 447 157,999 234
Baltimore. . . .... 295,929 668 443 271,580 406
Cleveland'. . . . . .. 312,900 1,105 283 289,073 262
Minneapolis. . . .. 218,840 353 617 128,252 364
Milwaukee. . . . . . 184,530' 360 512 106,590 296
Rochester, N.Y.... 159,617 339 472 131,764 388
Portland, Ore.'. .. 148,459 540 275 96,351 178
Syracuse,N.Y.7.. 130,350 236 554 108,678 461
Omaha, Neb.. . . . 88,979 218 407 63,667 292
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place greatly influences the conduct of the elections, both from
the standpoint of service and satisfaction to the voters and
from that of election frauds. Several years ago the writer
made a tour of the voting places in one of the wards of Chi-
cago which was notorious for election frauds, kidnappings,
and violence. During the day a negro candidate for ward
committeeman was shot by a machine gun from a high pow-
ered car. The writer was greatly impressed by the type of
place used for the polls: small, dark rooms in the basement
of shabby flats, accessible only through a narrow dark hall-
way; the rear end of small shops; barber shops with business
going on as usual; one livery stable; and one beauty parlor;
while large public school buildings nearby went unused. Such
crowds were gathered in and around the polls that voters had
difficulty in edging their way through. Confusion reigned
supreme, and in the turmoil it was difficult to know what was
going on. Carloads of thugs and gunmen toured the ward,
repeating, and intimidating the voters. It was evident that the
polling places had been selected to make election frauds and

'violence easy. It was almost inconceivable that the same
throngs and the same tactics could have been used in public
school buildings or places of decency and respectability.

Public buildings, particularly school buildings, are unques-
tionably the most desirable polling places from almost every
viewpoint. In Milwaukee the board of election commission-
ers within recent years has followed the policy of locating
practically all of the polls within public buildings, using port-
able houses where there is no public building within easy
walking distance. The board has refused to place the polling
places within shops, churches, or homes. The cost of the elec-'
tion is substantially reduced by the use of public buildings, for
ordinarily no rental is paid. In some cities an additional wage
is paid to the janitor of the public buildings because of the
extra work required, which is the only rental cost involved.
Public buildings are roomy, airy, well lighted and heated ac-
cessible, and respectable. The school authorities in some cities

- - - - -
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object to the use of school buildings on the ground that there
are no rooms available for use as polling places without dis-
turbing the school. It has been suggested that school be dis-
missed on election days, but with this suggestion the writer
cannot agree. Ordinarily there is some room or wide hallway
where the polls can be conducted without serious inconveni-
ence to the school work. Basement rooms in the school build-

ing are used in many cities, though it should be noted that
some election officers object to the use of basement rooms or
hallways. The writer has visited many polling places in school
buildings, many of which were in basement rooms, and has
found them to be highly satisfactory in every case. Other pub-
lic buildings frequently used include fire stations, the city
hall, and public libraries. If large precincts were the rule in
cities, no difficulty would be encountered in using public
buildings exclusively for the polling places.

Shops, particularly tailoring and cleaning establishments,
are commonly used as polling places. A few are quite satis-
factory, but usually they are small, poorly lighted, badly
heated and ventilated, and subject to frequent changes.
Churches are used only infrequently. Private residences are
unsatisfactory as polling places. People object to having to

. go into a residence to vote, and often damage is done to the
home, involving a claim against the city. Portable houses are
used in only a relatively few cities. Baltimore, Cleveland,
Detroit, Milwaukee, New York City, and Rochester, New
York, are among the cities using portable houses. They are
used practically exclusively in Rochester and quite generally
in Cleveland, but in the other cities they are used only in
precincts where some other satisfactory place is not available.
The consensus of opinion seems to be that on the whole they
are not satisfactory and should be used only as a last resort.
They have to be placed on the curb or street, or on a vacant
l?t, and are somewhat unsightly. They are not ordinarily well
hghted and heated, and if the weather is cold they are rather
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unsatisfactory. In Cleveland, however, arrangements have
been made to light the portable houses, and in Rochester,
where the election commissioner has gone into the matter
thoroughly, the portable houses are well constructed and
equipped. When account is made of the various factors of the
cost-original cost, interest, depreciation, upkeep, rental of
storage space, drayage to and from the precinct-it is evident
that portable houses are quite expensive, and a rented shop,
even at a high rental, is more economical.

The procedure used in the selection of polling places is not
at all uniform. In many large cities the party organizations
are permitted to select the polling places, in some cities each
party controlling in alternate precincts. In other cities an
employee of the election office is sent out to locate and rent
polling places in the precincts where it becomes necessary to
secure a new location. In many states the county board of com-
missioners or the city council determines upon the polling
places and the selection is made by each councilman or com-
missioner for his own district. In former years there was a
considerable element of patronage and sometimes graft in
,the location of the polling places, but with the mounting cost
IOfrent this is no longer of much importance. In many pre-
cincts it is difficult to find a suitable polling place. If the selec-
tion is turned over to the party organizations and merely rati-
fied by the authority charged with the selection, unsuitable
polling places will be selected in the machine controlled dis-
tricts of the city, and will be conducive to intimidation, vio-
lence, and election frauds.

Public buildings should be used practically exclusively for
polling places. In order to permit a freer use of public build-
ings, state laws which require the polling place to be located
within the boundary of the precinct should be repealed. The
practice of permitting the party organizations, and hence the
precinct captains, to select the polling places is unwise, par-
ticularly in the districts of large cities where frauds are liable
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to be committed. Many, if not most, of the election frauds
and bad practices which now prevail would be avoided if pub-
lic buildings were used.

Delivery of Election Equipment and Supplies. Various equip-
ment, supplies, records, ballots, etc., must be delivered to the
polls before the election starts. Some of the items, such as
tables, chairs, voting stalls or booths, and ballot boxes or vot-
ing machines are always trucked out to the polls a day or
more prior to the election. In rural precincts the officers are
frequently left to their own resources to secure such supplies,
and in some cities the tables and chairs are supplied by the
person who rents the polling place. Many cities, however,
own the equipment, which is kept from one election to the
next. The ballots, registration records, and certain other forms
and records are regarded as too important to be delivered to
the polling place, and are usually delivered to one of the
election officers, who is required to call at the election office
for them, or are delivered to the home of the chairman of the
precinct board on the day prior to the election and a signed
receipt secured for them. The latter practice is by far the bet-
ter. In many places the election authorities short-sightedly
require the precinct officersto make trip after trip to the elec-
tion officeto perform trivial duties which could be done with-
out this bother, thus making the position unattractive to the
most desirable type of person.

Hours for Voting. Considerable variation exists as to the
hours for voting, even within the same state, and, indeed,
within the same city from one election to another. In Illinois,
for example, different acts of the legislature, applying to
different elections and to different jurisdictions, provide for
the following voting hours: 6 A.M. to 5 P.M.; 6 A.M. to 4
P.M.; 8 A.M.to 7 P.M.; 7 A.M.to 5 P.M.; and in certain juris-
dictions the local authorities may change the hours.1o In

""Report of the Illinois Commission on Revision of the Election Laws, 1931,
p. 36.
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Chicago it often happens that two elections are held on the
same day; for example, a judicial election and a city election,
one closing at four o'clock and the other at five o'clock.
Voters arriving at the polls between these hours are permitted
to vote only in the election which has not yet closed. Such a
situation obviously is absurd. Years ago, when the State of
Illinois was largely rural, it was quite satisfactory to close
the polls at four or five o'clock, for the farmers had to go
home to do the chores at about that hour, but to continue such
hours for a great city, where it is normally more convenient
for the voters to vote after five o'clock P.M. than before that

hour, is even more absurd.
Little attention or thought has apparently been given to

the problem of the hours of voting. In many states long hours
obtain, making the position of election officer very tedious,
while in other places the polls close so early that it is not con-
venient for many voters to vote, and people at work have to
leave their work for several hours in order to vote. Despite
the fact that the habits of the city dweller of to-day are quite
different from those of the rural dweller of a generation or
more ago, often the hours for voting have not been changed.

For the city dweller to-day it is desirable that the polls be
kept open during the early evening so that several members
of the family may vote together after the employed persons
return home from work. Experience in cities which keep the
polls open until eight o'clock P.M. shows that in the average
election more people will vote after five o'clock than prior
to that hour. In a very hotly contested election, however,
many persons will vote during the day to avoid the evening
.rush and waiting in line. From the standpoint of taking care
ofthe voters, it would be desirable to continue the polls open
until nine or even ten o'clock P.M.; but, on the other hand,
people are anxious to have their election returns on the eve-
ning of the election, and the newspapers press particularly
hard for returns in time for the morning papers of the next
day, and hence it is probably not practicable to keep the polls
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open longer than nine o'clock P.M. unless voting machines are
used. In many states the polls are opened early in the morn-
ing in order to permit persons to cast their ballot on their way
to work. While this is desirable, it entails long hours for the
election officers, frequently with very few voters until the
evening rush. A much better practice would be to open the
polls at noon, thereby reducing the hours of the election of-
ficers and the cost of the election, and to keep them open un-
til eight o'clock P.M., with extra clerks to assist during the
rush period and to help count the ballots.

Organization of the Precinct Election Board. In a number
of states one member of the precinct election board is made
.chairman, either by selection of the precinct officers them-
selves, or by appointment as chairman by the central elec-
tion office.There is much merit to the practice of placing one
man in charge. The power of the chairman, however, varies
a great deal in different states. In Omaha and in Detroit the
chairman is in general charge and is responsible for what takes
place. In Omaha all decisions are finally made by the chair-
man, and because of this, a strong effort is made to secure a
satisfactory and experienced person to serve in that capacity.
In some states, however, the position of chairman carries lit-
tle or no added authority. Where the chairman has no extra
powers and is only one among the other members of the
board, or where there is no chairman at all, responsibility is
divided so completely that when irregularities or frauds take
place it is always practically impossible to establish the guilt,
and bickerings and disputes between the election officersthem-
selves are liable to occur. Common sense would dictate that

one person be placed in charge. The principal argument
against placing one person in charge is the outworn principle
of bipartisanship.

The division of work between the several members of the

precinct election board is rarely set forth in the statutes,
though quite commonly it is contained in the instructions to
the precinct officersby the central election office.In most juris-
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dictions there are two poll books to be written out and two
registers of voters to be examined and checked when the voter
applies to vote, and consequently the two clerks are usually
assigned to write out the poll books, and two of the judges
take charge of the registers. One person is placed in charge
of the ballots, and sometimes another person receives the bal-
lots after they have been marked and deposits them in the
ballot box.

Identification of the Voter. The first step in permitting an
elector to vote is to see that he is registered and to identify
him as the person registered. The elector announces his name
as he approaches the officer in charge of the register, who
examines the records to see that he is duly registered. In many
states, unless there is a challenge, no attempt is made to
identify the elector at this stage. In rural sections and in small
cities there is little or no need for any particular formality in
identifying the voters, for the election officers are acquainted
with the voters and recognize them upon their appearance.
In large cities, however, the election officers are personally
acquainted with only a small part of the voters of the pre-
cincts and, if the ballot box is to be guarded against spurious
votes, the voter must be identified. Two principal methods
are available; namely, the signature of the voter and the per-
sonal description recorded in the registration record. The sig-
nature method is much superior. If every voter is required to
sign one of the polllistsU or a special certificate provided for
that purpose,12and the signature is compared with that on the
registration record, there is little possibility of repeating. It
is uniformly reported that the precinct officers are frequently
negligent about actually making the comparison, but the effect

. is about the same. The person who would vote under the name
of another person cannot be sure whether a comparison will

U This is the case in Omaha and California. In New York the voter signs one
of the four registers when he votes--a clumsy arrangement.

12 This has been used in Minnesota for a number of years with good results,
and was adopted in Michigan with permanent registration of voters in 1932.
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be made or not, and even if the precinct officers fail to make
the comparison, a comparison may be made by a watcher.13
It must be remembered, also, that the signatures made by the
voters may be examined later and compared with the signa-
tures on the register, and if repeating or ballot box stuffing is
undertaken by the election officers themselves, it can be de-
tected. The election crook has a high regard for the ability of
handwriting experts, and if he must sign the name of another
person and thus make a permanent record, he is unwilling to
do so.

When it is proposed to require the voters to sign before
being permitted to vote, the objection is always raised that
this procedure would slow up the conduct of the election and
cause confusion and delay at the polls. This has not been the
experience in the states where it has been tried. In New
,York State, under an extremely clumsy procedure, where the
voter must sign on the exact line of his registration record in
the register, no difficulty whatever is reported in handling
precincts which run in many cases over 500 voters. In other
states where the voter is permitted to sign a certificate or the
first vacant line in the poll book, a thousand or more voters
could be handled with great ease. In fact, the use of the sig-
nature of the voter at the polls tends to speed up rather than
to delay the voting. The election officers often have difficulty
in understanding the names of voters when stated to them
orally, and may be uncertain about the exact spelling. This
often causes delays. When the voter writes out his name this
delay is avoided. It is not an undue hardship to require the
voter to sign. It is rather a protection to him in that no one else
can vote under his name. There is no objection raised by the
voters themselves to signing. The point is often made that
many persons are unable to sign their names. This is not the
case. Even many illiterates are able to sign. The number of
persons unable to sign their names is negligible.

'" Th~ laws of several states specifically provide that watchers may make the
comparison. See New York Election Law, Sec. 202.
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Identification by means of the personal description of the
voter contained in the registration record is of little value.
The precinct election officers rarely pay any attention to the
descriptive items, except in cases where the applicant is chal-
lenged, and the watchers are unable generally to detect re-
peaters. Voters object to many of the items of personal de-
scription such as age and weight. The signature method is far
superior in every respect, and is used as a matter of routine
upon all applicants to vote. It has been suggested that the
voters should be finger-printed and this method used to
identify them at the polls. This method would provide posi-
tive i&,ntification, provided the precinct officers were able to
make the comparison, but, on the other hand, it is too drastic
a.means for the occasion. There would be undoubtedly much
objection to its use by voters, who would feel that this classi-
fiedtht;ll1...f1.scriminals. Since the signature is effective and so
much .1110reeasily administered, there is no occasion to use
the nriger-print method.

PpUCists. Qrdiparily two poll lists are made, containing the
1'l<l:.mesof p~rSOl1Swho have voted in the order of their ap-
pearance, .al1dusually their addresses. Often the serial num-
bers.of the!ballotswhich they voted are put down after their
names, butsil1c;e the number is removed from. the ballot be-
f()l'e~tisplaced in the box, it serves little purpose. It is essen-
tial, to.be sure, th~t there be a permanent list of the persons
pet'mitted t'b vote, so that a record may be available in con-
tested ele'ction cases. The writer has been told by many elec-
tionoffice~~,.h6wever, that there is no need for a duplicate list,
for the original only is used in election contests. A single list
isqui~es1.lfficient..In. the State of Washington one of the elec-
tion clerks takes the duplicate poll list home with him after
the <:Jose/ofthe polls.

lEthe voter is required to sign his name when he applies
tovote, this signature should constitute the poll list. He may
gerequired, as in California, to sign a poll list or roster of
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voters, which is retained, and constitutes unquestionably the
very best kind of a poll list. If the state law provides that the
voter shall sign a certificate when he applies to vote, the
certificates may be retained and used as a poll list. If it is
required that the ballot number be recorded on the poll list,
a space can be provided for that purpose. A principal con-
sideration in favor of using the signature of the voters them-
selves as the official, single, poll list is that this would elimi-
nate the necessity for the two poll lists prepared by poll clerks
and thereby cut the precinct personnel cost into nearly half.
It may be contended that the poll clerks are required to help
in making the count, but this could be taken care of more
economically and better by providing for extra help to come
on during the rush period or at the close of the day.

Handling the Ballots. One of the essential features of the
Australian ballot is that the officialballots are given out only
at the polls, and under suitable safeguards to prevent the
substitution of a previously marked ballot. In many states one
of the precinct election officers is required to call for the
ballots and to deliver them with seals unbroken to the polls.
In practically every state the officer in charge of the ballots
must sign or initial the ballots before they are handed to the
voter, and in a few states several officers are required to sign
or initial them. In addition to this, a number of states pro-
vide for a serially numbered stub on the ballot, which num-
ber is recorded on the poll list, and the stub is torn off before

: the ballot is placed in the ballot box. All of these provisions
. are designed to prevent the "endless chain" ballot. The vote

buyer is very much concerned with making sure that votes
are delivered as paid for. If he relies upon the bribed voter
to go into the booth and mark the ballot according to in-
structions, he can never be sure of the results. Accordingly,
by hook or crook, he secures an extra officialballot, which he
promptly marks and folds for placing in the ballot box. This
ballot he then gives to the bribed voter with instructions to
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bring back the ballot handed to him by the election officers,
and deposit the previously marked ballot in the ballot box.
This is kept up all day and is known as the "endless chain"
ballot.

The ballot laws in many states are designed to prevent this
fraud, and usually with cumbersome procedures. The sig-
natures or initials of the election officers on the back of the

ballot are not an effective safeguard. Such initials are too
easily forged, and are rarely checked before the ballot is
placed in the box. The election officers may neglect to initial
or sign the ballots as required by law. In contested elections
when the signatures or initials are carefully checked, many
bona fide ballots are thrown out because of the negligence of
the election officers in failing to comply with the law in this
regard. It is not unusual also for the voting at the polls to
be delayed while the election officers sign the ballots as re-
quired by law. This can be readily understood when account
is taken ofthe fact that in many elections there is not one bal-
lot, but a number of them.

Some other and more satisfactory method should be used
to prevent the endless chain. If the ballots are serially num-
bered and the number is rt;:corded on the poll book when the
ballot is handed to the voter,.i:his is sufficient and much more
effec;~ivethan the. signature of the..election officers. In this
case, thenumb~red stuhshould be removed before the ballot
is placed in the .box and the number compared with the num-
bers recorded, if there is any question about the matter, In
many states, however, this is unnecessary; for the danger
of ballot substitUtion has becgme generally very slight. The
signature of the chief election. officer, or the seal of the office,
printed on the face of the ballot, should prove to be effective
ordinarily in safeguarding against ballot substitution.

After the vQter has marked the ballot he either returns
it to the. election officer to be deposited in the ballot box or
he places it in the ballot box himself. In some states an extra
officer has charge of receiving the ballots, but this would
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appear to be unnecessary, since the officer in charge of hand-
ing out the ballots should be able to receive them, or to see
to it that they are properly placed in the ballot box by the
voter. In some states ballots of different types (for example,
state, county, city, referendum, etc.) are printed separately
upon different colors and the ballot boxes are painted in cor-
responding colors, each box to receive the ballot of the same
color.14This would seem to be too much fuss and feathers.

The better practice, it would appear, is one ballot and one
ballot box. It is probably much easier for the election officers
to sort the ballots, if more than one is used, after the ballot
box is opened, than to instruct each voter in which box to
place each of the several ballots.

When the voter receives the ballot he is ordinarily re-
quired by law to retire to a voting booth to mark it. Voting
booths or stalls of all sorts and descriptions, sometimes of
local make, are used. The principal considerations are to have
a sufficient number of them and to have them suitably lighted.
Many cities use voting stalls, consisting of a long shelf with
divisions between, spaced just far enough apart to permit
one person to stand at the shelf in each compartment. With
this arrangement, only side curtains to separate the compart-
ments are used, and a large number of voting stalls may be
provided at a minimum cost. While the voter is not complete-
ly curtained off, effective secrecy in marking the ballot is
secured. In a few states no provision is made in the state law
for voting booths, and none are provided. The voter upon
receiving the ballot goes to the wall or any other place and
marks it.15I t is unnecessary to state that for the convenience of
the voters and secrecy of the voting, booths should be required
by state law and provided.

State laws vary greatly as to what instrument the voter
shall use in marking his ballot. Some states require it to be

H This is the practice in Minneapolis.
,. The writer was present at a recent election in Birmingham where this is

the practice.
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marked with a lead pencil/6 others with pen and ink,17while
California requires the use of a rubber stamp. Such provisions
are apt to cause ballots to be thrown out, for the voter is not
acquainted with the provisions of the election laws. Since all
of these devices are permitted by state law in various states,
it would seem to be reasonable to permit the use of any of
them within the same state. Surely there is no great value
to be gained by requiring the use of one particular method
of marking the ballot.

Assistance to Voters. In practically all states provision is I
made whereby the voter who is unable to mark his ballot
may secure assistance. These provisions, however, are fre-
quently abused and are used in connection with bribery or
intimidation of voters. They defeat the end of secrecy of the
ballot. In certain precincts in many large cities assistance is
virtually forced .upon the voters by overzealous and in-
timidating precinct political workers, and persons who have
no need of assIstance rer:eive it. In controlled precincts the
precinct captain. of the dominant party may mark the ballot
of practica1ly eyeryvoter under the guise of assistance, some-
times without the voter's bothering to go into the voting booth
at aU. W~ll infonned observers of election matters report
that t4is is ol1eofth~ principal sources of election manipula-
tion andshould'be strictly regulated.

In some states the ~<twprohibits the giving of assistance ex-
ceptto voters Who arepl1ysically unable to mark their own bal-
lot, thereby removing illiteracy as a ground for assistance.18
Other pmvision~ designed to prevent the abuse of the assist-
anceprovision are apt to be disregarded by the precinct elec-
tion officers, and consequently it has been felt that the most
drastic restrictions possible should be adopted. The constitu-
tionality of such a provision, however, in a state which does

"Ohio, for example.,-Election Laws, Sec. 4785.
11Colorado, for example.-Election Laws, Sec. 774'1..
18Massachusetts and Ohio, for example.
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not require literacy as a qualification for voting is doubtful.19
It, in effect, makes it impossible for the illiterate voter to cast
his ballot, and thereby practically establishes literacy as a
qualification for voting.

In every state the voter desiring assistance is required to
state that fact to the presiding election officer, and in most
states he may be required by the election officers to take oath
as to his inability to mark the ballot. In some states it is neces-
sary for the voter who would receive assistance to state at
the time of his registration that he is unable to mark his bal-
lot.2OThis is a very effective safeguard, which should be in-
corporated in the registration law of states in which the as-
sistance to voters is a problem. Under permanent registration
systems, however, this requirement should be adopted at the
start of the system, as it can be incorporated afterwards only
with difficulty.

A number of states require a written record and an affidavit
to be made for every person who receives assistance. This
is a sound requirement, for it provides a permanent record
and tends to prevent the promiscuous use of assistance. Of
course, with careless or corrupt election officers, even such a
requirement as this may be overlooked. Probably the most
satisfactory method of making a record of voters requiring
assistance is to provide a separate form for each voter, with
an affidavit by the voter, a definite statement of the reason
of the disability and perhaps an affidavit by the persons ren-
dering the assistance to the effect that they will not divulge
how the voter voted. Such forms should be preserved and
turned in with the other records.

When a voter is permitted to receive assistance he may be
assisted either by one or two of the election officers, or by
other persons of his choice. The requirement that only the
election officers may render the assistance safeguards the
practice somewhat, but may slow up the conduct of the elec-

:'See Wickham v. Coyner, 12 O.CC. (N.S.) +33; 20 O.C.D. 765.
., New York and California, for example.
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tion. In New York the voter is permitted to have some close
relative, enumerated in the statute, assist him. This would
seem desirable. In fact, the only abuse on this score is that
political workers, if permitted by law, may assist many of
the voters in the precinct and virtually compel them to take.
assistance. The most sensible provision would be to permit
the elector needing assistance, if he desires, to select two per-
SOIlS,who mayor may not be election officers, and to prohibit
allYpolitical worker, watcher, or representative of a political
party or candidate to give assistance. Obviously, many per-
sons requiring assistance would prefer to have a member
of their own family or a friend give the assistance. There is
some protection, also, in having two persons give the assist-
ance instead of one. In Missouri, it is interesting to note, the
ballot of the assisted voter is marked by the election officers
in, the pre

,

sence of all persons at the polls.'21 Ina number of '
I

!

states a notation is required to be made on the back of the
ballot of the assisted voter, giving the names of the persons I
who assisted him. \

III Omaha, it was formerly the practice of one of the
pqliticalorganizations to print a list of candidates which it
supported/upon cards, and to place these cards.in the hands
of controlled voters, who were instructed to ask for assistance
a.Ad,then to band this card to the election officel'markingthe
b~llot. Intimidation and bribery could be carried 'on, under
this procedure very readily, for the controlled or bribed
voter could be required to ask for assistance and to use the
printed card in this manner. The election commissioner went
to the stat~ legislature and had the election law amended to
require that the assisted voter state "by word of mouth" how
he wants his ballot marked.22

C~~'enges. Provision is made in every state law whereby
applIcants to vote may be challenged at the polls. The num-

:Ele~tion La.ws,Sec.48p.
,h' ThIS was bItterly opposed by the political organization and several attempts

\lve Qeen made to repeal it.
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ber of challenges actually made is declining, and is almost
negligible in many communities, but nevertheless the chal-
lenge procedure is important. It should not be looked upon as
an effective method of preventing voting frauds and illegal
voting, however, for the challengers, unless they are excep-
tionally well acquainted with the voters of the precinct, are
unable to recognize suspicious cases. In Chicago, for example,
the bar association at several elections within recent years has
manned the polls with watchers and challengers and has
thereby prevented some of the most flagrant frauds, but there
are decided limitations upon this method of securing honest
elections. It is so expensive that it can be used only in an
occasional election when the community has been aroused.
The challengers in the transient sections of the city have
ordinarily little means of recognizing repeaters. An unscrupu-
lous political organization can carryon election frauds under
the very nose of the watchers who are strangers in the precinct,
without being detected. Despite these limitations, a challenge
provision must be included in the election law as a "gun be-
hind the door." Another aspect of the problem is the fact that
challenges may be wilfully made for the purpose of obstruct-
ing the election and to embarrass voters of the opposing side.
It is necessary to safeguard against spurious challenges.

The precinct election officers are not often called upon to
administer a challenge, and for this reason they are usually
unacquainted with the procedure to be followed. The election
laws of a number of states provide in detail the grounds upon
which challenges may be made and the exact questions which
should be asked covering each type of challenge. The Cali-
fornia law, for example, enumerates the following grounds
for a challenge, and specifies the exact questions and pro-
cedure to be followed in each case:23

I. That he or she is not the person whose name appears on the
register.

2' Election Laws, Sec. 123°.
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2. That he or she has not resided in the state one year next preced-
ing the election.

3. That he or she has not been a naturalized citizen of the United
States ninety days prior to the election.

4. That he or she has not resided in the county for ninety days
preceding the election.

S. That he or she has not resided in the precinct for thirty days next
preceding the election.

6. That he or she has voted before that day.
7. That he or she has been convicted of an infamous crime.
8. That he or she has been conyicted of embezzlement or mis-

appropriation of public money.
9. That he or she cannot read as required by the constitution.

The law goes on to specify the oath to be used in the sev-
eral cases, the questions to be asked, the rules to be used in
determining residence, etc. In case of most challenges, .such
as that the applicant to vote is not the person registered, the
oath, if taken by the applicant, is conclusive, but in the matter
of residence the election officer determines whether the ap-
plicantis legally entitled to vote.

The California provisions, which are similar to those in a
number of other states, would seem to be eminently satis-
factory. Of particular value are the specific rules for deter-
'riUning tlIe matter of residence. The enumeration of the
grounds for a challenge,o£ necessity forces the challenger to
specify uppn which grou,nd lIe challenges the applicant, and
thereby removes the evil. o£fi.generalchallenge without speci-
fying the ground, which, .i£ permitted, may lead to pro-
miscuClUschallenging.lt Wollidbe well, however, to have the
list of grounds .£orchallengesandthe questions and procedure
to be followed in each case printed upon a special challenge
record form, with spaces to enter the name of the challenged
voter, the challenger, the ground of the challenge, the
i:\nswersto the questions, the decision in the case, and the sig-
nature of the election officers. This may appear to be rather
formal, but the number of challenges is ordinarily so small
that no difficulty would be encountered. The very fact that a
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permanent record is made is a safeguard against numerous
and unjustifiable challenges. The challenger should be re-
quired to sign, as well as the challenged voter.

In addition, the ballot of the challenged voter should be
marked so that it can be identified later on. In Wisconsin, for
example, the number of the challenged voter is written upon
his ballot, which may be used in a contested election case to
identify it.24The precinct officers are necessarily unable to
pass judgment upon the fact when there is conflicting testi-
mony, and if there is doubt as to the qualifications of the
voter, it should be resolved in his favor; yet there should be
some method whereby the question may be investigated and
passed upon after a more complete hearing later on, if neces-
sary, and the ballot discarded if the voter is found to be
ineligible. One defect of the voting machine is that it is im-
possible to identify a vote after it has been cast, and if the
precinct officers corruptly or mistakenly permit unqualified
persons to vote, nothing can be done about it later on, short
IOfthrowing out the entire precinct. In several states the bal-
lots of all voters are numbered and the numbers are left upon
the ballots when they are placed in the ballot box, which
makes it possible at some later date to throw out the vote of
any person found to be unqualified.25 While much may be
said for this procedure, it is open to the objection in Missouri
and Washington that the election officers, if they so wished,
could search out the ballot of any particular voter and ascer-
tain how he voted, thus destroying the secrecy of the poll.
The number of the ballot in Colorado, is covered and sealed
by a black flap printed as a part of the ballot, which safe-
guards the secrecy of the voting.

Watchers and ChaHengers. It is generally believed that the
honesty of elections is safeguarded by having at the polls
representatives of the several political parties as officialwatch-
ers and challengers, and, in primary or nonpartisan elections,

., Election Laws, Sec. 6.52.
osMissouri, Colorado, Washington, and some other states.
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representatives of the individual candidates as well. Conse-
quently, provision is usually made in the election laws for
such representation at the polls, with duly authorized cre-
dentials. In some states the election office issues the creden-

tials to persons named by the parties or candidates as their
representatives, while in other states the law merely author-
iies the candidates or parties to issue their own credentials.
The state laws ordinarily provide that such representatives
shall have the right to be present at the polls and to watch
the conduct of the election, to make challenges, to observe
the co\1nt, and to scrutinize certain records.

The prevailing practice with regard to watchers or chal-
lengers varies greatly in different sections of the country and
from one election to another. In some communities, particu-
laJ:"lylarge cities, where the party organizations are strong,
party representatives are regularly placed at the polls; but
inpJher communities with a weak party organization, watch-
'er§;a:rera1'"~lyused. Generally speaking, the use of watchers
and. challengers is becoming less, and in sections where elec-
tiqrr fraud!>'.h.:ive practically disappeared, little use is made
pfpat'ty representatives at the polls, except that of a party
ch~clcer,Whosebusiness it is to keep track of the voters who
ha,yeyoteclso that the precinct political workers may know
'\'V~J~h./",6ter$to round up toward the close of the day. Of
!=oUt'seritis con;up.oneverywhere for the precinct captain and
other pd'litical workers, if there are any at the election, to be
preseqt at the count, whether with credentials as watchers
or not~

InI:Q,anystates there is a provision in the election law pro-
hibiting.p~rs()ns from loitering at the polls and authorizing
al1ddirecting the election officersto prevent more than a stipu-
la.tednumber of persons from being present at the polls. One
of the prime reasons for issuing official credentials to the
representatives of the parties or of the candidates is to pre-
vent thel1l.fJ:"ombeing ejected from the polls by the election
officers. Asa matter of practice, however, election officers are
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reluctant to force citizens to leave the polls, and usually do
so only when the congestion becomes so great that it is diffi-
cult to carryon the election. In many communities no question
is ever asked of persons who wish to remain at the polls, and
even the precinct captain and other political workers may not
bother to secure credentials, knowing full well that no ques-
tion will be raised about their presence at the polls. On the
other hand, in the tough sections of some large cities the
precinct election officers are not hesitant in ejecting persons
from the polls, and at times have refused to recognize even
persons with officialcredentials.

It is difficult to estimate the value of having party watchers
or challengers at the polls. In many cities where election
frauds have prevailed, their use is regarded as an important
means of preventing frauds. A few years ago at a particularly
hotly contested election in Chicago, the bar association ar-
ranged with the election office to place watchers at every
polling place in the city, and many attorneys volunteered
their services. After the election was over conflicting state-
ments were made to the writer as to their effectiveness in
preventing frauds. Undoubtedly some election frauds were
carried on that day, particularly repeating, but the frauds
were fewer, especially in the count. It is, however, only the
occasional election at which public sentiment is greatly
aroused that volunteers of this type, or the necessary funds
to pay watchers, can be secured. This means cannot be relied
upon to prevent election frauds except in the unusual elec-
tion. The provision for watchers should not be relied upon
as an effective safeguard against voting frauds; the election
machinery and procedure should be designed to guarantee
honesty in election, regardless of any supposed protection
from watchers. It should be borne in mind that watchers of

the political parties and watchers of civic organizations, such
as the bar association, are quite different. The persons ap-
pointed as watchers for party organizations in the tough pre-
cincts of some large cities may be intent upon stealing the
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election and may cause serious disturbance at the polls. A
'number of prominent election officers have complained to
the writer of the poor class of watchers appointed by the
parties in many precincts of the city, and have related inci-
dents of where the watchers were drunk or raised such a

disturbance that they had to be forcibly ejected from the
polls. In the opinion of these election officers it would be
better to have no watchers and challengers at all at the polls,
and they favored suitable restrictions.

While no great faith should be placed in the efficacy of
watchers, no doubt there should be authorization for them
in the election laws. It is simple enough to provide that the
political parties shall be entitled to have one or two watchers
at the polls and at the count, but it is more difficult to formu-
late the provisions which should govern nonpartisan and
direct primary elections, at which the party organizations as
such have no part to play. There is no justification which may
be advanced for party representation at these elections, yet
at the direct primary elections frauds are more prevalent
than at any other election. The simplest provision, and one
that is made in a number of states, is that any candidate at
these elections may have one or two watchers at each pre-
cinct. The objection commonly raised to this provision is
that if every candidate, or many of the candidates, availed
themselves of this right, the polls would be so crowded with
watchers that it would be impossible to conduct the election.
Consequently, some states provide that two or more candi-
dates may jointly have watchers to represent them as a group
at the polls. The danger of having too many watchers at the
polls in these elections, however, is not great, for the cost is
prohibitive for individual candidates. Provision should be
made to permit civic organizations, such as municipal leagues
or voters' leagues, to have watchers at the polls. It is probably
unwise to write into the election law itself a provision for
representation to civic organizations, since the term "civic
organization" might give rise to questionable interpretation,
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and the better provision would be to authorize any group of
one hundred citizens, say, to have watchers by petitioning the
election office. If watchers are to be authorized, they should
not be confined to representatives of political parties. Those
representing candidates or civic organizations are likely to
be more salutary than those appointed by the party ma-
chines.

The Count. Probably no part of election administration is
conducted so poorly as the count of the ballots. Election con-
tests always bring to light glaring mistakes and irregularities,
to say nothing of downright frauds. With the long ballot, so
prevalent in this country, the election officers have a difficult
task before them at the close of the polls. Ordinarily they
have already been on duty since early morning and are quite
worn out. If the election is a large one, the count may con-
tinue until midnight or even later. The election laws and the
instructions from the election office throw little light upon
how the count should be conducted, and usually the elec-
tion officers work out a plan of their own at the moment, fre-
quently taking short cuts and pressing bystanders and some-
times political workers into service. Often the light is none
too good, and the counting room may be crowded. A certain
amount of confusion is liable to prevail. If, in addition to all
of these things, account is taken of the fact that the election
officersare frequently incompetent and with little or no cleri-
cal experience, it is readily understood. why the returns are
'often erroneous. In a contested election case in Milwaukee

several years ago, 123 precincts were recounted for one office
only-that of Representative to Congress-and it was dis-
covered that only one precinct had reported a correct tabula-
tion of the votes for this one office. And Milwaukee boasts
quite justifiably of honest and capably administered elections.
Recounts in Chicago and Philadelphia have indicated such
wide variations that apparently the precinct officers did not
take the trouble to count the ballots at all. Several years ago
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the chief clerk of a large city showed the writer returns from
various precincts upon referendum proposals, which upon
their face indicated that they were fraudulent, being in round
numbers (even hundreds) for and against the various propo-
sitions.

The state election laws usually specify in some detail how
,the ballots shall be counted. The practice varies from $tate
to state, and a number of states make no attempt to set forth
the method by which the ballots shall be counted, but merely
provide that the election officers shall proceed to conduct the
'Countand make the returns. A common provision.is that after
the last vote has been cast the precinct officers shall ascertain
from the poll list the number of voters who have voted, and
sign their names at the bottom of the poll lists. The next step
isto count the number of the ballots in the ballot box to ascer-

taifl whether there is the proper number. Several-states pro-
'vide that. if there is a surplus of ballots, one of the election
officer§ shall approach the box blindfolded and withdraw
sufficient ballots so that there will not be a surplus, and
destroy these ballots before the count is started. Such pro-
visions wereci.ollbtlessnecessary before the adoption of the
AllstralianbaUot, but are out of place now. After the number
of ballotS hasbeeIl determined, the state laws ordinarily pro-
vide that theysJlaJ1 be counted, one by one, with one judge
reading off the baflot and one or more other judges looking
on, While the two dlerks record the votes by entering tally
'marks gIl the~eturn sheets. In addition, the laws in soITle
$tates provide that the ballots shall be strung as they are
counted.,ln-some states with the party column ballot the elec-

tion officers a.re authorized to separate the straight ballots
from the splithallot;;tickets,and to count them separately.

While these are the more common provisions found in the
election laws, the actual practice varies considerably from the
exact letter of the .law. Although not authorized by law, it is
very common. for some division of work to be made which

will speed up the count. This is sensible, and, under proper
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arrangement, should facilitate accuracy and honesty rather
than prevent it. While the election laws all anticipate that
the ballots shall be counted one at a time and for all offices,

many election boards find it quicker and more accurate to
count all ballots for each officeseparately. Although the state
laws provide that the votes as called shall be tallied upon the
official tally sheet, the actual practice usually is for the tallies
to be entered upon a sample ballot or other paper available,
and later to be transcribed to the officialtally sheet. The pre-
cinct officers do this in order to avoid erasures if mistakes are

made. While many election boards pride themselves upon
their ability to conduct the count rapidly and accurately, as a
general rule the count is conducted poorly and slowly.

At least five important defects may be indicated in the pre-
vailing method of conducting the count; namely, first, the
personnel is unskilled in clerical work, tired because of the
long day at the polls prior to the start of the count, and often
incompetent; second, the count is conducted with practically
no supervision; third, the record of the count is kept in such
manner that it is impossible t~ place responsibility for errors
or frauds; fourth, the procedure written into the election
statutes is cumbersome and antiquated, or else the election
officers are left to work out their own method of counting;
fifth, no provision is made for a division of labor so that the
counting may be conducted speedily. These various points
require comment in detail.

The necessity for impr.oyed~"electiQn boards has b<;en
point~g.2y.!.~lsewhe;~:~N ~where .is.-ili~}!"~_d_JllO1:e-mar.ked
than in the conduct of the count:-fhe solution lies not alone

in a g;neraIlmprovement'oIThe character of election officers,
but also in the use of extra persons at the close of the day to
assist during the rush period and during the count. Capable
persons could be readily secured, for such service would not
take them away from their regular employment. This prac-
tice would also permit the regular precinct officersto get away
for dinner and a rest period before having to begin the count.
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It is the common sense way of conducting the count quickly
and accurately.

At the present time the precinct officers conduct the count
with practically no supervision whatever. Obviously some
supervision is desirable. If larger precincts were used, the
problem of supervision would be greatly simplified. Close
supervision from the central election office, particularly in
large cities, would make the precinct officers more careful of
their work. If large precincts were used, a responsible, re-
liable, and experienced person should be placed in charge of
the election and the count in each precinct.

The tally and return sheets commonly used at the present
time are inadequate. It is impossible to fix the responsibility
for errors or frauds. It is common for the ballots to be divided
into bunches and the various bunches counted by different
officers,but when the count has been completed, all the ballots
are placed together and the results are transcribed from the
informal tally sheets to the official tally sheets. Not infre-
quently there is a mixup with the ballots and some uncer-
tainty as to which have been counted and which have not. It
would be highly desirable to divide the work of counting so
that there could be two or more counting teams operating
simultaneously, and this would be entirely feasible if the
ballots were divided into blocks of one hundred each at the

start of the count, and a separate tally sheet provided for each
block. These tally sheets should show the ward and precinct
number, and the names of the officer who called off the bal-

lots and the officer who recorded them. In this way responsi-
bility would be fairly definitely fixed for the count. The totals
could later be transferred from these tally sheets to the official
return sheets, and the original tally sheets clipped to the
ballots. This would provide a definite record showing the
persons counting each block of ballots. If, as has been sug-
gested, a tally is kept of the void and blank votes for each
office, a ready check is available as to the accuracy of the
count, for the votes of the several candidates plus the void
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and blank ballots would always total an even hundred. Not
only this, but the tally of each block could be made subject
to approval by the election officerin charge, who should make
it a point to examine the ballots and perhaps to count the
votes for one or two candidates selected at random.

The existing provisions in the election statutes governing
the method of conducting the count probably do more harm
than good. The procedure generally provided is cumbersome
and slow, with the result that the election officers disregard
the provisions of the law or else the count takes so lo;ng that
the election officers become worn out and errors easily creep
in. Many well informed election. officersbelieve that the wis-
est plan is to leave the method of counting entirely up to the
precinct election boards. However, if a suitable procedure
could be worked out and standardized, much time and effort
could be saved. It is only by chance that a board may happen

.to choosea satisfactorymethod. The officein charge of elec-
tions or the state election officeshould have the power to issue
instructions covering the method of conducting the count.

The writer suggests the following method of conducting
the count, but without any thought that it is the best method
that could be used, or that it is adaptable to all states. During
the day a board of three members should be sufficient to han-
dle the work of a precinct, if useless records were discarded and
the procedure simplified as suggested elsewhere. At the close
of the polls a number of extra persons should be put on to
assist in the count, under supervision of the chairman of the
election board, who would be in charge of both the casting
and the counting. These extra persons might be used also
during the rush period of the voting toward the close of the
day. The number of extra persons used should be varied ac-
cording to the size of the precinct, the number of votes cast,
and the length of the ballot. In minor elections or in small
precincts no extra persons would be needed. When the ballot
box is opened, the first step would be to remove the ballots
and serially number them, using a numbering stamp or pen
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and ink for the purpose. If the party column ballot is used
with the party circle and straight tickets, these should be
separated from the rest at this time and counted separately.
The ballots should be scrutinized briefly as they are serially
numbered, and blank or void ballots rejected and placed in
a separate envelope to be returned to the election office. As
the ballots are taken out and serially numbered, they should
be stapled or clipped together in blocks of an even hundred
(except the last block, which would contain less than a hun-
dred). The next step would be the counting of these blocks
of a hundred each, which should be done by two clerks, one
calling off and the other recording. Party watchers should be
permitted to observe the work of each team, thereby safe-
guarding against frauds. If, for example, the election board
consisted of three persons, and four extra persons were put on
during the count, making a total of seven persons, there would
be three counting teams of two persons each counting the bal-
lots, while the chairman would be in charge and supervise
the count.

At the present time the election laws of many states require
that the count shall be conducted one ballot at a time, the per-
son calling off the vote announcing the vote on all officesand
propositions on that ballot before turning to the next. The
writer believes that the other method-that of counting the
votes by officesor propositions-is more feasible, particularly
if the ballots are grouped into blocks of one hundred each.
Under this method only one officeis taken at a time, and the
entire block of ballots is counted for that office before turn-

ing to the next office.This method is often used by election
boards at present, despite the fact that the law requires the
other method. In actual experience it has been found to be
more rapid, since the person making the tally does not have
to hunt out the line for each candidate as his name is called,
and can easily tally the votes as rapidly as they are called.
Th~ void and blank ballots should also be tabulated, and by
addlllg the total number of votes for the candidates, plus the
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void and blank ballots (which should always total an even
hundred) a check can be secured upon the accuracy of the
count.

The tally sheet should be designed to facilitate a rapid and
accurate count and also to provide a positive record of the
persons who conducted the count. The following form is sug-
gested:

TALLY AND RETURN SHEET No. ..

Ward Precinct ....... Number of Ballots

Note: The chairman of the election board is required by law to check the
vote cast for at least three candidates or propositions to make sure of the ac-
curacy of the count before approving the return.

CalledbY"""""""""'('si~~a~l~;e')"""""""

'.......

Tallied by """""""""('sig'n'a~~;e')""'"

Approvedby..........................................
(signature)

Governor

Robert Jones 12345678910 II 12131415 16 17 1819
20212223242526 (and so on to 100)

........

Samuel Smith

Void and blank

(as above)

( as above) ......

Total.....

The tally sheet should be prepared by the election office
with the names of the candidates printed or typewritten, so
that the rather tedious work of preparing the sheets will not
be left to the precinct officers. Extra tally sheets should be
provided to be used in case errors are discovered and a new
count is necessary. The printing out of the numbers, which
is the practice in California at present, substantially lessens
the fatigue in recording the tallies, and reduces the proba-
bility of errors.
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After the ballots have been counted by blocks of one hun-
dred each, the totals of each block should be entered upon the
official return sheet, which should be suitably arranged for
the entry of these totals, and the grand total of the vote for
each candidate or upon each proposition entered. This return
should be made in duplicate, one copy being turned in to the
election officewith the ballots and other records, another be-
ing mailed immediately and directly to the officeof the secre-
tary of state.

Unofficial returns, containing merely the total vote for
each candidate and upon each proposition, should be prepared
for the use of the press, under the direction of the election
office. The purpose of mailing one copy of the official re-
turn to the secretary of state is to avoid any tampering with
the returns by the local election office,which at present is all
too common.

This procedure for conducting the count will undoubtedly
be objected to and condemned as theoretical and hare-brained.
It is contrary to the well established methods followed in this
country. The query might well be raised, is this the type of
procedure which would be followed by a bank or a commer-
cial house which had a similar counting task? The writer be-
lieves that it is. It will be objected, to be sure, that not enough
safeguards are provided against frauds and errors, that the
person calling off the votes may fraudulently call them
Wrong, or that the person tallying the votes may fraudulently
tally them wrong. It will be stoutly maintained that there
should be one person looking on while another calls off the
vote and that there should be two persons tallying instead of
one. The count as prescribed by state laws at present requires
usually at least five persons, and sometimes more, to do the
work which two persons can do as well, if not much better.
The writer believes that there is no safety secured by such a
waste of man power, and that the experience with existing
systems of counting amply indicates that a thorough revision
is necessary. As a matter of fact, there is at present often a
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division of the labor, but no suitable records are used to fix
responsibility for the accuracy of the count under such a divi-
sion and to facilitate a rapid and accurate count. The merit
of the method proposed is that there is a definite record show-
ing the two persons who conducted the count for each block
of ballots, and that it is the business of the chairman in charge
to see to it that the count is honestly and accurately conducted,
to supervise it and to check each block of ballots before ap-
proving it. If watchers are desirat-le, the party organizations
or the candidates may provide them, and the safeguard of
having the work of each counter under observation will be
secured. It is believed that the counters will not be willing
to commit fraud when the responsibility for their work is so
definitely fixed. It may be pointed out, to be sure, that the
responsibility for errors or frauds is not definitely fixed be-
tween the person who calls out the ballots and the person who
tallies them. This division can be avoided by requiring the
person tallying the vote to call out after each vote the num-
ber tallied, which would enable the person calling off the
vote to keep a constant check upon the tally as well, and hence
responsibility for errors or frauds would be pretty definitely
fixed upon the person calling off the ballot.
, The organization for conducting the count of the ballots
may be anyone of the following:

I. The regular precinct officers, continuing on duty after
the close of the polls.

2. The regular precinct officers, assisted by extra persons
in heavy elections who go on duty at the close of the polls.

3. A separate counting board of election officers, who go
on duty some time during the day of the election or at the
close of the election.

4. A central count made by special clerks under supervi-
sion of the election office.

Each of these methods has some merits and faults. The

use of the regular election officers is the prevailing practice,
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and has the merit of simplicity and supposedly undivided re-
sponsibility, though when election frauds are committed in
the count by the precinct election board it is usually difficult,
if not impossible, to fix the responsibility. In light elections
or in small precincts the use of the regular precinct officers
is fairly satisfactory, but in heavy elections the count often
continues until far into the night, and errors are extremely
common. The use of the regular officers, without any assist-
ance during the count, serves as an excuse for small precincts.

The second method is merely that of supplementing the
regular precinct officers with extra persons to assist in the
count. This is not commonly done, but it is the practice in
Boston, and has been used in other places at various times. It
would seem to be the sane and sensible method of counting
the ballots quickly and without an undue strain upon the
regular precinct officers. There should be little difficulty in
securing extra persons to assist in the count, since the service
would not interfere with their regular employment. It would
be unnecessary, of course, to use extra counters in minor elec-
tions involving either a small vote or a short ballot. Probably
the failure to make use of this type of organization has been
due to the provisions in the election laws concerning the man-
ner in which the ballots shall be counted, which require that
the prec;inct officers shall operate as a single counting team,
and explicitly or implicitly prohibit the division of the board
into two or more counting teams. Under such provisions no
use could be made of extra persons to assist in the count.

A separate counting board of precinct officers is used in
Colorado, Utah, Kansas, Oregon, Nebraska, and other states.
It is, of course, not uniformly used in all precincts or at all
elections in any of these states, but it is rather used in large
precincts and at the principal elections. The primary purpose
of the counting board is to make it possible to conclude the
count at an early hour, and for this reason the counting
board usually goes on duty during the day. Where this is the
case, despite the oath required of members of the counting
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l
I
>1

board and watchers that they will not divulge the results prior
to the close of the polls, the results usually leak out. In some
counties in Colorado it was reported to the writer that the
candidates sometimes congratulated each other upon victory
by the middle of the afternoon of the day of the election. The
remedy is to have the counting board go on duty late in the
day of the election. At the request of the election commis-
sioner of Omaha the Nebraska legislature amended the elec-
tion law of the state relative to counting boards at the 193I
session to provide that they should go on duty at four o'clock
P.M. instead of at noon.

The chief election officers who have had experience with
the separate precinct counting board do not ordinarily look
with favor upon the system. It increases the cost of the elec-
tion, makes the problem of securing precinct officers greater,
necessitates the rental of a separate counting room, and di-
vides the responsibility for the honesty of the count.

The central count was used some years ago in San Fran-
cisco and was given up as unsatisfactory after trial. Many
people believe that this would be the ideal method of con-
ducting the count, since persons with clerical experience could
be employed and the count conducted under supervision at a
central hall. The San Francisco experience indicated that there
is considerable confusion at the central counting place, that
the newspapers and the public are dissatisfied because of the
delay, and that the results are not more accurate than those
obtained from the count by the precinct officer.
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CHAPTER VII

VOTING MACHINES

Voting machines were first used in the United States in
1892, in Lockport, New York, their use having been author-
ized by state law that year.! Immediately following the adop-
tion of the Australian ballot the idea of a voting machine to
take the place of the paper ballot apparently occurred to
many persons of an inventive mind, and many voting ma-
chine patents were issued and a number of machines were
placed upon the market at that time. The first voting m~chine
law in New York State, passed by the legislature in 1892,
authorized the use of the "Myers Automatic Booth," which
was the first machine tried out in the state.2 In 1893 Massa- ~.
chusetts authorized the use of the McTamma~ machine,3 "
and Michigan in the same year authorIzed the adoption of
the. Rhines machine.4

Extent of their Use. By 1929 twenty-four states had passed \

laws permitting the use of voting machines, as follows:5
New York 1892 New Jersey
Massachusetts 1893 Illinois
Michigan 1893 Iowa
Connecticut 1895 Montana
Indiana 1899 Utah
Minnesota 1899 Colorado
Nebraska 1899 New Hampshire
Ohio 1899 Washington

1929 Oregon
Rhode Island 1900 Maryland
Ka~sas 1901 Virginia
MaIne 1901 Pennsylvania
Wisconsin 1901

1 SeeT. David Zukerman, The voting machine (1925).
2 Session Laws, 1892, Chap. 127.
3 General Laws, 1893, Chap. 54.
. Session Laws, 1893, Act. 98.
. The table is based largely upon Chapter III of Zukerman.

247

1902
1903
1906
1907
1907
1908
1913
1913
1913
1914
1922
1929
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The first large city to try voting machines was Rochester,
New York, in 1896. The first machine used, the Meyers, did
not permit the voter to rectify an error, and gave rise to some
trouble. Two years later, after a broadening of the state law,
the U. S. Standard machine was tried out, and this type of
machine has been used constantly in Rochester since that
time.'6 The first election in Rochester gave rise to the ques-
tion as to whether voting machines could be used for the
election of Representatives to Congress. The defeated candi-
date in the district in which Rochester is located contested

the election on the ground the use of voting machines was in
violation to the Federal statute which provided that "all
votes for Representatives in Congress must be by written or
printed ballot." The congressional committee which investi-
gated the case pointed out that there was no allegation of
fraud, or that the results would have been different had paper
ballots been used in the precincts in Rochester, and without
passing definitely upon the legality of the use of voting ma-
chines in congressional elections, reported in favor of the
candidate originally elected.1 In 1899 Congress amended the
section of the statutes to permit the use of voting machines
where authorized by state law.s

The movement for the adoption of voting machines is in-
dicated somewhat by the above table, though the passage of
the necessary legislation was not always followed by adop~
tion. From 1900 to 19I0 voting machines were installed very
widely throughout the country, particularly in large cities.
Some of the large cities which purchased machines during
this decade include the following: Buffalo, Hartford, Indian-
apolis, Jersey City, Newark, Milwaukee, Minneapolis, Den-
ver, Salt Lake City, and San Francisco. The following decade
witnessed the continuous spread of voting machines, though at
a somewhat lessened pace, and with a number of important

. Zuckerman, p. 32.
7 Ibid., p. 23-25.
8Revised Statutes, Sec. 27.
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cities, such as Milwaukee, Minneapolis, Jersey City, Newark,
Denver, Salt Lake City, and San Francisco discontinuing their

~s~. In the decad.e from 1.920 to 1930 the principal l~rge I
CltIesto adopt votlllg machllles were: New York CIty, PItts- ;

'
burgh, Philadelphia, San Francisco, and Grand Rapids. In
the principal states where voting machines were in use many
smaller communities adopted them during this period. The
leading manufacturer of voting machines advertised in 1928
that one voter out of every six who voted in the presidential
election would cast his vote upon a voting machine. There is
at the present time considerable interest in the question of
adopting voting machines in Ohio, Pennsylvania, Massa-
chusetts, Michigan, Maryland, and several other states.
Pennsylvania voted by an overwhelming vote in 1928 to
amend the constitution to permit the use of voting machines
in a part of the state. (uniformity being required under the
constitution prior to that time), and in the following year the
legislature passed the necessary legislation to permit their
use. At the fall election of 1929 the question of the adoption
of voting machines was submitted to the voters in a number
of counties of the state, and carried by substantial majorities
in the most populous counties, including Philadelphia and
Pittsburgh, and some other counties, but was defeated in a
few counties. Both Philadelphia and Pittsburgh ran into legal
difficulties and lawsuits when voting machines were to be
purchased, and neither city has completed the installation at
this time (1933).

By an early decision of the supreme court of Ohio voting
machines were held to be contrary to the requirement of a
written ballot, contained in the state constitution.9 A similar
decision was made in Massachusetts in 1909.10The Ohio court
recently reversed its decision,l1 and in 1929 legislation was.State ex reI. v. Supervisors of Elections, 80 O.S. 471, and State ex reI. v.
Miller, 87 O.S. 12.

1GNicholsv. Election Corn., 196 Mass. 4Il, and In re House Bill, 178 Mass.
605 j 54 L.A. 438.

11 State ex reI. v. Green, 121 Ohio State 3°1.
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enacted permitting the use of voting machines as a part of the
election code passed at that time.12With the legalization of
voting machines considerable attention is being given to the
question of their adoption in the state.13 Baltimore has ex-
perimented with the use of voting machines within recent
years, but under a ruling of the attorney general it is neces-
sary in Maryland to provide five voting machines to each
precinct, and until this ruling can be changed it will be im-
practicable to use machines. Some agitation has been made for
the adoption of machines in Detroit, though that city has an
unusually difficult ballot to handle upon a machine.14

These facts indicate that there is a widespread interest in
the adoption of voting machines in some of the more populous
states which have not yet adopted them, and the question of
the advisability of the use of voting machines and the pro-
cedure in using them constitutes a leading problem in elec-

, tion administration. The states which are using voting ma-
i chines at the present time are indicated below, roughly in
\ the order of the extent to which the machines are used
. throughout the state:

New York
Connecticut
Indiana

Iowa
Washington
California

Michigan
Wisconsin
Pennsylvania

,~\ . In none of these states are voting machines used exclu-
. ; SlVely.In New Yark State they have been adopted by ap-

proximately eighty per cent of the precincts in the state; in
Connecticut somewhat less; in Indiana, Iowa, and Washing-
ton, approximately fifty per cent; in California by the City
of San Francisco and to a limited extent in Los Angeles; in
Michigan and Wisconsin by a few of the smaller cities, and
in Pennsylvania they are being installed, if legal difficulties

12 Election Laws, Chap. XV.
18See a report by the Ohio Institute, Analysis of the desirability of installing

voting machines in Ohio cities, prepared by R. C. Atkinson (1930).
H A report on voting machineswas made by Oakley E. Distin, Chief Super-

visor of Elections of Detroit, on April 7, 193°.
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Rochester
Hartford
New Haven
Indianapolis
Des Moines
Davenport, Iowa

On the other hand, a number of communities have tried f
voting machines and have abandoned them after trial. The (
following states legalized the use of voting machines years;
ago, but do not use them at the present time:

Massachusetts Kansas Utah
Minnesota Maine Colorado
Nebraska New Jersey New Hampshire
Rhode Island Illinois Oregon

In most, if not all, of these states voting machines were
tried out and abandoned, for one reason or another. Rather
significant and somewhat discouraging to the use of voting
machines is the list of large cities which have used voting i

machines at one time and then abandoned them: I
Chicago Jersey City Los Angeles (now!
Milwaukee Omaha being resumed)
Minneapolis Denver Portland, Ore.
Newark Salt Lake City Racine

In addition to these cities, there are many smaller com-
munities which have abandoned voting machines. Practically
all of the larger cities in Wisconsin, for example, used vot-
ing machines some years ago, but all except four cities have
discontinued their use. The reason was not always the same, i

and in some instanceshad little to do with the merits of the (
machines; but behind the immediate reasons for discontinu- ,

ing the use of machines was some dissatisfaction and opposi-
tion, caused in. several instances by serious congestion at the

are ironed out, in Philadelphia and Pittsburgh, and also in
some other counties.

The large cities which use voting machines at present are
given below:

New York
Philadelphia
Pittsburgh
Buffalo
Syracuse

Oshkosh
Sheboygan
Grand Rapids
Seattle
San Francisco

--
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polls. In almost every community where voting machines
are used there is some element of the population opposed to
their use, and eager and willing to seize any opportunity to
obstruct their use in the future.1s

It is difficult to ascertain now the exact "reason why ma-
chines were abandoned in these cities, particularly where they
were abandoned many years ago. The most sensational case
was that of Chicago. In 1904 the voters of the city approved
the adoption of machines by a vote of 229,577 to 27,081.16
For several years thereafter, the election board experimented
with machines, called for bids, and examined machines with
great deliberation, but was unable to find one which met with
its approval. According to reports, the representatives of each
type of machine submitted were able to convince the mem-
bers of the board of the defects in the machines of their com-

petitors. Although the councilappropriated $100,000 to cover
the first purchase of machines, the money went unspent.
Finally in 1911 the board of election commissioners adver-
tised for bids for one thousand two hundred machines, al-
though no appropriation had been made to cover such pur-
chase, and the board had been unwilling prior to that time
to approve any of the machines offered. The Chicago Bureau
of Public Efficiency opposed the purchase on the ground that
it was unwise to purchase such a large number of machines at
one time, without knowing the number which would be re-
quired and without further proof that the machines were
adapted to the elections in Illinois. In spite of the opposition
to the purchase of the machine, the lack of an appropriation,
and the opposition of one of its own members, the board of
election commissioners went ahead and placed a contract for

one thousand two hundred machines. Two hundred were i
delivered, paid for, and used in the primary election in 1912.1
Three hundred more were delivered that summer, but the \

" Even in Rochester, the first large city to use voting machines, there has been
continuous, though not serious, opposition to them.

18Zukerman, p. 4°.
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use of machines at the November election of that year was
enjoined by the courts on the ground that they could not be
voted understandingly within one minute, as required by the
statute. The Chicago Bureau of Public Efficiency protested to
the council against the recognition of the contract and insti-
tuted a taxpayer's action to enjoin payment on the contract.

When the voting machine company brought suit to secure
payment the Bureau of Public Efficiency employed counsel
to defend the city. The local court held in the case that the
board of election commissioners had no authority to make the
contract, since no appropriation to cover the purchase of this
number of machines had been made by the city. The machines
which had not been paid for were returned to the company.

In, the meantime, beginning in April 19I3, an investigation
of charges of fraud and bribery in connection with the letting
of the contract was instituted by the state legislature, which
continued for two years. It was alleged that more than
$2.00,000 had been used by the representative of the company
to secure the contract. This constituted one of the greatest
scandals of the time, and has given voting machines such a
bad name in the state that no serious attempt has been made
since to secure their adoption. It should be added that serious
difficulties were encountered in the primary election of 1912.
with the voting machines that had been purchased. At the
last moment, by a court order, paper ballots had to be used
along with the voting machines for voters who preferred
them, and in many sections of the city where there was oppo-
sition to the machines by the party organizations, practically
no votes were cast on the machines. It is reported that many
of the machines were early placed out of commission. A very
large machine was required to handle the long Chicago bal-
lot, which was further complicated by the cumulative voting
system for members of the state legislature. The machines
were so large that they had to be almost exactly level in order
to function, and were easily thrown out of commission.

In Milwaukee the use of machines was discontinued about,

"
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I9I2 when the preferential ballot was adopted in the state.
While it would have been possible to vote the preferential
ballot as provided by state law on the machine, it would
have required so much space that not all of the remaining
parts of the ballot could be placed upon the machine. The
attorney general ruled that unless all of the ballot could be
placed upon the machines they could not be used. At several
elections it was impracticable to use machines. When the
preferential ballot law was repealed, the county board of elec-
tion commissioners refused to permit the use of voting ma-
chines in county and state elections, for which they printed
the ballots, and the city election board decided that it would
be unwise and confusing to the voters to use the machines
only in the city elections. The authority of the county board
of election commissioners to refuse to permit their use in
county and state elections was not contested at the time. In
I 92 8 and I929 this legal question was cleared up so that the
city was permitted to use machines in all elections, but after
experimenting with machines at several elections, the city
failed to adopt them. Other cities in the state went through
much the same experience, discontinuing the use of machines
when the preferential ballot was adopted, and failed to return
to their use when this law was repealed. The legal questions
involved, however, do not adequately explain the situation,
for had the general public and the election officers in these
communities been strongly in favor of the use of the ma-
chines, these legal difficulties would have been remedied by
legislative action, and, at any event, these cities would have
returned to the use of machines when the state preferential

, voting act was repealed.
I In Minneapolis machines were installed on an experi-
!mental basis in I908 and, within a year or so, the entire city
twas equipped. In I 9I 2 and I 9I 3 the legislature of the state
amended the election laws so as to require the provision of
paper ballots for the use of electors who preferred them, and
under this law the machines were quickly abandoned, presum-
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ably because many electors proved by their choice that they
preferred the paper ballots, and no economies were effected by
the use of machines. It is significant that the machines have
never been able to succeed if the voter is given his preference
between voting on the machine and voting a paper ballot.

The reason for the discontinuance of voting machines in
New Jersey, Colorado, Utah, and other states is more ob-
scure. It seems likely that in:most cases some difficulties were
encountered and the machines were abandoned because of the
opposition to them. Portland, Oregon, tried out machines as
recently as 1928, after having purchased some ninety ma-
chines, and because of the congestion at the polls has since
failed to use them again. The election officers of the county
in which Portland is situated are convinced that machines will

never be used in the city again. The unfortunate experience
in 1928 was not due entirely to the machines, however, for
the machines which were purchased were not large enough to
take care of the ballot, which consequently was placed on the
machine in such manner that each Republican voter had to
vote on the machine twice-once on one part of the machine
and a second time on another part of the machine. The re-
sulting congestion at the polls was inevitable.

legislation. The election laws authorizing the use of voting
machines are practically identical in the several states, due,
no doubt, to the fact that they were enacted at the instiga-
tion of the manufacturers. Practically all of the states provide
a state board of voting machine commissioners consisting of
three persons, either ex-officio, or appointed by the governor
or.secretary of state. The purpose of this board is to examine
and approve or disapprove voting machines submitted to it
before they may be used in the state. Provision is always
made for one or more of the persons who examine the ma-
chine to be mechanical experts. A fee, which varies from a
flat $450 in New York State to ten dollars per day for each
examiner in the .State of Washington, is provided in the law.
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Several of the states which have recently consolidated their
administrative departments and abolished unimportant and
defunct bodies have abolished the board of voting machine
commissioners on the ground that the body had not met for
years and was no longer necessary.17In New York the duties
of the voting machine commissioners were transferred to the
secretary of state, but in Wisconsin no provision whatever is
now made for examination of machines by a state agency.

Certain specifications or requirements are uniformly set
forth in voting machine statutes. The machines must permit
the elector to vote for all candidates and on all referendum
questions on which he is entitled to vote, and prevent him
from voting for any candidates or upon any questions which
he is not qualified to vote. The latter provision, to be sure,
is not applicable in most states, though written into the law,
since most states no longer have any form of limited suffrage.
It must secure secrecy of the ballot; permit the voter to vote
for any person, regardless",of whether the name of such per-
son is printed on theballot;?prevent the voter from voting for
morr candidates for any office than he is entitled to vote;
and must be provided by locks and counters to prevent tam-
pering and fraudulent voting. In most states the machine is
used for primary elections, and in such elections it must per-
mit the precinct officers to set it so th~t the vqter .can vote
only the primary ballot of his party. - "",<.t',st'A~'~'t't sr,t(r.

The city council or the county commissioners are usually
authorized to adopt and purchase machines, though in a few
states a referendum vote is required before purchase. In a
few states there are some mandatory features in the election
law requiring the use of voting machines, but this is unusual
and is limited actually to only a few communities. The device
of mandatory legislation to force local adoption was used in
New York State to force the City of New York to adopt ma-
chines, but the election commissioners opposed to the pur-
chase of the machines were able to prevent their purchase for

"New York and Wisconsin, for example.
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a number of years. The body authorized to purchase ma-
chines is usually specifically authorized to issue bonds to pay
for them or to arrange to pay for them in other ways.

In the states which use the party column ballot, the ballot
on the machine must also be arranged in party columns, but
these columns may be either vertical or horizontal. As a mat-
ter of practice, the current models of voting machines all use
the horizontal column, with the title of ,each office placed
above each vertical bank of voting levers. In New York
State, which uses the officegroup ballots, all of the candidates
of each political party are placed upon one row on the ma-
chine, thus making a party column ballot upon the voting
machine. While there is no straight party lever on the ma-
chines used in New York State, the voters of the party or'""
ganizations are taught to vote a straight ticket by one sweep
of the hand along the row of keys of the party.

Sample ballots, showing the face of the machine, and con-
taining also instructions how to vote on the machin~, are
required to be mailed to the voter or advertised in the news-
papers prior to the polls. These sample ballots, which may be
reduced in size, are also posted in the precincts and at the
polling place. Ordinary paper ballots have to be printed for
absent voters, whose votes are cast and counted in the usual

manner. The objection is often made that if there is only one\
absent ballot to the precinct, the use of the voting machine\
destroys the secrecy of the ballot for that elector. This is not
an important consideration. \

The setting of the machines for an election is regulated in!
detail by the election statutes, though in actual practice thel
procedure outlined is not usually followed. The election office
is usually required to notify the party organization before the
custodian begins the work of setting the machines, in order
that they may provide watchers. The provision in some states
for the payment of party watchers by the government is
wholly unjustifiable.18 The custodian is required to set all of

.. For example, New York Election Laws, Sec. 251.
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the counters back to zero, record the number on the protec-
tive counter, and lock and seal the machine. He also places
in the machine the ballot labels and sets the machine so that

the voter may not cast more than the right number of votes
for each office.

Elaborate provisions are usually made for instructing the
precinct officers how to operate the machine and their duties
in connection with it. The local officein charge of elections is
required to hold a meeting to instruct them, and to pay each
of them one dollar plus car fare for attending this meeting.
The laws also provide that a certificate shall be issued to each
officer attending, and that no officer shall have charge of a
machine who has not been issued such certificate. Needless

to say, these provisions are not usually complied with. Such a
school of instruction is not necessary before each election, and
is a needless bother and expense if held so frequently.

\ Provision is also made for the instruction of voters before

Ithe election. The state laws provide that one or more ma-
chines shall be publicly exhibited for the voters to examine
and operate in order to learn how to vote on it. On the day
of the election it is usually required that a sample or model
voting machine, sufficiently large to show the method of vot-
ing, shall be exhibited at the polls and used for the instruc-
tion of voters.

Prior to the opening of the polls the election officersof the
precinct are required to unlock the counter compartment of
the machine and to examine the counters to see that they are
set at zero, to lock it again, and to record the number on the
protective counter. The machine is then unlocked and un-
sealed in the presence of all election officers and made ready
for voting. At the close of the election this procedure is re-
versed, and the election officersread off and record the num-
bers on the counting registers. After the canvass of the ma-
chine has been completed, it is locked and sealed.

During the day of the election one of the officers is placed
in charge of the machine, and if two or more machines are
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used, additional officersare placed on duty so that one officer
shall attend to each machine. The machines are equipped with
a release knob, which must be raised before the voter can
push the curtain lever from left to right, closing the curtain
and unlocking the machine for voting. In some states the
officer must again pull up the release knob when the voter
has finished voting, in order to permit him to leave the ma-
chine. This procedure has little if any merit as a safeguard
against spurious voting. In many precincts the election of-
ficers tie up the release knob, thus making it unnecessary for
an attendant to stand by the machine. It would be better to
leave this device off the machine entirely. One person should
be able to take care of several machines very readily, except
for the useless operation of this release knob.

Following an election the machines are required by state
laws to be left locked and sealed, except by an order of a
court or the election commissioners, until a specified time has
elapsed, usually sixty days, in order to be available for a re-
count. The recount provisions usually provide that the elec-
tion office may order a recanvass of the votes if a "discrep-
ancy" appears. This term is ambiguous, and should be re-
placed by a statement that the election office may order a
recount at the request of a candidate or group of voters, who
should be required to pay the cost involved.

Operation. There will be presented at this point a discus-
sion of the arguments for and against the use of voting ma-
chines, and an analysis of the practical operation of machines:
The principal merits claimed for them are the following:

I. Accurate returns.

2. Reduction or elimination of many types of voting
frauds.

3. Quick returns.
4. Secrecy.
5. Elimination of mistakes and spoiled ballots.
6. Avoidance of recounts.
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7. Reduced cost of elections.
8. Better election officers may be secured.

These claims will be considered in detail below. In the
meantime it is worth while to list the principal objections
raised against the use of voting machines, which are as fol-
lows:

r. They slow up the voting and cause voters to have to
wait in line to vote.

2. Many voters object to their use.
3. They are expensive to install.
4. They are more costly to operate than paper ballots.
5. Many voters lose their vote on the machine or vote for

the wrong candidates.
6. Many voters find them difficult to operate.
7. They may break down at the polls.
8. They make split voting more difficult.
9. They may not be used for proportional representation.
ro. They have been abandoned by many communities.

These arguments, pro and con, as well as the actual opera-
tion of the machines with respect to the various considerations,
require analysis.

Defects of MaJUtal Counting of Paper Ballots. Many seri-
ous criticisms may be made of the results secured by manual
counting of the ballots. Whenever a recount is held, subject-
ing the counting by the precinct officers to examination and
scrutiny, appalling evidence is brought to light of the errors
and mistakes which have been made, and, in the large cities,
of election frauds as well. The situation in New York City
prior to the adoption of voting machines, with frequent elec-
tion frauds and criminal prosecutions of election officers, is
described by Zukerman.19 The situation in Chicago in recent
years has been even worse, with a large number of precinct
officersbeing sentenced to prison for election frauds. In Mil-

.. The voting machine, Chap. I.
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waukee, Minneapolis, and other cities which have had recounts
within recent years the prevalence of errors is almost equally

striking. Election results are frequently altered by recounts,(!,
and, if the result is close, rumors of fraud are bound to be) r
spread. Nothing will undermine the morale of the voting'
public so quickly as a suspicion that the elections are not hon-
estly conducted. The counting of paper ballots, often lasting
far into the night, and made by tired and frequently incom-
petent persons, is highly conducive to mistakes and frauds.
Many election officers and men in public life have realized
the inherent defects of this procedure and have sought to
remedy it. Central counting and separate counting boards
have both,been tried as means of remedying the situation, but
without .notable success. Suggestions have been made in the
preceding chapter for an improved organization and pro-
cedure for making the count. It cannot be denied that the
only way to avoid this tedious job of counting the ballots and
to guarantee an honest and accurate count is to use voting
machines. Adding machines are now almost universally used
by commercial houses and their superiority over manual
counting cannot be questioned.

FrCU{ds.Voting machines were recently adopted in Penn-
sylvania largely as a measure to safeguard the elections.
While the campaign was under way for the adoption of
machines in several counties in the state in 1929, the principal
speakers for the voting machines told their audiences that the
effect of the adoption of the machine would be to enfranchise
the voters, for hitherto they could never tell whether their
votes would be counted, or whether they would be offset by
fraudulent ballots. The agitation for voting machines in New
York City, which was carried on for years and finally forced
their adoption against the opposition of Tammany, was caused
by a belief that there were serious frauds perpetrated with
paper ballots, which would be made at least more difficult with
voting machines. The protection which voting machines afford
against election frauds is an important consideration.
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I To what extent and in what manner do voting machines
~ffer security against election frauds? Are voting machines
an effective guarantee that frauds will not be committed?
Several of the most prevalent types of voting frauds are
made impracticable by the use of voting machines. It is pretty
generally agreed that most voting frauds are committed by
the election officers themselves, and in the count. The old
form of voting fraud-that of repeating-has largely dis-
appeared. It is safer and cheaper to have the election officers
steal the election. This may be done by turning in an election
return which is not based upon an actual count of the ballots,
and does not at all correspond to the votes cast. This has been
done on numerous occasions in the past, as is well evidenced
by recounts in Chicago and Philadelphia. Until a few years
ago the election officers in Pennsylvania could feel secure in
making almost any sort of return, for the ballot boxes could
not be opened and recounted except on proof of fraud, which
made it extremely difficult to secure a recount. Since the elec-
tion law has been changed to permit the securing of a recount
without proving fraud, the election officers are forced to see
to it that the returns correspond with the ballots in the box.

Another method of stealing an election is to stuff the ballot
box with marked ballots, writing in the poll books the names
of voters who failed to vote or who have died or moved away.
In some large cities it is notorious that certain precincts are
held back until the result of the election is pretty well known,
so that the required number of votes per precinct may be
added. A recent recount in Pittsburgh brought to light many

"'phantom mark~9.J)gUc:>ts."These ballots showed indenta-
tions of cross marks where there was no lead mark, which
clearly indicated fraud, for they could have been made only
when a group of ballots were marked at a time from a pile-
the cross marks made on the top ballot showing on the lower
ballots but in blank or phantom. The voter marking a single
ballot in the booth would not make any such indentations.
In this same recount the examination of ballots by writing
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experts showed that in many precincts a number of the ballots
were marked by the same person.20

I
A third method of stealing votes is to alter the ballots as

...they are being counted. It is said that many of the election
officers are able, by means of concealed pencils, to spoil or to
alter many ballots during the count. The writer does not
believe, however, that this method is used to any appreciable
extent to steal elections. In addition, the officersin making the
count may fraudulently enter the tally marks for the wrong
candidates or deliberately call the ballots wrong as a means
of stealing the election. Often the actual counting of the bal-
lots is made by two or more teams, with bystanders assisting,
though this not authorized by law. It is not at all unusual for
the precinct captains to be permitted to assist in the count.

These election frauds are largely, if not entirely, elimi-
nated by the use of machines. If a satisfactory provision is
made for a re-canvass of the machines, the election officers
will not dare turn in fraudulent returns of the election. Even

with an unsatisfactory procedure for securing a re-canvass of
the machine, the fraud would be so apparent if a recount were
secured that the election officerswould hesitate to falsify the
returns. The voting machine will not stop repeating, which
may be carried on as readily with the machine as with paper
ballots, but it will make difficult, if not impracticable, the
"stuffing of the ballot box" in the name of voters who failed
to vote. This result can be effected with the machine, to be
sure, but the votes must be registered on the machine and
this cannot be done without danger of detection. If voting
machines are used there are no paper ballots to be altered.
When they are used the election returns are expected at the
central office within an hour, and any delay would arouse
suspicion. At the close of the polls the watchers and bystand-
erS expect the vote to be taken off promptly, and it is not
ordinarily practicable to manipulate the returns or to hold
them up.

20 See below, Chap. IX.
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It is sometimes asserted that the machines may be fraudu-
lently set or manipulated, that rubber bands may be placed
in the machine to alter the count, and that in other ways the
machines may be beaten. While it may be possible to manipu-
late the machine and to steal votes, the experience in many
cities seems to indicate that it is not practicable, and in actual
practice it is not done. The only charge of fraud which the
writer has heard in many cities where voting machines are
used is that of submitting fraudulent returns. It is, of course,
possible for election officers to submit returns which do not
coincide with the totals upon the counters of the machines,
and in rare cases this has been done. The danger of this type
of fraud is slight, and with proper provisions for are-canvass
of the machines, is quite negligible.

For the community afflicted with election frauds the voting
machine provides real relief, though not absolute security
against all frauds. Where this is a serious consideration, the
case for the adoption of voting machines is particularly strong.
It should be added, however, that voting frauds have tended
to disappear in many communities, and the honesty of the
e~ection safeguarded in other ways.

~ -.ko..stoLlylachine.L al1fL&Q1J°tn!es Effected. One of the
principal reasons why voting machines have not spread more
rapidly is the high cost of installation. The machines are sold
for from approximately nine hundred dollars to one thousand
four hundred dollars, depending upon the size. At least one
machine is required for each precinct, and these machines, to
be sure, can be used only on the few days of election. The
average sized machine sells for one thousand dollars or more.
In estimating the overhead charges for the use of machines,
it would seem to be reasonable to allow five per cent for in-
terest and five per cent for depreciation and obsolescence. Up-
on this basis a machine costing one thousand dollars would
have an annual overhead charge of one hundred dollars. If
five hundred votes are cast on the machine during the year,
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which is considerably higher than the average, the cost per
vote handled is twenty cents.

The principal argument for the use of machines is that they
will effect substantial savings in the conduct of elections and
thus pay for themselves within five to fifteen years. The
economies which are claimed for them are as follows:

I. Fewer precincts.
2. A smaller number of election officers to each precinct.
3. A lower salary to precinct officers, due to the shorter

hours.

4. Smaller cost for the printing of ballots.
5. Expensive recounts are avoided.

The state laws of many states permit the use of larger pre-
cincts where voting machines are used. As pointed out else-
where, the cost of elections depends to a great extent upon
the size of the precincts, and the use of fewer precincts cuts
down the cost of precinct officers, rental of polling places,
and other costs all along the line. The claims made for vot-
ing machines, however, in the matter of reduction of the num-
ber of precincts are often exaggerated. There is no appreciable
difference, by and large, between the size of precincts where
voting machines are used and where paper ballots are used.
Many of the largest precincts in this country-notably in
Massachusetts and Wisconsin-are to be found in communi-

ties using pap.er ballots. The claims as to the number of pre-
cincts which may be eliminated by the use of machines are sel-
dom realized. If the state election laws should authorize larger
precincts, the number could be readily reduced, without
adopting voting machines. There is no real reason why pre-
cincts may be larger with voting machines thag with paper
ballots, except the requirement of the state law on the subject.
As a matter of fact, a large number of voters may be handled
much more readily at the polls with paper ballots than with
voting machines. The only justifiable ground for asserting
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that machines will accommodate more voters per percinct than
paper ballots is the fact that a large number of ballots may
require a long and arduous count for the election officers.This
may be remedied by the use of extra persons for the count, as
suggested elsewhere. It is unsafe, moreover, in any state us-
ing voting machines to have more than five hundred voters to
the precinct, unless more than one machine is used. The num-
ber of voters which a machine will handle depends entirely
upon the length and complexity of the ballot. The statistics
for one state will throw no light upon the problem in an-
other state. In San Francisco the precincts average less than
two hundred voters. The most economical method of using
voting machines is to provide large precincts and several
machines to the precinct, but this is not commonly done.

Where voting machines are used it is customary, according
to state law, to use a smaller number of election officersto the
precinct. In New York State, for example, six officers are
used with paper ballots and only four with machines. As
pointed out elsewhere, there is no reason why three officers
cannot handle the work in precincts using paper ballots. In
conducting the poll, except perhaps for the requirement of
signing or initialing the ballot (which is useless), there is no
reason why three officers cannot handle an equal number of
voters with paper ballots as with machines. The real reason
for the employment of a larger number of officers to the pre-
cinct where paper ballots are used is not because they are
needed during the poll, but because it is supposed that they
are needed during the count. This absurd practice could be
remedied readily by the state legislatures, but as a matter of
practice, it is not so remedied. As the state laws stand, the use
of voting machines ordinarily reduces the number of precinct
officers from six to four or from five to three.

It is customary to pay the precinct officers a smaller salary
where voting machines are used, because their hours are not
so long. In New York City, for example, prior to the adop-
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tion of voting machines four inspectors at fifteen dollars each
and two clerks at six dollars each were used at general elec-
tions, making a total of seventy-two dollars per precinct,
while at present, with voting machines, four inspectors at
eleven dollars per day are used, making a total cost per pre-
cinct of forty-four dollars. This makes a saving of twenty-
eight dollars per precinct. At the primary election, however,
in which paper ballots are still used, only four inspectors are
used, at eight dollars each, or a total cost of thirty-two dol-
lars per precinct. It should be added that the primary elec-
tions in New York are not usually contested.

The cost of printing the ballots is reduced somewhat by r
the use of a machine,but not to any great extent. While paper \

ballots are not used in the precincts, they are necessary for
the use of absent voters. The cost of printing the ballot labels
for the machines, which involves usually a set up for each
precinct, is expensive. ' ._,

While these economies are made .by ,t:~e,use of machines,
certain other expenses in conducting elections are increased.
The cost of storing the machines is greater than that of stor-
ing the voting booths used with paper ballots, and the drayage
to and from the polls is a considerable item. The machines
are also ordinarily insured. In many cities permanent cus-
todians of the machines are employed, with a full-time salary,
though there is little or no work to be done between elections.
New York City, for example, has sixteen voting machine
custodians, and, in addition, extra persons are employed prior
to the election to assist in setting the machines. The cost of
setting a machine for an election varies greatly, depending
upon the election and the arrangement made for this work.

Two men can ordinarily set from ten to twenty machines
per day, though probably this is a high average for the work
as it is actually performed. An allowance of ten dollars per
machine for each election should be made to cover the cost of

drayage both ways and for setting the machines. Some small
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cities avoid the drayage costs by leaving the machines in the
school buildings from one election to another, but this is
rather unusual.

The experience of New York City with respect to the cost
of elections before and after the adoption of voting machines
is significant at this point. The financial statements of the
board of elections for 1925 and 1929 show the expenditures
in detail. These two years have been taken because the elec-
tions held in each year were the same. Voting machines were
used in fifty-five districts in 1925, but this slight use does not
materially effect the cost of elections. The year 1924 would
'have been used for comparison, but in that year an extra elec-
tion, the presidential primary, was held. Voting machines
were first used throughout the city in 1929.

This table requires some detailed analysis and explanation.
The extensive savings whicH Zukerman estimated in 1925
would be accomplished by the installation of machines,
amounting to $383,000/1 were not realized. The actual
operating cost increased by $I 88,696.03, and if to this is
added an interest and depreciation charge of IO per cent ($85
per machine), amounting to $297,500 in 1929, the cost of
elections in 1929 increased $481,501.03 over that of 1925
before the adoption of machines. Instead of a decrease of 500
precincts, as estimated by Zukerman as possible with the use
of machines/2 there was an actual increase of 338 precincts
in 1929 over the number in 1925. This increase in number
of precincts practically wiped out any reduction in the cost
of precinct election officers,which was expected from the use
of voting machines. The item of supplies, which includes the
printing of ballots, remained practically unchanged in the two
years. The expected saving in the cost of printing the ballots
was not realized. On the other hand, certain other items show
a marked increase in 1929 over 1925. The cost of regular em-
ployees mounted by $73,616.23, due in part to the employ-

21Zukerrnan,p.61.
'" Ibid., p. 60.
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ment of custodians for the machines.23The cost of temporary
employees also increased, and the cost of transportation and
general plant service showed a marked increase, directly
traceable to the use of machines.

Although the cost of elections in New York City has sub-
stantially increased with the installation of voting machines,

The Costof Electionsin New York City, Beforeand After the Adoption of Voting
Machines1

1 Taken from the Annual Reports, 1925, p. 8; 1929, p. 10.
2 These items include expenditures from regular appropriation and also from

revenue bond funds.
3 Does not include item of~275,811.25 spent for purchase of voting machines.
4 Includes an estimated vote of 100,000 in the direct primary election for which

no statistics are available.

certain other factors should be taken into account. The city
is growing and a normal increase proportionate to the increase
in population is to be expected. Moreover, in 1928 an un-
precedented number of voters registered-z,028,SoS. This
was more than 500,000 greater than at any previous registra-

20 Sixteen were employed in 193o.-Board of Election, Annual Report, 193°,
p.2I.

Item 1925 19292 Inc. or Dec.

Salaries,Regularemployees.. .. 259,079.20 332,695.43 +73,616.23
Wages, Temporary employees.. 9,722.50 24,067.50 +14,345.00
Same, for making duplicate cop-

is of enrollment lists-all par-
39,835.00 45,855.00 +6,020.00ties...................... .

Electionofficers.............. 683,206.00 670,039.00 -13,167.00
Supplies.................... 333,952.97 321,428.35 -12,524.62
Equipment.................. 16,220.01 12,612.953 -3,607.06
Repairs and replacements.. . . .. 28,573.12 20,621.93 -7,951.19
Transportation. . . . . . . . .... .. 30,940.15 73,733.22 +42,793.07
Telephoneservice. ... . ....... 1,082.83 1,741.33 +658.50
Generalplans service.. . . . . . . .. 11,624.89 62,494.06 +50,869.17
Contingencies................ 3,831.76 4,973.45 +1,141.69
Rent....................... 217,712.49 230,601.83 +12,889.34
Advertising.................. 87,636.98 111,249.88 +23,612.90

TOTAL.. . .. . .. . ... . . .. ... 1,723,417.90 1,912,113.93 +188,696.03

Overhead charge of 10% for vot-
297,500.00ingmachines.............. 4,695.00 +292,805.00

Total election cost including
+481, 501.03votingmachines. .,......... 1,728,112.90 2,209,613.93

Votescasr'.................. 1,261,097 1,564,689 + 303,592
Cost pervote cast. . . . . . ...... 1.37 1.41 +.06

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



270 ELECTION ADMINISTRATION

tion, and the board of elections found it necessary, after the
close of registration, to create 648 new election districts. In
the redistricting of the following year only eighty-two pre-
cincts were eliminated, leaving a total of 3411, as compared
with 3°73 in 1925. Consequently, there were 338 more pre-
cincts used in 1929 than in 1925, or an increase of thirteen
per cent. It is only reasonable to suppose that had paper bal-
lots been used throughout this period, there would have been
an increase of thirteen per cent in the cost of elections, or
approximately $225,000. The total vote cast in 1929 at the
general election was 3°3,592 greater than that at the 1925
election-an increase of 26.5 per cent. This increase is con-
siderably greater than may be explained by the increase in
population and is to be accounted for largely by the fluctua-
tion from year to year in the proportion of voters who cast
their ballots. This fluctuation greatly affects the cost per vote
at a given election, but, except for an unusually large election,
such as the general election of 1928, does not appreciably
influence the cost of holding the election.

It should be pointed out also that in addition to the gen-
eral election, there is also a primary election at which paper
ballots are still used, the cost of which is not affected by the
adoption of voting machines. The cost of the registration of
voters, which is included in the above table, is likewise not
affected by the adoption of machines. At the primary election,
which in New York is usually relatively unimportant, four
inspectors of elections are used at eight dollars each, or
thirty-two dollars per precinct. The cost of the precinct of-
ficers for this election amounted to $98,336 in 1925 and to
$1°9,152 in 1929. The other costs of the primary election-
ballots, rental of polling places, transportation, advertising,
overhead charges, etc., probably increased proportionately,
but were not affected by the use of machines. Similarly, the
cost of the precinct officers for the conduct of registration
amounted to $368,760 in 1925 (at $120 per precinct) and to
$4°9,320 in 1929, and the other costs of registration probably
increased by a corresponding ratio. .
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The total expenditures of the board of elections from 1924
to 193°, inclusive, before the adoption of machines until the
second year after the complete installation, is shown in the
following table:

The Influence of the Adoption of Voting Machines on the Cost of Elections
in New York City, 1924-301

1Taken from the annual reports of the board of elections.
2 No statistics are available for primary elections, and an estimate of 100,000

per year has been made, which has been added to the vote cast at general elections.
3 In the presidential election years, 1924 and 1928, an extra election, the presi-

dential primary, was held.

From this detailed analysis of the election costs of New
York City, before and after the adoption of voting machines,
the conclusion is inescapable that machines do not lower the
costs, but if the overhead cost of machines is taken into ac~
count, actually increase it rather substantially. The sales argu-
ment that machines reduce the costs of election is not borne
out in New York. Similar results have prevailed elsewhere.
The claimed savings practically always fail to take into ac-
count overhead costs.

Facility of Votin£...In considering the paper ballot versus
the/voting machines the following questions are pertinent
and important: Which is used more readily by the voters?
Which is liked better? Which requires fewer instructions?
Which is voted more quickly and involves less waiting at the
polls? Which may be voted more surely according to the
wishes of the voter? Several of the leading arguments for
and against the machines have to do with these problems. On

Number of Totaloperat- Cost per
machines ing cost (not Cost vote cast

Year No. of used (not including Vote cast2 per including
precincts including overhead vote overhead

reserve cost of cast charge for
machines) machines) machines

1924 2,889 none $1,939,248.753 1,544,588 $1. 25 $1. 25
1925 3,073 55 1,723,417.90 1,261,097 1.37 1.37
1926 3,136 616 1,741,733.90 1,376,916 1.27 1.30
1927 2,996 1867 1,628,432.38 1,252,239 1.30 1.42
1928 3,493 2964 2,213,791.083 2,073,758 1.07 1.19
1929 3,411 3413 1,912,113.93 1,564,689 1.24 1.41
1930 3,421 3426 1,969,328.32 1,543,997 1.27 1.47
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the behalf of the machines it is said that they make voting
easy and swift and render defective ballots impossible.
Against the machines it is said that it is difficult to educate the
public to vote upon them, that many persons will stay away
from the polls if machines are used, that the public dislikes
them, that many persons are unable to vote upon the ma-
chines, and that, because many voters do not know how to
vote a split ticket on the machine, the machines are conducive
to straight ticket voting.

These are judgments of individuals and it is practically
impossible to present scientific, accurate, quantitative data on
these questions. It is true that the average time required to
cast a vote on a machine is somewhat less. The ballot is set

forth on a well lighted machine, and the voting levers may
be pulled down more rapidly than a paper ballot can be
marked. The average person will be able to vote on either
quite readily and quickly, and there is not a great deal of
choice from the standpoint of such voter. While it is true that
voting on the machine is somewhat more rapid, the point is
often made against voting machines that while only one ma-
chine is used to the precinct, or two in larger precincts, five,
ten, or even twenty voting stalls may be used with paper bal-
lots. Such a number of voting machines is out of the ques-
tion because of the expense. It is frequently pointed out that
voting machines can not serve the rush of voters during the
closing hours of the polls as readily as paper ballots. This
statement is true. There can be no question that voters can
be handled more readily and quickly through the use of paper
ballots and numerous voting booths. Probably the greatest
difficulty in the use of voting machines is their inadequacy in

!large elections and in the rush period of the day, often re-
quiring voters to wait in line. Many cities have abandoned
machines in response to protests after congested elections. In
San Francisco, for example, the writer was informed by the
election officers that the machines functioned perfectly in the
presidential election of 1928, but citizens outside of the office
stated that thousands and thousands of citizens were forced
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to stand in line. In the I932 election in Seattle a line formed
in every precinct, requiring the voters to wait from one to
two hours to vote. A major defect of the voting machine is
its inability to accommodate, as a general rule, more than
from thirty to sixty voters an hour, and if the voters come in
larger numbers than this to the polls, they will be forced to
wait in line. It is not at all uncommon for a city using voting
machines to have one or two badly congested elections, after
which the voters learn to accommodate themselves to the
machines.

It is difficult, indeed, to say which method of voting is
preferred by the mass of voters. Voting machines are taken
;as a matter of course in many cities which have used them
for years, though there is some opposition even in cities which
have used them during the longest period. It would prob-
ably be correct, for most communities using machines, to say
that most citizens are satisfied with the machines and, if called
upon to vote on the matter, would vote in favor of them,
IWhilea small minority is strongly opposed to them. Many
elderly persons and persons unacquainted with the method
of voting upon machines dislike them.

There can be no question whatever that the voting ma-
chine requires a great deal more instruction to voters than the
paper ballots, even in communities where the machines have
been used for years. During a visit to Indianapolis in I929,
which has used machines for twenty-five years, the writer was
very much impressed to find lengthy instructions on "How to
Use a Voting Machine" carried in the news columns of the
local papers ten days before the election, with a list of the
eleven places throughout the city where practice machines had
been set up. This seems to be ample proof that there is neces~\
sity for instructions to voters on how to vote on the machines j
year after year, and not merely at the time machines are in-I
stalled. However, one should not forget that instructions are
also required when the paper ballot is issued, but to a lesser
extent.

It is often asserted against the machines that they induce
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straight party voting, since many voters are afraid to attempt
to split the ballot. This assertion would apply, to be sure,
only in states with the party column ballot and the straight

. ticket lever on the machine. It may be said at once that the
, same is also true of the paper ballot with the party column

and the party circle. It is impossible to state or to prove which
method is more conducive to straight ticket voting. The in-
structions to voters used with the machines in some states,
instructing them in general elections first to pull down the
lever of the party for which they wish to vote, and so on, is
indefensible. They should be instructed to vote by either
pulling down the party lever and then making any changes
which they may wish to make, or by pulling down the voting
levers of the individual candidates for whom they wish to
vote. When the polls are badly congested, with a line of peo-
ple waiting to vote on a single machine, there is usually con-
siderable pressure placed upon the voter to hurry through
the machine, thus inducing him to vote a straight ticket or to
vote only upon the principal offices.
! A principal argument for the use of voting machines is that

Jhey are so adjusted and interlocked that the voter may not
{vote for more candidates for any officethan he is legally en-
titled to vote. That is, if he may vote for only one person,
as for sheriff, the machine will lock against a further vote
when one voting lever has been pulled down for that office,
and, similarly, will permit only the proper number of votes
to be cast where a number of candidates are to be elected to

an office. Not only will the machine do this, but since there
is no paper ballot for the voter to spoil or to mark, he is re-
lieved of the danger of spoiling his ballot with some erasure
or identifying mark. This is a desirable feature of voting
machines. On the other hand, it is often pointed out by per-
sons acquainted with the actual operation of machines that
uninformed voters may put up the voting keys which they
have pulled down, before recording their vote, thereby un-
wittingly casting no vote at all. The best evidence upon the
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point is to be found in the reports of the Board of Election of
New York City. The following table offers a comparison of
the void and blank ballots for the various officesin 1925 when
paper ballots were used, and the unrecorded votes cast on the
machines for the same officesin 1929:
Comparison of the Wastage of Votes with Paper Ballots and Voting Machines, New

York City, 1925 and 19291

I
!

1 Taken from the annual reports of the Board of Elections.

The analysis has been confined to officeswith only a single
vacancy, so that the figures might be strictly comparable. The
paper ballots show an appreciably smaller per cent of wasted
ballots, though it should be noted that it is possible for the
public counters on the voting machines to show a larger num-
ber than that of the actual voters who appeared, since at times
the election officersmay work the curtain lever back and forth
in instructing the voter, thus increasing the number rung up
on the public counter without a corresponding vote cast.

Quick Returns. One of the advantages of voting machines!
is thefact thatthe results of the election are usually known I
within two or three hours of the closeof the polls, and some- ;

times within a shorter period, whereas with paper ballots the
returns for a large election do not begin to come in until
several hours after the polls are closed, and are not complete
until from twelve to twenty-four hours later. Even the most

!

1925-Paper Ballots 1929-Voting Machines

Office Total votes Blank Per Total votes Unre- Per

cast and void cent cast corded cent
wasted wasted

Mayor. . . . . . . . . .. 1,161,097 21,893 1.9 1,464,689 34,541 2.3
Comptroller. . . . .. 1,161,097 42,097 3.6 1,464,689 87,530 6.0
President, Board of

Alderman. . . . .. 1,161,097 40,971 3.5 1,464,689 89,131 6.1
County Judge

Bronx County... 186,845 8,855 4.7 263,239 25,478 9.7
Sheriff

New York
County...... 363,622 16,267 4.5 373,171 29,462 7.9

Bronx County. .. 186,845 9,650 5.2 263,239 24,149 9.2
Kings County. " 408,949 10,225 4.7 506,848 38,982 7.7
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bitter opponents of voting machines will concede this merit,
but it is sometimes asserted that early returns are of little
consequence. Undoubtedly, it is worth while to have early
returns. The public is anxious to learn the results of the elec-
tion, and many persons stay up for hours on the night of elec-
tions to hear the results. It is a fine public service to provide.
quick returns. Another aspect of the matter of the quickness \,
of the returns has a bearing on election frauds. If the returns \
come straggling in throughout the night and the following
day, late returns excite no suspicion, while as a matter of fact
certain precincts may be purposely held out so that the per-
sons who have control of these precincts may steal votes, if
necessary to win the election. During these hours throughout
the night and the following day there is plenty of time to
manipulate the ballot, or to write in the names of voters who
failed to vote, and cast ballots for them-provided the elec-
tion officers of the precinct are corrupt and are willing to
carry out such frauds. Where voting machines are used, this
is not practicable; for any delay in the returns would im-
mediately arouse suspicion. The work of reading off the
counters and recording the vote on the return sheets requires
such a short time that it is likely to be carefully watched by
party representatives and voters, who would not think of re-
maining at the polls for hours to watch the count of paper
ballots. The election officers,where voting machines are used,
do not have the time and opportunity to vote the names of
persons who have failed to vote or to manipulate the ballots
which have been cast.

..E,§fQun1§.Another advantage of the use of voting machines
is the virtual avoidance of expensive and annoying recounts.
A recount may be had with the machines, and consists merely
of re-opening the counter compartment and taking off the
numbers recorded for the candidates in question. This can be
done quickly and inexpensively, but in actual practice recounts
are seldom asked for where machines are used. If paper bal-
lots are used and the election is close, the defeated candidate
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is not satisfied unless the work of the precinct officers is
checked, for he knows that many mistakes are inevitable, and
that a recount may change the result of the election. But when
voting machines are used, the probability of errors is very
small, and the results are usually accepted at face value.
Many cities which have used voting machines for years have
never had a single recount.

It is impossible to estimate the savings made by the avoid- I
ance of recounts. The cost of recounts varies a great deal, and I
it would be impossible in any community to predict what the
cost would be over a period of years. If the work is efficiently
organized, the recount for any officecan be conducted expedi-
tiously and economically, but, as a matter of fact, it is not
ordinarily so conducted. The cost of the recount in some states
is borne by the persons petitioning for it, but it is, neverthe-
less, a matter of public concern.

. S~t;~!~y.Another argument for the use of voting machines I
is that they guarantee the secrecy of the vote more effectively

Ithan paper ballots. When the voter goes to the machine to
vote he is curtained more completely than when he goes into
the voting booth to mark his paper ballot. This, however, is
not important, and, if more effective curtaining were de-
sired, it could be readily provided with the voting booths for
paper ballots. It is a mistake to suppose that there are persons
at the polls peeking around the voting booths to see how the
voters mark their ballots.

Another basis for the claim that secrecy is more effectively
secured by machines is that paper ballots may be marked in \
such manner as to identify them, or that the election officers ..

may recognize the markings of certain voters. With paper
ballots it is possible, to be sure, for the bribed voter to mark
his ballot in such manner that it may be recognized by the
party watchers when it is counted, but such a pre-arrange-
ment and identification of ballots is too clumsy to be used
except on the most rare occasions.

Election Officers. It is often said that the use of voting
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\machines makes it possible for the election office to secure the
. servicesof more capable persons to serve as election officers,
for they avoid the long and arduous count which may last far
into the night. No doubt the count is one of the worst features
of the work of the election officer, and, for that reason, elec-
tion officers as a general rule are strongly in favor of ma-
chines. How much difference the use of voting machines may
make in the selection of precinct officers is not subject to
definite statement or proof. There are many other consider-
ations much more important than the use of voting machines
or paper ballots. There are other methods also, suggested in
the preceding chapter, to avoid the long and tedious count of
the ballots.

.fJroportlonal Representat~Qn. One of the arguments against \
the use of machines is that they will not serve in proportional \

representation elections. This is not a serious objection. Pro- '
portional representation is now used in only three cities in the
United States: Cincinnati and Hamilton, Ohio, and Boulder,
Colorado. It is not likely to spread so rapidly as to affect the
problem. Even in the cities which have proportional represen-
tation, voting machines could be used as effectively and eco-
nomically as elsewhere. The proportional representation bal-
lot would have to be cast and counted separately, but at each
election there would be other candidates which could be voted

for on the machines, and at state, county, and national elec-
tions the machines could be used without question. The pro-
portional representation ballots should not be, and usually
are not, counted in the precinct. There should be no confu- .
sion whatever with the use of proportional representation bal-
lots, and voting machines for other offices at the same elec-
tion, and the savings made by the use of voting machines
would not be affected. Nevertheless, one of the arguments
used against voting machines is that they cannot handle pro-
portional representation elections, and, similarly, one of the
arguments against proportional representation is that it can-
not be voted upon the machines.

Breakdown of Machines. An argument against machines is- - - ----------- . .

ELECTION ADMINISTRATION
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the danger of a breakdown at the polls. Some states even re-
quire the printing of ballots, to be kept in reserve as an emer-
gency precaution against breakdowns. This argument and I
these statutory provisions are based upon theory and not upon I
facts. Breakdowns, even of a minor character, are extremely
uncommon. Many cities using voting machines for years have'
never had a single machine go out of commission.24In cities
it is customary to have one or more reserve machines ready
for use in case of a breakdown, but they are almost never
used. The local custodian of the machines is able, except in
the most unusual cases, to put any machine giving trouble
back into commission within five minutes time.

Liability of Abandonment. One of the arguments ,com-
monly used against the adoption of voting machines is that
they have been tried out and discontinued in many cities. It
cannot be denied that many cities, large and small, have given
up machines after trial, and even after they had been pur-
chased and paid for. Probably the same is true for any type of
machine that has ever been placed upon the market. Voting
machines, to be successful, must be properly used, and pro-
vided in sufficient numbers to take care of the voting public
without serious congestion. Changes in the election laws which
would make difficult or impossible the use of voting machines
must be opposed and defeated. This duty devolves upon
the local election officers and also upon the manufacturers of
the machines. If neglected, as has been the case in some states
in the past, it will result in abandonment of the machines. The
very wide use of voting machines indicates that they may be
used successfully and continuously, if proper care and atten-
tion is given to them and a sufficient number of machines is
provided. The abandonment of machines, on the other hand,
indicates that they may give trouble if not properly used.

Summary. Voting machines are now used in nine states and
in about one precinct out of every six. They have been used

" A new type of voting machine recently adopted by Pittsburgh went out
of commission in a few precincts in the general election of 193I.
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in some communities for as long as thirty-five years. While
a large number of cities, large and small, use them and find
them satisfactory, there are many communities, including
some large cities, which have abandoned them after trial. If
properly used, and the limitations of the machines recognized,
they are quite successful.

\ The laws permitting the use of voting machinesordinarily
provide for examination by a state board of voting machine
examiners and for experimentation before adoption by ac-
tion of the local city councilor board of county commissioners.
The laws governing the use of machines permit larger pre-
cincts and fewer precinct officersthan if paper ballots are used,
and regulate in some detail the procedure to be followed at
the polls. It would serve no purpose to summarize these de-
tails at this point.

There is a widespread interest in voting machines and
movement for their adoption, as is evidenced by recent legis-
lation in Pennsylvania and Ohio, and a renewed interest in
Massachusetts, Michigan, and other states. It is quite prob-
able that when the present economic depression has passed,

-> the spread of voting machines throughout the country may be
made more rapidly than ever before. This movement brings
to the fore the controversy over the merits of the paper bal-
lot and machines. The shortcomings of paper ballots~par-
ticularly the necessity of counting them by hand-are very
apparent to anyone familiar with election practices. The
long, tedious count of the large election is marked by errors
always, and by frauds in some communities. The voting ma-
chines provide an accurate count, available immediately at the
close of the polls, and make difficult or impossible many types
of election frauds. In many communities, particularly the
larger cities of Pennsylvania, the voting machines are looked
upon principally as a means of stopping election frauds which
have prevailed for years. Where election frauds prevail there
should be no question about the advisability of adopting vot-\
ing machines.
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Voting machines are expensive, ranging in price from nine
hundred dollars per machine up, depending upon the size. I
To offset the high cost of installation, it is claimed that sub- !
stantial savingswill be made in the cost of election-savings I

by t~e reduction of the nuI?ber of pr~cincts, by using fe:ver \
electIOn officersto each preclllct, by paYlllg a smaller per dIem'
for shorter hours, by reducing the cost of printing ballots,
and by eliminating recounts. The experience of various com-
munities indicates that the cost of these items will be reduced

somewhat by the use of machines, but that these savings will
be more than offset by the overhead cost of machines. The ex-
perience in New York City with paper ballots and voting ma-
chines shows an actual increase in operating expenses with
voting machines, without taking into account the overhead
cost of machines. No city should adopt voting machines as a
measure of economy without carefully scrutinizing the claims
of savings which will be made.

Voting machines tend to cause congestion at the polls. It
is imperative that a sufficient number of machines be provided
to take care of the voting public without serious delay. Various
claims are made as to the public attitude on voting machines,
both for and against. While it is impossible to state definitely
and exactly the situation, it seems apparent that in all com-
munities where the machines are used some voters dislike

them and are opposed to their use, but the majority of voters
are favorable, unless voting machines have resulted in serious
congestion.

It is sometimes asserted that it is more difficult for a split
ballot to be voted on the machine than upon a paper ballot,
and that the machines are conducive to straight ticket voting. i

There is no proof of this assertion. An argument for the use.
of the voting machine is that it avoids spoiled and defective
ballots. The machines are so adjusted and interlocked that
only the proper number of votes may be cast for any office,
and a vote cannot be spoiled by any marks or erasures which
might cause a paper ballot to be thrown out. There are other
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ways, however, by which the voter may spoil his vote on the
machine. He may put up the voting levers before his vote
is recorded. The statistics on the wastage of votes in New
York City with paper ballots and also with voting machines
indicate a slightly higher wastage with the latter. As pointed
out, however, the figures are not entirely conclusive.

Voting machines provide quick returns, which are desir-
able. They also avoid expensive and annoying recounts. The
influence of the use of voting machines upon the character of
persons secured for election officersis not appreciable, despite
claims to the contrary. Other factors are more important. Pro-
portional representation ballots may not be cast upon voting
machines, but this is not an important consideration.
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CHAPTER VIII

ABSENT VOTING; MAIL VOTING; THE CANVASS;
RECOUNTS

Absent Voting/ Voting was provided for the soldiers en-
gaged in the Civil War, and this precedent was followed
during the Spanish-American War and the World War, but
with these war time provisions we shall not be concerned. The
first state law authorizing absent voting for the civilian popu-
lation was enacted in 1896 by Vermont, which provided that
voters who were away from their home precinct on the day
of the state election could, by presenting a certificate to show
that they were qualified, vote at any polling place within the
state. Such voters were confined to the state officesin casting
their ballots. Kansas followed suit in 19°1, and extended the
scope of the law ten years later. In 1913 five states enacted
absent voting laws, and within a few years others followed
in rapid succession. At present only three states-Connecticut,
Indiana, and Kentucky---,have no absent voting law of any
kind. The remaining forty-five states provide absent voting,
but the classes of voters who may cast an absent ballot, as well
as the procedure which must be followed, vary greatly from
state to state. New Jersey repealed its absent voting law for
civilians in 1926, after serious complaints of frauds, and In-
diana repealed its law in 1927 upon the same grounds. The
absent voting law of Kentucky was held to be unconstitutional
by the supreme court of the state,2 and the Pennsylvania law

1 A systematic and thorough digest of absent voting laws is given by Miss
Helen Rocca, Brief digest of laws relating to absentee voting and registration,
published by the National League of Women Voters, Washington, D.C., 1928.
See also Edward M. Sait, American parties and elections, pp. 552-53; Robert C.
Brooks, Political parties and electoral problems, pp. 413-15, and P. Orman Ray,
Introduction to political parties and practical politics (third edition), pp. 280-
86. The history of the enactment of absent voting laws may be traced in Pro-
fessor Ray's articles in the American Political Science Review, Vol. VIII, pp. 442-
45 (1914); Vol. XII, pp. 251-61 (1918); and Vol. XX, pp. 347-49 (1926).

2 Clark v. Nash, 192 Ky. 594; 234 S.W. 1.
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which applied to civilians was similarly held unconstitutional
by the supreme court of that state.3 The Kentucky supreme
court found that the absent voting law passed in I 9I 8 was
contrary to Section I47 of the state constitution, which de-
clared that "all elections by the people shall be by secret
officialballot, furnished by the public authorities to the voters
at the polls, and marked by each voter in private at the polls,
and then and there deposited." Obviously, such a constitu-
tional provision is impossible to reconcile with an absent
voting law. The Pennsylvania decision was somewhat more
strained. The law was held to be contrary to the state con-
stitutional provision which required the voter to reside in the
election district where he offered to vote, and also contrary
to the specific provision in the constitution for absent voting
for persons in the military service, which was held to exclude
persons who were not in the military service under the rule of
inclusion unius est excluspoalterius. In other states, however,
there has been little or no question in regard to the constitu-
tionality of absent voting.

Scope of Legislation. The scope of absent voting laws varies
widely in different states. In four states-Maryland, New
Jersey, Pennsylvania, and Rhode Island-the law applies
only to those who are in the military service during time of
war. In a number of other states there are special provisions
dealing with voters absent on military. duty in time of war.
At the other extreme is the majority of the states-twenty-
five in number'-which extend the privilege to all absentees
"unavoidably" or "necessarily" absent, without limiting it as

"Lancaster City's Fifth Ward Election, 281 Fa. St. Rep. 131-38 (1925)..The following list has been taken from Rocca, p. 7:
Arizona Montana South Dakota
Arkansas Nebraska Texas
Florida Nevada Utah
Idaho New Hampshire Vermont
Maine New Mexico Washington
Massachusetts North Carolina West Virginia
Minnesota North Dakota Wisconsin
Mississippi Ohio Wyoming

Oklahoma
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do some other states to commercial travelers, persons whose
occupations require them to be away from home, or other
particular classes or conditions. Fourteen states go further
and permit persons who are disabled or infirm to cast their
ballot without appearing at the polls.5 Michigan and Vir-
ginia extend the privilege to only specified classes, but enu-
merate such broad classes, as for example, the ninth reason for
absence in the Michigan law-"any person necessarily absent
while engaged in the pursuit of lawful business or recreation,,6
-that no person need be denied the privilege of casting an
absent ballot. New York limits the privilege to persons absent
because of their duties, occupation, or business, and (except
for specified classes) requires the voter to give "a brief descrip-
tion of the duties, occupation or business which requires such
absence. . (and) . . the special circumstances by which such
absence is required."1

The simplest and the best provision defining the scope of
an absent voting law is that all persons absent from their
home precinct on the day of election, or who expect to be
absent, may vote under it. It is unwise to attempt to restrict
absent voting to particular favored classes, or occupational
groups, or to persons engaged in a busine,ss which requires
their absence. If there is any point in enacting an absent vot-
ing law it is to make it possible for persons who are absent
from their homes on the day of election to cast a ballot with-
out the bother and expense of returning. The cause of the
absence is immaterial to the state. The voter who is away for
pleasure, education, health, or travel is as much entitled to
use this method of voting as the voter whose business neces-
sitates his absence. If it is desirable that citizens exercise their

. Rocca, p. 7, lists the following:
Arizona Michigan
California Nevada
Delaware New Hampshire
Idaho North Carolina
Iowa South Carolina.Election Laws, Sec. 461.

T Election Laws, Sec. 117.

South Dakota
Vermont
Virginia
Wisconsin
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rights of the franchise, absent voting should be extended to
all alike. Furthermore, provisions in the election laws restrict-
ing the use of absent voting laws to persons of particular
classes or persons absent upon business are likely to be dis-
regarded except by the conscientious and highly scrupulous
voters. In any case, they are practically impossible to ad-
minister. The New York law whieh, in effect, requires the
voter to submit a petition for an absent voter's ballot is in-
defensible, since no satisfactory scrutiny and judgment of such
reasons, in the nature of things, can be provided by the elec-
tion authorities. ,

Fourteen states extend the privilege of absent voting to
persons who are unable to attend the polls because of illness
or infirmity. It would appear that there is no sound reason for
not so extending the absent voting laws, except, perhaps, the
danger of voting frauds. The danger of frauds from this class
of voters is surely no greater than from absentees. Voters who
are unable to go to the polls because of illness or infirmity,
and who desire to exercise the right of franchise, should be
afforded an opportunity to vote. If the"absent voting law does
not apply to such voters, it is not uncommon for the precinct
election officers, without legal authority, to make a trip to
their bedsides to poll their votes. The better procedure is to
take care of such voters under the absent voting provisions.

The absent voting laws ordinarily apply to all elections
held within the state-general, special, primary, state, and
local-but in a few states the statutes limit their application
to certain elections. In Massachusetts, for example, the law
applies only to biennial state elections and does not apply to
municipal or other local elections; while in New Hampshire
the act applies only to the election of presidential electors.
The South Carolina law applies only to primary elections, and
four states-Delaware, Kansas, New York, and Utah-limit
absent voting to the general elections. There would seem to
be no rhyme or reason for limiting the application of absent
voting provisions to particular elections.
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Procedure. There are many variations in the prOVlSlOns
governing the steps which the voter must take to cast
an absent ballot. In all except a few states, to secure an offi-
cial ballot of his home district, an elector must make appli-
cation to the local officer in charge of elections in the city
or county of his residence prior to the election. In view of
the length of the ballot and the importance attached to
official ballots as a means of preventing frauds and securing
secrecy, this requirement is easily understood. But, on the
other hand, a few states-Kansas, Missouri, Florida, Okla-
homa, and Oregon-provide that the voter absent from his
precinct may appear at any polling place within the state and,
upon presenting a certificate of registration or taking a re-
quired oath of his qualifications, be permitted to vote. These
two methods require detailed analysis and comment.

The first method requires the voter to anticipate his absence
and to take the necessary steps to secure a ballot prior to the
day of election; the second permits him to cast his ballot at
any polling place on the day of the election. Inasmuch as the
second method is the less important of the two and is used
in only a few states, it may be more convenient to describe it
in detail before taking up the first method.

Of the five states which permit the voter to cast his ballot
in the precinct where he happens to be on the day of the
election, two states~Oregon and Florida-also provide that
he may apply to the election officer of his home county or city
ahead of time to secure an officialballot of his home precinct.
These two states, therefore, use both methods. Missouri and
Kansas also provide that any person in the federal service or
the national militia may write to his home election office to
secure an official ballot, to be voted and returned similarly.
It will be seen that only the state of Oklahoma uses the "vot-
ing in another precinct" method exclusively.

In Oregon, Florida, and Oklahoma the voter who appears
at the polling place of a precinct other than his residence and
applies to cast an absent ballot must present a certificate of his
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registration.8 In Oregon and Florida he must apply to his
home registrar prior to the election in order to secure this
certificate, but in Oklahoma such certificate is a part of the
registration system, and all registered voters are provided
with them. In Florida, Missouri, Oklahoma, and Oregon
the voter may not cast an absent voting ballot at any precinct
within the county of his residence. This limitation is designed
to compel the absent voter who is only a short distance from
his home polling place to return to vote.

The absent voter is required also to subscribe to an affidavit
covering his qualifications to vote and the fact of his absence,
giving his name and address. He is given an official ballot
of the precinct where he applies to vote, but is permitted to
write in the names of local candidates of his own county or
other local districts, whose names do not appear upon the offi-
cial ballot which he receives. The ballot and the affidavit are
placed in a suitable envelope, sealed, and returned to the
election officer of the city or county to be forwarded to the
canvassing board of the home county or city of the voter,
where the ballot is counted and added to the returns of his
home precinct when the official canvass is made.

This method of absent voting has the merit of permitting
the voter to vote wherever he is on the day of election, pro-
vided he is within the state. In states where the voter is re-

quired to secure an officialballot from his home precinct and
return it before the election, the number of voters who avail
themselves of absent voting is disappointingly small. If the
voter could simply go to the nearest polling place on the day
of the election and then and there cast his ballot, without
any other formalities, doubtless many more would avail them-
selves of the privilege. But, it should be noted, in Oregon
and Florida the voter must present a certificate of registration
in order to vote in another precinct than that of his residence.
This, to be sure, tends to limit the number of persons who use

.Oregon Election Laws, Sec. 4069; Florida Election Laws, Sec. 43°; Okla-
homa, State Code, Sec. 619°'
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the system. Otherwise this method of absent voting involves
a minimum of bother and red tape and a nominal expense.

On the other hand, certain valid objections may be made
to this system. In many elections the ballot is so long that
the voter casting a ballot of another county will be unable
to remember the names of the candidates (or perhaps will
not even know their names) for the local officers in his own
county, and consequently will be unable to vote for them.
The requirement that he write in the names of the local can-
didates for whom he desires to vote may serve to identify
his ballot. Another criticism is that it does not apply to vot-
ers who are beyond the state lines. Perhaps there are as many
absent voters beyond the boundaries of the state as within
the state. Another objection is that this method places more
clerical work upon the precinct election officers, who, in im-
portant elections, may not be able to perform adequately the
work which they already have to do.

We now turn to the other and usual procedure of absent
voting-that in which the voter applies for and secures a
copy of the officialballot of his home precinct before the day
of the election. Here we find two important variations: first,
the voter who anticipates that he will be absent on the day of
election is permitted to apply to the local officer in charge of
elections for an absent ballot prior to the day of the election,
and then and there to mark it and deliver it to the election

officer; and second, the voter who is away may mail a written
application to the local election officer for an official ballot
and the necessary instructions and forms. Both procedures
are useful and should be authorized by law. The voter who is
present at his legal residence within a few days prior to the
election may find it much more convenient to apply in person
for an absent ballot, mark it in the presence of the election
officer, and complete the whole operation at one time, than to
have the ballot mailed to him. On the other hand, if provision
is not made for the voter to apply by mail for an absent vot-
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er's ballot, many voters will be unable to use the privilege of
absent voting without making a trip to their homes. The
voter may find himself several hundred miles from his legal
residence shortly before the election, and if he is required by
state law to make an application in person before the local
election officer of his home, the procedure will be of no avail.
Obviously, if it is desired to extend the absent voting privilege
to a maximum number of voters, they should be permitted to
secure an absent ballot either by applying in person before
they go away, or by sending in a written application.

The application for an absent voter's ballot is customarily
made to the local officer in charge of elections-the city or
county clerk, auditor, board of elections, or other office. In
some states application is made to the county clerk, auditor,
or other county officer in charge of printing the ballots for
county, state, or national elections, and to the city clerk for
municipal elections. In large cities or other communities
where a board of elections handles all elections, applications
are made to that office.The better procedure is for all applica-
tions for absent ballots to be made to the office in charge of
registration of voters, for such office can readily determine
whether the applicant is registered, and, in states where the
registration record contains the signature of the voters, the
signature of the applicant may be compared with that on the
registration record. This is a desirable check. For the sake of
simplicity it is desirable to have one officetake care of appli-
cations for absent voter's ballots for all elections.

The voter who desires to secure an absent voter's ballot is
required in practically every state to submit an affidavit,
signed and sworn to before an officerauthorized to administer
oaths, or executed in person before the local election office.He
is required to secure an affidavit form, which ordinarily neces-
sitates a letter to the election officer of his home city or coun-
ty. When the voter receives the affidavit form he is required
to subscribe to it before an officer authorized to administer
oaths and to forward it to his home election office,in order to
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receive a ballot and the necessary instructions and forms. The
voter then must appear again before a notary and in his pres-
ence, but in such manner that the secrecy of the ballot is pre-
served, mark the ballot and subscribe to a second affidavit
covering his absence and his qualifications as a voter. Then he
must forward this by mail (in some states by registered mail)
to his home election office, and if it reaches there in time it
will be counted. This ordinarily requires five letters; three by
the voter and two by the election office. It is no wonder that
few voters avail themselves of the privilege of casting an ab-
sent voter's ballot.

In many states the law requires the absent voter's ballot to
reach the election office several days prior to the election,
though in other states it will be counted if it reaches the elec-
tion officeby noon of the day of the election, and in California,
where the absent voters' ballots are counted by the canvassing
board, the ballot will be counted if it is mailed on the day of
the election and is received by the election officewithin fifteen
days thereafter. The ballots are usually returned to the elec-
tion office, but in Minnesota they are mailed directly to the
precinct officers.The city clerk notifies the postmaster of the
location of the polling places, and the postmaster holds the
ballots until the day of the election and delivers them directly
to each precinct. The absent voter in Minnesota is required to
pay a fee of thirty-five cents for the privilege, and the county
auditor sends him an envelope with postage attached, includ-
ing special delivery postage, so that the ballot may be de-
livered by special messenger to the polling place.9 In a few
states the absent voters' ballots are required to be sent by reg-
istered mail, but this is not ordinarily the case.

The absent voters' ballots may be counted either by the
precinct officers or by the canvassing board. If counted by
the precinct officers, the ballots must be received in time to be
turned over to them, or to be delivered to them on the day
of the election. One advantage of this method is that the bal-.Election Laws, Sees.S°l, ;°5.
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lots thus received are deposited in the ballot box with the
other ballots and thus lose their identity, preserving the se-
crecy of the ballot. Another advantage is that they are passed
upon by the precinct election officers,who may from personal
knowledge judge whether the voter is qualified to cast his
ballot, and thereby detect and refuse to cast the ballots of
spurious voters. A third advantage is that the election is over
when the polls close, and all of the votes are counted. The
principal disadvantage of this method is that some voters may
be unable to mail their ballots early enough to arrive in time
to be delivered to the precinct officers.Where voting machines
are used, many of the arguments for counting by the precinct
officers do not apply. The absent voters' ballots are cast and
counted separately, ordinarily, and added to the returns taken
from the counters on the machine. This procedure is usually
prescribed by law, though in some precincts the officers "ring
up" the absent voters' ballots upon the machine. When the
ballot of an absent voter is cast in the precinct, his name is an-
nounced and his vote may be challenged just as that of voters
who appear at the polls. In the case of a challenge, the elec-
tion officersinterrogate the challenger and decide the case, or,
if authorized by state law, they may place the ballot aside
to be passed upon by the election office after investigation.
Obviously the precinct election officers, without the presence
of the voter himself to defend his right, cannot pass upon chal-
lenges at all satisfactorily. It is quite unusual for the vote of an
absent voter to be challenged.

When the small number of absent ballots cast is taken into

account, it would appear to be the better procedure to have
these few ballots counted by a special counting board under
the jurisdiction of the canvassing board. This permits absent
voters to vote as late as the day of election. If the signature
of the absent voter is compared with that on his registration,
this will serve to identify him and prevent frauds. If there
is reason to fear frauds through the absent voting provisions,
a list of persons who have applied for an absent voter's ballot
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within each precinct may be sent to the precinct officers, and
posted at the polls; so that challenges may be made. The chal-
lenges should be investigated before the absent voters' ballots
are counted. The form used for ordinary'challenges could be
employed here.lO .

The extent of the use of absent voting is decidedly disap-
pointing to its proponents. Although statistics are limited, ow-
ing to the failure of most election offices to keep a record of
the number of absent votes cast, such as are available indicate
that absent ballots constitute usually less than one-half of one
per cent of the total vote cast. The number, indeed, is so
small that many election officers question the wisdom of its
continuance. In a number of states (for example, Georgia,
Illinois, Washington, and others) absent voting is very limited
in application or the procedure is difficult to comply with and
the number using this method of voting is almost negligible.
Such statistics as the writer has been able to gather upon the use
of absent voting are given in a series of tables below. Estimates
have been secured in many other cities, but these appear, in
comparison with actual statistics, to be uniformly high, and
consequently are not reproduced here. The record of New
York City for the period, 192I-3° is here presented:l1

Absent Voting in New York City

'0 See above, Chap. VI.
11Taken from the annual reports of the Board of Elections.

~.

Year Total vote Absent Per cent
general election vote of total vote

1921 1,262,340 188 .015
1922 1,179,842 329 .028
1923 1,105,016 126 .011
1924 1,500,006 773 .051
1925 1,234,119 237 .019
1926 1,276,916 384 .030
1927 1,152,239 141 .012
1928 1,973,752 1,927 .097
1929 1,464,689 258 .018
1930 1,443,997 284 .019

Totals 13,592,916 4,647 .034
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I t is almost incredible that so few voters in New York take

advantage of the absent voting provisions. The statistics show
that there is a very appreciable increase in the percentage of
absent ballots cast in presidential years, but even in the banner
year of 1928 there was less than one-tenth of one per cent of
the total vote cast through absent voting. During the ten-year
period only 4647 absent votes were cast, or an average of
464 annually. This number, in proportion to the total vote
cast, which averaged 1,359,291 annually, is surprisingly
small. For every vote cast by an absentee, 2921 votes were
cast in the regular manner. Accurate statistics were not pro-
curable for other cities in New York State. The estimates

for Onondaga county (of which Syracuse is the county seat)
for 1928 general election was two hundred, out of a total
vote cast of 108,678, or less than two-tenths of one per cent
of the total vote.

The failure of the citizens of New York to take advantage
of the absent voting provisions may be explained in part by
the limiting features in the state law. Voters whose duty, busi-
ness, or occupation requires them to be absent from their
home county may cast an absent ballot, but they are required
to make an affidavit of application, not earlier than thirty or
later than seventeen days before the election, and to state
upon the application the reason for their absence. The re-
quirement of filing an application for the ballot at least
seventeen days before the election is unusually rigorous. The
voter who is absent may have to write to the election office
to secure the affidavit blank prior to that time, which consumes
time. The practical effect is that the person who desires to cast
an absent ballot must attend to the matter from three to four
weeks before the election. Obviously, the average voter will
not be very much concerned about the election that far ahead
of time and will neglect to attend to the matter. Then, many
other voters who are absent on the day of the election do not
foresee their absence that far in the future. The requirement
of a statement of reasons for absence may also serve to deter
applications.
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The annual reports of the New York City Board of Elec-
tions indicate not only the total number of absent votes cast,
but also the number of persons who applied for absent bal-
lots and the number who failed to comply with certain re-
quirements of the law and consequently failed to cast a valid
absent ballot. The statistics for 1929 are given below as
typical :12

Number Per cent

Number of persons who applied for absent ballots. . . .405 100.00
Number of applicationsrejected for lateness or other

reasons 60
Number of ballots received too late. . . . . . . . . . . . .. 17
Number of ballots returned as undeliverable. . . . . .. 9
Number of ballots returned by electors intending to

vote personally 2
Number of ballots rejected because of failure to take

therequiredoath 3 .7
Number of ballots not returned. . . . . . . . . . . . . . .. 56 13.8
Number of ballots cast 258 .63.8

The statistics on absent voting in Detroit for some recent
1 . .

b 1 13

e ectlOns are given e ow:

14.8
4.2
2.2

.5

Absent Voting in Detroit

While the amount of absent voting in proportion to the
total vote cast is much higher in Detroit than in New York,
nevertheless the highest percentage indicated is slightly over
one-half of one per cent, and for most elections it is about one-
fourth of one per cent of the total vote. This small absent vote
cannot be explained by the state provisions governing absent
.voting in Michigan, which are about the most liberal in
the country. Any person who is unable to attend the polls by

12 Annual Report, p. 21.
1&Taken from the records of the election office.

Year Election
Total Absent Per cent of
vote vote total vote

1928 General election 369,473 2,349 .64
1929 Spring primary 94,599 137 .14
1929 Spring election 128,907 346 .27
1929 November election 255,482 468 .18
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reason of illness or physical disability or absence may vote an
absent ballot, and the only time requirement is that the bal-
lot shall be received by the city, township, or village clerk
before the close of the polls. Application for an absent voter's
ballot may be made in person or in writing. The affidavit of
the elector applying for an absent voter's ballot and also the
affidavit which accompanies the marked ballot may be wit-
nessed by two citizens in lieu of the usual requirement that
they shall be taken before a notary or a person authorized to
administer oaths. From every point of view the Michigan law
is liberal, yet the number of electors who make use of the ab-
sent voting provisions is small.

The statistics of absent voting for the general November
elections in Omaha, 1922-28, are given in the following
table:14

Absent Voting in Omaha

It should be noted that the above statistics are wnfined

to the general fall elections of even-numbered years. The
percentage of voters who use the absent voting procedure
at local and primary elections, judging from the statistics
in other jurisdictions, is much lower than that for the prin-
cipal elections. The legal provisions governing absent voting
in Nebraska are liberal, and there are no onerous restrictions
as to the time for the return of the ballots.

Miscellaneous statistics are available for other cities for
certain years. The number of absent ballots cast in Boston in
1928 was 860, out of a total vote of 279,938, or less than
one-third of one per cent of the total vote. The number cast

14 Secured from the office records of the election commissioner.

Year Total vote Absent vote
Per cent of
total vote

1922 51,054 247 .47
1924 66,723 765 1.11
1926 53,430 352 .66
1928 91,126 1,667 1.83
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in a.municipal election in Minneapolis in 1929, with a total
vote of 112,607, was 492, or less than one-half of one per
cent of the total vote. St. Louis reported an absent vote of
312 out of a total vote of 339,272 at the 1928 general elec-
tion, or less than one-tenth of one per cent of the total vote.

Several years ago Professor James K. Pollock compiled
statistics upon absent voting for the State of Ohio, securing
returns from county election boards for over eighty per cent
of the precincts of the state. The table below indicates his
findings upon the extent of absent voting in the state, for the
period 1920-24, the statistics covering those counties reported
on:15

Absent Voting in Ohio

These statistics show a much higher percentage of absent
voting than for other jurisdictions listed above. One suspects
that many of the election boards, not having on hand accurate
statistics, reported estimates which were greater than the ac-
tual absent vote.16

The statistics indicate very strikingly the limited use of
absent voting. Taken by and large, it appears reasonably ac-
curate to say that less than one-half of one per cent of the
total vote is cast in this manner. It should not be supposed,
however, that this limited use of absent voting indicates that it

:LOJames K. Pollock, "Absent voting with particular reference to Ohio's ex-
perience," National Municipal Review, Vol. XV, pp. 282-92 (May 1926).

,. The writer was unable to secure accurate statistics from the election offices
of Cleveland and Cincinnati, but was told that the absent vote cast in Cuyahoga
County in the general election of 1929 was 532. The total vote for the county
for this election was approximately 200,000, which would make the absent vote
about one-fourth of OIJ.eper cent.

August Primary November Election

Year Absent AbsentTotal vote vote Per cent Total vote vote Per cent

1920 111,515 1,040 .93 1,636,620 14,766 .89
1922 286,713 3,787 1.32 1,352,149 14,363 1.05
1924 331,143 5,118 1.54 1,893,779 23,224 1.22
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is unsuccessful or unwise. The extent of the use, however, does
not justify an expensive procedure. The small amount of
absent voting indicates that the existing laws provide a pro-
cedure which is too cumbersome, and some states restrict the
privilege unwisely. While only a relatively few voters may
exercise the privilege, it may be very important for those par-
ticular voters and may relieve them of an arduous and ex-
pensive trip. In 1928 Mr. Hoover was forced to make a trip
across the continent in order to vote, because at that time the
California law made it impossible for him to use the absentee
procedure. If the absent voting provisions are liberalized it is
to be expected that greater use will be made of this form of
voting in the future.

One of the principal objections to the use of absent voting
is the alleged danger of voting frauds. The writer has been
told of voting frauds practicea through absent voting in a
number of states with defective laws on the subject. In one
Southern state he was told of a wholesale theft of an elec-

tion during the World War, when ballots were supposedly
sent away to the soldiers in camp and later duly returned to
the proper officers, but were actually fraudulently marked
and returned by corrupt political workers who secured a list
of the registered voters away at camp. The writer was also
told of one case where an enterprising politician ascertained
the names of all married women in the county who were ex-
pecting childbirth and sent in marked ballots for them. In
other states it was pointed out to the writer that political
workers who desire to secure one or more official ballots to
use on the day of the election to work the "endless ballot
chain" could do so by having. persons apply for an absent
ballot. Serious objections wer~ raised to absent voting in New
Jersey on the score that it permitted frauds, and led eventu-
ally to its repeal in 1926.

These alleged frauds, however, are isolated and excep-
tional cases, made possible by defective provisions in the
state laws. The small number of votes cast by absent voting
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indicates that it does not occasionserious frauds. A signed af-
fidavit is always required to accompany an absent voter's bal-
lot. This constitutes considerable protection against frauds,
especially when it is required that this signature be compared
with that on the registration record. The registration records
of many states do not include the signatures of the voters,
however, and this protective measure is not available. Indeed,
many precincts, particularly in rural sections, have no regis-
tration of voters. But even so, the affidavit of the voter af-
fords a real protection against frauds. Where the signature
is compared with that on the registration record, the danger
of impersonation is pra~tically eliminated.

Another danger incident to the use of absent voting is that
the ballot mailed to an alleged absent voter may be used to
start the "endless chain" ballot at the polls. This danger is
not serious, and may be readily avoided by using a special
ballot for absent voters, or by serially numbering the ballots
given out at the polls. It is safe to say that this form of bal-
lot fraud is rarely carried on through securing unused absent
ballots.

Summary. The principles which should govern a sound
absent voting law may be summarized as follows:

I. The privilege should be extended to all persons who
for any reason whatever are absent, or expect to be absent,
from their precincts on the day of election, and a reasonable
distance away. It should apply also to persons who are unable
to attend the polls because of illness or infirmity.

2. Absent voting laws should apply to all elections: gen-
eral, primary, state, local, and special.

3. The procedure for casting an absent voter's ballot
should be simplified so that greater numbers of voters may
make use of the privilege. The provisions which will accom-
plish this end are as follows:

a. Voters should be permitted to apply in writing for an
absent voter's ballot, without the use of any particular form
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or affidavit. The signature of the voter when he makes writ-
ten application is sufficient, particularly in view of the fact
that he is required to file an affidavit with his ballot.

b. Voters who expect to be absent on election day should
also be permitted to apply in person to their home election
officesbefore they go away, and to secure and vote an absent
voter's ballot.

c. Time restrictions for making application for an absent
voter's ballot, and for delivery of the ballot after it has been
marked should be removed, provided that the ballot is mailed
on or before the day of the election and before the hour for
closing the polls.

4. The state laws which permit the absent elector to cast
a ballot by applying at any polling place in the state are un-
suited to the long ballot, and are unnecessary with a simpli-
fied procedure for securing an absent voter's ballot from the
home election office.

S. Ballots cast by electors should be counted and canvassed
under the direction of the official canvassing board of the
city or county prior to the officialcanvass.

6. If the registration records contain the signature of the
voter, this should be compared with the signature on the af-
fidavit accompanying the ballot before the latter, is accepted
and counted. This would provide an effective safeguard
against fraudulent voting.

7. The vote of an absent elector should be challengeable.
The election officeshould investigate the case and decide upon
the challenge at the time that the official canvass is made.
The voter should be notified in writing and be permitted to
appear to defend his right to vote, or to submit in writing a
statement concerning his qualifications to vote, which state-
ment should be considered as evidence in the case. In states

where there is danger of frauds certain further precautions
maybe taken.

8. The limited use of absent voting indicates that the ex-
pense attached to it should be reduced to a minimum. State
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laws should permit the use of a special ballot for absent vot-
ers, with a single ballot for the entire city, or for all the pre-
cincts in a ward, thereby reducing the printing cost.

Mail Voting. Related somewhat to absent voting is the pro-
posal to permit all voters to cast their ballots at home and to
mail them to the election authorities. This is usually called
"mail" or "home voting." It has been proposed to the Wis-
consin legislature for several years, receiving considerable
support, including that of two members of the Milwaukee
board of elections. The proposal in more detail is that the
election officeshould mail to every voter an officialballot and
an envelope in which to return it; that the voter should mark
the ballot at his home and return it to the election office

through the mail, signing a statement on a perforated stub
of the envelope to the effect that the ballot had been marked
secretly, and without coercion, intimidation, or corrupt in-
fluence. The election officewould file these ballots as they are
received, sorting them by precincts or other divisions. On the
day of the election the envelopes would be examined and the

, signatures compared with those on the registration record.
If the results of this examination were satisfactory, the signa-
ture stub would be removed and filed as a poll list, and the
ballot deposited in the ballot box, thus losing its identity. Af-
ter all the ballots had been passed upon in this way, the count
would be conducted- in the usual manner, but by the count-
ing clerks employed by the election office.

The arguments for home voting are that it would greatly
increase the vote cast, make possible a more careful consid-
eration of the ballot by the voter, perhaps in consultation
with other members of his family, reduce the cost, avoid the
loss of time on the part of the voters, and avoid the neces-
sity for making election day a legal holiday. The principal
argument against mail voting is that bribery and intimida-
tion would be practiced upon a large scale, especially in cities,
that the secrecy of the ballot would be destroyed, and that

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



3°2 ELECTION ADMINISTRATION

the history of elections in this country and elsewhere shows
clearly the need for a secret ballot, marked and cast at a pub-
lic polling place.

Mail voting resembles the method of voting used in this
country prior to the adoption of the Australian ballot. Al-
though the voter was required to come to the polls to deposit
his ballot, he brought it with him already marked. Under that
system bribery, intimidation, corruption, and party machine
domination were rampant.17 If the safeguards of secrecy were
removed at this time, there is nothing to indicate that we might
not have a return to such a system. While it is probably true
that home voting would work out quite satisfactorily in some
communities, there would be grave danger of a return to the
former vicious practices in the poorer districts of our large
cities~particularly the machine controlled wards. Bribery is
feasible only when the briber is sure of getting the votes for
which he has paid. It would be entirely reasonable to expect a
return of bribery if a scheme of mail voting were adopted. The
amoup.t of intimidation now exercised by the precinct captain in
many'sections of large cities is very great; with mail voting it
woulq be enormously increased. The overbearing and domi-
nant precinct captain would insist upon seeing how each voter
under obligation to him had marked his ballot, and the voter
would, have no protection against such tactics.

An. event occurred several years ago in the election of
state's attorney in Chicago, which illustrates convincingly the
need of a secret ballot. Robert T. Crowe was a candidate for
re-election. A secret poll of the bar association indicated a
heavy majority for his opponent, John A. Swanson. Just be-
fore the election, Crowe published a list of attorneys who
had signed a statement endorsing his candidacy. The list
contained the. names of over two thousand Chicago attor-
neys, many of whom were known to their friends to be op-
posed to Crowe. The explanation is obvious. These attorneys
did not dare refuse to sign the endorsement when they were

11 See Seymour and Frary, How the world votes.
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asked to do so by Crowe workers, for fear of reprisals. If
attorneys can be intimidated in this way, it is readily apparent
that the voters in machine controlled districts of large cities
would be easily controlled without the protection of a secret
ballot. Nor would the intimidation and corrupt influence be
confined to such districts.

The evidence is quite strong that even in the most re-
spectable districts there is considerable danger of corrupt in-
fluence in hotly contested elections, when the conflicting forces
are determined to win at all costs. One could well imagine
the pressure which under a system of home voting would
be brought to bear upon voters in a hotly contested election,
say, when different religious groups were battling with one
another, or when some question like public ownership or
prohibition was at stake. Home voting would lay open the
election process so widely to intimidation and corrupt influ-
ence that such practices would be inevitable, and having once
been started, they would become a tradition.

It is argued by the proponents of this form of voting that
the severe penalty against election frauds would protect the
voter against bribery and intimidation. This is utterly uncon-

. vincing. Bribery, corruption, and other election frauds have
not been stopped or seriously deterred in this country by
penal provisions. These election frauds are usually carried
out by a political machine which can offer security against
the criminal provisions of the law. Conviction for election
frauds is so rare that the criminal provisions in the statutes
do not insure honest elections.

It is contended also that the natural pride of the great ma-
jority of voters will prevent them from being corruptly in-
fluenced. Custom and traditions are more powerful factors
than pride and conscience in such matters. The wholesale
corruption of voters, both in this country and in England in
the past, under an election system which made it possible,
indicates that when once such practices are established they
are looked upon as a matter of course, and do not incur so-
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cial disapprobation. We cannot look to the pride and good
conscience of the mass of voters to protect us against such
practices.

The proponents of home voting assert also that this method
of voting will greatly increase the total vote cast, and even
though there is a small amount of dishonest voting, corrupt
influence, and bribery, it will be offset by the larger vote cast
which will be honest. This argument hinges, to be sure, upon
the assumption that a larger vote will actually be polled un-
der the use of home voting. There is no proof that such will
be the case. The extremely limited use of absent voting would
tend to disprove this. A large percentage of the absent bal-
lots mailed out are never returned. The experience which
private organizations have had with mail voting does not
warrant any optimistic prophecies that mail voting will great-
ly increase the vote cast.is

The argument has been advanced that even though it be
granted that home voting is unsuitable for some of the large
cities with strong party machines, this should not prevent ex-
perimentation with it in other communities and its adoption
in case it proves to be satisfactory. It would, indeed, be foolish
to shape our election laws and practice to meet the require-
ments of a few of the largest cities. It is possible that home
voting might work quite satisfactorily in some communities
where the dangers of bribery and intimidation were slight.
This form of voting would seem to be particularly suited to
sparsely settled rural districts, where the holding of elections
at official polling places is both expensive and troublesome to
the voters. On the whole, however, it must be said that the
danger of bribery and corrupt influence of voters is not con-
fined to a few large cities, and consequently the adoption of
mail voting would appear to be dangerous in almost any com-
munity.

To summarize, mail voting does not offer any great

18 No particular investigation has been made on the point.
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promise of improvement in election administration; it is by
no means certain that it would increase the vote cast, and it
might have just the opposite effect; it would be contrary to
the election experience of this and other countries in that it
would nullify many of the protective features of the Aus-
tralian ballot and would incur the danger of a repetition of
the bribery, coercion, and corrupt influence which once ex-
isted widely. It is undoubtedly true that home voting would
be a convenience to many voters, and would afford the mem-
bers of the family an opportunity to discuss their votes to-
.gether and to mark the ballot with greater deliberation and
care, but this advantage could be secured by mailing to each
voter a sample ballot, preferably reduced in size, which the
voter could study and mark, taking it with him to the polls.19

Canvass of Elections. The official canvass of elections is
'usually made by the board of elections in the city or county,
by a special canvassing board, or by the city councilor the
board of county commissioners. In jurisdictions where a
single officer has charge of elections, it is not uncommon for
the state law to require him to select some other officer or
member of the opposing party to serve with him as a can-
vassing board. The work of the official canvass is purely
clerical routine, the canvassing board having little or no dis-
cretion. In case of any errors, incomplete returns, or apparent
frauds, the board, as a general rule, can only summon the
precinct officers to come in and correct the returns. The can-
vassing board is not authorized to examine the ballots or to
go behind the election returns filed by the precinct officers.
It is not ordinarily empowered to reject the return of any
precinct. There is no need for a canvassing board. A single
officer may do the work just as well. Any arbitrary action on
his part may be rectified by a court action. As a matter of
fact, the actual clerical work is done by clerks in the election
office.

W See above, Chap. V.
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The clerical work involved in tabulating the returns from
the individual precincts is relatively small, as is evidenced
by the fact that the newspapers tabulate the results unoffi-
cially as rapidly as the returns are received. In some election
offices, however, the work of the official canvass is made an
excuse to employ party workers and is stretched out for sev-
eral days at considerable expense.2oSuch action indicates quite
well that the officehas no regard whatever for economy, and
is motivated by the worst type of political considerations.
The election officeswhich are capably conducted rarely re-
quire more than two days to complete the officialcanvass.

One other factor in the official canvass is the danger that
the precinct returns may be tampered with prior to the official
canvass. This is by no means uncommon in close elections.
The writer has been told in several communities of the al-

teration of election returns in order to change the result of an
election.21The provision for a canvassing board in the place

ELECTION ADMINISTRATION

21)In Jefferson County, Kentucky (of which Louisville is the county seat),
the cost of the official canvass for the November election of 1928 was $5,078,
and for the corresponding election in 1929, $6,290, while the cost of the
precinct officers in the 1928 election was only $9,517. There were 722 pre-
cincts in the county making the cost of the canvass $8.71 per precinct in 1929.
In the 1929 canvass the chief tabulator was paid $500, an assistant tabulator,
$350, sixteen tabulators at $200, and so on. This, of course, was an inexcusable
waste of public money. Several years ago the writer witnessed the canvass of an
election in Chicago, and was amazed at the large corps of official tabulators,
working at snail pace.

21A striking illustration is afforded by the vote on the state reapportionment
initiative measure in the State of Washington in 1930. Owing to the failure of
the state legislature to redistrict the state as required by the constitution from
1900 to 1930, according larger representation to the populous counties along
the Puget Sound, an initiative measure providing for a redistricting was placed
upon the ballot. It was favored by six counties which would have their repre-
sentation increased, and opposed by the remaining thirty-three counties which
would suffer a loss of representation, or remain unaffected by the measure.
The early reports indicated that the measure had passed by a majority of over
five thousand votes, but this was reduced by the official returns to a majority
of only several hundred votes. Every county opposed to the bill sent in an
official return with a larger vote against the bill than the unofficial returns
indicated, and every county in favor of the bill reported a larger majority for
it than the unofficial returns had indicated. It is very striking that the alter-
ations from the unofficial returns were in accordance with the wishes of the
election offices of the respective counties. The backers of the bill went to great
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of a single officer does not help matters, for the alterations
of the returns is made prior to the official canvass. The only
feasible safeguard is to make public a duplicate copy of the
official returns, thereby removing the possibility of alteration
of the returns. This can be done by providing that a carbon
copy of the official return shall be turned over to. the police
department for the use of, the press, or by providing that a
duplicate copy shall be mailed directly by the precinct offi-
cers to the secretary of state, where it may be consulted in
case any question arises. The former practice, coupled with
the provision that the police department should retain such
returns for public examination for a period of thirty days,
would seem to be more useful and expedient.

Recounts. Provision is made in most states whereby any can-
didate or group of citizens interested in the vote upon a refer-
endum question may secure a recount of the votes, in case
they believe that the officialreturns are erroneous or fraudu-
lent. The provisions governing recounts are of great signifi-
cance. An easy and cheap recount is one of the most salutary
provisions safeguarding the purity of elections. If, on the
other hand, the precinct election officerscan be sure that there
will be no recount, they may falsify the returns with impun-
ity, or even neglect to count the ballots altogether. The pos-
sibility of a recount makes the precinct officerscareful of their
work.

The state laws governing recounts may be divided into two
classes: first,. those which permit the candidate to secure a
recount as a matter of right, without proof of misconduct or
errors; and second, those which require proof of misconduct
or errors on the part of the election officers before the ballot
box may be opened and the ballots recounted. Most of the

lengths to prevent the returns from being altered sufficiently to change the re-
sults of the election, and had to threaten a court action to get the returns from
one of the counties opposed to the measure, which, it was alleged, was holding
out so that the officers would know exactly how many votes were needed to
defeat the bill.
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states fortunately are in the former class, but inasmuch as this
classification is based upon court decisions rather than statu-
tory provisions, no attempt will be made here to list the states
in each class. Usually there is little opportunity for proving
fraud without opening the ballot box; the proof is in the bal-
lots themselves. If the ballots cannot be scrutinized until

fraud or error has been proved, then, of course, it is ordi-
narily impossible to do anything about it. Much of the evi-
dence upon which interested parties may have cause to be
suspicious of the returns of particular precincts is in the nat-
ure of rumors, and, before an unfriendly judge, will be ruled
as insufficient grounds for a recount. The requirement of
proof of fraud before the ballots may be recounted provides
an open invitation to falsification of the returns and affords
relative security to the election thieves.

The only explanation which may be offered in defense of
the laws which make it difficult to secure a recount is the
feeling that it is desirable to settle an election at once, and to
avoid expensive and wearisome election contests, which may
tend to discredit the integrity of the ballot box. It is well
known that errors, particularly with paper ballots, are inevit-
able. If an election is close and recounts are easily secured,
the defeated candidate will reason that the results may be
changed by a recount, and demand one. He may do this even
when he has no evidence of misconduct on the part of the
precinct officers, but merely with the thought that there may
be enough errors to change the result. Many prominent elec-
tion officers believe that safeguards should be provided to
avoid useless recounts. It would appear that a compromise
might be reached between these two extremes, and a recount
procedure adopted which will be neither too difficult nor too
easy, which will always make it possible for a recount to be
had, but which will also place some responsibility upon the

i candidate or the persons asking the recount. The solution is
obvious. Any candidate or group of persons interested in the
outcome of a proposition vote should always be able to secure
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a recount, but, in order to avoid useless recounts, should be
required to pay the cost.

In most states the candidate or person desiring a recount
is required to submit a petition to a court of proper jurisdic-
tion, setting forth the grounds for the recount or contest of
the election. It would seem that the better procedure would
be to permit the recount petition to be submitted directly to
the office in charge of elections.22There are two reasons for
this procedure in preference to a judicial hearing; namely,
first, there should be no discretion vested in the officer to
whom the petition is submitted, and second, the election au-
thorities should have charge of the recount.

Let us examine these considerations in detail. It is a well

accepted rule of law that a court will not take jurisdiction
over a matter in which it is given no discretion. If the state
law made it mandatory that a recount be ordered upon the
submitting of a petition therefor, accompanied by the re~
quired deposit, the courts would refuse to take jurisdiction
in the matter. It is also apparent that the recount should be
conducted by the regular election authorities in the interest
of securing a prompt, economical, and correct count. The
election office is organized to conduct the work and under-
stands the provisions of the state law in regard to conduct-
ing a count or recount. If the recount is made by other per-
sons under jurisdiction of the court (which, to be sure, is un-
usual), the count will be more expensive because it will be
conducted with greater formality than is necessary. Placing
the matter directly in the hands of the election office will
strengthen its control over the precinct officers, which at best
is very weak.

It is customary to require that any person desiring to con-
test an election or to secure a recount shall file a petition
within a specified time after the completion of the official
canvass. The contestant is given thirty days following the of-

22 This is the law in Wisconsin, Election Laws, Sec. 6.66; and in Michigan,
Election Laws, Sec. 523.
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ficial canvass in a number of states/3 but Wisconsin requires
that the petition for a recount be filed within three days.24
A reasonable length of time should be allowed in which to
file a petition for a recount. Three days is too short. It is
suggested that six days should be permitted after the com-
pletion of the official canvass for the filing of a petition for
a recount before the election office, and that thereafter within
thirty days any candidate or interested party should be per-
mitted to file a contest of the election before the courts.

The provisions for filing a petition should permit the
amendment of the petition while the recount is in progress,
and should also permit other candidates for the office re-
counted, or other interested citizens (in the case of the re-
count of a proposition vote) to file a petition and to amend
their petitions while the recount is in progress. It often hap-
pens that while a recount is in progress further irregularities
in other precincts are brought to light. On the other hand,
it is not uncommon after the recount of a few precincts for
the petitioner to decide to drop the recount. This should be
permitted. In Wisconsin the results of some elections have
been altered by a recount of a few precincts. In these cases
the contesting candidate petitioned for a recount of the pre-
cincts in which his opponent polled the largest majority.
When the recount was conducted it usually happened that a
number of ballots were thrown out on technicalities, such as
the failure of precinct officers to initial the ballots, and since
only the precincts which gave heavy majorities to the win-
ning candidate were recounted, the vote of such candidate
has at times been reduced enough to change the election.
Obviously a recount of the entire district, or of an equal num-
ber of precincts in which the contesting candidate polled a
heavy vote, would offset these changes, but owing to the pro-
vision in the state law requiring a recount petition to be filed
within three days, the other candidate has sometimes found

23California, for example.-Sec. I IIS, Election Laws.
.. Election Laws, Sec. 6.66.
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that the time had passed before he realized what was taking
place. This situation should be rectified by the provisions sug-
gested above.

In a few states the person petitioning for a recount is re-
quired to put up a deposit to pay for the cost. The amount
required varies from state to state. Wisconsin requires two
dollars per precinct, while Michigan requires ten dollars per
township or ward, but limits the total deposit required to
one hundred dollars.25 The more common provision is that
the costs shall be allocated by the court ordering the recount.
Usually under the latter provision the contesting persons are
required to bear the costs unless the results are altered. A
fee of one hundred dollars will not go far in payment of the
cost of the recount in a large city, The better practice is to
provide a flat fee per precinct. In view of the fact that a re-
count usually involves only a single office, two dollars per
precinct, as provided in Wisconsin, should be sufficient to
cover the cost. If the cost is actually greater than this amount,
it should be borne by the government, under the theory that
recounts maintain the purity of the election. If, however, the
results of the election are changed, the fee paid by the con-
testant should be returned to him, and if the cost of the re-
count is less than the amount deposited, the surplus amount
should be returned. Similarly, if the petitioner withdraws
his petition, he should be charged for only those precincts
actually recounted. If he amends his petition, however, he
should be required to post the fee for all new precincts re-
quested to be recounted. In no event should the candidate
elected according to the original returns be required to pay
the cost of the recount, except for such precincts as he him-
self may petition to be recounted.

The method to be used in conducting the recount is not
prescribed by statutes, except as to a very few details. The
officers in charge of the conduct of the recount are directed
by law to open the ballots and to proceed to recount them

'" Election Laws, Sec. 524-.A larger deposit is required for a statewide recount.
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for the offices concerned. It is customary, however, for a
notice to be served upon the candidates concerned before the
recount is started, so that they may be present or be repre-
sented by watchers. In a number of states the law requires
the re-sealing of the ballot boxes after the recount. The de-
tailed conduct of a recount might well be covered by the in-
structions and regulations issued by a state officein charge of
elections.

Certain elections require particular examination with re-
spect to recounts. Obviously, the recount of a state election
is quite different from that of a local election. A state-wide
recount is expensive and presents certain administrative dif-
ficulties. In some states the defeated candidate may file with
the secretary of state or some other state officer a petition to
have the vote throughout the state recounted. If the recount
is conducted by state officers,it requires the sending of the bal-
lots from all of the counties to the state capitol, and involves
a large amount of clerical work and delay. The better prac-
tice, it would seem, would be to require the candidate for a
state office to file a recount petition in each county he wishes
recounted, prior to the submission of the election returns to
the state canvassing board. This would avoid the expense of
a state-wide recount, limiting it to those counties and to those
precincts which the contesting candidate had some reason to
request to be recounted.

It is quite common for legislative bodies, such as the city
councilor the state legislature, to conduct its own hearings
and make its own recounts in the case of contested elections.

Needless to say, this practice, wherever followed, is unsat-
isfactory. The legislative body is not equipped, nor has it
the time to bother with such recounts. It may be appropriate
for the legislative body to pass upon the qualifications of
persons whom it admits to its membership, but it is not ap-
propriate for it to try election contests or to conduct recounts.
These are matters which should be passed upon by the elec-
tion authorities and the courts. Recounts should normally
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be conducted by the election authorities, and charges of
frauds, violation of corrupt practices acts, lack of qualifica-
tions, and the like should be passed upon by the courts in
contested election litigation. The courts, however, should
have the power to order recounts of the ballots, which should
be in addition to the provisions for a recount upon petition
to the election authorities. If any candidate distrust the elec-
tion office, he should be permitted to appeal directly to the
courts for a recount. He should be permitted also to appeal
to the courts for a recount after the time has elapsed to secure
a recount by petitioning the election office. The time per-
mitted for a petition to the election officemust necessarily be
short, otherwise the official declaration of the result of the
election and the filing of the returns with the state officewill
be delayed too long. In view of the fact that malpractices
may be brought to light after this time has elapsed, a way
should be left open for a somewhat longer period for the
candidate to secure a recount upo[l offering reasonable proof
to support his petition.

Where voting machines are used the conduct of the re-
count consists merely in unlocking the counting compartment
of the machines and taking off the totals for the officescon-
cerned. This may be done quickly and inexpensively. The
only difficulty involved is due to the fact that the machines
are frequently stored at different parts of the city, and in
some cities are left at the polling places from one election
to the next. Where voting machines are used, however, re-
counts are seldom requested, owing to the fact that the can-
didates feel confident that a recount will not alter the results.

An easy, certain, inexpensive, and prompt recount pro-
cedure is essential to a sound administration of elections. It

constitutes a valuable protective feature against election
frauds and errors. The precinct election officers should al-
ways feel that a recount is not unlikely. This will serve to
make them more careful of the accuracy of their work. A
recount is, in effect, an inspection, a check upon the work of
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the precinct officers, and from every consideration is salu-
tary. The state election laws should provide that any candi-
date may secure a recount as a matter of right by filing a pe-
tition therefor with the local election office, accompanied by
a deposit of a fee of, say, two dollars per precinct to be re-
counted, and should be permitted to amend his petition while
the recount is in progress. Other candidates should be ac-
corded the same privilege. The fee should be returned to
the candidate in case the result of the election is changed and
the petitioning candidate is thereby elected. This recount
procedure should be in addition to the existing provisions for
a recount through a court order, which should be continued
as a supplementary method. The state laws and judicial de-
cisions which require proof of fraud, misconduct, or errors
on the part of the precinct officers before a recount may be
secured, are unwise. The proof often lies in the ballot box
itself. This rule of law serves in most cases to prevent a re-
count, regardless of how suspicious the circumstances may
be surrounding the election.
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CHAPTER IX

ELECTION FRAUDS

At the second session of the United States Congress, 1791-
93, James Jackson contested the election of Anthony Wayne
from Georgia, charging:

That the election in Effingham County was contrary to law, being
held under the inspection of three persons, one of whom was a jus-
tice of the peace, although the law requires that all three shall be
justices; (2) that there were 9 more votes given than there were
duly qualified voters in the county; (3) that the votes of Glynn
County were suppressed, the return of them having been committed
to the Hon. Judge Osborne, who had taken them to transmit them
to the governor, but instead thereof had conveyed them to Anthony
Wayne, the sitting member; (4) that after the closing of the legal
poll of the county of Camden the return of the votes (being 15 for
General Wayne and 10 for General Jackson, the petitioner) was
delivered to Judge Osborne, the presiding officer, who with some
other persons, did afterwards hold a second election, and augmented
the votes considerably in favor of General Wayne; (5) undue and
corrupt practices at the election, as the setting down the names of
persons as voters who were not present, and the keeping back the tax
returns for the county of Camden, which was the only check upon the
persons offering to vote.1

Congress unanimously voted to unseat General Wayne,
but after long debate refused to seat General Jackson, de-
claring the seat vacant instead. At the following Congress
the election of Francis Preston from Virginia was contested
on the ground of violence, intimi4ation, and irregularities in
the conduct of the election. It appeared that a company of
Federal troops, stationed near the voting place in one county,
had intimidated the voters. A number of altercations and

fights occurred during the day, a magistrate was knocked
down by troops, and voters were refused admission at the
polling place if they stated that they were going to vote for

1 Quoted in Chester H. Rowell, Contested election cases, p. 39 (1901).
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the petitioner. The defense made for the sitting member was
that "riots and intimidation were an established custom and
quite a matter of course in all Southern elections of the time."
The sitting member retained his seat.2

f Practically every session of Congress from that time until

...the present has witnessed numernus electinn contests, prac-

I
tically all based upon allegations of voting frauds and ir-

I regularities. The informal methods with which elections were
conducted in many communities during the early history of
the country is somewhat humorously illustrated by the fol-
lowing summary of the procedure in one voting precinct in
Tennessee in the election of 1828:

In the precinct of Berry's, Claibourne County, a large gourd was
used as a (ballot) box; on the evening of the first day it was stopped
and tied with a handkerchief and taken charge of by one of the in-
spect~rs who locked it in his house overnight. There was no evidence
of fraud, and the officersof election were proved to be men of good
character.3

A few years later it was proved in a congressional contested
election that in one Philadelphia precinct the officers were
sworn on a city directory instead of the Bible, and took oath
"to do justice by their party.,,4

Violence and intimidation at the polls, which now have all
but disappeared, were formerly quite common. In a con-
tested congressional election case in 1857 from Maryland
the committee report, as summarized by Chester Rowell,
stated:

The committee quoted from the governor's message on the subject,
the proclamation of the mayor, and the accounts in non-partisan news-
papers to show that it was a generally conceded fact that the election
in question was marked by riots and violence. It was claimed by some
that the disturbances were the results of attacks by members of the
American Party upon naturalized citizens, and by others that the
foreign born citizens were the aggressors; but in either case the effect
upon the validity of the election would be the same. The fatal results

2Ibid., p. 43.
3Ibid., p. 9°.
'Ibid.,p.II3.
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of the riots at previous elections had left the city in a state of alarm,
and the rioters at this election took advantage of this feeling and were
largely able to exercise the same intimidation as at previous elections
without the necessity of resorting to the same degrees of violence. An
abstract of all the testimony was given, showing at each precinct the
presence of large bodies of excited men, who prevented the Demo-
cratic challengers from acting and intimidated the Democratic voters,
especially those of foreign birth, from approaching the polls. Indi-
vidual cases of assault were shown a~ most of the polls. The witnesses
for the sitting member, on the other hand, testified that the election
was much quieter than usual, and that the pushing and shouting
around the polls was not such as to prevent anyone from voting who
desired to do SO.5

Following the Civil War election frauds and violence were
widely prevalent throughout the country, but especially in
the Southern states. In a contested election from South Caro-

lina in 1875 the House committee found:

The testimony showed in every precinct in the city of Charleston

such fraud, repeating, bribery and intimidation committed by friends
of the contestee, apparently with the aid and collusion of the election
officers, that the committee unanimously agreed that the vote of the

whole city must be thrown out.6

In New York City during this period, particularly during
the reign of Tweed, gross frauds marked the elections.
Tweed openly testified as to these frauds before the Board of
Aldermen some years later:

Q. Now, Mr. Tweed withregardto elections-to the management
of the elections for the city and county officers-and generally, the
elections for the city and county: When you were in office, did the
Ring control the elections in this city at that time?

A. They did, sir; absolutely.
Q. Please tell me what the modus operandi of that was. How did

you control the election?
A. Well, each ward had a representative man, who would control

matters in his own ward, and whom the various members of the
general committee were to look up to for advice how to control the
elections.

5 Ibid., p. 157.
6 Ibid., p. 321.
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Q. The General Committee of Tammany Hall?
A. Of the regular organization. . . .
Q. What were they to do, in case you wanted a particular man

elected over another?
A. Count the ballots in bulk, or without counting them announce

the result in bulk, or change from one to the other, as the case may
have been.

Q. Then these elections really were no elections at all? The ballots
were made to bring about any result that you determined upon be-
forehand?

A. The ballots made no result; the counters made the result. . . .
That was generally done in every ward by the gentleman who had
charge of the ward. . . .

Mr. Cole: Mr. Tweed, did you ever give any directions to any
persons, to falsify or change the result of the actual bona fide ballots
cast in any election?

A. More in the nature of a request than a direction.
* * * *

Q. Can you state now, at this time, whether the election which
took place in the City of New York at that time (1868) was a fair
and honest election?

A. I have not the detailsin my memory.
Q. What is your best impression?
A. I don't think there was ever a fair or honest election in the City

of New York. . . . I think that was the year in which a great many
people were naturalized. . . .

Q. Was that the year the Inspectors of Election lumped the votes
and declared them without counting the vote?

A. I shouldn't be surprised if it was. . . . I think it was. . . .
Q. What I desire to find out is whether or not the vote which was

given in the City of New York wasn't made so as to get some way
or other of offsetting the vote which was given from the rest of the
state?

A. I do not know that. I know we took means to prevent them
from doing what they wanted to do. . . . Well, one of the means,
I know, was to get entire possession of the telegraph wires and keep
them busy, one of us proposed to telegraph the whole Bible over them,
if it was necessary.7

'Tweed Ring Investigation, pp. 133-37, 225. Quoted in M. R. Werner,
Tammany Hall, pp. 130-32.
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A committee of the House of Representatives which in-
vestigated the election frauds in connection with the election
of I 868 reported:

On the 30th and 31st of October, when only two days intervened
until the day of the election, gangs or bodies of men hired for the
purpose, assembled at these headquarters where they were furnished
with names and numbers, and under a leader or captain, they went
out in ones and twos and threes and tens and dozens, in nearly every
part of the city, registering many times each, and when the day of
election came these repeaters, supplied abundantly with intoxicating

- drinks, and changing coats, hats, or caps, as occasion required to avoid
recognition or detection, commenced the work of "voting early and
often," and this was carried on by these vagabonds until, wearied
and drunken, night closed on the stupendous fraud which their de-
pravity had perpetrated.
With all the concealment which cunning could invent, or perjury
secure, or bribery purchase, or the fear of punishment inspire, or the
dread of violence from bands of conspirators and democratic desper-
adoes could command, or the blandishment of more accomplished
knaves could entice, or the hopes of office could buy, or fear of the
loss of place could bring, all of which would naturally conspire to
throw obstacles in the way of or defeat the investigation of the com-
mittee, it is by no means possible that the extent of these frauds has
been revealed, even in anyone ward.8

Following the Civil War election frauds were rampant
throughout the country. They flourished particularly in the
large cities under the boss and machine rule of this period.
Drinking, rioting, bribery, and intimidation of voters at the
polls were looked upon as the normal conduct to attend the
election. Gradually, however, these practices came to be
looked upon with disfavor, and state election laws were
amended to correct the worst abuses. Registration laws,
stricter election laws, and finally the Australian ballot marked
the progress in election reform. Honest elections have become
the established rule in most sections of the country, and
boisterous conduct at the polls is confined to a few large

8 House Report No. 41 on election frauds in New York, pp. 40-45 (1868).
This and other parts of the report are quoted in Werner, pp. 135-52.
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cities. Election frauds have not disappeared, but they are
going. No community can longer afford to tolerate election
thievery.

In order to present the problems of election frauds to-day
as a phase of election administration, it is necessary to intro-
duce at this point a detailed account of the frauds which pre-
vail in the large cities. The accounts are offered as case
studies. Official reports and documentary evidence are quoted
in considerable detail. Election frauds are by no means con-
fined, however, to these cities. Recent investigations have
brought to light election scandals in the particular cities
covered, but it would be a mistake to assume that other cities
are free of election frauds.

Following the detailed account of election frauds in Phila-
delphia, Chicago, Pittsburgh, and Cleveland, an analysis is
made of the various types of fraud and the factors and condi-
tions which produce them, and finally suggestions are offered
of means to prevent frauds.

Philadelphia. Philadelphia has been notorious for many
years for its election frauds. Before the requirement of per-
sonal registration in 1906 it was commonly said that all of
the signers of the Declaration of Independence were still
regularly voted in the city. In the early case of Page v. Allen,
Justice Reed said:

I was counsel for Mr. Kneass in 1851 and for Mr. Mann in 1856
and from what I saw in those contested elections I was fully con-
vinced that the election laws were totally ineffective in preventing
frauds, and subsequent exposures have confirmed me in my opinion.
In some districts of the city's plague spots fraudulent voting is the
rule and honest voting the exception.9

In 1894 it was estimated by the Philadelphia Times that
there were 50,000 fraudulent names on the assessors' lists
in Philadelphia. The Press, a leading Republican paper,

.59 Penn. State Reports 365.
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estimated the number at 80,000.10 At this time the assess-
ment lists constituted the registration system for the city. The
method of padding the registration (assessment) lists and
carrying on voting frauds was brought out in the case of Com-
monwealth v. Hogan, as summarized in an editorial in the
Record at the time:

That the assessorof the division kept a house of prostitution.
That he padded the list with fraudulent names registered from his

house.
That two of the names used as election officerswere assessedfrom

his house.
That he was already under a criminal charge for like frauds as

assessor.
That a burglar only a mquth out of prison acted as an election

officer under the name of one of the regular officers.
That this burglar had formerly lived in the assessor's house and

had been registered therefrom.
That the constable of the divisionlikewisekept a disreputable house

and had the assessor'slist padded with fraudulent names as living in
his house.

That two others of the pretended election officers were assessed
from that infamous place.

That the constable's son fraudulently acted as election officerunder
the name of someone else.

That a policeman was likewise assessedas living in this abominable
resort.

That the major part of more than 200 names on the assessor's
list were registered from brothels, badger houses, gaming houses, and
other places of revolting wickedness.

That the election was held in the house of prostitution maintained
by the assessor.

That the man named as judge had also a criminal charge for a
like offense pending against him.

That 252 votes were returned in a division that had less than 100
legal votes within its boundaries.ll

One man who was convicted of repeating in the November
election of 1898 admitted that he had voted thirty-eight

10 Cited by Clinton Rogers Woodruff "Election methods in Philadelphia,"
Annals of the American Academy, Vol. XVII, pp. 188-89 (Mar. 1901).

11 Also cited by Woodruff.
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times, while another confessed to having voted thirty-three
times at that election. Intimidation also played an important
role in the carrying of elections, especially intimidation by
policemen. The Municipal League of Philadelphia issued a
pamphlet entitled "Stumbling Blocks" following the election
of November 1900, citing ten cases of brutal police interfer-
ence and intimidation at the polls.

Professor Austin F. MacDonald has written a significant
and interesting account of the election frauds in the Republi-
can primary and in the general election of 1925.12The inter-
est in the Republican primary (which, of course, is equivalent
to an election in Pennsylvania) centered around the contest
between Benjamin H. Renshaw and Leopold Glass for one
of the judgeships in the municipal court. Renshaw had been
appointed by Governor Pinchot to fill a vacancy; Glass was
the nominee of the Republican machine. The candidacy of
Judge Renshaw would not have been taken seriously but for
the fact that the re-election of the sitting judge was tradition-
al. The Republican organization was intent upon winning the
election because of the fact that there were some six hundred
employees under the municipal court, involving an annual
pay roll of approximately $1,000,000. As the primary cam-
paign drew to a close, the nomination of Glass was generally
conceded, but the actual results exceeded the expectations of
the organization leaders. The vote stood: Glass, 229,077;
Renshaw, 72,600. To quote from Professor MacDonald:

In divisionafter divisionhuge totals piledup for Glass, while not a
single vote was recorded for Renshaw. In many sections of the city
3°0 to 0 was a typical division vote. And then came the reaction.
Scores of letters were sent to Judge Renshaw by outraged citizens
who declared that although they and many of their friends had voted
for him, ciphers were placed oppositehis name on the tally sheet dis-
played outside their polling place. The "errors" were not confined
to one division or ward, but were found in practically every part of
Philadelphia.

12"Philadelphia's political machine in action," National Municipal Review,
Vol. XV, pp. 28-35 (Jan. 1926).
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Judge Renshaw charged that he had been cheated out of at
least fifty thousand votes. The Committee of Seventy, an or-
ganization of citizens which had worked for years for clean
elections in Philadelphia, took up the case of Judge Renshaw
and started out to make a door-to-door canvass in some of
the zero divisions to secure affidavits from voters who had

voted for him. The organization was thoroughly frightened
and proceeded to warn the voters. In one precinct the Vare
division leader received word that his precinct was to be in-
vestigated only a few minutes before the representatives of
the Committee of Seventy arrived. From house to house he
and his workers went telling the residents always that "The
Committee of Seventy is coming. When you are asked if you
voted for Renshaw, say you never heard of him." When the
representatives of the Committee of Seventy called they had
the same reply house after house: "Renshaw? We never heard
of him." Later on many of the residents complained that they
had been deceived; they expected a committee of seventy,
and only two persons appeared. The division leader who
later told the story said: "It wasn't that we were afraid that
they would find somebody who had voted for Renshaw. My
division is made up mostly of foreigners who can be depended
upon to do the right thing. But many of those whose ballots
were cast never went to the polls, and we couldn't let them
tell the committee that they stayed home on election day."

In other districts, however, particularly before the organ-
ization realized what was taking place, the committee was
more fortunate. In one district, for example, where Renshaw
was recorded as having received no votes, eleven affidavits
were secured from voters to the effect that they had voted
for Renshaw, and still other voters stated that they had also
voted for Renshaw, but declined to sign an affidavit for fear
of reprisals from the organization. The Committee of Seventy
with evidence of this kind went into court to secure a recount

of certain districts, but the court, favorable to the political
organization, ruled that fraud or error had not been proved,
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and refused to permit a recount. At that time the state law
required positive proof of fraud or error before a ballot box
could be recounted. In the meantime many of the zero re-
turns for Renshaw were mysteriously altered. Ciphers were
transformed into sixes, and in some precincts a "2" or "3"
became a "5." Later on more evidence was collected and the
courts finally held that fraud had been established, and some
of the precincts were recounted. Many of the precincts showed
a substantially accurate return of the ballots, but in others
the discrepancy between the recount and the original return
was startling. In one division the original return showed
Glass 120 votes and Renshaw 6, while the recount gave Glass
65 and Renshaw 56.

It was at this time that the discovery was made that many
,fraudulent names had been placed upon the registration
fbooks. Under the Dunn Act, passed several years earlier, the
( registrars in each district were supplied with a copy of the

registration books of the previous year, ostensibly to speed
up the registration, so that each voter formerly registered
would not need to be required to answer all of the many ques-
tions usually asked. The answers could be filled in from the
previous registration book. Actually, in many precincts the
registration officers simply copied into the new registration
books the names of all of those formerly registered, and if the
voters failed to show up to sign the new books, the registrars
signed for them at the close of the day. This process resulted
in a highly padded registration in the transient sections of the
city, where frauds are most commonly practiced. As one at-
torney familiar with election matters put it: "Why, that law
simply played right into their hands. The division registrars
couldn't have thought up all of the fictitious names necessary
to pad the list, with the various items of age, birthplace, etc.
This gave them a list ready made, and when they copied in
these names during the day with no one present and register-
ing, even bystanders would not suspect that frauds were being
perpetrated."
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At the final election in 1925 Judge Renshaw was again a
candidate, but the event which attracted most attention was
the death of the Republican organization candidate, Judge
Patterson, for the office of district attorney. His serious ill-
ness and operation shortly before the election caused the Re-
publican organization to have stickers printed bearing the
name of a substitute candidate, Frederick J. Shoyer. By noon
on the day of election, Judge Patterson was rapidly sinking
and it became apparent that he could live only a few hours
longer. The organization was greatly concerned about the of-
fice of district attorney, and believed (erroneously as it later
turned out) that if the successful candidate died, Governor
Pinchot would fill the vacancy by appointment. The leaders
went into conference about three o'clock in the afternoon and
decided to distribute the stickers to the precincts throughout
the city, but at this late hour it was impossible to get the stickers
to many of the precincts until four o'clock or even later. In
spite of the fact that the polls closed at seven o'clock that
evening, many of the districts rolled up a miraculous vote for
the sticker candidate. In many precincts the election officers
promptly pasted the stickers on the ballot before handing
them out to the voters, which, of course, is contrary to state
law, and is equivalent to marking the ballot for the voters.
In some districts the Shoyer stickers were actually pasted
over the name of Patterson. In other districts the precinct
officers pasted the stickers on the ballots when they were
taken from the ballot box at. the close of the election. But
the final result stood: Patterson, 168,795; Shoyer, 124,895.
The machine was not able to substitute its candidate at that

late hour. To the amazement of many politically informed
persons the vote cast for Shoyer in some of the districts where
election frauds are usually expected was very small. Mac-
Donald quoted the explanation of one of the election inspec-
tors of this phenomenon as follows:

"It wasn't a lackof timethat beatus. After the pollsclosedwe could
simply have opened the ballot boxes and pasted on as many stickers as
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we pleased. The trouble was that we had made out the tally sheets
early in the day, and given Patterson enough votes to make his elec-
tion sure. Those tally sheets go to the judges of the Court of Com-
mon Pleas, and as they are marked in ink on special paper, it is almost
impossible to erase them."

"Isn't it rather dangerous to prepare the final record of the election
before even half the votes have been cast?" he was asked.

"No, indeed," he assured his auditors. "We always do that. If
we actually counted the ballots our job wouldn't be finished until the
next morning. At any rate, the division leader is at the polling place
all day, and he knows how almost every person will vote. By checking
them off as they deposit their ballots he can tell exactly how the elec-
tion is going. In our division there was only one person of whom
we weren't sure. We were determined to learn whether she voted

for or against us, so while she was marking her ballot the judge of
election dipped his pen in a bottle of ink and then drew it around the
slot in the ballot box. The woman's ballot naturally became smeared
with ink as she deposited it, and when we later opened the box we
had no difficulty in distinguishing it from the others."

"Weren't you afraid to take such chances?" queried another
listener. "You fellows are in trouble already because of what hap-
pened at the primary election."

"We didn't take any chances this time. There was a lot of fake
voting at the primary election, but not at the November election. We
didn't record a man as voting unless he actually voted, or unless we
knew he could be depended on. For example, I was sure my mother
wouldn't come to the polls, so it was quite safe to cast her ballot for
her. The people who live next door to us are the right sort, but they're
lazy and like to stay at home. 50 I told them I would cast their votes
for them. But we played the game fair."

The investigation conducted of the 1926 election in Penn-
sylvania by a special committee of the United States Senate,
touching upon the legality of the election of William S.
Yare, brought to light widespread and flagrant election
frauds. It had been generally supposed in Philadelphia prior
to 1925 that the city was free of election frauds, but the testi-
mony of the best informed witnesses was to the effect that
these election malpractices had prevailed for years. Nowhere
in the country is the power of the party organization more
secure than it is in Philadelphia, which raises the significant
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query of what occasionthere is for election frauds to be com-
mitted. Indeed, at the elections when frauds were exposed,
the popular majority of the machine candidates was over-
whelming, showing that there was no need for illegal prac-
tices to win. The explanation usually offered in Philadelphia
is that many of the precinct workers, anxious to make a good \
showing in their districts and to procure political advance- \
ment, stole votes and engaged in other corrupt practices. The I
"higher ups" in the organization complained that these tactics
were quite unnecessary and indicated unjudicious zeal on the
part of the district workers. Another explanation offered was
that many of the division committeemen were so "hard
boiled" that they committed these frauds in order to boast of
them.

The Senate special committee did not investigate the elec-
tion frauds of the 1926 election until after more than a year
had elapsed, when it was too late to uncover many details. As
a matter of fact, the investigation was confined almost entirely
to an examination of the ballots, poll lists, registers, and
other records of the election, and the only frauds discovered
were those which were apparent upon the face of the records
or from an inspection of the ballots themselves. It is hardly
necessary to point out that these probably represent only a
small part of the total frauds which were committed.

In the local election of 1925 and in the Republican primary
of 1926 the returns from many precincts showed a unanimous
vote for the favored candidate. This was almost inexplicable
in view of the fact that the other candidates had paid watchers
in each precinct, and the unlikelihood that several hundred
voters would all cast their ballots for a single candidate. In
many of the zero precincts voters reported that they had voted
for the candidate who was not credited with any votes. This
experience taught the machine a lesson-that it was always
advisable to report at least a few votes for the unfavored can-
didate, and this mistake was not made again. However,
despite this experience, the records and the ballots for the
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1926 general election showed upon their face that serious
frauds had been committed. The committee employed hand-
writing experts, attorneys trained in election matters, and
detectives. The work of the counsel for the committee was

well done, though confined, as previously stated, almost en-
tirely to the ballots and the records.

The recount of the vote cast for United States Senator in
the one thousand five hundred election districts of the city
showed that only 181 had reported a correct count, or, as
the Committee pointed out, the average chance which a Phil-
adelphia voter has to have his vote counted correctly is, ac-
cording to this recount, less than one in eight. In the entire
city, Yare gained 894 votes upon the recount in 258 election
districts, and lost 6096 votes in 958 divisions, a net loss of
5202 votes. Wilson gained 5918 in 958 divisions, and lost
418 in 148 districts, a net gain of 5500. These changes in
relation to the whole vote are not as striking as the results
of recounts in Chicago and some other cities, but they un-
questionably indicate fraud. Unless there is connivance, the
errors tend to offset e<'lchother, but in this case Yare lost over
five thousand votes and Wilson gained a similar number.
Of course, this does not indicate the extent of voting frauds.
The committee discovered from an examination of the bal-

lots and the records substantial evidence of other and greater
voting frauds.

The types of frauds and irregularities discovered by the
committee were classified as follows: (summarized from the
report) :13

1. Fraudulent returns. Indicated by a net gain of over
10,000 votes by Wilson upon the recount.

2. Failure to tally votes. The state law requires the pre-
cinct officers to tally the votes upon the official tally sheet as
they are counted. The tally sheets from many precincts con-
tained no tally marks, but merely a straight line instead. This

13 Senatorial campaign expenditures, 7° Congo 2 sess., S. rept. 1858, pp. 3°-4°.
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does not necessarily indicate fraud, but does prove failure to
comply with the state law on the subject.

3. Records of persons voting. In Pennsylvania there are
three records kept of voters who cast their ballots: the two
registration books, one of which is checked when the voter
applies for a ballot and the other when he deposits in the box,
and the poll list, which is prepared as the voters are checked
off the first register. A comparison of these three records
showed a great deal of discrepancy between them as to the
names of persons who voted.

4. Voters not registered. Registration is a requirement for
voting by state law in Pennsylvania for cities of first class,
Philadelphia. Nevertheless, more than two thousand unregis-
tered persons were permitted to vote contrary to state law.
These names were discovered by a careful check of the regis-
tration books with the poll lists. The defense was later made
by the attorneys for Mr. Yare that these persons were actual- ,

ly registered, but that the election officers made mistakes in
taking down their names. For example, one of the names
of unregistered persons permitted to vote was that of Joseph
Rodgers, but the registration lists contained the name of Gus
Rodgers, and it was insisted that Joseph Rodgers and Gus
Rodgers were one and the same person. Similarly it was in-
sisted that Thomas Hogan was George Hogan, that Alfred
McGovern was Joseph McGovern, that Hyman Goldstein
was Henry Goldstein, and so on. Doubtless a few of these
cases were caused by the failure of the precinct officers to
record the names correctly, but certainly this explanation will
not stand up where the first names were entirely different, un-
less, as may have been the case, the election officers actually
permitted one member of a family to vote for another.

5. Repeaters. In a number of districts, the names of some
voters appeared twice or more on the poll list, indicating that
the voter was permitted to vote a second time. In the entire
city there were 635 cases of this kind.
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6. More ballots than voters. In 395 divisions there were
more ballots in the box than there were names on the official

poll lists. In many more districts there were more ballots in
the ballot box than the number of names checked on the regis-
tration books, but in most cases this was probably due to negli-
gence. In one precinct, the fourth division of the eleventh
ward, there were seventeen more ballots in the box than
names on the voting list, and in addition, three of these bal-
lots were unfolded and could not possibly have been deposited
through the slot in the box. An examination in this division
showed also seven forged signatures on the registration books.

7. Padded lists of voters. According to state law the poll
list is made up as the voters appear to vote, and in consecutive
order. In many precincts, however, blocks of names were dis-
covered on this list in alphabetical order, indicating very
strikingly that the election officershad written these names in
the poll list without the voters actually appearing, and had
not even bothered to mix them up so as to conceal this fraud.
Where the election officers are corrupt and willing to carry
it out, the cheapest and easiest method of stealing votes is
simply to have them write in the names of persons who have
failed to vote during the day, or of persons who the pre-
cinct captain has assurance will not vote, and deposit ballots
for them. It is inconceivable that the actual voters would corne

to the polls in alphabetical order, with those whose names
begin with A first, B next, and so on. Yet this is what the poll
books of some election districts indicated. The two following
samples of alphabetical lists have been taken from the Com-
mittee report. It will be noticed that there are some breaks
in the alphabetical arrangement, presumably the names of
voters who carne in while this was being done, and who were
permitted to vote, probably not at all suspecting the voting
frauds being carried on under their very eyes.

An example of two alphabetical groupings in the list of vot-
ers from the twenty-second division of the twenty-fifth ward is
given below: -
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Bell, Frank Nellingher, Emma Johnson, Elizabeth
Binns, Robert Parker, Edward Kaiser, Elizabeth
Carbeck, Elizabeth Parker, James Karcher, Frieda
Donnelly, John F. Parker, Robert Karcher, Ernest
Edelman, George Renzi, Tony Mulhearn, Daniel
Grossmiller, Howard Schnitzler, Emil Moffertt, Elizabeth
Hofkin, George Smith, Catherine Moffett, John
Kline, Sarah Trevinson, Anna MacMullen, Leona
McAnney, Howard McGovern, Chas. P.
McAnney, Ida. Ball, George Rielly, Elsie
McCortney, Edward Ball, Jean Rielly, Thomas
McMillian, William, Davis, Marie Rielly, John

Jr. Gerson, Sarah Schmertzler, Robert,
Nickel, Raymond Gerson, Leonard Jr.
Nickel, Harry Grunthall, Benjamin Sober, Abraham
Nugent, Mahlon Hines, Chas. Sullivan, Murial
Nellenger, John Johnson, William Sullivan, Marion

(The last twenty-four names above are the last twenty-four
names in the list.) 14

8. Unfolded ballots in the ballot boxes. Many ballots were
found without any creases whatever, indic:ating quite clearly
that they were not placed in the box legally during the day
of the election through the small slot. Other ballots were
found to have been folded only once, also indicating that
they were not deposited in the ballot box through the slot.
Still other ballots were discovered with identical folding
creases, indicating that a group of ballots were folded to-
gether, for otherwise the creases could not have been identi-
cal. Seventy hundred and seventy-five ballots were found
which could not have been legally deposited in the boxes, but
this, again, does not at all represent the total number of bal-
lots illegally stuffed into the box at the close of the day. In
many precincts, doubtless, the election officers were careful to
fold and crease the ballots which were stuffed, for this method
of discovering fraudulent votes was not new. During the
hearings the attorneys for Mr. Vare attempted to prove that
ballots could be rolled and deposited in the boxes, thus with-

1<Ibid;,pp. 34--35.
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out creases, but upon trial it was discovered that this highly
improbable method of depositing ballots actually could not
be done with the large ballot.

9. A few persons marked many ballots. The handwriting
expert employed by the Committee discovered that in many
precincts a large number of ballots had been marked by one or
a few persons. Some of these caseswere doubtless assisted vot-
ers, but the number in many precincts greatly exceeded the
number of voters who were assisted.

10. Crosses added bo the ballots. Seven hundred and

thirty-eight ballots were found in the thirty-six districts to
have been marked by two persons. This was readily dis-
coverable by a handwriting expert, sometimes because of
different pencils or different colored ink being used for the
different marks.

I!. Ballots marked in piles. Evidence was discovered that
many ballots had been marked while in a pile, which, of
course, is a plain indication of fraud. The evidence consisted
largely of "phantom" crosses. If a group of ballots are
marked in a pile, it is inevitable that some of the marks will
be carried through to the ballot underneath, but in phantom,
or only the indentation showing. Other indication of ballots
marked in this way were stray lead marks extending over to
the edge of the paper.

12. Ballots unaccounted for. Although the law provides
that all ballots, used and unused, shall be returned to the elec-
tion office and accounted for, the investigations showed that
this law was not observed. The total number of ballots un-
accounted for was 18,954, divided between 144 election dis-
tricts. Ballots unaccounted for do not necessarily prove fraud,
but there is at any rate a considerable suspicion of fraud, for
ballot box stuffing, the substitution of ballots, and the "end- "

less chain" fraud (later described) all involve the use of extra
official ballots.

The following account of the results of the investigation of
some of the election districts may indicate more clearly than
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the above classification of types of fraud the extent and char-
acter of these frauds. These accounts have been taken from
the report of the committee.

Second ward, nineteenth division.-In the nineteenth division of
the second ward, the ballot box contained no less than 32 stuffed bal-
lots; but the voters' list contained 60 names arranged in alphabetical
order in groups of 7, 15, 17, 8, and 13. Included among the 32 bal-
lots which had been stuffed in the box were 16 which were all found

together, and which, as was apparent from the tears where the ballots
had been detached from the stubs, had all been torn off the stubs
at the same time. The same thing was true of another group of 13
ballots included in the 32, while the remaining three were scattered
through the box.

Fourteenth ward, ninth division.- The ninth division of the four-
teenth ward affords an instance where the fraudulent practices be-
gan with the registration preceding the election. Here, according to
the report of Mr. Ullmer, 15 signatures were falsified by one or more
of the registrars and one additional signature was falsified by some
other person. The recount of the votes showed that Yare lost 20 votes
and Wilson gained 18. The ballot box contained seven ballots, all
marked straight Republican, found together in the box, containing
identical creases, indicating that they had been placed in the box at
the same time by the same person, as well as having been marked by
the same person. It also contained a group of eight ballots similarly
marked and found together and containing identical creases, indicat-
ing that they had been placed in the box at the same time by the same
person, as well as having been marked by the same person. It also
contained eight other ballots, not found together in the box, but also
all marked straight Republican, all folded together so as to indicate
that they were all placed in the box at the same time and also con-
taining distinctive tears, indicating that they had been removed from
the stubs at the same time. Finally, it contained one ballot, marked
straight Republican, and totally lacking in the creases necessary to
enable it to have been inserted through the slot.

The voters' list contains the names of six persons who were not
registered and seven erasures and alterations.

Twenty-second ward, fifty-eighth division.-In the fifty-eighth
division of the twenty-second ward the tally sheet was bare of tallies;
the recount netted Wilson a gain of 19 votes and there were 15 bal-
lots returned as spoiled and canceled which had probably been fraudu-
lently tampered with by the election officers. The latter, however,
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accounted for 100 more ballots than had been issued to them, ac-
cording to the records of the county commissioners, and the list of
voters clearly indicated the full extent as well as the wide variety of
fraud perpetrated. It contained the names of 10 "repeaters" and 7
names which were not on the registration books, and yet the voting
check list fell short of accounting for the total ballots in the box by
~ votes.

Twenty-fifth ward, twelfth division.-In the twelfth division of
the twenty-fifth ward seven signatures were reported to have been

J falsified by the registrars and nine by other persons, according to Mr.
Ullmer.

The tally sheet contained no tallies whatever and the recount of
the votes showed that Yare had been credited with 23 more votes
than he was entitled to, and Wilson with 20 less. Thirteen ballots in
the box bore indications of having been tampered with after having
been marked by the voters, and in the list of voters were found the
names of 5 persons who had not registered, and of 10 "repeaters."
The number of persons checked in the voting check list as having
voted was 15 less than the number of ballots in the box.

Thirtieth ward, ninth division.- The ninth division of the thirtieth
ward is one of those examined by Mr. Melcher. In this division a
large number of ballots were segregated and submitted to him for
expert examination of the markings. To account in part for the de-
posit of these ballots in the box, 4-9 names were inserted in alphabetical
order in the list of voters, but no attempt was made to have the voting
check list correspond with the other figures, since the checks con-
tained therein failed to account for the number of ballots in the box
by I I.

Thirty-second ward, twenty-ninth division.-In the registration
books of the twenty-ninth division of the thirty-second ward ap-
peared, according to Mr. Ullmer, six names were falsified by one or
more of the registrars.

Ninety-two ballots were segregated after the opening of this box,
upon the request of the investigators of the committee, because of the
opinion that these ballots represented the efforts of a small group of
political workers rather than the bona fide votes of citizens. This

opinion was strongly confirmed by the discovery in the list of voters
of 32 names in alphabetical order. The only conclusion possible is that
the box was stuffed with at least 32, and probably the whole 92 bal-
lots, even though the precaution of folding them was not overlooked.16

,. Ibid., pp. 40-43.
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The testimony of Mr. Fox, district attorney of Phila-
delphia from 1926 to 1928, and assistant district attorney for
fifteen years prior to that time, who had charge of the prose-
cution of many of the registration and election fraud cases, is
particularly significant. Perhaps no one in Philadelphia was
better informed about election fraud cases than Mr. Fox. He

was summoned before the Committee and testified on May
8, 1928. The following excerpts have been taken from his
testimony:16

Mr. Fox: Yes, The thirty-fourth division, thirty-ninth ward, you
asked about, Mr. Clapp?

Mr. Clapp: Yes.
Mr. Fox: In that case there were three men named Cleary, the

sons of a ward committeeman, I believe, who was not indicted; and
in that case there was a total registration of 446, and a vote of 45°.
In other words, not only was there the extraordinary situation of every
person who had registered coming out to vote, but four additional
persons who had not registered coming out to vote. It is very un-
common, in the usual course of things, that everyone who registers,
of course, comes out to vote; and vice versa. We produced about 25
men and women who testified that they had not voted, and with re-
gard to whom the records showed, the ballot check list and the voters'
list, that they had been recording as haved voted, by the defendants,
these three Clearys. I can not recall whether they plead guilty, or
were acquitted; but at any rate, they were sentenced to six months
apIece.
* * * *

Mr. Clapp. What is the next case?
Mr. Fox. The twenty-second division of the forty-fifth ward. In

that case there was an acquittal. There, the total registration was
375; and again we had the phenomenon of every person who had
registered voting, and 3 additional, because the total in this case was
378.

Mr. Kelly. What was the registration?
Mr. Fox. The registration was 375.
The Chairman. What ward was that?

16 Hearings before a specialcommitteeinvestigating expenditures in Senatorial
primary and general elections, United States Senate, 70th Congress, 1st Session,
May 8, and 19, 1928, Part 2, pp. 25-46.
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Mr. Fox. The twenty-second division of the forty-fifth ward. The
principal complaint of our witnesses in that case was that a number of
them, perhaps 12 or 15, working people up in the northeastern sec-
tion of the city, some of them some distance removed from the polls
and their work, had arrived late, two or three or four minutes after
7, and were told that they should go home, that the polls had closed;
and then our examination of the voters' check list and the ballot check

list and the voters' voting list showed that they had been voted in
spite of that fact.

The Chairman. You say there was an acquittal?
Mr. Fox. There was an acquittal in that case.
The Chairman. How did that happen? Did that happen because

you could not show that the judges knew that these people who had
voted in the name of some one else were voting in that way?

Mr. Fox. It is pretty hard, as you know, to diagnose what passes
in the minds of a jury or certain members of it. I assume that would
be as good an explanation of that acquittal as any other. It was the
opinion of the Commonwealth that there would be a conviction in
that case.

Senator King. Their contention was the same there, that they had
been imposed upon by persons impersonating voters; is that it?

Mr. Fox. Yes, except for this rather unusual incident, that these
people who had been told to go home had voted, according to the
records.

* * * *

Mr. Clapp. Referring to the registration and election cases general-
ly, without going into specific details, can you give the committee
some idea of the typical evidence produced from those cases, covering
both 1925 and 1926 cases in your experience as district attorney?

1 Mr. Fox. The registration cases are easily described. They consist
in forgeries of names of eligible voters, or the names of persons who
are dead or who have moved out of the division. I remember one case

I think in the second ward, where the name of a young girl 10 years
old, secured from a tombstone down in one of the old cemeteries

there, was used. They were wholesale frauds, forgeries, ranging from
the case of one man who forged, according to our handwriting ex-
perts, 200 and some odd names, down to forgeries of four or five
names. That, in the rough, is a description of the methods of registra-
tion frauds. The election frauds took on various characteristics. They
were votes cast growing out of these illegal registrations. That is, the
forged names or persons bearing them were thereafter voted. That
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was the most common one. There were cases where ballots had been
put in the ballot box, and if I remember in one case the ballots were
gotten out of the box without a single crease on them. The sitting
judge referred to that himself. It would have been manifestly im-
possible for them to have been cast in a legal way because of the small
aperture in the ballot box through which the ballot must go, requiring
it to be folded and refolded at least four times. These ballots were

entirely virgin of any creases.
The Chairman. Is it the law that they shall be folded?
Mr. Fox. No; the law says that the ballot must be deposited dur-

ing the voting hours, and then the ballot box must be locked during
those same hours. The conclusion is that the ballots must be put into
the ballot box, and in the only way possible, through this small aper-
ture.

One of the points brought out in the testimony of Mr. Fox
was the activity of the political organization in defending the
election officers charged with frauds, and also in obstructing
investigations of election frauds. After the registrationinvesti-
gations of 1925 and 1926 were well under way, the detec-
tives found that in every precinct the residents had been
warned of their coming and told what to say. They read-
ily admitted that certain voters on the registration lists no
longer resided at the addresses from which they were regis-
tered, but always said that these voters had moved away since
the day of the election. The testimony of Mr. Fox upon the
efforts of the organization to obstruct investigations of elec-
tion frauds follows:

Mr. Clapp. While you were district attorney, were there reported
to you any instances of pressure being exerted on complainants and
witnesses in election cases?

Mr. Fox. That is a pretty broad question. May I give several in-
stances in connection with the very last election?

Mr. Clapp. Yes.
Mr. Fox. In which I was one of the victims, so to speak.
Mr. Clapp. Go ahead.
Mr. Fox. We had two caseswhere complaints came from the same

ward downtown, the Thirty-ninth ward. In one case the charge was
that under the new voters' assistance act, a small coterie of men con-
nected with the division headquarters were voting practically all of
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the voters, were going into the booths with them and forcing them to
accept their assistance to mark their ballots. We had complaints in
that division from perhaps a dozen different sources, not related, which
led me to believe that the complaints were well founded. I sent a
number of my district attorney's detectives there, and they gathered
a number of witnesses. Two of them were particularly intelligent and
presented the case to me on the basis of which I was about to issuean
arrest. When they came to me, they told me that they would refuse
to testify, that they would go back on the affidavit which I had drawn
up and which they had never signed, because they had been served
with notice that if they prosecuted, they would be run out of the ward
and their business would be boycotted in the ward. We abandoned
that case. There was another case in another division of the Thirty-
ninth ward, but I forget what the charge was. It did not have to do
with illegal assistance, but I think it had to do with chain ballots.

The Chairman. Chain ballots?
Mr. Fox. Yes.
The Chairman. What is a chain ballot?

-->-. Mr. Fox. An original ballot, so the prosecutor told me, had been
procured in some way by the division leader. He stood outside and
marked the ballot as he thought it should be marked, and he gave it
to the voter who went into the booth with his own ballot that he had

been given by the judge of the election, folded that and put it in his
pocket, deposited the ballot that had been marked for him, and then
brought out the original ballot to the man outside who marked it in
turn for another voter. This man, a little merchant down there, stated
that he had observed that being done I think he said in 35 or 40 cases.
I drew up an affidavit for him, and he gave me a list of the people
who had been helped in that way. About 12 o'clock that night his wife
called me on the phone and weepingly told me that I must keep her
husband from testifying in that case or swearing out a warrant, be-
cause he had been visited since the time he had been at my office-I
had him come to my private office because I felt he would not want
to come to the district attorney's office-between the time he had come
to my private office and the time that he had gone back to his home
he had been visited by a dozen different people who had threatened
that he would be put out of business there, and I never could get
anything further in that case. They are the only two cases I recall at
the moment.

Mr. Fox also pointed out in statements to the Committee
that these election frauds in Philadelphia had been carried
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on for years, and should not be regarded as isolated cases,

b';lt rather as a general system.

Mr. Clapp. You have told the committee about your experience for
about 15 to 20 years as district attorney in the prosecution of election
frauds as well as other cases. Is it your opinion that the registration
and election frauds which have been committed from time to time

while you have been in office are isolated or unconnected, or do you
have definite opinion in regard to their relation one to the other?

Mr. Fox. I do not see how they can be considered as isolated. It
seems to me that there is a similarity of method and identity of ob-
ject that smacks as part and parcel of this same general system. I do not
mean to even infer or insinuate that what happens in some divisions
of the twenty-fourth ward is directed from sources all the way at
the top, but I can recall a case in the very lowest section of the city,
the very southwestern corner of the city, having much resemblance to
a case in the geographically opposite end of the city, with the same
methods pursued, the same objective aimed at; so that I cannot be-
lieve, looking at it dispassionately at this time, that they are isolated
cases. I feel it is all part and parcel of the same system, yes; but I am
bound to say that that is merely an observation, and it is not fortified
by any provable facts that I would offer in the trial of a case. That
is a conclusion of mine-a general conclusion.

The Chairman. Is that your conclusion, based upon your whole
experience there as prosecutor and a citizen in Philadelphia?

Mr. Fox. That is correct, sir.

* * * *

The Chairman: And these crooked methods that you have been
.describing here, would you say that they have been in general use,
generally speaking, throughout the city of Philadelphia, for a number
of years?

Mr. Fox. Yes.
The Chairman. And they have been in use by this organization?
Mr. Fox. Yes.
The Chairman. Do you believe you have had anything approxi-

mating an honest and fair election in the city of Philadelphia for a
number of years, based on your information and your examination?
I am asking for an opinion based upon your examination and your
experience and observation.

Mr. Fox. I believe that there has not been an election in my ex-
perience that has been thoroughly honest; that there have been tricks
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and corrupt methods used in everyone; but I believe that the result
in some has been more affected by those corrupt methods than in
others.

Chicago. Chicago has also had a long and notorious history
of election thievery. Before registration of voters was re-
quired by state law in 1865 charges of election frauds were
common. The two following accounts taken from the Chicago
Tribune in 1863 and 1864 are illustrative of the time:

The main causes of our defeat are these: first, frauds of an enor-
mous and most flagrant character. . . . In the Sixth Ward there were
almost as many illegal votes as legal Votes polled. Both parties can-
vassedthe ward thoroughly before election, and agreed that there were
about seven hundred votes in the ward, and yet over twelve hundred
were polled on election day. Can any sane man doubt that the most
disgraceful frauds were perpetrated? But for the illegal votes in
Third Ward alone, Mr. Bryan (the defeated candidate) would be
mayor of Chicago. The same frauds were perpetrated in Bridgeport
and in other wards. A wagon load of voters openly attempted to vote
in four wards, and finally succeeded in voting by leaving their wagon
at a corner and scattering themselvesaround.

Early yesterday morning crowd after crowd of imported voters
passed up Clark Street with their carpet bags in their hands, on their
way to the depot, whence they took their departure for Joliet, Syca-
more, and other places where they belong. They had accomplished
their mission. They had received a dollar per head voted, and were
satisfied.11

The shameless manner in which the voting was carried on in the
Seventh and Eighth Wards is the occasion of indignant comment all
over the city. It is undoubted that both of these wards were carried by
gangs of men who had already voted in the Fifth and Sixth wards.
For some reason, perhaps through the connivance of the Board of
Police Commissioners, there was but a single police officer at each
precinct in these wards, and it was as much as a man's life was worth
to challenge the cattle who came in droves of fifty and deposited their
ballots, first in the Fifth, and afterwards in the Seventh and Eighth
Wards. Some four men attempted to challenge these scamps at one
precinct of the Eighth Ward, but O'Rafferty, he who is elected alder-
man, ordered the thing stopped, and threatened to throw the first man

17 Chicago Daily Tribune, April 23, 1863.
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who objected into the gutter. There was a large gang of shoulder
hitters around the polls, and had the attempts been made to continue
the challenges, our men would have been driven from the ground.18

In 1865 because of these widespread fraudulent practices
a registration law was enacted. This law, however, was weak,
and did not prove to be effective in preventing these prac-
tices. In 1885 the legislature passed the City Election Act,I

i

which was quickly adopted by Chicago. While this law appar-.
ently worked satisfactorily for a number of years, especially
under the vigorous administration of Judge Orrin C. Carter,
by 1908 a special grand jury was called to investigate the con-
duct of elections, and 179 indictments, principally against
precinct election officers, were returned. These persons, how-
ever, were freed when later the entire direct primary law
under which they had operated was held unconstitutional.
From that time on it was generally believed that election
frauds were widely practiced in hotly contested elections in
Chicago. The annual report of the Citizens' Association for
1919 contains the following statement:

It has been a matter of common knowledgein Chicagoduring
recent years that thousands of fraudulent votes have been counted in
eachelectionin certainwards.

In a special report by the same organization upon election
fraud prosecutions, December 18, 1925, the following ac-
count of election thievery is given:

At the election of April 7, 1925, the Citizens' Association placed
investigators in certain precincts in the Forty-second Ward where we
had found that frauds were habitually committed. Late in the fore-
noon of that day one of these investigators, who was stationed in the
polling place of the sixteenth precinct at number 1016 North Wells
Street, telephoned to us that only one election official was on duty in
that polling place and that he was busily engaged in writing names in
the poll-bookswithout regard to the number of persons actually voting.
He reported that up to that time not more than 60 persons had cast
their ballots, while 373 names had been recorded in the poll-books as
voting. We made complaint to Mr. Anthony Czarnecki, Election

18Ibid.,Apri121,r864-. .
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Commissioner, who immediately went with our Secretary to lay the
matter before Judge Jarecki.

According to the observation of our investigators, one or the other
of whom was in the polling-place continuously from 6 :30 A.M. to
the time that the polls closed, only about 125 persons actually voted
during the day. The number recorded on the poll-books as having
voted was 509, and that number of ballots was found in the ballot
box. Only one election official was on duty in the precinct from 8:15
A.M. until 3 P.M., the others absenting themselves apparently under
orders to give him a free hand in manufacturing votes.

OFFICIALSTAKEN INTO CUSTODY

By order of Judge Jarecki the three election officials on duty in the
precinct when the polls closed, Charles Newman, Fred Nehring and
William Burke, were arrested and brought to the Election Commis-
sioner's office, where they were examined that night by Mr. Joseph
B. Fleming, Attorney for the Election Board, and by Mr. Neil J.
Harrington, his assistant. Judge Jarecki held them under bonds on
the sworn complaint of Robert Jeske, one of our investigators.

Knowing that a hard fight would be made for Burke and his as-
sociates by the influential politicians back of them, we requested the
cooperation of the Chicago Bar Association in prosecuting the cases,
in a letter to Mr. John M. Cameron, its president, under date of April
I I. The Bar Association promptly responded to our request and Mr.
Russell Whitman and Mr. Fleming, representing jointly the Bar
Association, the Election Board and the Citizens' Association, called
upon State's Attorney Crowe with a view to getting the cases put be-
fore the Grand Jury. They requested that this be done without the
preliminary hearing which State's Attorney Crowe makes it a prac-
tice to require in criminal cases. The State's Attorney refused, however,
to allow the case to go to the Grand Jury without a preliminary court
hearing, which in such a case necessarily lays bare the evidence against
the accused and greatly diminishes the likelihood of success in the
prosecution.19

Failing to secure the cooperation of the prosecuting attor-
ney, the Citizens' Association, with the assistance of the Chi-
cago Bar Association, urged Judge Jarecki to make use of
the power vested in him by state law to punish the precinct

10Citizens' Association of Chicago, Special report upon vote fraud prosecu-
tions, December 18,1925, pp. 2-3.
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officersguilty of electionfrauds under his power of contempt.I

In Illinois the election commissioners of cities which have

adopted the City Election Act are appointed by the county
judge, who in reality is the head of the election system. After
the judges and clerks of election are commissioned and sworn
in they become officers of the court, subject to punishment
for contempt in case of misbehavior. The important fact
about this is that contempt proceedings before the county
judge do not require a jury trial, but are tried summarily,
without the usual technicalities and delays. It is notorious that'
election fraud cases are difficult to prosecute because the wit-
nesses are intimidated or are bought off, and after serious
delays have been secured, it is always practically impossible
for the state to present a case. The juries, too, are always ap-
pealed to by the defending attorney, even when the guilt is
quite obvious, that these persons are the "small fry"-that
back of them stands the real offenders who profit by the
frauds and who should be punished. The power of the county
judge to impose sentences under his power to punish for
contempt had not been tested before the supreme court of the
state at that time, and it was necessary for test cases to be car-
ried before that court. This was done, and the power upheld.
A large number of election officers have since been punished
for misconduct at the election, being sentenced by the county
judge under his contempt power. The Illinois special com-
mission on the revision of election laws recommended to the

state legislature in 193 1 that this power be extended to county
judges throughout the state as a means of securing effective
punishment of election frauds.2o

Notwithstanding these prosecutions and convictions for
election frauds, the Republican primary of 1926 probably
was the worst election ever held in the city. Violence, intimi-
dation, repeating, kidnapping, ballot-box stuffing, and every
sort of malpractice prevailed. In certain sections of the city
gangs of thugs and gunmen went from precinct to precinct,

20Report, pp. 40-41, (March, 1931).
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terrorizing the election officers and watchers. Following the
election the county judge, upon the request of the Citizens'
Association, secured the services of a private detective agency
to make a house-to-house investigation in some of the wards
where fraud seemed to be most rampant. The detective
agency hired for this purpose had previously been used in
similar work for the Association, and the men knew their
business. The investigation started in the Twentieth Ward,
where it was commonly believed that frauds had been prac-
ticed for years. It required a month to complete the canvass
of ten precincts of that ward. The canvassers were threatened
by gunmen and then were promised soft jobs if they would,
make satisfactory reports. Two policemen were secured to
accompany and give protection to each team of canvassers, but
it soon proved necessary to secure two additional policemen
for each team, so that when the canvassers went into a resi-
dence to make inquiries, the four policemen stood at the door
to protect them. Eight persons registered from the home of
the ward boss were found not to be living there. The results of
the investigation of this ward have been summarized in part
as follows.

In the investigation of ten precincts of the 20th ward it was found
that 2I I persons were willing to sign affidavits that they had not
voted; 37 admitted not voting, but would not sign; I 12 were listed
as voting more than once; the names of 20 dead persons were affixed
to ballots; 918 voters had moved, more than 80 per cent of them
before primary election day, and 161 I voters were unknown at the
addresses from which they were registered. There were 22 voters of
whom information was not available; 100 registered from non-existent
numbers; 42 registered from down town houses; 22 from vacant
lots; 2 I from school houses; and 18 from outside the precinct. Votes
were also cast in the names of five children who did not vote, the
McQueeny investigation shows.Z1

A few precincts of the Twenty-Seventh and Forty-Second
wards were investigated, making a total of twenty-three pre-
cincts. The investigation was confined to persons who were

21 Chicago Daily News, September 29, 1926.
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recorded as having voted in the election. In these twenty-
three precincts it was found that 5690 fraudulent votes were
cast in the primary, or an average of 247 votes per precinct-
approximately 44 per cent of the total votes in these pre-
cints. By "fraudulent votes" is meant the number of persons
recorded as having voted who testified that they did not vote,
or who had moved away prior to the primary, were unknown,
registered from fictitious addresses, voted twice, and so forth.
The following table, compiled from summaries prepared by
field investigators, indicates the results of the investigation :22
Results of the Investigation of Frauds in the Chicago Primary Election ofApril 15, 1926

A recount was conducted of the vote in the Republican
primary for part of the city, with amazing results. The dis-
crepancy between the original return and the vote tabulated

22 Detailed reports of the field investigation and other materials have been
supplied to the writer by Judge Edmund K. Jarecki, County Court of Cook
County.

Ward Precinct Registered Votes Fraudulent
voters cast votes

20............ 1 554 529 194
3 710 552 98
6 761 660 273
7 732 610 384
8 866 665 221
9 546 530 160

11 781 780 389
12 820 785 382
23 650 462 177
24 581 566 352

27. .. .. .. .. ... 8 696 656 198
10 765 623 246
11 631 580 279
12 745 623 251
13 744 673 352
15 542 461 213
30 586 525 166

42............ 10 743 396 90
16 646 584 350
18 922 414 152
23 563 444 255
28 395 369 174
37 503 438 234

23 15,482 12,925 5,690
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upon the recount was so great that it was apparent that no
count whatever had been made in many precincts. Many star-
tling discrepancies may be cited. For example, in the Thir-
teenth precinct of the Twenty-Seventh ward, Joseph P. Sav-
age was credited with 365 votes for county judge, while upon
recount he received only '278; for another office Francis L.
Boutell received 379 upon the original count, but only '235
upon the recount. In this same precinct Charles L. Gerds was
credited with receiving no votes whatever on the original
count, whereas the recount showed that he had polled '2'20
votes, while another candidate for the same officewas given
351 votes on the original return, but received only sixty-eight
votes on the recount. Also in this precinct, Leo Kline was not
given a single vote upon the original return, but received '236
votes on the recount, while Harry Klatso, who stood next to
him on the ballot, and who polled 350 votes according to the
original return, received only '239 on the recount. Numerous
other examples could be cited from this precinct. In the
Twenty-Fourth precinct of the Twentieth ward, Charles L.
Gerds, who was given 316 votes on the original return, re-
ceived only 1'25 upon the recount, while Freeman L. Fair-
bank was given 38'2 upon the original return and but 177
upon the recount. On the other hand, William Morgan,
credited with sixty-two votes upon the original return, polled
'254 upon the recount. The most amazing discrepancy of all,
however, was found in the Eleventh precinct of the Twentieth
ward, where William R. Fetzer was recorded with 674 votes,
but upon recount had only !O! In a number of precincts the
total discrepancies between the original count and the recount
was approximately five thousand votes each! The deliberate
purpose to steal the election, to turn in returns which had no
relation to the actual vote cast, was apparent in all of these
precincts, though it is not assumed for a moment that this
state of affairs was general throughout the city.

The following table shows the original returns and the
recount returns in three of the worst precincts:
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Election Frauds as Revealed by a Recount of the Ballots in Three Chicago Precincts,
Republican Primary, 19261

1These return sheets have been kindly supplied to the writer by Judge Edmun d
K. Jarecki.

7th Precinct 11th Precinct 15th Precinct
20th Ward 27th Ward 27th Ward

Candidate
Original Recount Original Recount Original Recountreturn return return

Joseph P. Savage.. . . .. 490 447 309 105 305 289
Daniel P. Trude. . . . .. 12 40 2 3 5 4
GeorgeB. Arnold. . . .. 485 453 306 100 20 125
Charles J. Peters.. . . .. 17 36 2 3 290 139
TitusHaffa........... 482 456 297 102 275 173
Thomas A. Boyer. . . .. 20 28 2 6 30 65
Francis L. Boutell. .. .. 479 437 306 102 170 162
William Busse. . . . . ... 23 34 - 2 130 66
Charles Gudgel. . . . . .. - - - - - 2
Charles F. Blaine.... .. - 3 - 3 - 4
Francis L. Boutell. .... 479 451 306 90 260 163
John W. Gibson. . . . . .. 450 450 302 89 240 136
John A. Pelka. . . . .... 462 450 302 86 240 137
Andrew C. Metzger.. .. 463 446 304 89 235 142
Charles S. Peterson. . .. 445 446 306 88 235 142
Louis E. Golan........ 479 446 305 87 - 130
Henry S. Goins. . . . . .. 425 445 304 87 - 116
Harry A. Newby...... 408 338 303 86 - 133
LouisNettelhorst. . . .. 410 41 305 88 - 127
CharlesL. Gerds.. . . .. 305 32 301 84 - 115
WilliamH.Wesbey.... - 5 - 2 280 103
MorrisSiegleman.. . . .. - 4 - 2 - 28
CharlesF.Blaine.. .... - 25 - 3 - 57
CharlesN.Goodnow... - 25 - 3 220 74
CharlesH. Rosberg. . .. - 21 - 3 230 66
ElbertE.Elmore...... - 98 - - 225 60
WilliamS. Braddan. . .. 406 448 - - - 63
JosephEsposito....... 477 21 - 1 20 68
LeoM.Novak........ - 24 - - - 63
Herman M. Mendelsohn - 21 - 3 - 51
Rudolph Mulac. . . . . .. - 21 - - 200 59
WilliamC.Thorsen. . .. - 3 - - - 24
John Thompson. . . . . .. - 1 - 3 - 13
GeorgeAlbertStrong. .. - 1 - 1 - 5
HarryE.McBeth.. . . .. - - - 1 - 2
Fred Richard Platt. . . .. - 1 - 3 - 4
Edward A.Russell. . . .. - 2 - 3 - 4
NathanGinsburg...... - 1 - 2 - 4
JamesJ.Sullivan...... - 2 - - - 4
John T. Riley,Sr.. . . . .. - 2 - - - 6
DannyGoodman...... - 2 - 3 - 5
Joseph F. Burns. . . . . .. - 4 - 2 - 5
WilliamJ.Manley..... - 4 - 1 - 5
AsaG;Adams......... - 83 - 8 - 14
Harvey M. Adams. . . .. - 7 - 3 - 19
Stanley C. Armstrong.. 445 254 301 89 75 113
Herbert W.Auw.. . . . .. 451 325 301 87 75 99
WilliamRichard Brand. - 1 - 5 - 13
John A. Bugee. . . . .... 502 383 303 67 285 155
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Election Frauds as Revealed by a Recount oj the Ballots in Three Chicago Precincts,
Republican Primary, 192(jl (Continued)

1 These return sheets have been kindly supplied to the writer by Judge Ed-
mund K. Jarecki.

In order to present another picture of the evidence afforded
by this recount, there is given below the results of the original
count and the recount for three candidates, covering the
twenty-three precincts for which data are available. These
three candidates profited in most of the precincts evidently by

7th Precinct 11th Precinct 15th Precinct
20th Ward 27th Ward 27th Ward

Candidate
Original Recount Original Recount Original Recountreturn return return

JosephP. Burke....... - 25 - 1 - 32
Arthur Carlsten. . . . . .. - - - - - 12
Robert L. Cohan. . . . .. - 3 - 2 - 8
LeeCohn............. - 9 - 1 - 7
LeoP.Day........... - 1 - 5 - 5
FrederickW.Elliott. .. - 20 - 2 - 43
AlfredO.Erickson..... - 20 - - - 12
Freeman Leroy Fair-

bank............... 435 289 304 75 75 115
Edwin A.Feldott. . . . .. - 7 - - - 5
Robert E. Gentzel. . . .. 380 155 313 64 304 227
J.Kt;ntGreene........ - 19 - 2 - 14
Henry P. Heizer. . . . . .. - 21 - 1 - 17
SamuelHeller......... 502 469 - 3 - 62
GeorgeB.Holmes..... - 81 - 5 - 13
FrederickR. Huber. . .. - 4 - 1 - 3
SabatoInsalata. . . . . .. - 2 - 1 - 2
LaurenceB.Jacobs.... 502 420 301 88 306 145
RushB.Johnson....... - 3 - 2 - 5
SamuelB.King... .... - 66 - 4 - 7
HarryKlatzco.. . . . ... 502 418 - 94 306 174
LeoKlein............ 446 409 302 95 226 179
Sylvester J. Konenkamp - 23 - 17 - 55
Edward H. Luebeck. . .. - 55 - 10 241 100
John R. McCabe. . . . .. - 36 - 6 266 104
EugeneMcCaffrey..... - 2 - 5 - 16
RobertE.McMillan... 415 271 309 92 308 149
HarryC.Moran.. .. ... - 14 - 12 - 16
WilliamL. Morgan. . .. - 148 301 86 226 110
JohnSbarbaro........ 328 337 310 87 287 121
Joseph W. Schulman. " 502 423 310 95 301 195
Morton John Stevenson. - 3 - 6 - 11
OscarThonander...... - - - 3 - 15
SamuelH.Trude. . . . .. - 68 - 4 - 50
Henry M. Walker. . . .. - 17 - 5 - 17
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deliberate fraud, or failure to count the ballots at all, but it
is interesting to note that all three candidates gained votes
by the recount in from one to four precincts. By the recount
Fairbanks lost 2I 7I votes in nineteen precincts, an average of
II4 votes to the precinct! He gained eighty votes in four
A Comparison of the Original Return with the Recount of Three Candidates for

Nomination for Municipal 'Judge, Republican Primary, Chicago, 1926

Total Discrepancy.

1

TotaILoss........
TotaIGain.......

2,251
2,171

80

2,595
2,503

92

2,196
2,187

9

other precincts. Fetzer lost 25°3 votes in twenty precincts,
an average of I 25 votes to the precinct, but gained ninety-two
votes in three other precincts; while Gentzellost 2 I 87 votes
in twenty-two precincts and gained nine votes in one precinct;
A similar record for certain other favored candidates would
show equally striking results. Indeed, in almost every pre-

Fairbanks Fetzer Gentzel

Ward Pre-
cinct Original Re- Loss Original Re- Loss Original Re-

Loss
count count count count count count- - - - - - - - - - -

20.. . 1 293 86 207 294 101 193 287 113 174
3 282 263 19 353 326 27 342 317 25
6 324 315 9 476 408 68 310 295 15
7 435 289 146 502 392 110 380 155 225
8 558 494 64 564 576 +12 576 568 8
9 368 324 44 368 384 +16 368 321 47

11 480 349 131 674 10 664 687 351 336
12 510 485 25 540 522 18 520 449 71
22 156 59 97 318 262 56 311 264 47
24 382 177 205 406 208 198 406 218 188

27. .. 8 290 268 22 410 274 136 433 337 96
10 326 164 162 295 217 78 351 284 67
11 304 75 229 100 22 78 313 64 249
12 361 170 191 328 196 132 321 232 89
13 349 186 163 335 263 72 378 238 140
15 75 115 +40 304 235 69 304 227 77
30 361 280 81 378 367 11 400 366 34

42... 10 86 48 38 88 58 30 72 45 27
16 5 18 +13 101 164 +64 7 16 +9
18 180 33 147 122 48 74 106 50 56
23 10 21 +11 206 50 156 175 43 132
37 - 16 +16 245 83 162 241 81 160
28 210 19 191 200 29 171 40 25 15
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cinct some other candidates lost as many or more votes upon
the recount as any of these three.

The Citizens' Association published a special bulletin on
the prosecution of vote frauds, dated September 29, I927, in
which an account of the evidence produced at the trials for a
few precincts was summarized. These prosecutions brought
to light practically all types of voting frauds-ballot box
stuffing, repeating, substitution of ballots, and failure to count
the ballots at all. The following excerpt from the report
presents a good picture of the situation:

The Quinn Precinct

In the trial of Charles B. Thompson, Edward Heller and Harry
T. Hughes, who had served as officials in the 23rd precinct of the 42nd
Ward on November 2, 1926, the defendants appeared pleased by the
bravado of one of their witnesses who testified that he was a bootlegger.
On cross-examination and by other evidence the State subsequently
proved that the bootlegger was chauffeur for William J. Connors, who
as a Democratic candidate for assessor last year had been one of the
principal beneficiaries of election frauds and had furnished bail for
several of the officials who perpetrated them. The trial resulted in the
conviction of all three defendants, with jail sentences of one year each
for Thompson and Heller, and three months for Hughes.

The next trial resulted in the conviction of five officials who had

officiated in the same precinct at the mayoralty election on April 5,
1927, namely, Edward Heller, Ernest Moeller, Frank Schadeck,
Martin Nelson and Joseph G. Keil. Heller was sentenced to jail for
another year, the term to begin upon expiration of his sentence in the
previous case; and sentences of one year each were imposed upon the
other four defendants.

The nature of the evidence in the last case is indicated by the re-
ports of the investigators which the Citizens' Association had placed
in the 23rd Precinct at the mayoralty election. They reported that
"Artie" Quinn, Democratic Precinct Captain, carried the key of the
ballot box throughout election day, repeatedly removed "bunches"
of ballots from the ballot box and either altered them or substituted

others in their place; that he directed all proceedings in the polling
place; and that when the polls closed it was found that there were
474 ballots in the box and only 464 names on the poll lists, whereupon
Quinn burned ten of the ballots. They further reported that all of the
remaining 464 ballots were marked for the Democratic candidate for
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Mayor, but that Quinn remarked ten of them for the Republican
candidate. Upon the trial the reports of the investigators were corrob-
orated in essential particulars by the testimony of more than one hun-
dred witnesses, most of whom testified that they lived in the precinct
and voted for the Republican candidate.

The "O'Brien" Precinct

In another case, at the conclusion of the trial of John Sherry, Demo-
cratic judge, Sam Cantanzore, Republican judge, and Robert White,
Democratic clerk, who served as election officials in the 16th Precinct
of the 42nd Ward on November 2,1926, Judge Jarecki said:

"There is only one thing I can do in this case. There were 4°1
ballots found in the ballot box, but it is evident that not more than 1OO
persons voted; and even their ballots are found, upon inspection, to
have been tampered with in such a way that the result of the election
cannot be ascertained. We have here every kind of fraud imaginable,
perpetrated in this election, and I find the defendants, guilty, each
and everyone of them, and impose the penalty of one year in the
County Jail upon each of them. Mr. Sheriff, take them into custody
immediately."

That finding confirmed the report of our investigators, headed by
James H. McQueeny, which the Citizens' Association had previously
furnished to Messrs. Case and Neimeyer, showing that John Sherry,
while serving under the alias of Harry J. Smith, had placed about 1°°
marked ballots in the ballot box at the beginning of the election, al-
though but ten persons had voted, and that from time to time d~ring
the day many names of persons who did not vote were copied from the
registers into the poll books, and additional ballots stuffed in the box.
The report also showed that at the end of the day, when it was found
that there were 4° 1 names on the registers but only 371 ballots in the
box, 3° additional names were written in the poll books and 3° ad-
ditional ballots marked and counted.

57 Varieties of Fraud

When there were not voters in the polling place, Sherry would
walk to the back door and holler "all right." Then men would come
from the rear room and from the second floor with bunches of bal-

lots that they had marked, and Sherry would open the ballot box and
the men would drop the ballots in the box. At intervals during the
day Sherry and O'Malley (an official who has never been appre-
hended) would take about ten ballots at a time and go into a polling
booth and mark them and put them in the ballot box. About 1°°
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ballots were marked in this way. These, with 100 ballots that were
marked before the polls opened and put in the ballot box, and a pack-
age of 100 ballots that Sherry took to the rear room and upstairs, made
a total of about 300 ballots that were marked for persons who did not
enter the polling place to vote, and a like number of names were
written in the poll books.

Our investigators further stated in their report that after the polls
closed many "straight" Republican ballots were converted into
"straight" Democratic ballots by the simple expedient of erasing the
cross in the Republican party circle and putting a cross in the Demo-
cratic party circle; and even after all the illegal operations mentioned
the election officials got into a wrangle about the number of votes to
be given to various candidates in the returns, the argument becoming
so warm that State Representative Lawrence C. O'Brien, long known
as the boss of the precinct, was summoned to settle the controversy.
According to the observers, wine and whiskey were drunk on the
premises during the day by various persons, including the judges and
clerks.

Crookedness at Three Elections Shown

Sherry, White, and Cantanzore were sentenced to jail terms of
one year each for offenses committed at the election of November 2,
1926. Sherry and White were then convicted again for offenses com-
mitted at the mayoralty election of April 5, 1927, and sentenced to
jail terms of two years each. After their admission to bail in habeas
corpus proceedings before other judges, further charges were filed
against them for misconduct at the judicial election of June 6, 1927.
When that case was called for trial White failed to appear and his bond
was forfeited. In the trial of Sherry the evidence showed that 126
judicial ballots and numerous proposition ballots had been marked and
returned as voted, but that only 26 voters had actually appeared at
the polls. The ballots had not been folded, indicating that they had
never been placed in the box. Sherry was found guilty and sentenced
to an additional term of one year.

The 1928 primary provided a repetition of the frauds and
violence which prevailed at the 1926 primary, ex(:ept that
at this election it was fully expected. This was the famous
"pineapple" primary. The homes of Senator Deneen and
Judge John A. Swanson, the latter candidate for prosecuting
attorney, were bombed shortly before the election. In the
vernacular of the underworld at the time bombs were called
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"pineapples." On Saturday before the election the following
amazing story appeared in the Chicago Daily News of April
7, 1928:

HOODLUMSREADY FOR VOTE THEFTS

Sluggers and Kidnappers Massed to Save
CroWe-Thompson Ticket

Armed hoodlums by the score have been summoned to serve Tues-
day, primary day, as the sh.ock tro.ops of an army of "floaters,"
"stingers," short pencil artists and ballot cr.ooks who will jam Crowe-
Thompson bailiwicks in a desperate attempt t.o steal the election far
their favorite candidates.

Investigation by the Daily News reveals that sluggers, gunmen, kid-
nappers and haodlums, well trained in terroristic tactics, are being
signed up for electoral work in the 1st, 2nd, 3rd, 13th, 17th, 20th,
24th, 27th, 29th, 30th, 42nd, 43rd, and 50th wards among others.

In the 1st ward, where Danny Serritella is carrying the Crowe-
Thompson banner for committeeman, a small army of men and
women are being lined up to vote early and .often. Known hoadlums
have been frequenting the last few days a small office that Serritella is
using at 407 Garrick building, 64 West Randolph Street.

Bouncer in Command

Abe Ahrends, whilom bouncer at Colisimo's and with a long and
unsavory record, will be in charge of the shock troops.

In the 2nd and 3rd wards, where there were signs of revolt against
Mayor Thompson's dominance, Dan Jacksan, Oscar DePriest, and
George Kersey have retained a battalion of common saldiers ta mop
up after Jahnny Waalley, Jack Hardy, Harry Lewis, Parter Hudson,
Jeff Starks and ather "bad men" of the district da their stuff.

The 13th ward, out near the stockyards, the scene of three ballat
bax robberies last primary day, appears scheduled far further hectic
times. Jahnny (Dingbat) Oberta, pratege and lieutenant .ofJae Saltis,
sauth side beer baron, is running far republican ward cammitteeman
and state senatar.

Saltis to Aid Oberta

Oberta, playing lustily an an "America First" calliape, will have
the maral and military suppart .of Saltis and Paddy Sullivan and there
are reparts that even Frank McErlane and his brather Vincent, names
to be reckaned with in games where pistals are trumps, may come
out .of their semi-retirement ta aid Oberta.
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The 20th ward, where anything might happen-and usually does-
will see a fine turnout of the militia. Morris Eller, long the bossthere,
isseeking nomination for his old job as sanitary trustee and has pledged
himself to carry the ward for the Crowe-Thompson ticket. "Leggie"
Philipps, Izzy Hochstein and Isadore Goldberg are in as training for
Tuesday. Their efforts will be aided by such members of the "Forty-
Twos" as are not in jail.

In the 24th ward, "stingers" headquarters are to be maintained in
a lunchroom at 1225 South Kedzie Avenue, owned by Bennie Glazer,
and Ben "Zuckie" Zuckerman will be in charge. The Mayor Grill,
a bar operated by Hirschie Miller at 13th Street and Kedzie Avenue,
will also be a gathering place for the hoodlum clan. . . . (There fol-
lows an extended similar account of the organization for election
thievery in other wards.)

On the day of the primary hundreds of independent
watchers were commissioned by Judge Jarecki to safeguard
the polls, many of whom were attorneys provided by the Bar
Association. These watchers were assigned in pairs. In some
precincts their credentials were not recognized, and they were
thrown out; in other precincts watchers and challengers were
kidnapped and held in confinement for hours. Terrorism pre-
vailed widely, though the presence of independent watchers
doubtless prevented many frauds. The following account of
the election was printed in the Chicago Daily News on the
afternoon of the day of the election:

HEAVY VOTE MARKS FIGHT ON MACHINE; ONE MAN IS SHOT

DENEEN MAN BEATEN ON WAY TO VOTE, "TAKEN FOR RIDE"; THUGS
BLOCK STREETS NEAR BALLOTING PLACES TO SCARE CITIZENS

Clashes as Polls Open

Chicago's primary election campaign, which attracted the attention
of the nation with its bursting bombs, gang play and political hoodlum-
ism, was climaxed early today by a series of kidnappings, sluggings and
general disturbances at some of the polling places in the river and in-
dustrial district wards.

Hardly had the polls opened at 6 A.M. than reports began reaching
the offices of the election commissioners in the city hall of voters being
intimidated on their way to vote, of precinct election workers being
apprehended and slugged on the street and prevented from reaching
the polling places where they were to work and of almost continuous
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clashes between representatives of the various factions in the two
parties.

Deneen Man Slugged

Arthur Robert Taylor, a Deneen captain in the 5th precinct of the
5th ward, was slugged and supposedly kidnapped as he stepped from
the front door of his home, 5340 Cornell Avenue, by six men armed
with shotguns who threw him into a green sedan, the windows of
which were plastered with Crowe campaign posters, and drove away.

Taylor collapsed under the blows rained on his head and was half
dragged to the car which had been parked at the curb. He was on his
way to the Caroline Hotel, 5480 Cornell Avenue to vote before tak-
ing up his duties for the Deneen-Emerson state and county tickets.

His head bleeding profusely from severe cuts and bruises, Taylor
was later found at 72nd Street and Winchester Avenue, where he
said he was thrown out by the men who had seized him. He was taken
to St. Bernard's hospital, where he was placed under the care of
physicians.

He is the personal bailiff of Judge Fred Rush.
Mrs. Taylor who witnessed the abduction was hysterical when ques-

tioned by the Hyde Park police.

Shot on Way to Poll

A man known as Dotherd, believed to be a Deneen worker in the
13th precinct of the 20th ward, was shot and seriously wounded as he
was en route to the polling place at 914 West 14th Street. The Max-
well Street police picked Dotherd up from the sidewalk and rushed
him to the county hospital. He was unable to name his assailants.

Titus Haffa, alderman of the 43rd ward and candidate for the ward
committeemanship at to day's election, who had been reported kid-
napped last night, was located by one of the eighty detective squads
that scoured the city for him fast asleep in the corner of the 43rd
Ward Republican club.

George Ringler, secretary of Haffa, in reporting his disappearance,
told the police he had left the alderman in front of the Plaza Hotel,
North Clark Street and North Avenue, at 8 o'clock last night, and
that he was going inside to complete election plans. Two hours later,
when he failed to return to the clubhouse, he was reported kidnapped.

Twentieth Ward Sends Alarm

Election violations were reported from the 16th precinct of the
20th ward and caused a dash of election officials and detective bureau
squads to the scene of the trouble. Election hoodlums were said to have
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ref~sed to permit a dozen citizens on their way to vote to enter the
block in which the polling place was located.

At the polling place in the 18th precinct, 1222 Blue Island Avenue,
the stuffing of ballot boxes was reported.

A Deneen worker was reported kidnapped from the polling place
in the 2yd precinct of the 20th ward. Ballot box stuffing was also
reported there.

A report was received from the 8th precinct of the 3 I st ward that
suspicious characters were frequenting the voting place at 949 West
Chicago A venue, and voting many times each.

David Chesrow, a Deneen leader in the 27th ward, telephoned the
election board that repeaters were at work in the I I th precinct at
762 West Monroe Street, the 32nd precinct, 2 I I 7 West Madison
Street, and 3rd precinct, 704 South Morgan Street.

Autos A wait SOS

Fifty automobiles, each assigned to a special squad of election board
investigators, were parked in front of the city hall an hour before the
polls opened, ready for instant use in event of trouble in any section of
the city.

More than 500 volunteer poll watchers reported to County Judge
Jarecki at the Hotel LaSalle last night. The meeting had been called
through the Employers' Association of Chicago, which was asked to
supply citizens to watch the count following the close of the voting
places late this afternoon.

Later in the day the violence and terrorism was climaxed
by the murder of Octavius Granady, negro candidate for Re-
publican ward committeeman in the Twentieth ward. He was
shot down in the street by gangsters in an automobile, armed
with a machine gun, who had been terrorizing the ward dur-
ing the day. Ten days later, April 20, an editorial in the
Chicago Tribune summarized the events of the day as fol-
lows:

THE CRIMES OF THE ELECTION

More details of the crimes committed election day in many pre-
cincts are being made known and it becomes more apparent that the
election results saved the city and state from what it is no exaggeration
to term a disaster. It also becomes more apparent that there is work
still to be done. 1£ it is pOGSiblethere must be punishment. It must be
exemplary and deterrent punishment.
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The Murder of Esposito before and of Granady on election day
had immediate attention, but they were not detached crimes. They
were bits of a planned and schemed terrorism executed by the criminal
allies of political organizations. It was the intent to steal the election
by illegal voting, by destroying ballots, by stuffing ballot boxes, falsi-
fying returns, terrifying precinct officials, watchers and workers, and
by slugging, kidnapping, and killing candidates and their supporters.

It was the experience of Arvid Tanner, a watcher for the Chicago
Bar Association, to be kidnapped from a Twenty-fourth ward precinct
with two other citizens and confined in a vacant apartment with some
fifteen or sixteen other men, both white and black. C. R. Hansen,
another watcher for the Chicago Bar Association, was slugged and
locked up. Another victim was Morton Pearlman, a judge of election.
Earl B. Kribben, a watcher for the City club, was kidnapped by men
armed with pistols and sawed-off shotguns, beaten and thrown into a .
room with four Negroes, two of whom were unconscious from in-
juries.

Evidently the city does not know the half of it or a tenth of it.
Citizens who were attacked, injured and locked up may feel that
it would be tempting fate to complain or tell their stories and that it
would be futile to tell the police. So far as can be known the police
in their duties at the polls and in the precincts were of no protection to
the endangered citizens. The number of persons subjected to this or-
ganized attack by gangsters may never be known but the known cases
are enough.

If criminals engaged by politics to influence an election by violence
and intimidation had been successful in doing so there would have been
virtually an end of democratic government here. This city and state
would have had conditions with which Haitians were familiar before
the U. S. marines were sent in.

Luckily the people were in a great state of indignation. They were
ready to overturn their scandalous governments, and they came forth
to do it in such numbers that the criminal methods could not prevail.
With a narrow margin, with the decision in a few votes, they would
have done so.

It is unwise to consider a good political outcome as anything more
than a check. It is nothing to be relied upon as permanent. It does not
destroy. As a check it should be made as exempliry as possible, and with
respect to crime as an influence in elections there should be an effort
to make it final.

That is the work which faces the city and state, particularly this
county, now.These criminal gangs which have been employed in poli-
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tics must be punished and broken up and their associationwith politi-
cal management discovered if possible. The higher up that responsi-
bility can be traced the more effective the check will be, the more
nearly the city will come to eliminating such methods and preventing a
comeback undertaken in the same fashion.

It is a contest for unterrified polling places and it is against killers
and thugs and their employers. It is up to all reputable and responsible
authority in the community and requires the support of all people who
realize what they have been through and what they have escaped.

The connection between election frauds and organized
crime in Chicago is referred to time and time again in the
Illinois Crime Survey, published in 1929. The factors in Chi-
cago which give rise to election frauds, and the conditions
under which frauds are carried on are summarized in the fol-

lowing quotation:

Election Frauds. During primaries and elections, the evidence of the
alliance of gangsters and politicianshas again and again become a pub-
lic scandal. The mutuality of their services is not difficult to discover.
The gangster depends upon political protection for his criminal and
illicit activities.He, therefore, has a vital businessinterest in the success
of certain candidates whom he believes will be favorably disposed to
him. The politicians, even the most upright, have a lively sense of the
active part played in politics and elections by underworld characters.
The gangsters and their allies always vote and bring out the vote for
their friends, but the church people and other "good" citizens stay
away from the polls, except for presidential elections and those oc-
casionallocal elections, like the April 10, 1928, primary when the issue
of good citizenship versus organized crime was dramatically staged.

Election frauds are one of the ways in which gangsters and gun-
men have repaid politicians for favors received. Fraudulent voting has
been a perennial problem of municipal study in Chicago, and repeated
investigations have been made. Only a summary is given here of the
history of election frauds in Chicago. It is sufficient, however, to show
the conditions responsiblefor the rise and persistence of election frauds
and the failure of attempts to eliminate them.

An examination of vote fraud investigations since 1900 disclosesthe
following facts:

( I) The geographic area within which vote frauds occur is limited
and can be traced on the map of the city.

(2) The authorities over the election machinery, the county judge,
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the election commission, and the state's attorney's office, repeatedly
carryon the same conflicts around the same legal points, arising out
of duplication of function and overlapping and division of authority.

(3) The partisanship of the County Board of Commissioners de-
termines its action in appropriating funds for special investigations.

(4) The encumbent state's attorney always opposes and impedes
the appointment of special prosecutor and special grand jury to inves-
tigate election frauds if possible; (a) by efforts to stop the County
Board's appropriation; (b) by efforts to gain priority in the appoint-
ment of a favorable special prosecutor and a favorable grand jury.Re-
peatedly there have been two or more special grand juries investigat-
ing Vote frauds at the same time.

(5) The encumbent state's attorney tries to capture the services of
the attorney general, who is in a position to take charge of as many
grand juries as are in the field at any given time.

(6) When the dominant party is in the process of splitting into
factions and factional bipartisan alliances occur, there is great activity
in vote fraud investigation, with all the jockeying and maneuvering
to capture the control of election machinery and prosecution and to
secure advantageous publicity. This activity has seemed more often,
in the past, to have as its aim factional advantage in political battle
rather than the impartial suppression of vote frauds.

(7) The actual frauds that can be legally proved are committed
by underlings. They refuse to testify as to the identity of their super-
iors in the conspiracy and it is, therefore, always impossible to convict
the "higher-ups." The underlings under the gag of silence are
usually sentenced for contempt of court by the county judge. Where
prosecution is undertaken in a criminal court, it fails in a large num-
ber of cases because of lack of evidence. The political bosses furnish
the money and attorneys to fight the cases, but they are seldom or never
implicated by the testimony.

(8) The earlier centers of vote frauds were the areas in which
dives, saloons, "flops," and rooming houses abounded, and the home-
less or transient man was available in large numbers as purchase able
votes. This area was increased by the new immigration into territories
dominated by political manipulators of the previous generations. Later,
foreign leaders were developed under the tutelage of the earlier
crooked politicians. In all of the foreign districts there have always
been great numbers of immigrants who would stand aloof from poli-
tics because of what they regard as "low-down" local leaders and
their crooked methods. The registration, and the voting in these wards
has always been small compared to the total population, and largely
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limited to the controlled vote. When racial or national group con-
sciousness can be awakened through conflicting situations, the politician
can turn out a large number of legitimate votes.

(9) The young of the immigrant groups, beginning with the child
at play in the street, were assimilated uncritically into all of the tra-
ditions of the neighborhoods in which they lived. Street gangs were
their heritage, conflict between races and nationalities often made them
necessary-conflict and assimilation went on together. The politician
paid close attention to them, nurturing them with favors, and using
them for his own purposes. Gang history always emphasizes this poli-
tical nurture. Gangs often become political clubs.

( 10) Through every investigation the most constant element is
the connivance of the police, witness,ing and tolerating the vote frauds
and resisting investigation by refusing to give testimony. Through it
all is the evidence that the police defer to the politician because of his
power over their jobs.

(I I) Slugging and intimidation of voters is a chronic complaint
through this entire period. With the advent of bootlegging arose the
new phenomenon of the armed wealthy gun chief becoming the po-
litical boss of an area.

( I 2) While every fraud ever committed has been practiced with-
in the last eight years, it can also be said that within the last few
years there has been the most effective, impartial fight upon vote
frauds through prosecution. For this, civic agencies, supported by pri-
vate funds, and an honest county judge, impartially driving toward
the objective of clean elections should be accredited; the more em-
phatically because of the disadvantages of the chaotic governmental
machinery which the prosecution has to employ and the odds against
them in fighting the most powerful political organization in the his-
tory of Chicago.

Pittsburgh. Pittsburgh has had a history of voting frauds
which rivals that of Chicago and Philadelphia. In 1921 a
pamphlet was published by James H. Gray, now (1933)
judge of the Common Pleas Court of Allegheny County,
and Charles C. McGovern, now chairman of the board of
county commissioners, with the title "Stuffing Ballot Boxes,"
describing the conditions, profits, and various methods of vot-
ing frauds. Voting frauds have been regularly committed for
years in the organization-controlled wards of the city, which
lie in a strip along the river front, locally known as "The
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Strip." Election conditions in Pittsburgh have been so notori-
ous that when the referendum vote was held in the city upon
the adoption of the voting machines the speakers from civic
organizations in urging voters to vote affirmatively on the
proposition asserted that the adoption of voting machines
would virtually enfranchise the voters of the city, that prior
to that time the electors were deprived of the franchise by
the corrupt acts of the election officers. A general picture of
the situation, which is not overdrawn, is afforded in the fol-
lowing resolution adopted by the Allegheny County Bar
Association, October 7, 1927:

WHEREAS, It appears by reason of matters being developed by the
official returning board presided over by President Judge John A.
Evans, and Judge A. B. Reid in the counting of the returns of the
voting by the people of Allegheny County at the Primary on Tues-
day, September 20, 1927, the investigation and special count of the
ballots in the boxes from various election districts, widely scattered
throughout Allegheny County, and many informations which have
been ordered by the District Attorney of Allegheny County, tl1at the
right of suffrage is denied many of our people, that illegal voting .is
rampant, that ballot boxes are stuffed, that unofficial ballots are printed,
cast and counted, that hundreds of erasures and alterations have been

made to mark ballots for candidates other than those marked for by
voters, and that in this particular election nominations were made for
nine Judges of the Allegheny County Common Pleas court, our most
important judiciary, and

WHEREAS, It appears that such outrageous practices and perversion
of the ballot are believed by many to have been the custom for many
years past but never heretofore so forcibly exposed and positively proven,
therefore be it

Resolved) That the Allegheny County Bar Association condemn all
such practices. . . and also be it

Resolved) That the President of the Allegheny County Bar As-
sociation appoint a special committee of not less than five lawyers to
urge and assist the district attorney of Allegheny County in investi-
gating all these matters so destructive of the right of voting, and en-
ergetically prosecute each and every violator of the election laws. . . .

The investigations of the special committee of the United
States Senate, covering the 1926 election, included Pitts-
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burgh, but less intensively than Philadelphia, and was con-
fined to a recount of the ballots and an examination of the
records. Nevertheless, this scrutiny of the records and the
ballots themselves showed wholesale frauds in the form of

ballot-box stuffing, the entry of the names of voters in the
poll1ists in alphabetical order, unfolded ballots in the box,
ballots marked with "phantom" crosses, and other evidence
of fraud. The following account is contained in the report of
the committee:

The comparison of votes originally returned for senatorial candi-
dates with the results of the recount of those votes shows the existence

of less fraudulent counting than in Philadelphia. One hundred and
sixty-seven of the 689 election districts of Pittsburgh show a correct
count of the senatorial vote by the election officers, and the average
chance of a Pittsburgh voter to have his vote counted correctly was
therefore more than twice as great as that of a Philadelphia voter.
With 689 divisions in the city, Vare gained 184 votes in 90 divisions
and lost 1,380 in 320 divisions, a netloss of 1,197 votes. Wilson gained
1,287 votes in 327 divisions and lost 164 in 83 divisions, a net gain
of 1,123. Other candidates for Senator gained 3° votes in the entire
city.
* * * *

A considerable number of fraudulent ballots were cast, however.
One way in which this is made evident is by comparing the total num- -
ber of names recorded as voting in the voting check list and the total
number of names recorded in the list of voters for each division with

the highest vote returned as cast for any office in the division and with
the total number of ballots in the ballot boxes. In 15° divisions the
highest vote for any office exceeds the number of names written in
the list of voters (after the deduction of repeated names) and in 11°
divisions it exceeds the number of names checked in the voting check
list as having voted. These divisions are scattered through every ward
in the city.

The total number of ballots in the boxes of 106 divisions exceeds

the number of names written in the lists of voters (after the deduc-
tion of repeated names), and in 147 divisions there were more ballots
in the boxes than there were names checked in the voting check lists.
In 7 divisions the number of ballots cast actually exceeded the num-
ber of registered voters in the divisions, and in 4 other divisions the
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election officers returned more votes than there were registered
voters.23
* * * *

The elections in Pittsburgh in 1927 and 1929 were subject
to scrutiny by reason of a recount, and the ballots and re-
turns were carefully inspected. As a result of the 1927 re-
count, which revealed flagrant frauds, a large number of pre-
cinct officers were prosecuted, and, after the completion of
a test case, many of them pleaded guilty and were sentenced.
The 1929 recount, for which detailed data are available,
showed quite clearly that the organization was not ready to
give up its fraudulent practices without a fight. While, in the
main, the returns corresponded to the ballots in the box, a
close scrutiny of the ballots in the box showed many ballots
fraudulently marked. Large numbers of ballots, running in
many precincts to over a hundred each, were marked by one
or a very few persons, usually identical in the persons voted
for. Part of these were accounted for by the heavy assisted
vote, but by no means all. Ballots containing "phantom"
crosses were found in forty of the seventy-six precincts in-
spected. Phantom marked ballots indicate that they were
marked while they were stacked up in a pile. Obviously this
could not happen to a ballot marked legally in the voting
booth. As the report of the investigating committee stated:
"Nobody has been able to suggest to the recount board how
phantom crosses can be supposed to come upon ballots in any
legal manner, therefore it appears that these 356 phantom
ballots is evidence of the practice of fraud in connection with
the ballots among which it was found."

The chairman of the 1929 recount board, Mr. Ward Bon-
sall, who was experienced in election recounts, with great
care proceeded to scrutinize the ballots of the seventy-six pre-
cincts recounted. The clerks who conducted the recount were
able to identify groups of ballots which had been marked by
the same person, and also groups on which crosses had been

.. Senatorial campaign expenditures, 70 Congo 2 sess., S. rept. 1858, pp. 47-51.
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made on the same ballot by two persons, and to detect altera-
tions, or other evidences of fraud.

The following summary of the findings in the seventy-six
precincts recounted is taken from the report of the recount
board:

The attached Table shows that in more than half of the boxes,
namely, in 4°, we have found ballots containing what we have come
to call "phantom crosses," namely, the impressions of crosses being
made on a ballot or other paper lying on top of the ballot containing
the phantom. The name "phantom" was given such crosses because
they can be seen on the back of the ballot along with the crosses ac-
tually on the ballot when the light falls upon the side of the ballot
toward the eye, but when the ballot is held toward the light, the
"phantoms" disappear from view while the lead pencil crosses re-
main visible.

Many hundreds of ballots contained one phantom cross made when
the voter marked his police and firemen's referendum ballot on top
of his Primary ballot; but these were always disregarded, and no
ballot was reported as containing phantom crosses unless it contained
at least two such crosses.

In all, some 356 ballots have been reported as containing two or
more phantom crosses.

Nobody has been able to suggest to the Recount Board how phan-
tom crosses can be supposed to come upon ballots in any legal man-
ner; therefore it is proper to report that everyone of these 356 phan-
tom ballots is evidence of the practice of fraud in connection with the
ballots among which it was found.

There was fraud in the marking of the ballots, as shown in the
Table, in 53 boxes, and in 14 of those 53 there was also fraud in the
election board's return, while 4 boxes showed fraud in the return
without fraud in marking. There were, however, 29 boxes showing
fraud in marking without showing fraud in the return-that is, the
ballots were illegally marked, and then counted and returned as so
marked.

There were 63 of the 76 boxes that showed substantial error in the
count or return, while 71, or all of the 76 but 5, showed "fraud or
substantial error" sufficient for the return of the $5° deposit under the
Act of 1927.24

... Pages 7-10 of mimeographed report supplied to the writer by Mr. Ward
Bonsall.
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Cleveland. Rumors of election frauds persisted in Cleveland
for a number of years prior to 1928, when after the primary
election of August 14, the Cleveland Bar Association peti-
tioned Governor Vic Donahey for a special investigation of
the primary and election generally in Cuyahoga County.
Governor Donahey ordered the investigation, which was car-
ried on under the direction of Attorney General Edward C.
Turner. The State Emergency Board appropriated $50,000
for the investigation, over the protest of the Cleveland Re-
publican organization. A special grand jury was impaneled on
September 24, with Henry S. Sherman, former president of
the National Car Wheel Foundry Company as foreman. In
the meantime a suit had been filed to force the burning of
the primary ballots, but this was denied by the court. The bal-
lots were delivered to the grand jury, which proceeded to
recount 109 precincts, to examine the records and the ballots
themselves, and to hear witnesses.

On October 26, a month after the grand jury started work,
it recommended the removal of the entire election board and

its clerks. A few days later this was done and an entirely new
board installed only a few days before the heavy 1928 presi-
dential election. The new board promptly removed 378 pre-
cinct officers.

Although less than one-sixth of the precincts of the city
were investigated, the grand jury returned forty-one indict-
ments against thirty-one precinct officers. The general elec-
tion conditions, particularly the count, were quite similar to
the state of affairs in Chicago, Philadelphia, and Pittsburgh.
The following quotations and summaries of the findings are
taken from the Cleveland Plain Dealer, December 8, 1928:

The oral testimonyand statementstakenbeforethe grand jury and
the attorney general consistsof many volumes. Some of this testimony
disclosesthat the names of dead persons, of persons on the high seas
and in various foreign lands at the time of the last primary election,
as well as the names of many other persons who did not go near the
polls on August 14, 1928, and who did not vote absent voters' bal-

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



366 ELECTION ADMINISTRATION '"

lots, are recorded in certain of the poll books as having cast their votes.
In one instance where a witness was denied the privilege of voting

on the ground that he was too late-that the polls were closed-we
found not only the name of this witness, but many other names re-
corded on the poll books as voting after him.

When we were impaneled no definite charge against any specific
persons was available. No transcript from examining courts or magis-
trates had been filed-no prima facie case had been made up against
anyone.

It therefore became necessary for us to make a careful investigation
to ascertain whether the rumors and criticisms respecting our election
machinery had any basis in fact. As our attention had been directed
particularly to the August 14, 1928, primary, we began our investi-
gation with an examination of the poll books, registration records, al-
phabeticallists, tally sheets, summary sheets, official count and ballots
of that election.

Work Not Complete

On account of the very large amount of detail therein involved the
work of fixing the responsibility for all of the irregularities found in
that election alone has not yet been completed, and cannot be com-
pleted within the limits of this term of court.

We realize from the court's charge that careful investigation should
always precede indictment. It is furth~r essential that we should first
find out what, if anything, was done before attempting to fix responsi-
bility therefor.

Our investigation has disclosed a shocking recklessness and careless-
ness in the handling of elections in Cuyahoga County, both in the
booth and at the board of elections. (No reference is intended to be
made herein to the board as noW constituted.)

While many of the booth officials were persons of long experience
in the work, we have found a claimed ignorance and lack of under-
standing of duties that is difficult to believe.

There has been an almost universal disregard of the statutes pre-
scribing the method of counting and tallying the vote, with the result
that the door to fraud and error has been left wide open. That both
fraud and error were prevalent in the last primary election we are
thoroughly convinced.

In counting the ballots, instead of the count of each ballot being
made, as required by law, by all the judges as each ballot is drawn
singly from the box, and instead of the clerks forthwith tallying such
vote on the official tally sheets, the ballots were dumped out of the
box and divided among teams, the membership of which teams has not
always been limited to the regular booth officials, and the tallying has
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been made on loose paper and the results thereafter transferred, or
at:empted to be transferred, to the regular tally sheets. In the last
prImary, and in primary elections generally, we find it to be quite
common for the officialsrepresenting the respective parties to count
their own party ballots.

Not only does this disregard of the lawful method of counting and
tallying result in a multitude of errors, but it makes fraud easily pos-
sible.Certainly there is no excusefor the inability of six election officials
to count 5° ballots correctly. Yet in Ward I, Precinct K, the 5°
Democratic ballots there cast were counted incorrectly for 55 dif-
ferent candidates. In other words, the officialsof this booth made mis-
takes in respect of each of 55 candidates in counting 5° ballots. In
this same precinct there were 71 Republican ballots cast and mistakes
in respect of 49 candidates were made in counting them.

In Precinct Y, Ward I, the report points out the following dis-
crepancies: Peter Witt had 93 votes, but was given credit for 71;
George S. Myers had 69 votes, but was given credit for only 6; Wil-
liam G. Pickrel had 13 votes, but was given credit for 56; Cyrus
Locher had 53, but was credited with only 43; Graham P. Hunt had
34 votes, but was given credit for only 24. The report continues:

Out of 1°° candidates the votes of five only were counted cor-
rectly, and of this five correctly counted three candidates had one vote
each, one four votes and the other nine votes.

On the Republican ticket in this same precinct the votes of 93
candidates were incorrectly counted.

In Precinct R, Ward 13, the following discrepancies were shown
in the report: James T. Begg had 5° votes, given 1°9; Theodore E.
Burton had 59 votes, given 1°3; J. G. Tomson had 57 votes,given
1°9; Walter E. Cook had 60 votes, given 102; J. H. Harrishad39
votes, given 1OO; L. G. Collister had 48 yotes, given 1°7; Fred R.
Williams had 43 votes, given 106; Arthur H. Day had 61 votes, given
99.
* * * *

While 31 votes was the highest credit given to any other candidate
on the Republican ticket, and this in one instance only, more than
1°° Republican candidates received less than ten votes in this pre-
cinct. But 26 candidates, other than the ones first above mentioned
received more than ten votes.

In Precinct 0, Ward 3, East Cleveland, the total number of Re-
publican ballots found in the bag was 60, the report says, although
there were 61 names on the poll book.
* * * *
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Clarence J. Brown, Republican candidate for secretary of state, un-
contested, was given 72 votes as against 4-7actually received. Bert B.
Buckley had 43 votes, was given 66. Theodore E. Burton had 44,
was given 71; Simeon D. Fess had 47, was given 71; Fred R. Wil-
liams had 37, given 60; Frank R. Lander had 17, given 23.

For prosecuting attorney Arthur H. Day was given 36 votes as
against 2 I actually received, while George B. Harris was given credit
for 5° votes as against 34 actually received, making a total of 86
votes credited for prosecutor as against 60 ballots found in the bag and
6 I names on the poll book.
* * * *

In Ward 3°, Precinct M, the following discrepancies are pointed
out in the report, among many others: James T. Begghad 79 votes,
given 144; Myers Y. Cooper had 29 votes, given only ten; Fred
Kohler had 27 votes, given 13; Gilbert Bettman had 47 votes, given
136; Simeon D. Fess had 92 votes, given 154; Theodore E. Burton
had 1°3 votes, given 165; Chester C. Bolton had 101 votes, given
175; John D. Fackler had 26 votes, given 5; George B. Harris had
36 votes, given 19; Arthur H. Day had 115 votes, given 170; Frank
R. Lander had 89, given 21; Fred R. Williamshad 52, given 16I.
* * * *

Analyze Jackson Count

I,n a partial report filed by the special grand jury heretofore dis-
charged it was pointed out that Perry B. Jackson had been counted in
at the Board of Elections.

In Ward 18, Precinct J, Perry B. Jackson was given credit for
191 votes, yet a count of the ballots shows but 139 so marked.

In Ward II, Precinct K, Perry B. Jackson was credited with 90
votes, although a count of the ballots shows but 38 so marked.

In either two of the foregoing precincts there was sufficient over-
counting to have changed the result of the primary election, even if
the official count had been correct. (Jackson was "counted in by 67
votes. )

We have cited some of the more flagrant cases so far uncovered
which need further investigation to fix responsibility therefor. It would
make this report unnecessan1y long to attempt to give all cases dis-
covered which require further investigation. However, some interest-
ing comparative statistics can be made up from the count of the ballots
already made.

As to the examination of the ballots:

This work is slow and tedious. It calls not only for a recount of the
ballots, but also a careful inspection of each ballot.
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We have found ballots which we are confident were never voted

by the electors.
Some of them have never been folded, other than to put them in

the bag.
Other ballots indicate plainly that they have been torn off the pack

in a bunch.

Some ballots show indentations from some other paper marked on
top of them, indicating that they were marked while in the pack or pile.

In several precincts so far examined we have found a number of
erasures and the insertions of other "X" marks apparently by a dif-
ferent hand than the rest of the marks. .

On many ballots we have found "X" marks which we believe were
placed on the ballots by another than the voter.

In many cases voters .do not vote for candidates for all offices nor
for the full number of possible candidates, and from our examination
of the ballots we believe that in many instances "X" marks have been
added to such ballots.

In other instances we have found "X" marks placed in front of the
name of an additional candidate for some office, thereby nullifying
the elector's vote for that office.

Partial Picture of Primary

We have given a partial picture of the August 14, 1928, primary
-a picture of which no citizen should be proud. In addition to the
indictments herewith returned others will probably follow at a later
term of court. While the punishment of those guilty in the past should
not be neglected, yet the greater problem is to prevent a recurrence of
such things and such conditions as are herein described.

Election Frauds Elsewhere. The voting fraud conditions in

Chicago, Philadelphia, Pittsburgh, and Cleveland should
not be looked upon at all as unique or exceptional in this
country. Similar frauds prevail in many other cities and other
type of frauds are practiced in rural districts.25 The numerous
contested elections before Congress, practically all of them
alleging frauds, form ample proof of this statement. The
writer has been told of election frauds in many other parts of
the country. In Seattle he has heard from many sources that
the returns were altered so as to defeat a city manager charter

'" For an account of election frauds in Louisville, see my Registration of voters,
pp. 372-77.
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voted upon in 1926. In Kansas City a former chief clerk
showed him the returns from many precincts which, being in
even numbers of hundreds for and against propositions, could
not possibly have been based on an actual count. Another
resident of Kansas City, undoubtedly the best posted man on
election affairs in the city, related to the writer that in many
precinCts the election officers make no pretense of counting
the referendum votes, and frequently did not count the votes
for candidates.

It is sometimes supposed that election frauds are confined
to large cities. The plain facts are that the elections in rural
districts are conducted much more irregularly than in cities,
and often fraudulently. When a hotly contested election takes
place election frauds are liable to be committed anywhere.
Nevertheless, it should be added that the bulk of frauds are
found in the large cities, under lax and unsuitable election
laws, where the voters are not acquainted with each other,
and in the machine controlled precincts, particularly in sec-
tions of the city where bootlegging, vice, and crime are preva-
lent. In almost every large city in the United States the
boundaries of the election fraud area could be definitely lo-
cated on the map. This, of course, is true of cities with strong
political machines. Where the party organizations have lost
strength, and are not in a position to accord protection to
violators of the election laws, election frauds have practically
disappeared. Happily this is the case in many communities
throughout the country.

Types of Voting Frauds. From the foregoing pages it ap-
pears that fraudulent voting is a matter involving a wide
variety of offenses. A discussion of the several types of frauds
is, therefore, called for.

'+1 Registration Frauds.26Many election frauds may be traced
lito a padded registration list. If corrupt precinct captains can
put on the registers the names of persons who have died or

.. For a more extended account, see my Registration of voters, pp. 350-78.

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



FRAUDS 371

moved away from the precinct, or who have never resided
there, or fictitious names, these names can and will be voted
on election day. While formerly it was a common practice for
the party organizations to use gangs of repeaters on the day
of the election to vote such names, sending them from precinct
to precinct, the usual method to-day is to have a corrupt pre-
cinct election board merely write in these names upon the poll
list and place ballots in the box for them. This eliminates the
bother, expense, and danger of exposure incident to the use
of repeaters. Padded registrations are likely to be found in
the transient sections of large cities, in machine controlled
precincts containing lodging houses, cheap rooming houses,
houses of prostitution, and the like. The technique of padding
the registers varies from one place to another. With corrupt
and collusive registration officers, there is, to be sure, no
problem about it at all. The registrars simply write in the
names from a list supplied to them by the precinct captain.
Various investigations of registration books in Chicago and
Philadelphia by handwriting experts establish the- fact that
the signatures of many registered voters in certain precincts
have been written in by the person who entered the other
items in the register. If it is necessary, however, to send in
persons to register, this may be easily done in the transient
sections by rounding up every adult in the precinct on the day
of the registration, the precinct captain knowing full well
that many of them will not be on hand on election day. An-
other method is to organize groups of repeaters (they are
called "stingers" in Chicago) to go from precinct to precinct
to registerunCfer a different name at each place. Still another
method is for the precinct captain to watch carefully the list
of registered voters, making use of the names of persons who
have moved away since registering. This is particularly avail-
able where the method of purging the lists and making trans-
fers is defective.

Repeating. The term "repeating" is used to describe the
practice, formerly very prevalent, of sending persons from

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



372 ELECTION ADMINISTRATION

precinct to precinct to vote under the names of bogus voters,
and sometimes under the names of bona fide voters. Witnesses
have testified in various election fraud investigations and con-
tested elections that they voted eight, ten, twenty, and even
forty or fifty times. In an unusual case in Colorado in 19°5
one person testified that he had voted over a hundred times
on election day. As stated above, this practice is no longer
used to any great extent. Ballot-box stuffing and counting
frauds have been found to be more suitable, less expensive,
apd less subject to blackmail.
/ Ballot-box stuffing. Fraudulent ballots may be placed in

Ithe ballot box by the precinct officers in a variety of ways. If
i the entire board is corrupt, the names of fictitious voters on

i the registration lists may be entered on the voting list during
the day, and the ballots slipped into the box during the day,
or at the close of the election. Of course, if this is done, the
precinct officers must be careful that no watcher is on hand to
see it, and may pick a time when there are no watchers pres-
ent, or when some honest member of the precinct election
board is away. Another method is to write in, after the close
of the polls, the names of voters who failed to vote. In order
for this to be done, however, the entire board must be cor-
rupt, and watchers have to be ejected. One of the most com-
mon indications of voting frauds is the presence on the poll
list of a group of names in alphabetical order, indicating quite
clearly that the election officers merely wrote in the names
of these voters and cast ballots for them. Since the poll lists
are uniformly made up in the order that the voters appear, an
alphabetical arrangement would indicate that the voters ap-
peared in alphabetical order, which obviously would never
occur.

It is relatively easy for a corrupt precinct captain to secure
a number of officialballots and to have them marked up and

i ready to be stuffed into the box when a favorable opportunity
presents itself. While at times these alphabetical lists of voters
appear at the close of the poll list, more frequently they ap-
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pear earlier, sometimes with a sprinkling of other names, in-
dicating that they were written in while the polls were open,
perhaps when one or more honest election officerswere away.
Placing the names upon the poll lists in alphabetical order
indicates carelessness on the part of the corrupt officers, who
do not even bother to mix the names up so as to avoid
suspicion. Doubtless in many precincts the officers, if corrupt,
are more careful, and much padding may not be apparent
from the poll list.

Chain Ballots. The Australian ballot is designed primarily
to'prevenClJfi5ery, since the corrupt politician who pays the
bribe cannot be sure that the elector votes as he has promised.
In order to get around this difficulty, the device generally

used is for the political worker or precinct captain to secure {
one or more officialballots at the beginning of the day. These
he marks and places in the hands of bribed or controlled vot-
ers with the instructions to bring back the unmarked ballot
given to them in the polling places, and to deposit the marked
ballot in the box. This process, or "chain" is kept up all day,
thus guaranteeing to the briber the votes for which he pays.
There is no evidence to indicate that this practice is carried
on widely. The more common method followed is that of
assistance to voters.

Assistance to..Voters.27In practically every state some pro-
vision-rs-ffi:;!detor'";;:;sistanceto be given to the voters who are
unable to mark their ballots. In many cities this device is used
to destroy the secrecy of the poll, for all voters under obliga-
tion to the precinct captain are instructed to ask for assistance.
Many of the voters willingly ask for assistance, though in
other cases they are intimidated or bribed and assistance is
forced upon them. The number of voters assisted in some of
the precincts of our large cities is perfectly amazing, there
being no effort whatever to confine the assistance to persons
unable to read and write, or unable to mark the ballot because
of physical infirmity. In one precinct in Pittsburgh, for exam-

21 See also above, Chap. VI.
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pIe, the Bonsall report28 indicates that 195 voters were as-
sisted. Intimidation, as well as bribery, may be carried on
through this practice. The voter may often ask for assistance
because he is afraid of an overbearing precinct captain. All
the evidence points to an extremely wide abuse of the pro-
vision for giving voters assistance.

J Intimidation and Violence. In a number of recent elections

I in Chicago whole sections of the city were intimidated and
even terrorized by the gun play of gangsters. This may be
done to scare away from the polls the voters of the opposition,
or to subdue and control the precinct officers, who thus in-
timidated may be willing to commit or to see committed vari-
ous frauds without raising a protest. Watchers or honest elec-
tion officers may be reduced to impotence by gun play and
intimidation at the polls. Kidnapping has also been used in
Chicago to get rid of determined and courageous watchers.

AltJering Ballots. Elections may be stolen by altering the
ballots. If the voter fails to vote for all of the candidates that
he is entitled to vote for, the election officers may add crosses
to his ballot for favored candidates. Likewise, they may spoil
votes cast for unfavored candidates by placing additional
crosses on the ballot, causing it to be thrown out for these
offices. The ballots examined in Chicago, Philadelphia, and
Pittsburgh were scrutinized for evidences of erasures and
changes of the ballots, and many such cases were discovered.
Of course, the voter himself might have made these erasures,
but any considerable number may be looked upon always with
SusplClOn.

I Substituti,on of Ballots. The ballots cast by the voters may
\be discarded and other ballots substituted. This is usually
done after the close of the election. The evidence in Penn-
sylvania indicates that many ballots were not accounted for or
returned by the precinct officers, indicating that frauds may
have been committed. While there have been notorious cases
of ballot substitution, this form of fraud is not common.

2B Page 4.
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J False Count and False Returns. Many election frauds have
, been perpetrated in the count. There are many varieties of

false counting, ranging from failure to count the ballots at
all, to such frauds as reading the votes off incorrectly, or if
read correctly, recording them incorrectly. In states where
fraud or error must be proved as a prerequisite to a recount,
the precinct officers.have little or no fear of a possible recount,
and may turn in false returns with impunity. The conditions
which surround the counting of the ballots are usually such
as to make errors almost inevitable and fraud easily perpe-
trated. Although the state laws require the election board to
count as a single team, with one person reading off each bal-
lot, another checking, two tallying, etc., the count is not usual-
ly conducted in this manner. It is quite common for the work
to be divided between two or more teams, and sometimes
political workers and watchers are pressed into service. If
errors or frauds are made, it is impossible to hold anyone
responsible, for no records whatever are made of the count-
ing by each individual or team. The count at a heavy election,
involving a long ballot, and lasting far into the night, offers
many opportunities for false counting and alteration of bal-
lots. Sometimes the corrupt work is done late in the night
after the honest watchers have departed.

\ Altering Returns. The precinct returns may be altered
yither by clerks in the election officeor by the election officers
~hemselves in charge of delivering the returns. There have
been many casesof this kind.29

Factorsand ConditionsResponsiblefor Frauds. There is a \
very close relation between election frauds, machine politics, \
organized vice and crime, and racketeering. Isolated, indi- \
vidual cases of election frauds are uncommon and unimpor-
tant. Election frauds cannot be carried on successfully and
upon a wide scale without protection, without the pre-arrange-
ment of election officers who will "deliver" if necessary, and

.. See above, Chap. VIII.
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without the backing of a powerful political organization. In
all of the election prosecutions in Philadelphia, Pittsburgh,
and Chicago the plea was made that the precinct officers who
committed the frauds were underlings, and that the real per-
sons who should be punished were the "higher-ups" who or-
dered the election frauds. By the statements of their own at-
torneys, these political organizations are convicted of ordering
and carrying out frauds on a large scale. A strong, powerful
political machine, enjoying the vast spoils of patronage, con-
tracts, favors, privileges, and graft coming from the control
of the government of a wealthy city, may be expected to use
every weapon at hand to retain this control when seriously
threatened. In the ranks of the organization will be found
all sorts of persons: some respectable and conscientious, others
corrupt and unscrupulous. In the sections of the city where
frauds are carried on, the precinct captain is out to win by
fair means or foul, and his sharp practices and frauds at the
polls often enhance rather than lower him in the estimation
of the community. Practices at the polling places which would
not be tolerated in other sections of the city attract little at-
tention here. The precinct captain selects precinct officers
who will ob~y his orders, frequently persons who are willing
to go to any lengths to win the election.

The alliance between politics and crime, so frequently re-
vealed in Chicago election practices, is a natural one. The
bootlegger, the saloon keeper, the proprietor of a gambling
house, or the matron of a disorderly house must have protec-
tion. Businesses of this kind cannot be operated successfully
without protection, and are rarely attempted without it. This
element of society, combined with the racketeers and other
criminal elements, make a working agreement with the politi-
cal machine. On election day they throw their weight to their
political allies. Election frauds, violence, terrorism, ballot-
box stuffing, kidnapping, and even murder are all in a day's
work for them. Without this tough element, accustomed to
violating the laws and to rough tactics, election crimes of
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intimidation and violence would not be committed. Many
election frauds may be attributed to an alliance between vice,
crime, bootlegging, and politics.

The great majority of election frauds, according to all
available evidence, are committed by the precinct election
officers, whose sworn duty it is to protect and safeguard the
sanctity of the ballot box. In the worst sections of our large
cities many election officersappointed upon the recomendation
of precinct captains are selected with a view to their usefulness
in crooked work at the polls. Several years ago a former elec-
tion commissioner of Chicago related to the writer that he
had sent out to each person just appointed as election officer
(some 15,000 persons in all) a form notice of the fact that he
had been appointed. The envelope did not bear a return ad-
dress to the election office,but instead a return to a post office
box. The result was that more than six hundred of the notices

were returned as undeliverable! These persons had just been
appointed as election officers upon their individual and per-
sonal application. The conclusion cannot be escaped that the
organizations had filed applications for fictitious persons, or
persons who had moved away, to serve as election officersand
had secured their appointment. The party organizations un-
questionably planned to substitute other persons, who in some
cases would serve under the names of the persons legally
appointed.

Striking evidence of the low character of election officers
was submitted by twenty-five citizens of Chicago in a petition
for the removal of the chairman of the board of election com-

missioners in 193°. With the assistance of the prosecuting at-
torney, these citizens had the list of precinct election officers
for fifteen wards of the city checked against the police records.
In these fifteen wards there were '2965 election officers. At
the hearing 83° police record cards (not including violations
of traffic laws) were presented for persons having the same
names as those of the election officers. Included in these 830
cards were 364 covering 193 persons appointed as election
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officers (there were duplicates in numerous cases) where both
the name and the address were identical with the name and

address of the person appointed as election officer. There
were seventy-five more cards covering these same names, but
from other addresses. In addition there were 368 police rec-
ord cards covering 161 additional persons appointed as elec-
tion officers of the same name, but from a different address.
Many of these names were distinctive, such as Tony Cerra, the
bomber, Christ George, and others, and in all probability
were the same persons appointed as election officers, while
other names were very common and afforded little presump-
tion that they were of the persons appointed as election officers.
The total number of election officers involved in this check
with the police records was 354. Taking into account the fact
that 191 cases involved both the same name and the same ad-
dress, it would seem to be reasonable to assume that this evi-
dence shows probably from 250 to 300 election officers with
police records. The police records showed that these persons
had been arrested for various crimes as follows: Accessory to
murder, assault and battery, assault to commit a felony, as-
sault with a deadly weapon, attempt to commit rape, attempt
to kill, attempted robbery, attempted burglary, bookmaking
and pool selling, bombing, burglary, carrying concealed
weapons, criminal conspiracy, contributing to the delinquency
of a child, crime against nature, disorderly conduct, keeper
of a disorderly house, inmate of a disorderly house, patron of
a disorderly house, driving away an automobile without own-
er's consent, embezzlement, gaming, gambling, larceny,
malicious mischief, murder, obtaining money under false pre-
tenses, prohibition law violations, rape, receiving stolen prop-
erty, robbery, robbery with a gun, vagrancy, and others. Some
were convicted; some were acquitted; many had long police
records.

The following excerpt is taken from the complaint and
petition filed, illustrating the type of persons appointed as
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election officers in one precinct. Other cases even more sensa-
tional and involving longer criminal records, could be cited:

35. Frank Younker, "butcher," 406 South Halsted Street, Judge
of Election for the 5th Precinct of the 27th Ward. The said Frank
Younker, together with Christ Ross, Mike Russo and Roger Keough
were selected for the year 193 ° as poll officials for said precinct and in
said precinct an investigation recently made shows that many offenses
were committed at the registration and canvass in March, 193°, and
at the election in April, 193°. The picture of said Younker is No.
48 172 at the Bureau of Identification and the records show the fol-
lowing;

May 18, 1910, indictment for attempt to commit burglary. S.O.L.
January 12, 1912, sentenced to jail on plea of guilty to larceny

under an indictment for burglary.
January 20, 1917, sentenced to House of Correctien on a charge of

larceny.
June 4, 1918, plea of guilty to indictment charging burglary.

36. Christ Ross, "clerk," 528 South Halsted Street, Republican
Judge for Precinct 5 of Ward 27. The said Christ Ross was chosen
a poll official for the year 193° without investigation to determine
whether he is the Christ Ross who in 1928 was arrested on a charge
of manslaughter, or the Christ Ross who in 1927 was fined for assault
and battery.

37. Roger Keough, "teamster," 408 South Halsted Street, Clerk
of Election for Precinct 5 of Ward 27. The said Roger Keough was
chosen a poll official for the year 193° without investigation to deter-
mine whether he is the Roger Keough who in 192 I was held to the
Grand Jury for robbery, bail $45,000.00, and sentenced to the House
of Correction.

38. Mike Russo, "chauffeur," 520 South Halsted Street, Republi-
can Judge for Precinct 5 of Ward 27. The said Mike Russo was
chosen a poll official for the year 1930 without investigation to deter-
mine whether he is the Mike Russo who in 1925 was accused of rob-
bery and receiving stolen property and in 1928 was accused of assault
and battery and keeping a disorderly house.

39. Frank Gallo, "janitor," 528 South Halsted Street, Republican
Clerk for Precinct 5 of Ward 27. The said Frank Gallo was chosen
a poll official for the year 1930 without investigation to determine
whether he is the Frank Gallo who in 1920 and 1921 was arrested
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for disorderly conduct and in 1927 was fined for assault and battery
and assault with a deadly weapon, and in 1927 was twice arrested
for disorderly conduct and in 1929 was arrested for being an inmate
of a disorderly house, and in January, 193°, was arrested for dis-
orderly conduct.

There can be no hope for honest elections when persons
with criminal records are appointed as elections officers. A
practice almost as bad is the more common one of precinct
captains appointing members of their immediate families or
close relatives to serve on the election boards. Respectable,
honest, capable election officers, under no obligation to pre-
cinct captains, are essential to the honest conduct of elections.

The polling places used in some cities are selected with an
eye to illegal practices and frauds. The use of public build-
ings, with plenty of space, light, and air, and with an at-
mosphere of respectability tends to reduce the rowdyism
which sometimes prevails at the polls. The use of basement
rooms in apartments, of small shops, and congested quarters
tends to facilitate frauds.

The use of paper ballots undoubtedly is conducive to vot-
ing frauds. The paper ballots must be counted by hand, fre-
quently requiring several hours or longer, under conditions
late at night which are likely to facilitate frauds. The elec-
tion officersare quite exhausted after the long day at the polls,
and are not fit to carryon the count for hours afterwards. The
watchers are likely to leave if the count lasts for hours, and
various short cuts may be used. In the confusion, poor light,
mingling of ballots, etc., it is easy for ballots to be altered
or substituted, and for the count to be falsified. If the ballot
is short and the count can be completed within a very few
hours, these dangers are not present. Another danger of fraud
is that the returns may be held up for hours or even days.
There have been many cases of returns being held back de-
liberately to see if more votes are needed, and how many, so
that the corrupt precinct officers may, if necessary, write in
the names of as many more voters as are needed to swing the
election.
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Prevention of Frauds. It is quite obvious that election frauds
cannot be prevented by the prosecution of the offenders. This
method has been used in many cities as a deterrent of election
crimes, but always with similar results. Convictions are diffi-
cult; in fact, almost impossible to secure. The prosecuting wit-
nesses are bought off or are intimidated. Juries are reluctant
to convict the precinct officers,whom they regard as the "un-

derl.ings" fo: the machine. Election f.rauds are ge~erally I

carrIed on wIth the consent and protectIOn of the polIce de- I

partment, and frequently with the understanding that the
prosecuting attorney will not press the cases. The political \
machine which profits from the frauds is ready at all times
to defend election criminals. Prosecutions, even when ac-
companied by convictions, have not been effective in deterring
voting frauds in Chicago, Philadelphia, and Pittsburgh. Other
means must be employed. The election law must be strength- -
ened and the personnel improved. In no other way can elec-
tion frauds be eliminated.

Honest election officers, removed from political control, \
particularly that of the precinct captain, are essential. It would 1
serve no useful purpose to review in detail the recommenda-
tions made in another chapter on this point.3OThe practice of
delegating the actual selection of precinct officers to the party
organizations, and hence to the precinct captains, must be
discontinued. Honest, capable, independent officers can be
secured and are being secured in many cities where it is known
that the election office itself and not the party organization
make the selections. ,

The procedure of the conduct of the election and count re- \
quires improvement. Every voter should be required to sign

Ithe poll list when he applies to vote, and the signature should
be compared with that on the registration record. This sim- ,
pIe device, which facilitates rather than retards the conduct
of the election, is a powerful deterrent against ballot box
stuffing, repeating, and other frauds. One strong point in this

.. See above, Chap. IV.
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procedure is that a permanent record is made, which may be
scrutinized after the close of the election. Better supervision
and inspection of the work of the precinct officersis needed as

Ja precaution against bad practices.
The use of more desirable polling places is of importance

in the prevention of frauds. The best practice is to make no
use whatever of rented shops or quarters, but to hold all elec-
tions in public buildings. This is entirely feasible, particularly
if somewhat larger precincts are used. The adoption of voting
machines makes impracticable many forms of frauds, such as
ballot box stuffing, the alteration of the ballots, the substitu-
tion of ballots, and a false count. The precinct officers, to be
sure, may hand in a false return sheet where voting machines
are used, but this is unlikely. The adoption of voting ma-
chines is highly important in communities afflicted with vot-
ing frauds.

An easy, economical, and certain method of bringing about
a recount constitutes an important protection against voting
frauds. If the precinct officers know that the ballots maybe
recounted and scrutinized for evidence of frauds, and the
records examined, they will be much more reluctant to com-
mit frauds.
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ballots were marked in this way. These, with 100 ballots that were
marked before the polls opened and put in the ballot box, and a pack-
age of 100 ballots that Sherry took to the rear room and upstairs, made
a total of about 300 ballots that were marked for persons who did not
enter the polling place to vote, and a like number of names were
written in the poll books.

Our investigators further stated in their report that after the polls
closed many "straight" Republican ballots were converted into
"straight" Democratic ballots by the simple expedient of erasing the
cross in the Republican party circle and putting a cross in the Demo-
cratic party circle; and even after all the illegal operations mentioned
the election officials got into a wrangle about the number of votes to
be given to various candidates in the returns, the argument becoming
so warm that State Representative Lawrence C. O'Brien, long known
as the boss of the precinct, was summoned to settle the controversy.
According to the observers, wine and whiskey were drunk on the
premises during the day by various persons, including the judges and
clerks.

Crookedness at Three Elections Shown

Sherry, White, and Cantanzore were sentenced to jail terms of
one year each for offenses committed at the election of November 2,
1926. Sherry and White were then convicted again for offenses com-
mitted at the mayoralty election of April 5, 1927, and sentenced to
jail terms of two years each. After their admission to bail in habeas
corpus proceedings before other judges, further charges were filed
against them for misconduct at the judicial election of June 6, 1927.
When that case was called for trial White failed to appear and his bond
was forfeited. In the trial of Sherry the evidence showed that 126
judicial ballots and numerous proposition ballots had been marked and
returned as voted, but that only 26 voters had actually appeared at
the polls. The ballots had not been folded, indicating that they had
never been placed in the box. Sherry was found guilty and sentenced
to an additional term of one year.

The 1928 primary provided a repetition of the frauds and
violence which prevailed at the 1926 primary, ex(:ept that
at this election it was fully expected. This was the famous
"pineapple" primary. The homes of Senator Deneen and
Judge John A. Swanson, the latter candidate for prosecuting
attorney, were bombed shortly before the election. In the
vernacular of the underworld at the time bombs were called
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"pineapples." On Saturday before the election the following
amazing story appeared in the Chicago Daily News of April
7, 1928:

HOODLUMSREADY FOR VOTE THEFTS

Sluggers and Kidnappers Massed to Save
CroWe-Thompson Ticket

Armed hoodlums by the score have been summoned to serve Tues-
day, primary day, as the sh.ock tro.ops of an army of "floaters,"
"stingers," short pencil artists and ballot cr.ooks who will jam Crowe-
Thompson bailiwicks in a desperate attempt t.o steal the election far
their favorite candidates.

Investigation by the Daily News reveals that sluggers, gunmen, kid-
nappers and haodlums, well trained in terroristic tactics, are being
signed up for electoral work in the 1st, 2nd, 3rd, 13th, 17th, 20th,
24th, 27th, 29th, 30th, 42nd, 43rd, and 50th wards among others.

In the 1st ward, where Danny Serritella is carrying the Crowe-
Thompson banner for committeeman, a small army of men and
women are being lined up to vote early and .often. Known hoadlums
have been frequenting the last few days a small office that Serritella is
using at 407 Garrick building, 64 West Randolph Street.

Bouncer in Command

Abe Ahrends, whilom bouncer at Colisimo's and with a long and
unsavory record, will be in charge of the shock troops.

In the 2nd and 3rd wards, where there were signs of revolt against
Mayor Thompson's dominance, Dan Jacksan, Oscar DePriest, and
George Kersey have retained a battalion of common saldiers ta mop
up after Jahnny Waalley, Jack Hardy, Harry Lewis, Parter Hudson,
Jeff Starks and ather "bad men" of the district da their stuff.

The 13th ward, out near the stockyards, the scene of three ballat
bax robberies last primary day, appears scheduled far further hectic
times. Jahnny (Dingbat) Oberta, pratege and lieutenant .ofJae Saltis,
sauth side beer baron, is running far republican ward cammitteeman
and state senatar.

Saltis to Aid Oberta

Oberta, playing lustily an an "America First" calliape, will have
the maral and military suppart .of Saltis and Paddy Sullivan and there
are reparts that even Frank McErlane and his brather Vincent, names
to be reckaned with in games where pistals are trumps, may come
out .of their semi-retirement ta aid Oberta.
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The 20th ward, where anything might happen-and usually does-
will see a fine turnout of the militia. Morris Eller, long the bossthere,
isseeking nomination for his old job as sanitary trustee and has pledged
himself to carry the ward for the Crowe-Thompson ticket. "Leggie"
Philipps, Izzy Hochstein and Isadore Goldberg are in as training for
Tuesday. Their efforts will be aided by such members of the "Forty-
Twos" as are not in jail.

In the 24th ward, "stingers" headquarters are to be maintained in
a lunchroom at 1225 South Kedzie Avenue, owned by Bennie Glazer,
and Ben "Zuckie" Zuckerman will be in charge. The Mayor Grill,
a bar operated by Hirschie Miller at 13th Street and Kedzie Avenue,
will also be a gathering place for the hoodlum clan. . . . (There fol-
lows an extended similar account of the organization for election
thievery in other wards.)

On the day of the primary hundreds of independent
watchers were commissioned by Judge Jarecki to safeguard
the polls, many of whom were attorneys provided by the Bar
Association. These watchers were assigned in pairs. In some
precincts their credentials were not recognized, and they were
thrown out; in other precincts watchers and challengers were
kidnapped and held in confinement for hours. Terrorism pre-
vailed widely, though the presence of independent watchers
doubtless prevented many frauds. The following account of
the election was printed in the Chicago Daily News on the
afternoon of the day of the election:

HEAVY VOTE MARKS FIGHT ON MACHINE; ONE MAN IS SHOT

DENEEN MAN BEATEN ON WAY TO VOTE, "TAKEN FOR RIDE"; THUGS
BLOCK STREETS NEAR BALLOTING PLACES TO SCARE CITIZENS

Clashes as Polls Open

Chicago's primary election campaign, which attracted the attention
of the nation with its bursting bombs, gang play and political hoodlum-
ism, was climaxed early today by a series of kidnappings, sluggings and
general disturbances at some of the polling places in the river and in-
dustrial district wards.

Hardly had the polls opened at 6 A.M. than reports began reaching
the offices of the election commissioners in the city hall of voters being
intimidated on their way to vote, of precinct election workers being
apprehended and slugged on the street and prevented from reaching
the polling places where they were to work and of almost continuous
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clashes between representatives of the various factions in the two
parties.

Deneen Man Slugged

Arthur Robert Taylor, a Deneen captain in the 5th precinct of the
5th ward, was slugged and supposedly kidnapped as he stepped from
the front door of his home, 5340 Cornell Avenue, by six men armed
with shotguns who threw him into a green sedan, the windows of
which were plastered with Crowe campaign posters, and drove away.

Taylor collapsed under the blows rained on his head and was half
dragged to the car which had been parked at the curb. He was on his
way to the Caroline Hotel, 5480 Cornell Avenue to vote before tak-
ing up his duties for the Deneen-Emerson state and county tickets.

His head bleeding profusely from severe cuts and bruises, Taylor
was later found at 72nd Street and Winchester Avenue, where he
said he was thrown out by the men who had seized him. He was taken
to St. Bernard's hospital, where he was placed under the care of
physicians.

He is the personal bailiff of Judge Fred Rush.
Mrs. Taylor who witnessed the abduction was hysterical when ques-

tioned by the Hyde Park police.

Shot on Way to Poll

A man known as Dotherd, believed to be a Deneen worker in the
13th precinct of the 20th ward, was shot and seriously wounded as he
was en route to the polling place at 914 West 14th Street. The Max-
well Street police picked Dotherd up from the sidewalk and rushed
him to the county hospital. He was unable to name his assailants.

Titus Haffa, alderman of the 43rd ward and candidate for the ward
committeemanship at to day's election, who had been reported kid-
napped last night, was located by one of the eighty detective squads
that scoured the city for him fast asleep in the corner of the 43rd
Ward Republican club.

George Ringler, secretary of Haffa, in reporting his disappearance,
told the police he had left the alderman in front of the Plaza Hotel,
North Clark Street and North Avenue, at 8 o'clock last night, and
that he was going inside to complete election plans. Two hours later,
when he failed to return to the clubhouse, he was reported kidnapped.

Twentieth Ward Sends Alarm

Election violations were reported from the 16th precinct of the
20th ward and caused a dash of election officials and detective bureau
squads to the scene of the trouble. Election hoodlums were said to have
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ref~sed to permit a dozen citizens on their way to vote to enter the
block in which the polling place was located.

At the polling place in the 18th precinct, 1222 Blue Island Avenue,
the stuffing of ballot boxes was reported.

A Deneen worker was reported kidnapped from the polling place
in the 2yd precinct of the 20th ward. Ballot box stuffing was also
reported there.

A report was received from the 8th precinct of the 3 I st ward that
suspicious characters were frequenting the voting place at 949 West
Chicago A venue, and voting many times each.

David Chesrow, a Deneen leader in the 27th ward, telephoned the
election board that repeaters were at work in the I I th precinct at
762 West Monroe Street, the 32nd precinct, 2 I I 7 West Madison
Street, and 3rd precinct, 704 South Morgan Street.

Autos A wait SOS

Fifty automobiles, each assigned to a special squad of election board
investigators, were parked in front of the city hall an hour before the
polls opened, ready for instant use in event of trouble in any section of
the city.

More than 500 volunteer poll watchers reported to County Judge
Jarecki at the Hotel LaSalle last night. The meeting had been called
through the Employers' Association of Chicago, which was asked to
supply citizens to watch the count following the close of the voting
places late this afternoon.

Later in the day the violence and terrorism was climaxed
by the murder of Octavius Granady, negro candidate for Re-
publican ward committeeman in the Twentieth ward. He was
shot down in the street by gangsters in an automobile, armed
with a machine gun, who had been terrorizing the ward dur-
ing the day. Ten days later, April 20, an editorial in the
Chicago Tribune summarized the events of the day as fol-
lows:

THE CRIMES OF THE ELECTION

More details of the crimes committed election day in many pre-
cincts are being made known and it becomes more apparent that the
election results saved the city and state from what it is no exaggeration
to term a disaster. It also becomes more apparent that there is work
still to be done. 1£ it is pOGSiblethere must be punishment. It must be
exemplary and deterrent punishment.
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The Murder of Esposito before and of Granady on election day
had immediate attention, but they were not detached crimes. They
were bits of a planned and schemed terrorism executed by the criminal
allies of political organizations. It was the intent to steal the election
by illegal voting, by destroying ballots, by stuffing ballot boxes, falsi-
fying returns, terrifying precinct officials, watchers and workers, and
by slugging, kidnapping, and killing candidates and their supporters.

It was the experience of Arvid Tanner, a watcher for the Chicago
Bar Association, to be kidnapped from a Twenty-fourth ward precinct
with two other citizens and confined in a vacant apartment with some
fifteen or sixteen other men, both white and black. C. R. Hansen,
another watcher for the Chicago Bar Association, was slugged and
locked up. Another victim was Morton Pearlman, a judge of election.
Earl B. Kribben, a watcher for the City club, was kidnapped by men
armed with pistols and sawed-off shotguns, beaten and thrown into a .
room with four Negroes, two of whom were unconscious from in-
juries.

Evidently the city does not know the half of it or a tenth of it.
Citizens who were attacked, injured and locked up may feel that
it would be tempting fate to complain or tell their stories and that it
would be futile to tell the police. So far as can be known the police
in their duties at the polls and in the precincts were of no protection to
the endangered citizens. The number of persons subjected to this or-
ganized attack by gangsters may never be known but the known cases
are enough.

If criminals engaged by politics to influence an election by violence
and intimidation had been successful in doing so there would have been
virtually an end of democratic government here. This city and state
would have had conditions with which Haitians were familiar before
the U. S. marines were sent in.

Luckily the people were in a great state of indignation. They were
ready to overturn their scandalous governments, and they came forth
to do it in such numbers that the criminal methods could not prevail.
With a narrow margin, with the decision in a few votes, they would
have done so.

It is unwise to consider a good political outcome as anything more
than a check. It is nothing to be relied upon as permanent. It does not
destroy. As a check it should be made as exempliry as possible, and with
respect to crime as an influence in elections there should be an effort
to make it final.

That is the work which faces the city and state, particularly this
county, now.These criminal gangs which have been employed in poli-
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tics must be punished and broken up and their associationwith politi-
cal management discovered if possible. The higher up that responsi-
bility can be traced the more effective the check will be, the more
nearly the city will come to eliminating such methods and preventing a
comeback undertaken in the same fashion.

It is a contest for unterrified polling places and it is against killers
and thugs and their employers. It is up to all reputable and responsible
authority in the community and requires the support of all people who
realize what they have been through and what they have escaped.

The connection between election frauds and organized
crime in Chicago is referred to time and time again in the
Illinois Crime Survey, published in 1929. The factors in Chi-
cago which give rise to election frauds, and the conditions
under which frauds are carried on are summarized in the fol-

lowing quotation:

Election Frauds. During primaries and elections, the evidence of the
alliance of gangsters and politicianshas again and again become a pub-
lic scandal. The mutuality of their services is not difficult to discover.
The gangster depends upon political protection for his criminal and
illicit activities.He, therefore, has a vital businessinterest in the success
of certain candidates whom he believes will be favorably disposed to
him. The politicians, even the most upright, have a lively sense of the
active part played in politics and elections by underworld characters.
The gangsters and their allies always vote and bring out the vote for
their friends, but the church people and other "good" citizens stay
away from the polls, except for presidential elections and those oc-
casionallocal elections, like the April 10, 1928, primary when the issue
of good citizenship versus organized crime was dramatically staged.

Election frauds are one of the ways in which gangsters and gun-
men have repaid politicians for favors received. Fraudulent voting has
been a perennial problem of municipal study in Chicago, and repeated
investigations have been made. Only a summary is given here of the
history of election frauds in Chicago. It is sufficient, however, to show
the conditions responsiblefor the rise and persistence of election frauds
and the failure of attempts to eliminate them.

An examination of vote fraud investigations since 1900 disclosesthe
following facts:

( I) The geographic area within which vote frauds occur is limited
and can be traced on the map of the city.

(2) The authorities over the election machinery, the county judge,
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the election commission, and the state's attorney's office, repeatedly
carryon the same conflicts around the same legal points, arising out
of duplication of function and overlapping and division of authority.

(3) The partisanship of the County Board of Commissioners de-
termines its action in appropriating funds for special investigations.

(4) The encumbent state's attorney always opposes and impedes
the appointment of special prosecutor and special grand jury to inves-
tigate election frauds if possible; (a) by efforts to stop the County
Board's appropriation; (b) by efforts to gain priority in the appoint-
ment of a favorable special prosecutor and a favorable grand jury.Re-
peatedly there have been two or more special grand juries investigat-
ing Vote frauds at the same time.

(5) The encumbent state's attorney tries to capture the services of
the attorney general, who is in a position to take charge of as many
grand juries as are in the field at any given time.

(6) When the dominant party is in the process of splitting into
factions and factional bipartisan alliances occur, there is great activity
in vote fraud investigation, with all the jockeying and maneuvering
to capture the control of election machinery and prosecution and to
secure advantageous publicity. This activity has seemed more often,
in the past, to have as its aim factional advantage in political battle
rather than the impartial suppression of vote frauds.

(7) The actual frauds that can be legally proved are committed
by underlings. They refuse to testify as to the identity of their super-
iors in the conspiracy and it is, therefore, always impossible to convict
the "higher-ups." The underlings under the gag of silence are
usually sentenced for contempt of court by the county judge. Where
prosecution is undertaken in a criminal court, it fails in a large num-
ber of cases because of lack of evidence. The political bosses furnish
the money and attorneys to fight the cases, but they are seldom or never
implicated by the testimony.

(8) The earlier centers of vote frauds were the areas in which
dives, saloons, "flops," and rooming houses abounded, and the home-
less or transient man was available in large numbers as purchase able
votes. This area was increased by the new immigration into territories
dominated by political manipulators of the previous generations. Later,
foreign leaders were developed under the tutelage of the earlier
crooked politicians. In all of the foreign districts there have always
been great numbers of immigrants who would stand aloof from poli-
tics because of what they regard as "low-down" local leaders and
their crooked methods. The registration, and the voting in these wards
has always been small compared to the total population, and largely
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limited to the controlled vote. When racial or national group con-
sciousness can be awakened through conflicting situations, the politician
can turn out a large number of legitimate votes.

(9) The young of the immigrant groups, beginning with the child
at play in the street, were assimilated uncritically into all of the tra-
ditions of the neighborhoods in which they lived. Street gangs were
their heritage, conflict between races and nationalities often made them
necessary-conflict and assimilation went on together. The politician
paid close attention to them, nurturing them with favors, and using
them for his own purposes. Gang history always emphasizes this poli-
tical nurture. Gangs often become political clubs.

( 10) Through every investigation the most constant element is
the connivance of the police, witness,ing and tolerating the vote frauds
and resisting investigation by refusing to give testimony. Through it
all is the evidence that the police defer to the politician because of his
power over their jobs.

(I I) Slugging and intimidation of voters is a chronic complaint
through this entire period. With the advent of bootlegging arose the
new phenomenon of the armed wealthy gun chief becoming the po-
litical boss of an area.

( I 2) While every fraud ever committed has been practiced with-
in the last eight years, it can also be said that within the last few
years there has been the most effective, impartial fight upon vote
frauds through prosecution. For this, civic agencies, supported by pri-
vate funds, and an honest county judge, impartially driving toward
the objective of clean elections should be accredited; the more em-
phatically because of the disadvantages of the chaotic governmental
machinery which the prosecution has to employ and the odds against
them in fighting the most powerful political organization in the his-
tory of Chicago.

Pittsburgh. Pittsburgh has had a history of voting frauds
which rivals that of Chicago and Philadelphia. In 1921 a
pamphlet was published by James H. Gray, now (1933)
judge of the Common Pleas Court of Allegheny County,
and Charles C. McGovern, now chairman of the board of
county commissioners, with the title "Stuffing Ballot Boxes,"
describing the conditions, profits, and various methods of vot-
ing frauds. Voting frauds have been regularly committed for
years in the organization-controlled wards of the city, which
lie in a strip along the river front, locally known as "The
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Strip." Election conditions in Pittsburgh have been so notori-
ous that when the referendum vote was held in the city upon
the adoption of the voting machines the speakers from civic
organizations in urging voters to vote affirmatively on the
proposition asserted that the adoption of voting machines
would virtually enfranchise the voters of the city, that prior
to that time the electors were deprived of the franchise by
the corrupt acts of the election officers. A general picture of
the situation, which is not overdrawn, is afforded in the fol-
lowing resolution adopted by the Allegheny County Bar
Association, October 7, 1927:

WHEREAS, It appears by reason of matters being developed by the
official returning board presided over by President Judge John A.
Evans, and Judge A. B. Reid in the counting of the returns of the
voting by the people of Allegheny County at the Primary on Tues-
day, September 20, 1927, the investigation and special count of the
ballots in the boxes from various election districts, widely scattered
throughout Allegheny County, and many informations which have
been ordered by the District Attorney of Allegheny County, tl1at the
right of suffrage is denied many of our people, that illegal voting .is
rampant, that ballot boxes are stuffed, that unofficial ballots are printed,
cast and counted, that hundreds of erasures and alterations have been

made to mark ballots for candidates other than those marked for by
voters, and that in this particular election nominations were made for
nine Judges of the Allegheny County Common Pleas court, our most
important judiciary, and

WHEREAS, It appears that such outrageous practices and perversion
of the ballot are believed by many to have been the custom for many
years past but never heretofore so forcibly exposed and positively proven,
therefore be it

Resolved) That the Allegheny County Bar Association condemn all
such practices. . . and also be it

Resolved) That the President of the Allegheny County Bar As-
sociation appoint a special committee of not less than five lawyers to
urge and assist the district attorney of Allegheny County in investi-
gating all these matters so destructive of the right of voting, and en-
ergetically prosecute each and every violator of the election laws. . . .

The investigations of the special committee of the United
States Senate, covering the 1926 election, included Pitts-
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burgh, but less intensively than Philadelphia, and was con-
fined to a recount of the ballots and an examination of the
records. Nevertheless, this scrutiny of the records and the
ballots themselves showed wholesale frauds in the form of

ballot-box stuffing, the entry of the names of voters in the
poll1ists in alphabetical order, unfolded ballots in the box,
ballots marked with "phantom" crosses, and other evidence
of fraud. The following account is contained in the report of
the committee:

The comparison of votes originally returned for senatorial candi-
dates with the results of the recount of those votes shows the existence

of less fraudulent counting than in Philadelphia. One hundred and
sixty-seven of the 689 election districts of Pittsburgh show a correct
count of the senatorial vote by the election officers, and the average
chance of a Pittsburgh voter to have his vote counted correctly was
therefore more than twice as great as that of a Philadelphia voter.
With 689 divisions in the city, Vare gained 184 votes in 90 divisions
and lost 1,380 in 320 divisions, a netloss of 1,197 votes. Wilson gained
1,287 votes in 327 divisions and lost 164 in 83 divisions, a net gain
of 1,123. Other candidates for Senator gained 3° votes in the entire
city.
* * * *

A considerable number of fraudulent ballots were cast, however.
One way in which this is made evident is by comparing the total num- -
ber of names recorded as voting in the voting check list and the total
number of names recorded in the list of voters for each division with

the highest vote returned as cast for any office in the division and with
the total number of ballots in the ballot boxes. In 15° divisions the
highest vote for any office exceeds the number of names written in
the list of voters (after the deduction of repeated names) and in 11°
divisions it exceeds the number of names checked in the voting check
list as having voted. These divisions are scattered through every ward
in the city.

The total number of ballots in the boxes of 106 divisions exceeds

the number of names written in the lists of voters (after the deduc-
tion of repeated names), and in 147 divisions there were more ballots
in the boxes than there were names checked in the voting check lists.
In 7 divisions the number of ballots cast actually exceeded the num-
ber of registered voters in the divisions, and in 4 other divisions the
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election officers returned more votes than there were registered
voters.23
* * * *

The elections in Pittsburgh in 1927 and 1929 were subject
to scrutiny by reason of a recount, and the ballots and re-
turns were carefully inspected. As a result of the 1927 re-
count, which revealed flagrant frauds, a large number of pre-
cinct officers were prosecuted, and, after the completion of
a test case, many of them pleaded guilty and were sentenced.
The 1929 recount, for which detailed data are available,
showed quite clearly that the organization was not ready to
give up its fraudulent practices without a fight. While, in the
main, the returns corresponded to the ballots in the box, a
close scrutiny of the ballots in the box showed many ballots
fraudulently marked. Large numbers of ballots, running in
many precincts to over a hundred each, were marked by one
or a very few persons, usually identical in the persons voted
for. Part of these were accounted for by the heavy assisted
vote, but by no means all. Ballots containing "phantom"
crosses were found in forty of the seventy-six precincts in-
spected. Phantom marked ballots indicate that they were
marked while they were stacked up in a pile. Obviously this
could not happen to a ballot marked legally in the voting
booth. As the report of the investigating committee stated:
"Nobody has been able to suggest to the recount board how
phantom crosses can be supposed to come upon ballots in any
legal manner, therefore it appears that these 356 phantom
ballots is evidence of the practice of fraud in connection with
the ballots among which it was found."

The chairman of the 1929 recount board, Mr. Ward Bon-
sall, who was experienced in election recounts, with great
care proceeded to scrutinize the ballots of the seventy-six pre-
cincts recounted. The clerks who conducted the recount were
able to identify groups of ballots which had been marked by
the same person, and also groups on which crosses had been

.. Senatorial campaign expenditures, 70 Congo 2 sess., S. rept. 1858, pp. 47-51.

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



364 ELECTION ADMINISTRATION

made on the same ballot by two persons, and to detect altera-
tions, or other evidences of fraud.

The following summary of the findings in the seventy-six
precincts recounted is taken from the report of the recount
board:

The attached Table shows that in more than half of the boxes,
namely, in 4°, we have found ballots containing what we have come
to call "phantom crosses," namely, the impressions of crosses being
made on a ballot or other paper lying on top of the ballot containing
the phantom. The name "phantom" was given such crosses because
they can be seen on the back of the ballot along with the crosses ac-
tually on the ballot when the light falls upon the side of the ballot
toward the eye, but when the ballot is held toward the light, the
"phantoms" disappear from view while the lead pencil crosses re-
main visible.

Many hundreds of ballots contained one phantom cross made when
the voter marked his police and firemen's referendum ballot on top
of his Primary ballot; but these were always disregarded, and no
ballot was reported as containing phantom crosses unless it contained
at least two such crosses.

In all, some 356 ballots have been reported as containing two or
more phantom crosses.

Nobody has been able to suggest to the Recount Board how phan-
tom crosses can be supposed to come upon ballots in any legal man-
ner; therefore it is proper to report that everyone of these 356 phan-
tom ballots is evidence of the practice of fraud in connection with the
ballots among which it was found.

There was fraud in the marking of the ballots, as shown in the
Table, in 53 boxes, and in 14 of those 53 there was also fraud in the
election board's return, while 4 boxes showed fraud in the return
without fraud in marking. There were, however, 29 boxes showing
fraud in marking without showing fraud in the return-that is, the
ballots were illegally marked, and then counted and returned as so
marked.

There were 63 of the 76 boxes that showed substantial error in the
count or return, while 71, or all of the 76 but 5, showed "fraud or
substantial error" sufficient for the return of the $5° deposit under the
Act of 1927.24

... Pages 7-10 of mimeographed report supplied to the writer by Mr. Ward
Bonsall.
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Cleveland. Rumors of election frauds persisted in Cleveland
for a number of years prior to 1928, when after the primary
election of August 14, the Cleveland Bar Association peti-
tioned Governor Vic Donahey for a special investigation of
the primary and election generally in Cuyahoga County.
Governor Donahey ordered the investigation, which was car-
ried on under the direction of Attorney General Edward C.
Turner. The State Emergency Board appropriated $50,000
for the investigation, over the protest of the Cleveland Re-
publican organization. A special grand jury was impaneled on
September 24, with Henry S. Sherman, former president of
the National Car Wheel Foundry Company as foreman. In
the meantime a suit had been filed to force the burning of
the primary ballots, but this was denied by the court. The bal-
lots were delivered to the grand jury, which proceeded to
recount 109 precincts, to examine the records and the ballots
themselves, and to hear witnesses.

On October 26, a month after the grand jury started work,
it recommended the removal of the entire election board and

its clerks. A few days later this was done and an entirely new
board installed only a few days before the heavy 1928 presi-
dential election. The new board promptly removed 378 pre-
cinct officers.

Although less than one-sixth of the precincts of the city
were investigated, the grand jury returned forty-one indict-
ments against thirty-one precinct officers. The general elec-
tion conditions, particularly the count, were quite similar to
the state of affairs in Chicago, Philadelphia, and Pittsburgh.
The following quotations and summaries of the findings are
taken from the Cleveland Plain Dealer, December 8, 1928:

The oral testimonyand statementstakenbeforethe grand jury and
the attorney general consistsof many volumes. Some of this testimony
disclosesthat the names of dead persons, of persons on the high seas
and in various foreign lands at the time of the last primary election,
as well as the names of many other persons who did not go near the
polls on August 14, 1928, and who did not vote absent voters' bal-
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lots, are recorded in certain of the poll books as having cast their votes.
In one instance where a witness was denied the privilege of voting

on the ground that he was too late-that the polls were closed-we
found not only the name of this witness, but many other names re-
corded on the poll books as voting after him.

When we were impaneled no definite charge against any specific
persons was available. No transcript from examining courts or magis-
trates had been filed-no prima facie case had been made up against
anyone.

It therefore became necessary for us to make a careful investigation
to ascertain whether the rumors and criticisms respecting our election
machinery had any basis in fact. As our attention had been directed
particularly to the August 14, 1928, primary, we began our investi-
gation with an examination of the poll books, registration records, al-
phabeticallists, tally sheets, summary sheets, official count and ballots
of that election.

Work Not Complete

On account of the very large amount of detail therein involved the
work of fixing the responsibility for all of the irregularities found in
that election alone has not yet been completed, and cannot be com-
pleted within the limits of this term of court.

We realize from the court's charge that careful investigation should
always precede indictment. It is furth~r essential that we should first
find out what, if anything, was done before attempting to fix responsi-
bility therefor.

Our investigation has disclosed a shocking recklessness and careless-
ness in the handling of elections in Cuyahoga County, both in the
booth and at the board of elections. (No reference is intended to be
made herein to the board as noW constituted.)

While many of the booth officials were persons of long experience
in the work, we have found a claimed ignorance and lack of under-
standing of duties that is difficult to believe.

There has been an almost universal disregard of the statutes pre-
scribing the method of counting and tallying the vote, with the result
that the door to fraud and error has been left wide open. That both
fraud and error were prevalent in the last primary election we are
thoroughly convinced.

In counting the ballots, instead of the count of each ballot being
made, as required by law, by all the judges as each ballot is drawn
singly from the box, and instead of the clerks forthwith tallying such
vote on the official tally sheets, the ballots were dumped out of the
box and divided among teams, the membership of which teams has not
always been limited to the regular booth officials, and the tallying has
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been made on loose paper and the results thereafter transferred, or
at:empted to be transferred, to the regular tally sheets. In the last
prImary, and in primary elections generally, we find it to be quite
common for the officialsrepresenting the respective parties to count
their own party ballots.

Not only does this disregard of the lawful method of counting and
tallying result in a multitude of errors, but it makes fraud easily pos-
sible.Certainly there is no excusefor the inability of six election officials
to count 5° ballots correctly. Yet in Ward I, Precinct K, the 5°
Democratic ballots there cast were counted incorrectly for 55 dif-
ferent candidates. In other words, the officialsof this booth made mis-
takes in respect of each of 55 candidates in counting 5° ballots. In
this same precinct there were 71 Republican ballots cast and mistakes
in respect of 49 candidates were made in counting them.

In Precinct Y, Ward I, the report points out the following dis-
crepancies: Peter Witt had 93 votes, but was given credit for 71;
George S. Myers had 69 votes, but was given credit for only 6; Wil-
liam G. Pickrel had 13 votes, but was given credit for 56; Cyrus
Locher had 53, but was credited with only 43; Graham P. Hunt had
34 votes, but was given credit for only 24. The report continues:

Out of 1°° candidates the votes of five only were counted cor-
rectly, and of this five correctly counted three candidates had one vote
each, one four votes and the other nine votes.

On the Republican ticket in this same precinct the votes of 93
candidates were incorrectly counted.

In Precinct R, Ward 13, the following discrepancies were shown
in the report: James T. Begg had 5° votes, given 1°9; Theodore E.
Burton had 59 votes, given 1°3; J. G. Tomson had 57 votes,given
1°9; Walter E. Cook had 60 votes, given 102; J. H. Harrishad39
votes, given 1OO; L. G. Collister had 48 yotes, given 1°7; Fred R.
Williams had 43 votes, given 106; Arthur H. Day had 61 votes, given
99.
* * * *

While 31 votes was the highest credit given to any other candidate
on the Republican ticket, and this in one instance only, more than
1°° Republican candidates received less than ten votes in this pre-
cinct. But 26 candidates, other than the ones first above mentioned
received more than ten votes.

In Precinct 0, Ward 3, East Cleveland, the total number of Re-
publican ballots found in the bag was 60, the report says, although
there were 61 names on the poll book.
* * * *
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Clarence J. Brown, Republican candidate for secretary of state, un-
contested, was given 72 votes as against 4-7actually received. Bert B.
Buckley had 43 votes, was given 66. Theodore E. Burton had 44,
was given 71; Simeon D. Fess had 47, was given 71; Fred R. Wil-
liams had 37, given 60; Frank R. Lander had 17, given 23.

For prosecuting attorney Arthur H. Day was given 36 votes as
against 2 I actually received, while George B. Harris was given credit
for 5° votes as against 34 actually received, making a total of 86
votes credited for prosecutor as against 60 ballots found in the bag and
6 I names on the poll book.
* * * *

In Ward 3°, Precinct M, the following discrepancies are pointed
out in the report, among many others: James T. Begghad 79 votes,
given 144; Myers Y. Cooper had 29 votes, given only ten; Fred
Kohler had 27 votes, given 13; Gilbert Bettman had 47 votes, given
136; Simeon D. Fess had 92 votes, given 154; Theodore E. Burton
had 1°3 votes, given 165; Chester C. Bolton had 101 votes, given
175; John D. Fackler had 26 votes, given 5; George B. Harris had
36 votes, given 19; Arthur H. Day had 115 votes, given 170; Frank
R. Lander had 89, given 21; Fred R. Williamshad 52, given 16I.
* * * *

Analyze Jackson Count

I,n a partial report filed by the special grand jury heretofore dis-
charged it was pointed out that Perry B. Jackson had been counted in
at the Board of Elections.

In Ward 18, Precinct J, Perry B. Jackson was given credit for
191 votes, yet a count of the ballots shows but 139 so marked.

In Ward II, Precinct K, Perry B. Jackson was credited with 90
votes, although a count of the ballots shows but 38 so marked.

In either two of the foregoing precincts there was sufficient over-
counting to have changed the result of the primary election, even if
the official count had been correct. (Jackson was "counted in by 67
votes. )

We have cited some of the more flagrant cases so far uncovered
which need further investigation to fix responsibility therefor. It would
make this report unnecessan1y long to attempt to give all cases dis-
covered which require further investigation. However, some interest-
ing comparative statistics can be made up from the count of the ballots
already made.

As to the examination of the ballots:

This work is slow and tedious. It calls not only for a recount of the
ballots, but also a careful inspection of each ballot.
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We have found ballots which we are confident were never voted

by the electors.
Some of them have never been folded, other than to put them in

the bag.
Other ballots indicate plainly that they have been torn off the pack

in a bunch.

Some ballots show indentations from some other paper marked on
top of them, indicating that they were marked while in the pack or pile.

In several precincts so far examined we have found a number of
erasures and the insertions of other "X" marks apparently by a dif-
ferent hand than the rest of the marks. .

On many ballots we have found "X" marks which we believe were
placed on the ballots by another than the voter.

In many cases voters .do not vote for candidates for all offices nor
for the full number of possible candidates, and from our examination
of the ballots we believe that in many instances "X" marks have been
added to such ballots.

In other instances we have found "X" marks placed in front of the
name of an additional candidate for some office, thereby nullifying
the elector's vote for that office.

Partial Picture of Primary

We have given a partial picture of the August 14, 1928, primary
-a picture of which no citizen should be proud. In addition to the
indictments herewith returned others will probably follow at a later
term of court. While the punishment of those guilty in the past should
not be neglected, yet the greater problem is to prevent a recurrence of
such things and such conditions as are herein described.

Election Frauds Elsewhere. The voting fraud conditions in

Chicago, Philadelphia, Pittsburgh, and Cleveland should
not be looked upon at all as unique or exceptional in this
country. Similar frauds prevail in many other cities and other
type of frauds are practiced in rural districts.25 The numerous
contested elections before Congress, practically all of them
alleging frauds, form ample proof of this statement. The
writer has been told of election frauds in many other parts of
the country. In Seattle he has heard from many sources that
the returns were altered so as to defeat a city manager charter

'" For an account of election frauds in Louisville, see my Registration of voters,
pp. 372-77.
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voted upon in 1926. In Kansas City a former chief clerk
showed him the returns from many precincts which, being in
even numbers of hundreds for and against propositions, could
not possibly have been based on an actual count. Another
resident of Kansas City, undoubtedly the best posted man on
election affairs in the city, related to the writer that in many
precinCts the election officers make no pretense of counting
the referendum votes, and frequently did not count the votes
for candidates.

It is sometimes supposed that election frauds are confined
to large cities. The plain facts are that the elections in rural
districts are conducted much more irregularly than in cities,
and often fraudulently. When a hotly contested election takes
place election frauds are liable to be committed anywhere.
Nevertheless, it should be added that the bulk of frauds are
found in the large cities, under lax and unsuitable election
laws, where the voters are not acquainted with each other,
and in the machine controlled precincts, particularly in sec-
tions of the city where bootlegging, vice, and crime are preva-
lent. In almost every large city in the United States the
boundaries of the election fraud area could be definitely lo-
cated on the map. This, of course, is true of cities with strong
political machines. Where the party organizations have lost
strength, and are not in a position to accord protection to
violators of the election laws, election frauds have practically
disappeared. Happily this is the case in many communities
throughout the country.

Types of Voting Frauds. From the foregoing pages it ap-
pears that fraudulent voting is a matter involving a wide
variety of offenses. A discussion of the several types of frauds
is, therefore, called for.

'+1 Registration Frauds.26Many election frauds may be traced
lito a padded registration list. If corrupt precinct captains can
put on the registers the names of persons who have died or

.. For a more extended account, see my Registration of voters, pp. 350-78.
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moved away from the precinct, or who have never resided
there, or fictitious names, these names can and will be voted
on election day. While formerly it was a common practice for
the party organizations to use gangs of repeaters on the day
of the election to vote such names, sending them from precinct
to precinct, the usual method to-day is to have a corrupt pre-
cinct election board merely write in these names upon the poll
list and place ballots in the box for them. This eliminates the
bother, expense, and danger of exposure incident to the use
of repeaters. Padded registrations are likely to be found in
the transient sections of large cities, in machine controlled
precincts containing lodging houses, cheap rooming houses,
houses of prostitution, and the like. The technique of padding
the registers varies from one place to another. With corrupt
and collusive registration officers, there is, to be sure, no
problem about it at all. The registrars simply write in the
names from a list supplied to them by the precinct captain.
Various investigations of registration books in Chicago and
Philadelphia by handwriting experts establish the- fact that
the signatures of many registered voters in certain precincts
have been written in by the person who entered the other
items in the register. If it is necessary, however, to send in
persons to register, this may be easily done in the transient
sections by rounding up every adult in the precinct on the day
of the registration, the precinct captain knowing full well
that many of them will not be on hand on election day. An-
other method is to organize groups of repeaters (they are
called "stingers" in Chicago) to go from precinct to precinct
to registerunCfer a different name at each place. Still another
method is for the precinct captain to watch carefully the list
of registered voters, making use of the names of persons who
have moved away since registering. This is particularly avail-
able where the method of purging the lists and making trans-
fers is defective.

Repeating. The term "repeating" is used to describe the
practice, formerly very prevalent, of sending persons from

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



372 ELECTION ADMINISTRATION

precinct to precinct to vote under the names of bogus voters,
and sometimes under the names of bona fide voters. Witnesses
have testified in various election fraud investigations and con-
tested elections that they voted eight, ten, twenty, and even
forty or fifty times. In an unusual case in Colorado in 19°5
one person testified that he had voted over a hundred times
on election day. As stated above, this practice is no longer
used to any great extent. Ballot-box stuffing and counting
frauds have been found to be more suitable, less expensive,
apd less subject to blackmail.
/ Ballot-box stuffing. Fraudulent ballots may be placed in

Ithe ballot box by the precinct officers in a variety of ways. If
i the entire board is corrupt, the names of fictitious voters on

i the registration lists may be entered on the voting list during
the day, and the ballots slipped into the box during the day,
or at the close of the election. Of course, if this is done, the
precinct officers must be careful that no watcher is on hand to
see it, and may pick a time when there are no watchers pres-
ent, or when some honest member of the precinct election
board is away. Another method is to write in, after the close
of the polls, the names of voters who failed to vote. In order
for this to be done, however, the entire board must be cor-
rupt, and watchers have to be ejected. One of the most com-
mon indications of voting frauds is the presence on the poll
list of a group of names in alphabetical order, indicating quite
clearly that the election officers merely wrote in the names
of these voters and cast ballots for them. Since the poll lists
are uniformly made up in the order that the voters appear, an
alphabetical arrangement would indicate that the voters ap-
peared in alphabetical order, which obviously would never
occur.

It is relatively easy for a corrupt precinct captain to secure
a number of officialballots and to have them marked up and

i ready to be stuffed into the box when a favorable opportunity
presents itself. While at times these alphabetical lists of voters
appear at the close of the poll list, more frequently they ap-
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pear earlier, sometimes with a sprinkling of other names, in-
dicating that they were written in while the polls were open,
perhaps when one or more honest election officerswere away.
Placing the names upon the poll lists in alphabetical order
indicates carelessness on the part of the corrupt officers, who
do not even bother to mix the names up so as to avoid
suspicion. Doubtless in many precincts the officers, if corrupt,
are more careful, and much padding may not be apparent
from the poll list.

Chain Ballots. The Australian ballot is designed primarily
to'prevenClJfi5ery, since the corrupt politician who pays the
bribe cannot be sure that the elector votes as he has promised.
In order to get around this difficulty, the device generally

used is for the political worker or precinct captain to secure {
one or more officialballots at the beginning of the day. These
he marks and places in the hands of bribed or controlled vot-
ers with the instructions to bring back the unmarked ballot
given to them in the polling places, and to deposit the marked
ballot in the box. This process, or "chain" is kept up all day,
thus guaranteeing to the briber the votes for which he pays.
There is no evidence to indicate that this practice is carried
on widely. The more common method followed is that of
assistance to voters.

Assistance to..Voters.27In practically every state some pro-
vision-rs-ffi:;!detor'";;:;sistanceto be given to the voters who are
unable to mark their ballots. In many cities this device is used
to destroy the secrecy of the poll, for all voters under obliga-
tion to the precinct captain are instructed to ask for assistance.
Many of the voters willingly ask for assistance, though in
other cases they are intimidated or bribed and assistance is
forced upon them. The number of voters assisted in some of
the precincts of our large cities is perfectly amazing, there
being no effort whatever to confine the assistance to persons
unable to read and write, or unable to mark the ballot because
of physical infirmity. In one precinct in Pittsburgh, for exam-

21 See also above, Chap. VI.
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pIe, the Bonsall report28 indicates that 195 voters were as-
sisted. Intimidation, as well as bribery, may be carried on
through this practice. The voter may often ask for assistance
because he is afraid of an overbearing precinct captain. All
the evidence points to an extremely wide abuse of the pro-
vision for giving voters assistance.

J Intimidation and Violence. In a number of recent elections

I in Chicago whole sections of the city were intimidated and
even terrorized by the gun play of gangsters. This may be
done to scare away from the polls the voters of the opposition,
or to subdue and control the precinct officers, who thus in-
timidated may be willing to commit or to see committed vari-
ous frauds without raising a protest. Watchers or honest elec-
tion officers may be reduced to impotence by gun play and
intimidation at the polls. Kidnapping has also been used in
Chicago to get rid of determined and courageous watchers.

AltJering Ballots. Elections may be stolen by altering the
ballots. If the voter fails to vote for all of the candidates that
he is entitled to vote for, the election officers may add crosses
to his ballot for favored candidates. Likewise, they may spoil
votes cast for unfavored candidates by placing additional
crosses on the ballot, causing it to be thrown out for these
offices. The ballots examined in Chicago, Philadelphia, and
Pittsburgh were scrutinized for evidences of erasures and
changes of the ballots, and many such cases were discovered.
Of course, the voter himself might have made these erasures,
but any considerable number may be looked upon always with
SusplClOn.

I Substituti,on of Ballots. The ballots cast by the voters may
\be discarded and other ballots substituted. This is usually
done after the close of the election. The evidence in Penn-
sylvania indicates that many ballots were not accounted for or
returned by the precinct officers, indicating that frauds may
have been committed. While there have been notorious cases
of ballot substitution, this form of fraud is not common.

2B Page 4.
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J False Count and False Returns. Many election frauds have
, been perpetrated in the count. There are many varieties of

false counting, ranging from failure to count the ballots at
all, to such frauds as reading the votes off incorrectly, or if
read correctly, recording them incorrectly. In states where
fraud or error must be proved as a prerequisite to a recount,
the precinct officers.have little or no fear of a possible recount,
and may turn in false returns with impunity. The conditions
which surround the counting of the ballots are usually such
as to make errors almost inevitable and fraud easily perpe-
trated. Although the state laws require the election board to
count as a single team, with one person reading off each bal-
lot, another checking, two tallying, etc., the count is not usual-
ly conducted in this manner. It is quite common for the work
to be divided between two or more teams, and sometimes
political workers and watchers are pressed into service. If
errors or frauds are made, it is impossible to hold anyone
responsible, for no records whatever are made of the count-
ing by each individual or team. The count at a heavy election,
involving a long ballot, and lasting far into the night, offers
many opportunities for false counting and alteration of bal-
lots. Sometimes the corrupt work is done late in the night
after the honest watchers have departed.

\ Altering Returns. The precinct returns may be altered
yither by clerks in the election officeor by the election officers
~hemselves in charge of delivering the returns. There have
been many casesof this kind.29

Factorsand ConditionsResponsiblefor Frauds. There is a \
very close relation between election frauds, machine politics, \
organized vice and crime, and racketeering. Isolated, indi- \
vidual cases of election frauds are uncommon and unimpor-
tant. Election frauds cannot be carried on successfully and
upon a wide scale without protection, without the pre-arrange-
ment of election officers who will "deliver" if necessary, and

.. See above, Chap. VIII.
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without the backing of a powerful political organization. In
all of the election prosecutions in Philadelphia, Pittsburgh,
and Chicago the plea was made that the precinct officers who
committed the frauds were underlings, and that the real per-
sons who should be punished were the "higher-ups" who or-
dered the election frauds. By the statements of their own at-
torneys, these political organizations are convicted of ordering
and carrying out frauds on a large scale. A strong, powerful
political machine, enjoying the vast spoils of patronage, con-
tracts, favors, privileges, and graft coming from the control
of the government of a wealthy city, may be expected to use
every weapon at hand to retain this control when seriously
threatened. In the ranks of the organization will be found
all sorts of persons: some respectable and conscientious, others
corrupt and unscrupulous. In the sections of the city where
frauds are carried on, the precinct captain is out to win by
fair means or foul, and his sharp practices and frauds at the
polls often enhance rather than lower him in the estimation
of the community. Practices at the polling places which would
not be tolerated in other sections of the city attract little at-
tention here. The precinct captain selects precinct officers
who will ob~y his orders, frequently persons who are willing
to go to any lengths to win the election.

The alliance between politics and crime, so frequently re-
vealed in Chicago election practices, is a natural one. The
bootlegger, the saloon keeper, the proprietor of a gambling
house, or the matron of a disorderly house must have protec-
tion. Businesses of this kind cannot be operated successfully
without protection, and are rarely attempted without it. This
element of society, combined with the racketeers and other
criminal elements, make a working agreement with the politi-
cal machine. On election day they throw their weight to their
political allies. Election frauds, violence, terrorism, ballot-
box stuffing, kidnapping, and even murder are all in a day's
work for them. Without this tough element, accustomed to
violating the laws and to rough tactics, election crimes of
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intimidation and violence would not be committed. Many
election frauds may be attributed to an alliance between vice,
crime, bootlegging, and politics.

The great majority of election frauds, according to all
available evidence, are committed by the precinct election
officers, whose sworn duty it is to protect and safeguard the
sanctity of the ballot box. In the worst sections of our large
cities many election officersappointed upon the recomendation
of precinct captains are selected with a view to their usefulness
in crooked work at the polls. Several years ago a former elec-
tion commissioner of Chicago related to the writer that he
had sent out to each person just appointed as election officer
(some 15,000 persons in all) a form notice of the fact that he
had been appointed. The envelope did not bear a return ad-
dress to the election office,but instead a return to a post office
box. The result was that more than six hundred of the notices

were returned as undeliverable! These persons had just been
appointed as election officers upon their individual and per-
sonal application. The conclusion cannot be escaped that the
organizations had filed applications for fictitious persons, or
persons who had moved away, to serve as election officersand
had secured their appointment. The party organizations un-
questionably planned to substitute other persons, who in some
cases would serve under the names of the persons legally
appointed.

Striking evidence of the low character of election officers
was submitted by twenty-five citizens of Chicago in a petition
for the removal of the chairman of the board of election com-

missioners in 193°. With the assistance of the prosecuting at-
torney, these citizens had the list of precinct election officers
for fifteen wards of the city checked against the police records.
In these fifteen wards there were '2965 election officers. At
the hearing 83° police record cards (not including violations
of traffic laws) were presented for persons having the same
names as those of the election officers. Included in these 830
cards were 364 covering 193 persons appointed as election
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officers (there were duplicates in numerous cases) where both
the name and the address were identical with the name and

address of the person appointed as election officer. There
were seventy-five more cards covering these same names, but
from other addresses. In addition there were 368 police rec-
ord cards covering 161 additional persons appointed as elec-
tion officers of the same name, but from a different address.
Many of these names were distinctive, such as Tony Cerra, the
bomber, Christ George, and others, and in all probability
were the same persons appointed as election officers, while
other names were very common and afforded little presump-
tion that they were of the persons appointed as election officers.
The total number of election officers involved in this check
with the police records was 354. Taking into account the fact
that 191 cases involved both the same name and the same ad-
dress, it would seem to be reasonable to assume that this evi-
dence shows probably from 250 to 300 election officers with
police records. The police records showed that these persons
had been arrested for various crimes as follows: Accessory to
murder, assault and battery, assault to commit a felony, as-
sault with a deadly weapon, attempt to commit rape, attempt
to kill, attempted robbery, attempted burglary, bookmaking
and pool selling, bombing, burglary, carrying concealed
weapons, criminal conspiracy, contributing to the delinquency
of a child, crime against nature, disorderly conduct, keeper
of a disorderly house, inmate of a disorderly house, patron of
a disorderly house, driving away an automobile without own-
er's consent, embezzlement, gaming, gambling, larceny,
malicious mischief, murder, obtaining money under false pre-
tenses, prohibition law violations, rape, receiving stolen prop-
erty, robbery, robbery with a gun, vagrancy, and others. Some
were convicted; some were acquitted; many had long police
records.

The following excerpt is taken from the complaint and
petition filed, illustrating the type of persons appointed as
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election officers in one precinct. Other cases even more sensa-
tional and involving longer criminal records, could be cited:

35. Frank Younker, "butcher," 406 South Halsted Street, Judge
of Election for the 5th Precinct of the 27th Ward. The said Frank
Younker, together with Christ Ross, Mike Russo and Roger Keough
were selected for the year 193 ° as poll officials for said precinct and in
said precinct an investigation recently made shows that many offenses
were committed at the registration and canvass in March, 193°, and
at the election in April, 193°. The picture of said Younker is No.
48 172 at the Bureau of Identification and the records show the fol-
lowing;

May 18, 1910, indictment for attempt to commit burglary. S.O.L.
January 12, 1912, sentenced to jail on plea of guilty to larceny

under an indictment for burglary.
January 20, 1917, sentenced to House of Correctien on a charge of

larceny.
June 4, 1918, plea of guilty to indictment charging burglary.

36. Christ Ross, "clerk," 528 South Halsted Street, Republican
Judge for Precinct 5 of Ward 27. The said Christ Ross was chosen
a poll official for the year 193° without investigation to determine
whether he is the Christ Ross who in 1928 was arrested on a charge
of manslaughter, or the Christ Ross who in 1927 was fined for assault
and battery.

37. Roger Keough, "teamster," 408 South Halsted Street, Clerk
of Election for Precinct 5 of Ward 27. The said Roger Keough was
chosen a poll official for the year 193° without investigation to deter-
mine whether he is the Roger Keough who in 192 I was held to the
Grand Jury for robbery, bail $45,000.00, and sentenced to the House
of Correction.

38. Mike Russo, "chauffeur," 520 South Halsted Street, Republi-
can Judge for Precinct 5 of Ward 27. The said Mike Russo was
chosen a poll official for the year 1930 without investigation to deter-
mine whether he is the Mike Russo who in 1925 was accused of rob-
bery and receiving stolen property and in 1928 was accused of assault
and battery and keeping a disorderly house.

39. Frank Gallo, "janitor," 528 South Halsted Street, Republican
Clerk for Precinct 5 of Ward 27. The said Frank Gallo was chosen
a poll official for the year 1930 without investigation to determine
whether he is the Frank Gallo who in 1920 and 1921 was arrested
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for disorderly conduct and in 1927 was fined for assault and battery
and assault with a deadly weapon, and in 1927 was twice arrested
for disorderly conduct and in 1929 was arrested for being an inmate
of a disorderly house, and in January, 193°, was arrested for dis-
orderly conduct.

There can be no hope for honest elections when persons
with criminal records are appointed as elections officers. A
practice almost as bad is the more common one of precinct
captains appointing members of their immediate families or
close relatives to serve on the election boards. Respectable,
honest, capable election officers, under no obligation to pre-
cinct captains, are essential to the honest conduct of elections.

The polling places used in some cities are selected with an
eye to illegal practices and frauds. The use of public build-
ings, with plenty of space, light, and air, and with an at-
mosphere of respectability tends to reduce the rowdyism
which sometimes prevails at the polls. The use of basement
rooms in apartments, of small shops, and congested quarters
tends to facilitate frauds.

The use of paper ballots undoubtedly is conducive to vot-
ing frauds. The paper ballots must be counted by hand, fre-
quently requiring several hours or longer, under conditions
late at night which are likely to facilitate frauds. The elec-
tion officersare quite exhausted after the long day at the polls,
and are not fit to carryon the count for hours afterwards. The
watchers are likely to leave if the count lasts for hours, and
various short cuts may be used. In the confusion, poor light,
mingling of ballots, etc., it is easy for ballots to be altered
or substituted, and for the count to be falsified. If the ballot
is short and the count can be completed within a very few
hours, these dangers are not present. Another danger of fraud
is that the returns may be held up for hours or even days.
There have been many cases of returns being held back de-
liberately to see if more votes are needed, and how many, so
that the corrupt precinct officers may, if necessary, write in
the names of as many more voters as are needed to swing the
election.
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Prevention of Frauds. It is quite obvious that election frauds
cannot be prevented by the prosecution of the offenders. This
method has been used in many cities as a deterrent of election
crimes, but always with similar results. Convictions are diffi-
cult; in fact, almost impossible to secure. The prosecuting wit-
nesses are bought off or are intimidated. Juries are reluctant
to convict the precinct officers,whom they regard as the "un-

derl.ings" fo: the machine. Election f.rauds are ge~erally I

carrIed on wIth the consent and protectIOn of the polIce de- I

partment, and frequently with the understanding that the
prosecuting attorney will not press the cases. The political \
machine which profits from the frauds is ready at all times
to defend election criminals. Prosecutions, even when ac-
companied by convictions, have not been effective in deterring
voting frauds in Chicago, Philadelphia, and Pittsburgh. Other
means must be employed. The election law must be strength- -
ened and the personnel improved. In no other way can elec-
tion frauds be eliminated.

Honest election officers, removed from political control, \
particularly that of the precinct captain, are essential. It would 1
serve no useful purpose to review in detail the recommenda-
tions made in another chapter on this point.3OThe practice of
delegating the actual selection of precinct officers to the party
organizations, and hence to the precinct captains, must be
discontinued. Honest, capable, independent officers can be
secured and are being secured in many cities where it is known
that the election office itself and not the party organization
make the selections. ,

The procedure of the conduct of the election and count re- \
quires improvement. Every voter should be required to sign

Ithe poll list when he applies to vote, and the signature should
be compared with that on the registration record. This sim- ,
pIe device, which facilitates rather than retards the conduct
of the election, is a powerful deterrent against ballot box
stuffing, repeating, and other frauds. One strong point in this

.. See above, Chap. IV.

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



382 ELECTION ADMINISTRATION

procedure is that a permanent record is made, which may be
scrutinized after the close of the election. Better supervision
and inspection of the work of the precinct officersis needed as

Ja precaution against bad practices.
The use of more desirable polling places is of importance

in the prevention of frauds. The best practice is to make no
use whatever of rented shops or quarters, but to hold all elec-
tions in public buildings. This is entirely feasible, particularly
if somewhat larger precincts are used. The adoption of voting
machines makes impracticable many forms of frauds, such as
ballot box stuffing, the alteration of the ballots, the substitu-
tion of ballots, and a false count. The precinct officers, to be
sure, may hand in a false return sheet where voting machines
are used, but this is unlikely. The adoption of voting ma-
chines is highly important in communities afflicted with vot-
ing frauds.

An easy, economical, and certain method of bringing about
a recount constitutes an important protection against voting
frauds. If the precinct officers know that the ballots maybe
recounted and scrutinized for evidence of frauds, and the
records examined, they will be much more reluctant to com-
mit frauds.
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ELECTION COSTS

The cost is one of the most important aspects of the prob-
lem of election administration. It is, of course, secondary to
honesty, accuracy, and the convenience of the electors, but
nevertheless is of great importance. In other chapters the vari-
ous phases of election administration have been treated, with
incidental reference to costs and methods of reducing the
costs. In this chapter will be presented a detailed statement
and analysis of election costs, with specific recommendations
for changes in the laws, personnel, and administration in or-
der to reduce these costs. A certain amount of repetition here
is unavoidable.

An Excessive Burden. Election costs in the United States are
excessive. It is difficult to make general estimates for th~
country as a whole with the incomplete data available, bu~
from the detailed cost records of many communities all over\
the country, it appears safe to estimate that the average cost \

of elections throughout the country is at least one dollar per
vote cast. The only state for which data are available cover-
ing the cost of elections for the entire state, rural sections
as well as cities, and for all elections, is Ohio. In 1930, which
may be taken as an average year, though the vote was some-
what heavier than is usual for "off" years, the cost of elec-
tions was $2,859,3 I2.80, or $1.27 per vote cast.1If the cost of
the new permanent registration equipment is deducted from
the total cost, the cost per vote cast still stands at the high
figure of $1.I 8. This does not include any fixed charges for
interest, depreciation, and obsolescence, which should be
made against the plant and equipment of the election offices,
and for many counties does not include any rental charge for
office quarters.

1 See detailed table on Ohio election costs below.
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The per capita cost of elections of Ohio for 1930, on the
basis of the total population, was forty-two cents. This cost
may be looked upon as somewhat typical. There are a num-
ber of large cities, and also many rural counties in Ohio. In
1930 two elections were held in the state-a primary and the
general election following. While the cost per vote cast for
Ohio is probably higher than that for the country as a whole,
the number of elections per year in that state is undoubtedly
fewer than for the country as a whole. Many communities
have an average of three elections per year instead of two, and
very few states have fewer than an average of two elections
annually. If the per capita cost in Ohio is typical of the entire
country, then our average annual cost of elections, based upon
the total population, 122,775,046, at forty-two cents per
capita, is approximately $51,565,000. To be conservative,
however, let us estimate the annual election costs for the en-
tire country at $40,000,000, assuming that the election costs
in Ohio average somewhat higher than for the country as a
whole.

This estimated annual cost of $40,000,000 for the holding
of elections may appear to be small in comparison with total
governmental costs, the cost of the national government, or
even the cost of some of our large cities. However, it is ex-
cessive, not by reason of the large annual expenditure in-
volved, but because it is out of all proportion to the work
involved. Obviously, one dollar per vote cast is a high price
to pay for the routine work of holding an election, including
the necessary officework and registration of voters. The very
great difference between the costs of various large cities indi-
cates not only that election costs in many communities are ex-
cessive, but also that the costs throughout the country as a
whole are excessive. Milwaukee conducts its elections at a cost

of fifty-six cents and Minneapolis at a cost of thirty-seven
cents pet vote cast. Both of these cities could substantially re-
duce their costs by improved methods, but in comparison with
the country as a whole their costs appear extraordinarily low.
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Both are large cities. The average for the country as a whole
should be considerably lower, owing to the fact that the scale
of wages paid in rural sections and smaller cities is much less
than in the large city. .

The annual cost of holding elections throughout the coun-
try could and should be reduced from an estimated amount of
$40,000,000 to $10,000,000, or from an average cost per
vote cast of one dollar to twenty-five cents. With satisfactory
methods there is no good reason why the cost could not be
further reduced, but twenty-five cents per vote is an attain-
able standard. If the costs exceed this amount, the laws regu-
lating the conduct of elections, the personnel, and the ad-
ministrative procedures should be altered to make it possible.
For smaller cities and rural communities a standard of twenty-
five cents per vote cast is too high; many such communities
now operate at less cost. For the largest cities a higher cost
than twenty-five cents per vote should be looked upon as ex-
cessive, and a cost exceeding fifty cents per vote should be
regarded as grossly excessive. It is not supposed, for a mo-
ment, however, that election costs can be reduced to twenty-
five cents per vote, or even fifty cents per vote, under the
existing election laws of many states.

Accurate and complete data on election costs is very diffi-
cult to secure for many communities. In most states certain
election costs are borne by the city, and others by the county.
Often several offices in each unit of government perform
certain duties in the conduct of elections. It is not uncommon

for election costs to be mingled with other costs of the office
in charge of elections, with the result that it is practically im-
possible to secure accurate data of the actual election costs.
Where city and town officers perform certain election func-
tions, as is usually the case, it is practically impossible to secure
the local expenditures of the various cities and towns within
the county, or to secure statistics upon the total vote cast in
all elections throughout the county. Another factor is that in
many states the counties bear the cost of county and state
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B86 ELECTION ADMINISTRATION

elections, while the municipalities bear the cost of municipal
elections. Sometimes school elections and elections of special
districts of one kind or another are born by the district, and
are not contained in the records of the city or county. When
election cost data are available, data on the total number of
votes cast may not be available. Even for New York City in-
formation is not available as to the total number of votes cast

each year, the election office maintaining no record of the
votes cast in primary elections.

In view of these difficulties, especial acknowledgment is
made here to the election officers in various cities who have

generously supplied the writer with detailed statements of
election costs over a period of years. The following tables
have been either taken from such statements supplied to the
writer by the several election officesor have been compiled by
the writer from the financial records of the city or county. They
cover a number of the largest cities in the country, but they
do not include rural sections, except for the State of Ohio. It
is regretted that it has not been possible to submit data on
the cost of elections in rural sections and smaller cities. A

great deal of the work in such communities is performed by
regular officersas a part of their other duties, and no separate
account is kept of the cost. In Ohio there is a special elec-
tion board for every county in the state, which conducts all
elections and does not perform any other work. These boards
are required to submit a financial report to the secretary of
state. It is, therefore, possible to present data on election
costs for all counties of the state.

The high cost of elections in the large cities, as well as the
very great variation between the cost in various cities, is indi-
cated in the following table showing the average cost per vote
cast over a four-year period:

New York City $1.36
Chicago 1.35
Boston .86
Detroit .79
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Baltimore """"""""""""""" 1.36

Cleveland (Cuyahoga County) (1930) 1.45
Cincinnati (Hamilton County) (1930) . . . 1.36
Columbus (Franklin County) (1930) 2.13
Dayton (Montgomery County) (1930) . . . . . . . 1.76
Milwaukee .56
Minneapolis .37
St.Louis .75
KansasCity,Mo 1.54
San Francisco 1.42
Omaha ,.. .62
Denver .67
Salt Lake City .37

The cost per vote cast in the several counties of Ohio is
given in the following table:2

Election Costs in Ohio Counties, 1930

2From mimeographed report of Secretary of State. It will be noted that the
cost given for the several Ohio counties listed in the table above is slightly
lower than in the following table for all of the counties of Ohio. In the table
above the cost of the permanent registration equipment purchased in 1930 has
been deducted before computing the average cost per vote, while in the following
table for all counties of Ohio no correction has been made for this item.

County
Total number Total cost of Average cost
of votes cast elections per vote cast

Adams. . . . . . . . . . . . . . . . 11,140 '$ 6,877.57 '$ .61
Allen. . . . . . . . . . . . . . . .. 24,547 34,597.43 1.41
Ashland............... 12,915 8,602.50 .67
Ashtabula............. 29,370 23,820.51 .81
Athens................ 22,459 13,723.30 .61
Auglaize.............. 10,393 8,497.52 .82
Belmont.............. 40,709 28,134.42 .69
Brown. . . . . . . . . . . . . . .. 14,079 6,469.51 .46
Butler....:........... 41,708 51,437.54 1.23
Carroll................ 8,589 5,899.48 .69
Champaign............ 14,406 10,435.20 .72
Clark................. 31,185 43,930.02 1.46
Clermont.............. 13,262 12,033.80 .91
Clinton.............. . 12,362 7,967.37 .65
Columbiana........... 35,857 28,717.04 .81
Coschocton............ 13,644 9,721.61 .71
Crawford. .. . . .. .. . . . .. 20,163 12,501.87 .62
Cuyahoga............. 286,007 470,340.62 1.64
Darke. . . . . . . . . ... . . .. 19,666 15,196.07 .78
Defiance.............. 10,691 7,117.43 .67
Delaware.............. 10,598 8,758.66 .84
Erie. . . ......... .. . ... 13,479 19,303.65 1.44
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Election Costs in Ohio Counties, 1930 (Continued)

County
Total number Total cost of Average cost
of votes cast elections per vote cast

Fairfield.............. 17,927 '$ 15,630.26 '$ .87
Fayette............... 10,296 7,857.17 .76
Franklin.............. 100,099 223,998.16 2.24
Fulton................ 8,120 6,644.22 .82
Gallia................ 10,418 5,910.01 .57
Geauga............... 4,952 5,541.65 1.12
Greene............... 15,174 9,378.08 .62
Guernsey............... 18,437

'
13,639.49 .74

Hamilton.. .. .. . . . . . . .. 220,038 336,273.62 1.53
Hancock.............. 12,897 18,089.21 1.40
Hardin. . . . . . . . . . . . . . .. 14,960 8,791.34 .59
Harrison.............. 8,770 6,340.89 .72
Henry. . . . . . . . . . . . . . .. 8,208 9,140.80 1.11
Highland.. . . .. .. .. .. .. 13,827 8,826.06 .64
Hocking.............. 10,771 6,824.62 .64
Holmes. . . . . . . . . . . . . .. 7,384 4,988.88 .68
Huron. . . .. .. . .. .. .... 14,259 9,207.32 .64
Jackson. . . . . .. .. . .. ... 13,586 6,748.28 .50
Jefferson.............. 32,156 53,543.51 1.67
Knox........... ....., 11,444 11,976.22 1.04
Lake................ . 17,178 10,239.07 .60
Lawrence............. 27,365 14,567.05 .53
Licking. . . . . . . . . . . . . .. 24,618 24,519.51 1.00
Logan. . . . . . . . . . . . . . .. 12,597 9,489.47 .75
Lorain. . . . . . . . . . . . . . .. 35,365 44,700.99 1.26
Lucas. . . . . . . . . . . . . . . . 141,778 212,307.83 1.50
Madison.............. 10,298 6,575.63 .64
Mahoning............. 72,765 131,081.83 1.80
Marion............... 16,406 21,302.57 1.30
Medina.............. . 11,070 9,111.88 .82
Meigs................ 15,352 9,559.85 .62
Mercer............... 13,166 8,158.98 .62
Miami................ 20,585 19,071.67 .93
Monroe............... 9,992 5,929.91 .59
Montgomery........... 65,291 122,210.64 1.87
Morgan............... 7,564 4,682.14 .62
Morrow............... 5,784 5,557.07 .96
Muskingum........... 34,660 33,226.92 .96
Noble................ 9,218 6,347.50 .69
Ottaway.............. 10,059 7,332.83 .73
Paulding.............. 6,899 5,907.02 .86
Perry. . . . . . . . . . . . . . . . . 15,727 11,750.69 .74
Pickaway............. 13,166 8,184.67 .62
Pike.................. 7,852 5,792.66 .74
Portage. .............. 15,868 12,402.12 .78
Preble. . . . . . . . . . . . . . .. 8,452 8,529.92 1.01
Putnam............... 14,277 8,148.57 .57
Richland.............. 24,769 23,089.97 .93
Ross.. ................ 17,631 17,942.69 1.02
Sandusky............. 16,482 12,225.10 .74
Sciota.. . . . . . . . . . . . . . . 35,811 26,535.65 .74
Seneca................ 17,252 18,907.62 1.10
Shelby................ 10,720 9,818.05 .92
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Election Costs in Ohio Counties, £930 (Continued)

Election Costs in Large Cities. Detailed data on election
costs in a number of large cities is presented in the following
tables. These election costs are compared and analyzed in
the succeeding sections of this chapter. The unit used for the
measurement of the cost of elections in the following tables is
the average cost per vote cast over a period of four years,
except in some cities where data are not available for a four-
year period. It is recognized that in any community the cost
per vote cast will vary from election to election, depending
largely Upon the size of the vote, the cost of each election
being about the same regardless of the number of votes cast,
but over a four-year period the large and the small elections
counteract each other and offer an average which is reasonably
comparable between cities. Some cities are affiicted with
numerous minor elections, with the result that the cost per
vote cast is rather high, while other cities have relatively few
elections over a four-year period and a larger average vote.
Detroit, for example, had fourteen elections within the four-
year period, while Kansas City had only eight and Baltimore
only six elections. Despite this discrepancy, however, it is
believed that the use of the average cost per vote cast, not
merely for the total cost, but for the individual items covered
and discussed below, is fundamentally sound.

Co1,Jnty
Total number Total cost of Average cost
of votes cast elections per vote cast

Stark. . . . . . . . . . . . . . . .. 74,894 '$ 98,174.24 '$1.31
Summit............... 88,075 132,340.18 1.50
Trumbull............. 36,159 38,120.10 1.06
Tuscarawas........... 26,016 19,216.85 .74
Union....... ..... .... 10,970 8,315.78 .76
VanWert............. 13,109 8,879.74 .68
Vinton..... ..... . ..... 6,624 5,886.48 .89
Warren............... 12,221 8,989.01 .73
Washington........... 17,720 13,309.76 .75
Wayne............... 17,936 15,115.83 .84
William............... 9,081 9,792.06 .93
Wood................. 17,939 15,453.57 .86
Wyandot.............. 8,371 7,077.74 .85

Totals. . . . . . . .. . . . .. 2,252,302 '$2,859,312.80 '$1..27
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Election and Registration Costso! New York City, 1927-30

SALARIES
Regularemployees...............................
Temporaryemployees ............
Electionofficers.. .............

TotaISalaries...............................

OPERATING EXPENSES

Supplies........................................
Equipment.....................................
Repairsandreplacements... ......
Transportation..................................
Telephoneservice................................
Generalplantservice ....................
Contingencies , .....
Rent. . . . . . .. ',""""""""" . ',"
Advertising.....................................

1927

$272,305.76
64,257.50

622,972.00

$ 959,535.26

254,670.10
5,181.92

24,066.80
52,702.63

1,032.50
23,765.65
3,823.90

215,080.66
88,573.26

1928

$303,698.07
119,797.75
723,249.00

$1,146,744.82

564,492,17
10,889.64
20,138.89
82,123.26

1,713.01
54,142.32

6,754.36
239,187.66
87,604.95

1929

$332,695.43
69,922.50

670,039.00

$1,072,656.93

321,428.35
12,612.95
20,621.93
73,733.22

1,741.33
62,494.06
4,973.45

230,601.83
111,249.88

1930

$354,086.75
75,360.00

697,985.00

$1,109,431.75

327,517.74
9,421.90

18,219.47
77,593.77

1,910.57
67,017.06
58,489.53

234,000.00
118,634,95

$ 859,804.99
$1,969,236.74

I I ,2;,

:1,~43,?97

TotalOperatingExpenses $ 668,897.42 $1,067,046.26 $ 839,457.00
GRANDTOTAL $1,628,432.38 $2,213,791.08 $1,912,113.93

Numberofelections~el1:!,!.J~\i'j..' itf':,!ij2,., !18" i!!\i';'7.'!i.,h!ii'2,,!
Total number ofvo;~s d~$tli.~~li;. ~.:~~~52,239, "r'i~c" Z58 .\1(~~"ii~t541689'1ii
Es.timated!hteresdrtd~ep1t€ff~ti i5C;U if!);' ,:: !!!i,~:!:t Tn«f,~i" din;:! "f

mg mac~mes at1~ Pet C7n~I!).:" !! .. $,1r:'15~,~95. OO,.'U ,2Sf'c1940}O.!i'iJ $29~ ,500.00
Total electIOncosts mcludmg'yotmgl11aC: me ch, :,l,,~87, 127.38:'" "2'i4;65~731.08 "" 2,209,613.93
Averagecostpervotecast..;'.\..I.;!J:.;,!( ".,.i1\.,..,,"' ! 1.42,., ',!I,',." 1.19 i}:)H 1.41c' .'/ ., ,',' ',! .., ,I; "'" b".' ,",," , "

'II "", 'I, "i", ' ,,' ' , r." ;-, .
1 No statistics are available coveririgthe total vote in prim'ary elections, and an estimate of 100,000 per year has been made. The pri-

mary electionsin NewYork are usuallyuncontested,with a verylight vote cast. '

w

$ 299,625.00
2,268,861.74

! 1.47
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Summary and Analysis of Election and Registration Costs of New York City, 1927-30

1 It should be noted that voting machines were not used throughout the city in
1927 and 1928. In 1929 the average overhead cost for voting machines per vote cast
was 19 cents, and in 1930,20 cents.

Cost Cost per vote
cast (cents)

SALARIES
Regular employees. . . . . . . . . .. $1,262,786.01 19.6
Temporaryemployees........ 329,337.75 5.1
Election officers. . . . . . . . . . . .. 2,696,245.00 42.0

TotaISalaries........... $4,288,368.76 66.7

OPERATING EXPENSES

Supplies................... 1,468,108.36 22.8
Equipment................. 38,106.41 .6
Repairs and replacements. . . .. 83,047.09 1.3
Transportation.............. 286,152.88 4.5
Telephone service. . . . . . . . . . . . 6,397.41 .1
General plan t service. . . . . . . .. 207,419.09 3.2
Contingencies............... 21,041.24 .3
Rent..................... . 918,780.15 14.3
Advertising................. 406,063.04 6.3

Total operating expenses.. $3,435,205.67 53.4

Voting machine charge of 10
per cent of cost to cover in-
terest and depreciation
charges.................. 1,007,760.00 15.61

GRANDTOTAL............ $8,731,334.43 $1.36
Totalnumberofvotescast.... 6,434,683
Average cost per vote cast.... . $1.36
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Election and Registration Costs oj Chicago, 1928-311

SALARIES
Commissioners andchiefclerk.....................
Office force, regular..............................
Extra employees and overtime. . . . . . . . . . . . . . . . . . . . .
Judgesandclerks ...........................

TotalSalaries...............................

OPERATING EXPENSES

Office records and supplies .
Printing........................................
Electionsupplies '...........................
Election expenses (attorneys, investigations, typing,

etc.) .....
Furnitureandfixtures ..
Transportation..................................

~~~i~~~i~~:::::::::::::::::::::::::::::::::::::
Ballots ';...................
Ballotboxes ,,;,...................
Postage , ;..........
Mapsandplates.................................
Boothsandrails '.......
Cartage and storage.. . .. .. .. . . .. . . . . . .. . . . . . . .. . .
Rentalofpollingplaces.. .....
Binding. . . . . . . . . . . . . . . . . . .

1928

1> 32,749.94
243,717.07
157,875.75

1,487,726.00

1>1,922,068.75

2,413.69
206,230.72

12,782.93

55,121.90
2,516.50

15,503.90
16,120.10
17,757.50

276,788.62
15,312.37
13,250.00
3,937.75

46,365.51
29,003.74

205,300.00
145.00

1929

1> 29,000.08
241,483.88
68,079.50

697,215.00

1>1,035,778.46

2,107.44
55,027.81
6,795.74

26,494.37
739.81

7,671.94
9,097.50

33,126.50
44,681.95

6,144.97
6,000.00
1,085.04

104.31
46,793.89

120,480.00

1930 1931

1> 28,875.08
239,,387.85
140,391. 75

1,147,771.00

1>1,556,424.68

1> 29,500.08
220,400.00
63,789.00

981,305.00

1>1,294,994.08

1>i 918i~5~ii3fW :n:!~i366\351;jl2~
,," . "~I' "~',,' 0' '21'
1>2,840,61"$.89,: :,,;$1,402,129;73
'j 1:3 r~ ,', "'2 "'.'"
2,530,447 1,114,792

$1.12 $1.26

1The table includes, besides the city of Chicago, the following municipalities under the jurisdiction of the board of election com-
missioners: Berwyn, Chicago Heights, Cicero, Summit, and Evergreen Park.

,"

5,100.00 5,400.00
193,382.00 121,859.62
13,961.20 5,761. 79

50,240.62 56,714.95
1,478.88 1,066.29
8,194.00 13,708.13

20,471.00 15,263.21
20,050.00 27,000.00

300,037.00 66,710.76
17,210.00 4,553.86
47,100.00 6,600.00

515.00 226.03
1,901.00 36,220.98

46,750.00 32,305.45
192,590.00 158,980.00

$ 918,980.70 ,$ ,552,71.07

\,1>2,475,4Q5.38 1>1,847,Z65.15
,', I 2 2

1,786,995 906,805
$1.38 $2.03
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Summary and Analysis of the Election and Registration Costs of Chicago, 1928-31

Cost Cost per vote
cast (cents)

SALARIES
Commissioners and chief clerk. $ 120,125.18 1.9
Office force, regular. . . . . . . . .. 944,988.80 14.9
Office force, temporary and

overtime................. 430,136.00 6.8
Judges and clerks. . . . . . . . . . .. 4,314,016.00 68.2

TotaISalaries........... $5,809,265.98 91.8

OPERATINGEXPENSES
Officerecordsand supplies. . .. 15,021.13 .2
Printing.................... 576,500.15 9.1
Electionsupplies. . . . . . . . . . . . 39,301.66 .6
Eletion expenses, investiga-

188,571.84 3.0tlOns,etc.................
FurnitUreand fixtures. . . . . . . . 5,801.48 .1
Transportation. . . . . . . . . . . . . 45,077.97 .7
Advertising................. 60,951.81 1.0
Posting.................... 97,934.00 1.5
Ballots..................... 688,218.33 10.9
Ballotboxes................ 43,331.10 .7
postage.................... 72,950.00 1.1
Mapsandplates............ 5,763.82 .1
Boothsandrails............. 84,951.80 1.3
Cartage and storage... . . . . . .. 154,753.08 2.4
Rentalpollingplaces......... 677,350.00 10.7
Binding.................... 145.00

Total Operating Expenses. $2,756,153.17 43.5

GRANDTOTAL. . . . . . . .. $8,565,419.15 135.5
Totalnumberofvotescast.... 6,339,039
Averagecostper vote cast. . . . . $1.35
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Election and Registration Costs oj Boston, 1926-29

1926 1927 1928 1929

SALARIES
Commissioners.................................. '$ 20,167.34 '$ 21,000.00 '$ 21,000.00 '$ 23,671.29
Permanentemployees............................ 91,896.85 93,395.55 93,376.87 95,177.44
Temporary employees and overtime. . . . . . .. ... .. . . 5,494.00 2,240.00 18,447.50 4,629.00
Precinct officers................................. 52,464.00 23,697.00 80,324.00 27,768.00
Janitorsinpollingplaces..... """""""""'" 6,714.00 3,349.00 9,421.50 3,450.00

TotalSalaries............................... '$176,736.19 '$143,681.55 '$222,569.87 $154,696.23

OPERATINGEXPENSES
Princingandbinding............................. 39,215.15 35,486.28 46,596.76 43,510.05
Advertisingandposting.......................... 622.10 593.90 593.85 847.86
Cartage and transportation.... ..... ..... ......... 4,467.25 2,410.07 4,618.00 2,187.16
Rentalofpollingplaces.......................... . 6,672.42 3,841.43 8,818.75 3,394.72
Officeequipmentandrepairs...................... 262.74 1,239.90 1,396.77 750.96
Officesupplies.................................. 6,140.31 4,153.68 6,811.28 4,274.08
Miscellaneous................................... 2,971.06 2,959.52 3,601.33 1,883.77

TotaIOperatingExpenses.................... . '$ 60,351.03 i; '$ 50,684.78 '$ 72,436.74 '$ 56,848.60

GRANDTOTAL............................. '$237,057.22 . $194,366.33 295,006.61 $211,544.83
Numberofelectionsheld......................... 2 1 3 1
Totalnumberofvotescast....... ...... .... .... ... 291,925 110,208 462,711 218,361
Averagecostpervotecast(cents).'................. 81.4 176.5 64. 96.7
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Summary and Analysis oj the Cost oj Elections and Registration in Boston, 1926-29

Cost Cost per vote
cast (cents)

SALARIES
Commissioners.............. 85,838.63 7.9
Permanent employees........ 373,846.71 34.4
Temporaryandovertime.... . 30,810.50 2.8
Precinct officers. . . . . . . . . . . .. 184,253.00 17.0
Janitorsinpollingplaces...... 22,935.00 2.1

TotaISalaries........... 697,683.84 64.2

OPERATING EXPENSES

Printing and binding. . . . .. ... 164,808.24 15.2
Advertising and posting. . . . .. 2,657.71 .2
Cartage and transportation. . . 13,682.48 1.3
Rentalofpollingplaces....... 22,727.32 2.1
Office equipment and reprin ts.. 3,650.37 .3
Officesupplies.............. 21,379.35 2.0
Miscellaneous............... 11,415.68 1.1

Total Operating Expenses. 240,321.15 22.2

GRANDTOTAL............ 938,004.99 86.4
Totalnumberofvotescast.... 1,083,205
Cost per vote cast (cents). . . ., 86.4
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Election and Registration Costs of Detroit, 1927-30

1927 1928 1929 1930

SALAIlIES
GeneralofFicepayroll............................ 33,901.96 37,315.96 $ 40,225.84 $ 41,570.88
Extraemployees................................ 51,260.38 90,983.98 76,686.78 88,642.15
Electionboardpayroll........ ................. ... 254,233.00 213,016.95 352,665.00 232,574.75
Registrationboardpayroll..................... ... 61,344.50
Engineersandjanitors' roll.r..................... 9,587.00 13,542.00 9,735.00 7,321.00
Autoservice.................................... 2,225.50 2,461. 77 2,978.03 2,837.55

TotaISalaries............................... $351,207.84 $417,665.16 $482,290.65 $372,946.15

OPERATINGEXPENSES
Electionhouses................................. 24,440.00 15,880.00 5,511.45

Pollingplacee:ruIPment. :.................... ...
9,011.00 9,173.94 5,719.00 1,864.91

Maintenanceo boothsandequipment.............. 5,678.51 10,882.45 6,541.52 9,807.83
Transporting boothsandequipment. . . . . . . . . . . . . . .. 7,439.15 12,087.56 10,622.99 9,807.83
Electrical serviceforpollingplaces. . . . . . . . . . . . . . . ., 6,590.84 3,841.10 6,236.17 5,124.95
Shopand warehouseequipment.. . . . . . . . . . . . . . . . . ., 63.93 250.00 144.00 17.30
OfFiceequipment................................ 85.35 4,263.78 560.12 196.75
Telephones..................................... 300.00 325.00 396.00 389.87
Postage........................................ 1,515.00 1,125.00 1,615.50 650.30
Stationerysupplies.............................. 1,032.88 1,693.17 1,508.14 1,549.86
Printing books,forms,etc......................... 8,348.08 7,244.68 7,314.65 8,998.76
Printingballots................................. 6,788.75 1,996.40 12,580.39 65,842.24
Advertisingand p()stjngno.tices...;. . . . . . . . . . . . . . . ., , 11,426.53 12,884.75 12,763.12 7,871.94

Printingaps"""';/"';:;".;""'('J"""" ',"""
1,217.99 q. ",;;999.77 124.00 1,020.00" \:;)' "

TotalExpenses... ....;;................. 1>83,938.01
'.,

82,647.60 66,125.60 $118,738.96

GRANDTOTAL,.......... ................. $435,145.85 $500,312,76 548,416.25 $491,685.09
Numberofelectionsheld....... """""""'" 4 3 4 3
Totalvotecast.................................. 499,696 593,229 652,488 750,520
Average cost per vote cast (cents). . . . . . . . . . . . . . . . .. 87 63 84 65
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COSTS 397

Summary and Analysis of the Election and Registration Costs of Detroit, 1927-30

Cost Cost per vote
cast (cents)

SALARIES
Generalofficepayroll......... $ 153,014.64 6.1
Extraemployees.............. 307,573.29 12.3
Precinct officers, elections. . . . ., 1,052,489.70 42.3
Precinct officers, registration. . . 60,344.50 2.4
Engineers and janitors... . . . . .. 40,185.00 1.6

TotaISalaries............ $1,624,109.80 65.1

OPERATINGEXPENSES
Electionhouses.............. 45,831.45 1.8
Polling place equipment. . . . ... 25,768.85 1.0
Maintenance, booth and equip-

ment..................... 32,895.28 1.3
Transportation............... 39,957.53 1.6
Electrical service, polling places 21,813.06 .9
Shops and warehouse equipment 477.23
Office equipment............. 5,106.00 .2
Telephones.................. 1,410.87
Postage..................... 5,005.80 .2
Stationery supplies. . . . . . . . . .. 5,784.05 .2
Printing books, forms, etc.. . . .. 31,906.15 1.3
Printing maps................ 3,361.76 .1
Printing ballots. . . . . .. ... ..., 87,207.78 3.5
Advertising and posting notices. 44,946.34 1.8

Total Operating Expenses.. $ 351,448.17 14.1

GRANDTOTAL........ $1,975,559.95 79.2

Totalvotecast............... 2,495,941
Average cost per vote cast 79.2(cents)....................
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Election and Registration Costsof Baltimore, 1926-29

SALARIES
Office force and supervisors .....
Extrahelpandovertime,............................
Judges and clerks (elections)..........................
Judges and clerks (registration). . . . . . . . . . . . . . . . . . . . . . .

TotalSalaries...................................

OPERAUNG EXPENSES

Rentofpollingplaces................................

Storage"""""""'i'.~"""""""""""""

Precinctboundarybooks;~~ ... .......
Suppliesforelectionoffici:iJ .
Overhauling and cleaning J>illot boxes. . . . . . . . . . . . . . . . . . .

~~~~~~.~~~~e.ll.~~~~~s.~~

~
;

..

..

.

.

.

.

.

::::::::::::::::::::::::::
Equipment for polls (new). ..........................
Repairofequipment ~' ..........................
Transportation and erecting polling booths. . . .. .. .. . .. ..
Ballots.............................................
Printingelectionreturns...'...........................
Registrationbooks

I
...........................

Advertising !............................
Miscellaneous.......................................

Total Expenses'::. . :
GRANDTOTAL..,. .

Numberofelectionsheld., ......
Totalvotecast......................................
Averagecostpervotecast .

1926

1>38,200.00
4,500.00

89,424.00
99,360.00

1>231,484.00

37,260.00
3,480.00
2,200.00
3,410.31
1,300.00
8,640.00
3,515.50
8,340.00
2,840.00
7,490.00

23,960.00
1,490.00

10,625.00
9,605.00

10,610.50

1>134,;766'.31ii~i,.1.

1>366,200.31;"1
2", ,,'

217,385
1>1.55

1927

$ 38,200.00
4,500.00

89,424.00
39,744.00

1>171,868.00

26,082.00
3,480.00
1,890.40
2,787.71
1,300.00
7,980.40
3,418.00

670.40
1,422.80
5,463.80

14,335.00
980.40

6,611.32
9,144.40

1>8sh566.o3",r '.

1>258 ~434:, 63

2' I;
186,793

1>1.37

1928

1>38,200.00
4,500.00

89,424.00
59,616.00

1>191,740.00

29,808.00
3,480.00
1,040.20
2,080.10
1,300.00
6,001.20
2,940.80
2,433.07
1,489.10
6,989.16

23,725.00
1,890.85

6,448.02
4,145.14

~t$93,770.64

: $285,510.64
, ' 2,

, 293,133
1>0.98

1929

$38,200.00
4,500.00

1>42,700.00

$42,700.QO
0
0
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COSTS 399

Summary and Analysis of the Election and Registration Costs in Baltimore, 1926-29

Election and Registration Costs of St. Louis, 1926-29

Cost Cost per vote
cast (cents)

SALARIES
Office force and supervisors.... .. ., $152,800.00 21.9
Extra help and overtime. . . . . . . . .. 18,000.00 2.6
Judges and clerks (election). . . . . .. 268,272.00 38.4
Judges and clerks (registration). . .. 198,820.00 28.4

TotaISalaries............... $637,792.00 91.3

OPERATING EXPENSES

Rent of polling places. . . . . . . . . . .. 93,150.00 13.4
Storage........................ 10,440.00 1.5
Precinct boundary books. . . . . . . .. 5,130.60 .7
Supplies for election officials. . . . . .. 8,278.12 1.2
Overhauling and cleaning ballot

boxes. . . . . . . . . . . . . . . . . . . . . . .. 3,900.00 .6
Printing forms.................. 22,621.60 3.2
Maps.......... ................ 9,874.30 1.4
Equipment for polls (new)........ 11,443.47 1.6
Repairofequipment............. 5,751.90 .8
Transportation and erecting polling

booths....................... 19,942.96 2.9
Ballots......................... 62,020.00 8.9
Printing election returns. . . . . . . . . . 4,361.25 .6
Registration books. . . . . . . . . . . . . .. 10,625.00 1.5
Advertising..................... 22,664.34 3.2
Miscellaneous................... 23,900.04 3.4

Total Expenses.. . . . . . . . . . . .. $314,103.58 45.1

GRANDTOTAL............... $951,895.58 136.4

Totalvotecast.................. 697,211
Averagecostpervotecast....... . $1.36

1926 1927 1928 1929

General office payroll. . . .. $ 62,149.45 $ 43,660.88 $112,830.74 1>20,980.76
Judges and clerks' payroll. 130,544.00 68,102.00 200,078.00 90,250.00
Polling place rental. . . . .. 55,000.00 17,005.00 38,413.00 20,988.12
General expendi tures. . . .. 84,000.00 29,799.31 72,716.60 33,249.06

TotaL............. $331,693.45 $158,567.19 $423,768.34 $165,466.94

Number of elections held.. 4 2 2 2
Total number of votes cast 426,982 124,548 475,174 398,980
Average cost per vote cast

(cents)............... 77.6 127.2 89.1 41.6
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400 ELECTION ADMINISTRATION

Summary and Analysis of the Election and Registration Costs of St. Louis, 1926-29

Analysis of the Election and Registration Costs of Cuyahoga County, Ohio, 19301

Numberofelectionsheld 2
Total number of votes cast. 286,007
Averagecostpervotecast ..., ... ... '$1.64
Average cost not including permanent registration equipment. . . . . . . . . . . . . .'$1.45

1 Including Cleveland.

Cost Cost per vote
cast (cents)

General office salaries. . . . . . . . . . .. '$ 239,621.83 16.7
Judges and clerk... . . .. .. .. . . . . .. 488,974.00 34.3
Polling place renta1. . . . . . . . . . . . .. 131,136.12 9.2
Otherexpenses.................. 219,763.97 15.4

Tota1...................... '$1,079,495.92 75.6
Totalvotecast.................. 1,425,684
Average cost per vote cast (cents).. 75.6

Cost Cost per vote
cast (cents)

SALARIES
Board. . . . . . . . . . . . . . . . . . . . . . . ., '$ 16,800.00 5.9
Office force (regular). . . . . . . . . . . .. 67,594.73 23.6
Officeforce(temporary).......... 28,852.50 10.0
Judges and clerks (elections). . . . .. 137,735.60 48.2
Registrars...................... 59,788.00 20.9

TotaISalaries............... '$310,770.83 108.6

OPERATINGEXPENSES
Ballots........................ 8,977.00 3.1
Poll books and supplies. . .. . . . . .. 7,003.75 2.4
Permanent registration equipment. 54,972.99 19.2
Printing registration lists......... 23,090.68 8.1
Transportation of precinct equip-

ment........................ 10,655.77 3.7

Storage of precinct equipment..... 1,225.00 .4
Repair of precinct equipment and

voting houses................. 13,746.97 4.8
Office furniture.................. 405.43 .1
Rent: office of board..... . . . . . . . .. 13,975.12 4.8
Rent:pollingplaces.............. 14,856.25 5.2
Advertising.................... 160.22
Miscellaneous................... 10,500.81 3.7

Total Operating Expenses..... '$159,569.99 55.6

GRANDTOTAL............... '$470,330.82 164.2
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COSTS 4°1

Analysis of the Election and Registration Costs of Hamilton County, Ohio, 19301

Numberofelectionsheld ... ...2
Total vote cast. ,. ..., ...,. .220,0.38
Averagecostpervotecast ...,.. '$1.53
Average cost, notincluding permanent registration equipment. . . . . . . . . . . . . . '$1.36

1 Including Cincinnati.

Cost Cost per vote
cast (cents)

SALARIES
Board.......................... '$ 16,572.00 7.5
Officeforce regular). . . . . . . . . . . .. 54,170.82 24.6
Officeforce temporary).......... 16,587.46 7.5
Judges and clerks (election)...... . 87,291.10 39.7
Registrars...................... 31,740.00 14.4

Total Salaries.... ........ ... '$206,361.38 93.7

OPERATING EXPENSES
Ballots......................... 3,977.65 1.8
Poll booksand precinct supplies.... 3,636.53 1.7
Permanent registration equipment. 38,252.17 17.4
Precinctregistration lists. . . . . . . .. 13,613.89 6.2
Transportation of precinct equip-

ment........ ..... ........... 2,855.75 1.3
Storageof precinctequipment..... 3,843.71 1.7
Newprecinctequipment.......... 1,810.74 .8
Repairofprecinctequipment...... 399.78 .2
Officefurniture......... """'" 4,801.29 2.2
Rent:officeofboard.............. 12,266.48 5.6
Rent: pollingplaces... .... .. .. ... 26,901.00 12.2
Advertising..................... 928.72 .4
Miscellaneous................... 16,634.43 7.5

Total OperatingExpenses..... '$129,912.14 59.0

GRANDTOTAL............... '$336,273.62 152.7
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402 ELECTION ADMINISTRATION

Analysis oj the Election and Registration Costs oj Franklin County, Ohio, 19301

Numberofelectionsheld ..2
Totalnumberofvotescast 100,099
Averagecostpervotecast .$2.24
Average cost, not including permanent registration equipment... . . . . . . . . . . .$2.13

1 Including Columbus.

Cost Cost per vote
cast (cents)

SALARIES
Board.... . . . . . . . . . . . . . .. . . . . . .. $ 11,087.68 11.9
Office force (regular) . . . . . . . . . . . .. 36,687.00 36.7
Officeforce(temporary).......... 2,765.26 2.8
Judges and clerks (elections).. . . . .. 72,080.20 72.1
Registrars...................... 22,750.00 22.7

TotaISalaries............... $146,161.14 146.2

OPERATING EXPENSES
Ballots......................... 5,576.79 5.6
Poll books and precinct supplies. . .. 5,816.00 5.8
Permanent registration equipment. 11,471.25 11.5
Printing registration lists. . . . . . . .. 14,171.55 14.2
Transportation, precinct equipment
Storage, precinct equipment. . . . . .. 895.00 0.9
New precinct equipment. . . ... ... 1,790.83 1.8
Repair precinct equipment. . . . ... 9,148.57 9.1
Officefurniture.................. 10,090.78 10.0
Rent:officeofboard.............. 3,900.00 3.9
Polling places. . . . . . . .. .. . . . .. ... 11,675.43 11. 7
Advertising..................... 388.72 .4
Miscellaneous................... 2,912.10 2.9

Total Operating Expenses..... $ 77,837.02 77.8

GRANDTOTAL............... $223,998.16 224.0
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COSTS 4°3

Analysis of the Election and Registration Costs of Montgomery County, Ohio, 19301

Numberofelections 2
Totalnumberofvotescast.. 65,291
Averagecostpervotecast $1.87
Averagecost,notincludingpermanentregistrationequipment .$1.76

1 Including Dayton.

Cost Cost per vote
cast (cents)

SALARIES
Board. . . . . . . . . . . . . . . . . . . . . . . .. $ 9,432.00 14.4
Office force (regular). . . . . . . . . . . .. 27,902.10 42.7
Judgesandclerks................ 34,366.40 52.7
Office force (temporary) . . . . . . . . .. 4,442.56 6.8
Registrars...................... 8,722.00 13.4

Total Salaries.............. $84,865.06 130.0

OPERATINGEXPENSES
Ballots..................."...... 2,595.45 3.9
Poll books and precinct supplies. . .. 2,782.31 4.3
Permanent registration equipment. 7,391.22 11.3
Registrationlists................ 5,745.73 8.8
Transportation precinct equipment. 2,609.20 4.0
Storage precinct equipment. . . . . ..
Newprecinctequipment..........
Repairprecinctequipment........ 519.37 .8
Office furniture..................
Rent: office of board. . . . ......... 3,925.00 6.3
Rent:pollingplaces.............. 5,430.00 8.3
Advertising..................... 283.60 .4
Miscellaneous................... 6,063.70 9.3

Total Operating Expenses..... $ 37,345.58 57.2

GRANDTOTAL................ $122,210.64 187.2
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Election and Registration Costs of Kansas City, Missouri, 1925':"29

SALARIES
Generalofficepayroll ,

Generalofficeextra help. ;..
Judgesandclerks(electio~s) ..
Judges and clerks(registrations).. . . . . . . . . . . . . . . . . . . . . .

TotaISalaries...................................

OPERATING EXPENSES

Boothrental(elections) ,.......
Boothrental(registrations) ..
Generalofficerent...................................
Lightandpower '............................
Stationery and supplies .........
Postage f.,...........................
Telephoneand telegraph..J. .,........................
Officefurn!tureandequip~Ft .
Boothequlpment ~ .
Boothequipment, transfer'iuJ,dstorage. . . .. . . . . . . . . . . ..

Autohire

t

1...........................

Le~al.advertising r'...........................
prmtmg:forms

.

;
..

,.....................
Printing:voters'lists... 'F""'" .......Printing:ballots ......................
Printing:maps L. ..".:'
Miscellaneous...,. Y . . . .ri,

TotalOperatingExpenses .,................

GRANDTOTAL...................................
Numberofelectionsheld .
Totalvotecast ..........
Averagecostpervotecast .......

1925

~20,400.00
60,112.59
45,510.00
20,448.00

~146,470.59

12,120.00
4,080.00
3,120.00

479.65
6,929.50
2,350.00

754.28
1,021.66

429.99
9,391.90

703.50
5,855.30

13,902.06
9,326.42

24,747.77" ,
1; 151;.8q;;:,:;,

!
iE;,i

1 2,
.
738

.
,.946

.
:r
.
'
.

',!,:'Jh. '" '.'
~!98;90!l.7i~:

~245,3i!U6
, 3,

244,326
~1.00

1926

~ 20,400.00
120,725.17
28,440.00
37,908.00

~207,473.17

7,540.00
7,550.00
3,360.00

839.30
8,039.16
3,000.00

785.56
1,145.65
2,149.29
7,678.85

156.00
10,257.80
20,012.55
17,279.46
31,060.76
"0 "~6(43,

,.~
, $,12~;479.~0

$335,47?90
'2

172,151
~1.95

1927

~20,400.00
78.12

~20,478.12

3,480.00
290.85
142.15

579.45

5.95
1,200.00

787.94
F1.08

~ 6,663.42

$27,141.54

1928

~ 20,400.00
144,198.27
45,144.00
95,412.00

~305,154.27

12,020.00
24,130.00
3,480.00
1,019.50

17,676.31
2,000.00

955.39
739.80

9,752.46
13,685.30
4,547.00

18,468.30
45,666.08
36,696.34
52,335.97
6,037.43
4,415.t3

$253,625.'31

~5S8,779.58
3

341,884
~1.63
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COSTS 4°5

Summary and Analysis of Election Costs of Kansas City, Missouri, 1925-28

Total number of votes cast. ...758,234
Averagecostpervotecast $1.54

Cost Cost per vote
cast (cents)

SALARIES
Generalofficepayroll. . . . . . . . . . . .. $ 81,600.00 10.8
Generaloffice,extrahelp.......... 325,114.15 43.0
Judgesand clerks,elections..... ... 119,094.00 15.7
Judgesand clerks,registrations. . .. 153,768.00 20.2

TotaISalaries............... $ 679,576.15 89.7

OPERATINGEXPENSES
Boothrental, elections.. . . . . . . . . .. 31,680.00 4.2
Boothrental, registrations. . . . . . .. 35,760.00 4.7
Generalofficerent............... 13,440.00 1.8
Lightandpower................. 2,629.30 .3
Stationery and supplies.. . . . . . . . .. 32,787.12 4.3
Postage........................ 7,350.00 1.0
Telephoneand telegraph... .... '" 3,074.68 .4
Officefurniture and equipment. . . .. 2,907.11 .4
Boothequipment................ 12,337.69 1.6
Booth equipment, transfer and stor-

age.......................... 31,956.05 4.2
Autohire....................... 5,406.50 .7
Legaladvertising................ 34,581.40 4.6
Printing:forms.................. 79,580.69 10.5
Printing: voters'!ists. . . . . . . . . . . .. 63,202.22 8.4
Printing:ballots................. 108,144.50 14.3
Printing:maps.................. 12,463.60 1.6
Miscellaneous................... 9,997.37 1.3

Total OperatingExpenses..... $ 487,198.23 64.3

GRANDTOTAL............... $1,166,774.38 154.0
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Election and Registration Costs of Milwaukee, 1928-31

City of Milwaukee

I Including $13,659.94 to change street names and house numbers on all registration records.
2 Including $4,000 for painting and repairing election booths.

1928 1929 1930 1931

SALARIES
Commissioners...................................... $ 3,780.00 $3,780.00 $ 3,780.00 $ 3,780.00
Secretaryandasst.secretary.... ...... "'" ..... ...... 5,580.00 5,580.00 5,700.00 5,700.00
Extraemployees.................'................... 26,893.44 5,363.67 17,287.20 26,973.191
Inspectorsandballotclerks....... """""'" ... .... 73,458.50 34,986.00 59,438.00 40,680.00

TotaISalaries................................... $109,711.94 $49,709.67 $86,205.20 $77,133.19

OPERATINGEXPENSES
Officerecordsandsupplies... .......... ..... ..... ..... 194.99 1,701.46 301.09 2,468.59
Printing registration lists............................. 16,256.76 8,236.81
Electionsupplies.................................... 4,212.35 2,689.82 2,.872.80 3,389.30
Furnitureandfixtures..... ...... ... .... ....... ....... 432.90 246.10 994.06
Transportation...................................... 453.70 167.30 227.93 160.76
Advertising......................................... 3,526.77 3,639.82 1,503.06 3,503.78
Postage............................................ 50.00 8.00 50.00 50.00
Mapsandplates..................................... 41.19 252.39 135.00 70.30
Cartage............................................ 511.01 217.00 368.20 252.00
Erecting, maintaining and dismantling polling places... . .. 10,436.43 4,973.59 9,885.17 5,253.20
Equipmentrepairs................................... 3,286.71 487.25 5,044.342 1,280.50
Fuelandoil......................................... 339.70 146.39 305.17 115.46
Additionalequipmt:nt....,.'.l.. """" ...... 1,948.01' ';; . 105.00 2,273.78 363.96

. .!,.., . "",

TotalOperatingExpJrises........................ 41,690.52
"

14,634.12 31,203.35 17,801.91

GRANDTOTAL................................... $151,402.46 i $64,13,43.79 $117,408.55 $94,935.10

406 ELECTION ADMINISTRATION
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Election and Registration Costs if Milwaukee, I929-JI (Continuetl)
Milwaukee C~unty

(Eighty per cent charged to City)

1928 1929 1930 1931
SALARIES

Commissioners and secretary. """"" ... ......... ... $4,800.00 $4,920.00 $5,040.00 $5,040.00
Temporaryemployees................................ 1,983.68 89.60 1,482.80 272.40

Total Salaries.................................. '$6,783.68 '$5,009.60 '$6,522.80 '$5,312.40

OPERATING EXPENSES
Officesupplies....................................... 983.04 275.48 860.20 832.76
Printing(ballots,etc.)............................... 7,472.74 594.40 5,480.86 923.68
Advertisingandpublication........................... 16,154.96 5,483.20 10,650.73 3,218.57
Miscellaneous....................................... 580.56 83.20 218.92 114.20

TotaIOperatingExpenses......................... '$25,191.30 '$ 6,436.28 '$17,210.81 '$ 5,089.21

GRANDTOTAL................................... '$31,974.98 '$11,445.88 '$23,733.61 '$10,401.61

CITYANDCOUNTYTOTAL.......................... '$183,377.44 '$ 75,789.67 '$141,142.16 '$105,336.71
Numberofelectionsheld.............................. 4 2 2 2
Totalnumberofvotescast.. .......................... 441,580 112,184 231,048 118,352
Averagecostpervotecast(cents)...................... 41.5 67.7 61.1 89.3

COSTS 407
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408 ELECTION ADMINISTRATION

Summary and Analysis of the Election and Registration Costs of Milwaukee, 1928-31

Cost Cost per vote
cast (cents)

City of Milwaukee

Milwaukee County, 1928-31
(Eighty per cent charged to City)

Totalvotecast ... ., "" 903,164
Averagecostpervotecast(cents) 56.1

SALARIES
Commissioners.................. $ 15,120.00 1.7
Regularemployees.............. 22,560.00 2.5
Extraemployees................ 76,517.50 8.5
Precinct election officers. . . . . . . . .. 208,562.50 23.0

TotaISalaries............... $322,760.00 35.7

OPERATING EXPENSES

Officerecordsand supplies. . . . . . . . 4,566.13 .5
Printing registration lists. . . . . . . .. 24,493.57 2.7
Electionsupplies. . . . . . .. .. .. .. .. 13,164.27 1.5
Furniture and fixtures. . . . . . . . . . .. 1,673.06 .2
Transportation.................. 1,009.69 .1
Advertising..................... 12,173.43 1.3
Postage........................ 158.00
Mapsandplates................. 498.88
Cartage........................ 1,348.20 .1
Erecting,maintaining, anddisman-

ding pollinghouses. . . . . . . . . . .. 30,548.39 3.3
Equipmentrepairs............... 10,098.80 1.1
Fuelandoil..................... 906.72 .1
Newequipment................. 4,690.75 .5

Total Operating Expenses..... $105,329.90 11.6

TOTALCITY EXPENSES. . . . . . .. $428,089.90 47.5

SALARIES
Commissionersand secretary. . . . .. $19,800.00 2.2
Temporary employees............ 3,828.88 .4

TotaISalaries............... $23,628.88 2.6

OPERATING EXPENSES
Officesupplies................... 2,951.48 .3
Printing (ballots,etc.). . . . . . . . . . . . 14,471.78 1.6
Advertisingand publication. . . . . . . 35,507.46 3.9
Miscellaneous................... 996.88 .1

Total OperatingExpenses..... $53,927.60 5.9

TOTAL COUNTY EXPENSES. . . . . . $77,556.48 8.6

CITY AND COUNTYTOTAL.... $505,646.38 56.1
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Election and Registration Costs of Minneapolis, 19Z6-Z9

1926 i927 1928 1929

SALARIES
Officeforce......................................... $ 6,828.33 $ 7,880.00 $10,083.25 $ 8,100.55
Extrahelp,office.................................... 4,806.75 4,258.00 13,057.89 1,554.31
Judgesandclerks...... ..... ............. ....... ..... 51,680.87 46,894.43 54,199.02 61,776.06
Schooljanitors...................................... 915.10 397.00 1,110.83 361.40
Labor. . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . .. 4,014.55 5,274.50 1,471.34 889.14

TotalSalaries................................... $68,245.60 $64,703.93 $79,922.33 $72,681.46

OPERATING EXPENSES
Postage............................................ 753.04 1,587.92 2,283.08 943.98
Trucking........................................... 81.75 473.70 541.75 1,790.59
Advertising......................................... 85.49 116.52 839.73
Printingandbinding................................. 390.50 951.21 519.05 871.84
Ballots............................................. 1,250.93 6,630.55 1,385,20 6,331.13
Rentalforpollingplaces. . . . . . . . . . . . . . .. . .. .. .. . . .. . .. 2,240.00 2,417.00 2,624.00 3,525.00
Suppliesandmiscellaneous...... ........ .............. 3,984.43 4,926.03 4,881.35 3,369.21

TotalOperatingExpenses......................... $ 8,700.65 $16,855.90 $12,349.68 $17,670.48

GRANDTOTAL................................... $76,946.25 $81,559.83 $91,272.01 $90,351.84
Numberofelectionsheld........ ..................... 2 2 3 3
Totalnumberofvotescast............................ 193,749 198,690 275,224 277,723
Averagecostper vote cast (cents). . . . . . . . . . . . . . . . . . . . .. 39.7 41 33 32.5

COSTS 409
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Summary and Analysis of Election and Registration Costs of Minneapolis, 1926-29

Totalvotecast.. , ... ...945,386
Averagecostpervotecast(cents)... ,. , ... ...37.1

Cost Cost per vote
cast (cents)

SALARIES
Office force..................... $ 32,897.13 3.4
Extra help-office. . . . .... ... .. .. 23,676.95 2.5
Judgesandclerks................ 214,550.38 22.7
School janitors.................. 2,784.23 .2
Labor. . . . . . . . . . . . . . . . . . . . . . . . . . 11,649 .55 1.2

TotaISalaries............... $295,558.24 31.2

OPERATING EXPENSES

Postage........................ 5,568.02 .6
Trucking....................... 2,887.79 .3
Advertising..................... 1,041.47 .1
Printing and binding............. 2,732.60 .3
Ballots......................... 15,327.81 1.6
Ren tal polling places. . . . . . . . . . . . . 10,860.00 1.1
Supplies and miscellaneous.. . . .. . . 17,161.02 1.8

Total Operating Expenses.. ... '$ 55,578.71 5.9

GRANDTOTAL............... '$351,136.95 37.1
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Election and Registration CostsJor City and County oj San Francisco 1926-29

1926 1927 1928 1929

SALARIES
Office force and commissioners......................... '$ 63,328.63 '$ 63,867.66 '$ 62,832;83 '$ 65,161.65
Extrahelpandovertime.............................. 72,035.80 49,075.78 141,600.60 39,491.01
Judges and clerks (registrations). . . . . . . . . . . . . . . . . . . . . ..

86,560.00Judgesandclerks(elections)........................... 81,340.00 50,230.00 35,830.00

TotaISalaries................................... '$216,704.43 '$163,203.44 '$290,993.43 '$140,482.66

OPERATINGEXPENSES
Officerent,light-power... ...........,...... ..........
Stationeryandsupplies............................... 1,136.35 834.55 1,177.25 456.65
Officefurniture and equipment........................ 1,789.52 3,046.72 3,347.00 2,829.99
Postage............................................ 15,311.42 11,684.75 33,345.21 8,000.00
Printing

Forms,books,etc.................................. 14,908.45 13,373.83 20,939.28 14,291.30
Listsofvoters..................................... 23,316.33 5,552.64 12,086.57 4,201.30
Ballots.. .. .. .. . . .. . . . . . . . . . . . . . . . . . . . . . . . . . . . . . .. 9,040.10 1,494.00 12,219.10 2,960.00
Maps. ................... ...... ....... ....... .... 2,167.90 75.00 2,170.00

Rentalofpollingplaces............................... 13,690.00 15,030.00 25,360.00 10,580.00
Polling place equipment (new) and repair and maintenance.
Cartage and storage.................................. 732.90 235.00 1,013.00 450.00
Voting machines-storage and cartage. . . . . . . . . . . . . . . .. 4,789.75 7,988;05 9,672.27 10,852.85
Autohire........................................... 1,853.60 1,477.80 4,426.04 1,082.00
Legaladvertisingandposting......... .... ............ 1,422.90 912.51 2,222.45 932.15
Miscellaneous....................................... 1,819.68 1,240.85 1,727.68 1,075.17

TotaIOperatingExpenses......................... '$ 89,811.00 '$ 65,038.60 $127,610.85 $ 59,881.31

GRANDTOTAL................................... $306,515.43 '$228,322.04 $418,604.28 '$200,363.97
Numberofelectionsheld... ...... ..... ........ ....... 2 2 4 1
Totalnumberofvotescast............................ 248,127 236,841> 513;674 104,829
Voting machine charge for interest and depreciation. . . . . .. $120,000.00 $120,000.00 $120,000.00 $120,000.00
Combinedtotal..................................... '$426,505.43 '$348,322.04 '$538,604.28 $320,363.97
Average cost per vote cast, including voting machine charge '$1.71 $1.47 '$1.05 '$3.20

COSTS 411
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Summary and Analysis of Election and Registration Costs of San Francisco, 1926-29

Totalvotecast.. ... ...1,104,471
Votingmachinecharge,interest, and depreciation. . . . .. ... . . .$480,000.00
Combinedtotal .$1,633,805.72
Averagecostpervotecast,includingvotingmachinecharge .$1.42

Cost Cost per vote
cast (cents)

SALARIES
Office force and commissioners. . . .. $255,190.77 23.1
Extra help and overtime. . . . . . . . . . 302,203.19 27.4
Judges and clerks (elections)..... .. 254,070.00 22.9

TotaISalaries............... $811,463.96 73.4

OPERATING EXPENSES

Stationery and supplies.. . . . . .. . .. 3,604.70 .3
Officefurniture and equipment..... 11,013.23 1.0
Postage........................ 68,341.38 6.2
Printing: forms,books... ., ., .. . .. 63,512.86 5.7
Printing: lists of voters. . . . . . . . . .. 45,156.84 4.1
Printing:ballots................. 25,713.20 2.3
Printing:maps.................. 4,412.90 .4
Rental pollingplaces. . . . . . . . . . . .. 64,660.00 5.9
Cartage and storage... .. . . .. .. . .. 2,430.90 .2
Voting machines: storage and cart-

age.......................... 33,302.92 3.0
Autohire....................... 8,839.44 .8
Legaladvertisingand posting. . . . .. 5,490.01 .5
Miscellaneous................... 5,863.38 .6

Total OperatingExpenses..... $ 342,341. 76 31.0

GRANDTOTAL............... $1,153,805.72 104.4
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Election and Registration CostsforCity of Omaha and Douglas County, 1927-30

1927 1928 1929 1930

SALARIES
Officeforce and commissioners......................... '$ 7,560.00 '$ 7,560.00 '$ 7,590.00 '$ 7,749.96
Extrahelpandovertime.............................. 8,008.29 22,238.09 4,573.10 22,257.73
Judgesandclerks(elections).... ...... .......... .,.... 21,562.25 42,980.60 no election 72,235.94

TotalSalaries................................... '$37,130.54 '$72,778.69 '$12,163.10 '$102,243.63

OPERATING EXPENSES
Stationery and supplies (printing). . . . . . . . . . . . . . . . . . . . .. 767.92 4,997.33 2,788.95 11,209.75
Officefurniture and equipment..... ..........,........ 168.70 1,104.57 1,220.50 876.53
Postage............................................ 640.00 1,050.00 900.00
Ballots............................................. 3,803.50 14,972.20 15,093.29
Maps................................ .............. 691.98
RentalofpoIlingplaces............................... 1,552.00 1,809.60 5,527.50
Janitorhire......................................... 332.00 517.00 1,075.50
Polling place equipment (new). ........................ 178.30 2,842.69 484.55 1,509.33
Repairandmaintenance..... ......................... 100.00 174.00 88.00
Cartageandstorage.................................. 1,265.50 2,007.20 3,853.25
Autohire........................................... 200.00 300.00
Legaladvertisingandposting...... ....... ............ 578.20 4,720.02 7,167.58
Miscellaneous....................................... 48.20 137.14 15.71 46.38

TotalOperatingExpenses........................ '$ 9,636.32 '$ 34,631.75 '$ 5,289.69 '$ 47,259.11

GRANDTOTAL................................... '$46,766.86 '$107,410.44 '$17,452.79 '$149,502.74
Number of elections held. . . . . . . .. . . . . .. .. . .. . . . . . .. .. 2 3 0 5
Total number of votes cast. ..,................. ....... 94,102 167,699 0 255,834
Average cost per vote cast (cents). . . . . . . . . . . . . . . . . . . . .. 49.6 64 58.5

COSTS 413
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Summary and Analysis of Election and Registration Costs of Omaha, 1927-30

Totalvotecast , 517.635

Averagecostpervotecast(cents) '.. ...62

ii

Cost Cost per vote
cast (cents)

SALARIES
Office force and commissioners, , . .' $ 30,495.96 5.9

Extrahelp...........,.......... 57,077.21 11.0
Judgesandclerks.. ............,. 136,778.79 26.4

TotaISalaries..........,.... $224,315.96 43.5

OPERATING EXPENSES

Printing-stationery. . . . . . . . . . . .. 19,763.95 3.8
Office furniture and equipment. . . .. 3,372.30 .6

il:'.:::::::::::::::::::::::
2,590.00 .5

33,868.99 6.5
Rental of polling places. . . , . . . , . , . 8,889.10 1.7
Janitorhire.....,....,......,.,. 1,924.58 .4
Polling place equipment (new), . . .. 5,014.87 .9
Polling place equipment (repair). .. 362.00
Polling place equipment (cartage

7,127.95andstorage)......,...,....,., 1.4
Autohire..,.........,.......... 500.00 .1
Legaladvertising.....,.......... 12,465.80 2.4
Miscellaneous................... 247.43

Total Operating Expenses... .. $ 96,816.87 18.7

GRANDTOTAL........ ....... $321,132.83 62.0

Reprinted with Permission of the Brookings Institution Press, Copyright 1934, All Rights Reserved



Election and Registration Costs for Denver, 19Z8-31

1928 1929 1930 1931

SALARIES
Commissioners...................................... $ 2,000.00 $ 2,000.00 $ 2,000.00 $ 2,000.00
Office£orce......................................... 7,645.25 4,071.50 5,614.75 6,217.00
Judgesandclerk.................. ....... ........ .... 57,340.00 29,192.50 61,121. 25 30,432.50
Laborandjanitorhire................................ 964.00 248.00 819.75 795.50

TotalSalaries................................... $67,949.25 $35,512.00 $69,555.75 $39,445.00

OPERATING EXPENSES
Officesupplies...................................... 2,559.25 1,199.91 1,668.00 616.98
Equipmentrepair................................... 2,202.50 619.50 1,530.00 744.48
Drayage........................................... 1,017.50 736.00 357.50 820.75
Ballotsandelectionsupplies.................... ...... 8,709.95 2,130.65 5,816.36 4,419.38
Advertising......................................... 490.60 545.04 1,383.60 523.50
Rento£pollingplaces.. . . ............................ 10,752.00 6,240.00 11,544.00 6,240.00
Electionbuilding.................................... 2,000.00 1,981.82 2,000.00 1,999.98
Otherexpenses...................................... 1,137.82 2,292.19 444.27 577.55

TotalOperatingexpenses....... ... .,......... .... $28,869.42 $15,745.01 $24,743.73 $15,942.62

GRANDTOTAL................................... $96,818.67 $51,267.01 $94,299.48 $55,387.62
Numbero£dectionshdd.............................. 2 1 2 1
Totalnumbero£votescast. ....... ...... .............. 156,234 49,147 138,865 94,874
Costpervotecast (cents).. . . . . . .. . . . . .. . . .. .. .. .. .. .. 61.9 104.1 68.0 58.4

COSTS 415
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Summary and Analysis oj the Registration and Election Costs oj Denver, 1928-31

Total number of elections. , ...6
Totalvotecast.. ..439,120
Costpervotecast(cents) ... ... 67.8

Cost Cost per vote
cast (cents)

SALARIES
Commissioners.................. '$ 8,000.00 1.8
Ofliceforce..................... 23,548.50 5.4
Judgesand clerks. . . . . . . . .. ... ... 178,086.25 40.6
Laborandjanitorhire............ 2,827.25 .6

Total Salaries. . . .. .. .. .. . . .. '$212,462.00 48.4

OPERATING EXPENSES
Oflicesupplies.................. 6,044.14 1.4
Equipmentrepair................ 5,096.48 1.2
Drayage....................... 2,931.75 .7
Ballotsand electionsupplies.... .. . 21,076.04 4.8
Advertising..................... 2,942.74 .7
Rent of polling places. . . ......... 34,776.00 7.9
Electionbuilding................ 7,981.80 1.8
Other expenses.................. 4,451.83 1.0

Total OperatingExpenses.. . .. '$ 85,300.78 19.4

GRANDTOTAL................ '$297,762.78 67.8
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Cost of Elections in Salt Lake City and Salt Lake County, 1928-311

1 In this table the expenses of the city and county have been combined. The
county elections were held in even-numbered years, there being only the one
election throughout the county in each of these years, though there was also a
special city election in 1930. The total vote cast item for 1928 and 1930 includes
the vote cast in the general election throughout the county. The regular city elec-
tions are held in odd-numbered years, and the cost of holding the elections in these
years is a city cost. The registration cost amounted to $9,102.94 in 1929 and
$10,438.24 in 1931. It should be noted that no item is included in the table for the
clerical work of the office of the county clerk and that of the city clerk in connection
with registrations and elections. This cost is not large, and would be difficult to
estimate. The work is done by the regular employees of the state along with their
other duties. The omission of this item of overhead clerical costs is offset by the
fact that the registration charges for odd-numbered years includes the cost through-
out the county, whereas properly only the city registration costs should be included,
since the statistics on the total vote cast for the odd-numbered years cover only city
elections. The total population of Salt Lake City in 1930 was 140,267, while that of
the county was 194,102

...

1928 1929 1930 1931

SALARIES
Temporary employees. . . . . . . . $ 2,989.49
Judgesandclerks............ $ 9,314.79 4,221.80 $ 8,546.84 $ 5,658.35
Registrars.................. 8,732.20 4,822.81 13,192.17 8,624.55

Total Salaries. "'" ... .. $18,046.99 $12,034.10 $21,739.01 $14,282.90

OPERATINGEXPENSES
Advertising, ballots, and sup-

plies,etc.................. 4,178.77 3,199.53 7,372.70 8,653.24
Booths and repair...... ...... 1,394.93 1,143.50 1,500.72 12.67
Rent of polls. . . .. . .. . . .. .. .. 1,725.50 2,195.00 2,788.00 2,803.50
Miscellaneous..... . . . ... .. .. 154.86 322.59 14.00

Total Operating Expense.. $ 7,454.06 $ 6,538.03 $11,994.01 $11,583.41

GRANDTOTAL........... $26,501.05 $18,572.13 $33,733.02 $25,876.31
Number of elections held.... .: 1 2 2 4
Totalvotecast.............. 69,511 45,749 69,732 89,638
Average cost per vote cast

(cents)................... 38.2 40.7 48.2 28.9
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Summary and Analysis of the Registration and Election Costs of Salt Lake City and
Salt Lake County, 1928-31

Total number of votes cast. ... ... 274,630
Averagecostpervotecast(cents) """""""""" 37.7

Cost Cost per vote
cast (cents)

SALARIES
Temporary employees. . . . . . . . . . .. $ 2,989.49 1.1
Judges and clerks. . . . . . . . . . . .. .. . 27,741. 78 10.1
Registrars...................... 35,371. 73 12.8

TotaISalaries............... $ 66,103.00 24.0

OPERATING EXPENSES
Advertising, ballots, supplies, etc... 23,404.24 8.5
Boothsandrepair............... 4,051.81 1.5
Rentofpolls.................... 9,512.00 3.5
Miscellaneous................... 501.45 .2

Total Operating Expenses..... '$ 37,469.50 13.7

GRANDTOTAL............... $103,572.50 37.7
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Election and Registration Costsfor the State oj Ohio, 193()1

Totalvotecast 2,252,302
Averagecostpervotecast $1.27
Average cost per vote, not including new permanent registration equipment. .$1.18

.1 From the report of the Secretary of State.

ill

.,

Cost Cost per vote
cast (cents)

SALARIES
Members of the boards. . . . . . . . . .. $238,626.07 10.6
Clerks of the Boards. . .. . . . . . . . .. 91,125.44 4.3
DeputyClerks.................. 49,536.54 2.2
AssistantClerks(Full YearTime).. 204,624.77 9.1
Employees (Part Time). . . . . . . . .. 120,089.86 5.2

Total Office force. . . . . . . . . . .. $ 704,002.68 31.4
Precinct Judges and Clerks.. . . . . .. 1,008,135.14 44.4
Precinct Registrars. . . . . . . . . . . . .. 241,429.00 10.7

TotaISalaries............... $1,953,566.82 87.0

OPERATING EXPENSES
Printing ballots. . . . . ............ 103,183.09 4.6
Poll books...................... 100,511.03 4.4
Registration Equipment. . . . . . . . .. 201,834.66
Precinct Registrationlists. . . . . . . .. 88,212.92
Transportation of Precinct equip-

ment...... .........,........ 40,387.55 1.8
Storageof Precinct equipment. . . .. 10,933.56 .5
New .polling booths and precinct

15,889.36 .7eqUIpment...................
Repair.son ol polling booths and

41,068.82 1.8precinct eqUIpment.. . .... .. . ..
Officefurniture and equipment. . . .. 42,919.03 1.9
Rent:

Officesofboards............... 54,930.99 2.4
Registrationplaces. . . . . . . . . . . . 44,214.48 1.9
Pollingplaces................. 69,200.48 3.1

Advertising..................... 6,953.52 .3
Miscellaneousexpenses.. . . . . . . . . . 95,506.72 4.2

Total OperatingExpenses.. . .. $ 905,745.98 40.0

GRANDTOTAL............... $2,859,312.80 127.0
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420 ELECTION ADMINISTRATION

Personnel Costs. It is quite apparent that the personnel item
is the most important factor-seventy per cent-in election
costs, and that any substantial saving must come largely
through a reduction of this cost. The range of the salary costs
per vote cast is from twenty-four cents to $I.46 in the cities
listed below:

City

Election Personnel Costs in Selected Cities

Per cent of
total cost

Cost per vote
cast (cents)

NewYorkCity.............
Chicago .......
Boston.....................
Detroit .........

Baltimore..................
Cleveland'..........
Cincinnati...............
Columbus..................

Dayton....................
St.Louis............
KansasCity.........
Milwaukee.........

Minneapolis .......
San Francisco...............
Omaha. . . . . . . . . . . . . . . . . . . .

Denver....................
SaItLakeCity..............
State of Ohio........

49.1
67.8
74.4
82.3
66.9
66.1
61.4
65.0
69.3
67.6
58.2
63.7
84.2
70.3
69.8
71.4
63.8
68.4

66.7
91.8
64.2
65.1
91.3

108.6
93.7

146.2
130.0
51.0
89.7
35.7
31.2
73.4
43.5
48.4
24.0
87.0

, The statistics for the Ohio cities are for the counties in which they are lo-
cated.

The first item to be considered in personnel costs is that
of the board of election commissioners, or the officers in
charge of the conduct of elections. In most large cities there
is a special board in charge, but in smaller communities elec-
tions are usually under some regular city or county officer.s
Where the latter is the case, it is difficult to make any reliable
estimate of the cost of general supervision and control. In
general, elections are more economically handled when the
work is entrusted to a regular city or county officer instead of
to a special board. Election boards are notoriously political in
their administration, frequently using the election positions

.See Chapter III above.
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to take care of partisan workers and employing many more
regular and extra employees than are actually needed.

The salaries paid to the members of the election board in
some cities are out of all proportion to the work involved. It
sometimes exceeds that of the regular employees, which is
obviously absurd. In Kansas City, for example, the salary of
the board members over a four-year period was $48,000, each
of the four members being paid $3000 annually, while the
salaries of the permanent employees of the office for this
period amounted to only $23,600. In a study made of election
costs in Ohio by the Ohio Institute, it was discovered that in
the largest counties of the state the salaries of members of the
board of elections exceeded that paid to the members of the
board of county comissioners. The following table, which has
been taken from this report, gives a comparison of salaries of
boards of elections and boards of county commissioners in the
fifteen largest counties for 1930:

Comparative Salary Costs of Election Boards and County Commissioners in Fijteen
Ohio Counties!

County Total salaries paid -
boards of elections2

Total salaries paid
boards of county com-

missioners3

Cuyahoga..................
Hamilton..................
Franklin...................
Lucas. . . . . . . . . . . . . . . . . . . . .
Summit....................
Montgomery...............
Mahoning..................
Stark. . . . . . . . . . . . . . . . . . . . . .
Trumbull..................
Butler.....................
Lorain. . . . . . . . . . . . . . . . . . . . .
Belmont...................
Clark .
Jefferson...................
Columbiana................

$16,800
16,572
11,888
11,744
12,064
9,432
8,744
8,272
4,304
4,688
4,776
4,584
4,320
3,920
4,152

$12,075
12,000
12,075
11,675
6,986

10,847
7,162
7,066
4,837
6,024
5,517
5,175
6,034
4,802
5,465

! Ohio Institute, Election costs in Ohio and how they may be reduced,p. 22
(1931).

2 From Secretary of State's Annual Report of Elections, 193°. .
3From county financial reports. Figures do not include fees from ditch, sewer,

and water district improvements.
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The report went on to point out that the members of many
public boards, such as school boards, library boards, hospital
boards, and others serve without pay, and advocated the elimi-
nation of the salaries of members of election boards alto-

gether. In 193° the salaries paid to election boards in the
several counties of Ohio amounted to $238,626. To quote
from the report:

Aside from meeting occasionally to approve payrolls and vouchers,
there is little for a board of elections to do except during the period
preceding and immediately following an election. The conduct of
elections is a routine matter, which can and should be left largely to
the clerk of the board.

In the cities where large salaries are paid, prominent party
leaders are often appointed as members of the board. It is
hardly necessary to point out that this practice, since it places
the bitterest partisans in control of elections, and turns the
office over to the party machines for use as patronage, is in-
defensible. Lower salaries would make the membership some-
what less attractive to professional politicians. The way out,
however, for most communi6es is to place elections under a
regular officialof the city or county, or to provide for a single
election commissioner, thus dispensing with a board alto-
gether.

The cost of election boards per vote cast over a four-year
period (except where otherwise indicated) is given in the
table on the following page.

I t is interesting to note that the average cost of the elec-
tion boards in Ohio per vote cast, during 193°, was Io.6
cents, while the cost in the several Ohio cities listed in the
table ranged from 5.7 to 14.4 cents per vote. The cost per
vote in Boston, Baltimore, and Kansas City is only slightly
less. Such costs are out of all reason. These facts offer further
proof of the exorbitant salaries paid to boards of election.
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Cost of Election Boards in Selected Cities

1 One year.

Regular Employees. The problem of regular election office
employees as it bears upon the cost of elections is indicated in
the table on the following page.

While the clerical work involved in holding elections is by
no means the same in various states, the table below indicates
an extraordinary variation in the size of the clerical force,
which cannot be explained by differences in the elections laws.
Disregarding the unusually fine showing of Milwaukee in
the number of registered voters handled per permanent em-
ployee, we may take Minneapolis, Omaha, or Detroit, each
with approximately 43,000 registered voters to the employee,
as a norm. In comparison with this standard, New York
has two and a half times as many employees as it should
have; Chicago four times as many; Boston seven times the
necessary number; Cleveland, four times; San Francisco, five
times; and Cincinnati has nearly six times the number of
employees needed. It would seem to be reasonable to set up
as a standard one regular employee per 40,000 registered
voters, and a cost for the regular officeforce of not more than

City
Cost for a four Total number Cost per vote

year period of votes cast cast (cents)

NewYorkCity............... $128,000.00 6,434,683 2.0
Chicago..................... 72,000.00 6,339,039 1.1
Boston...................... 85,838.63 1,083,205 7.9
Detroit..................... exofficio
Baltimore................... 40,000.00 697,211 5.7
Cleveland. . . .. . . . .. .. . .. . ... 16,800.001 286,007 5.9
Cincinnati................... 16,572.001 220,038 7.5
Columbus................... 11,887.681 100,099 11.9
Dayton..................... 9,432.001 65,291 14.4
St.Louis.................... 48,000.00 1,425,520 3.0
KansasCity,Mo............. 48,000.00 758,324 6.3
Minneapolis................. exofficio
Milwaukee. . . . .. .. .. . .. .. ... 15,120.00 903,164 1.7
San Francisco................ 20,000.00 1,104,471 1.8
Omaha.. ................... 19,200 517,635 3.7
Salt Lake City. . . . .. .. .. .. . . . ex officio
Portland,Ore................ ex officio

State of Ohio................ 238,626.071 2,252,302 10.6
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Number and Cost oj Regular Election Office Employees in Selected Large Cities, 19301

1The statistics for Boston are for the year 1929; the statistics for Chicago include
the outlying municipalities under the jurisdiction of the board of election; the
statistics for Cleveland, Rochester, Syracuse, Portland, and Cincinnati include the
entire county in which they are situated, or the registration area within the county.

five cents annually per registered voter. Milwaukee, Minne-
apolis, and Omaha each has a cost of less than this amount.
In each city the officehandles the permanent registration of
voters and performs the various election duties efficiently and
thoroughly.

The discrepancy between the cost per registered voter in
the several cities is equally startling. The best record is made
by Syracuse, with a cost of only 1.4 cents, but since much of
the work is done by the commissioners of election, this show-
ing is not entirely accurate. Milwaukee and Minneapolis each
has a cost slightly exceeding three cents, while Detroit and
Los Angeles have a cost of over six cents. These are all rea-
sonable costs. Little explanation can be made of the exces-
sive costs in New York, Boston, Cleveland, San Francisco,
and Cincinnati, except political patronage. So long as the cleri-
cal positions in the election officesof our large cities are used
as political spoils, it is too much to expect that the number
employed will be kept within reasonable bounds. The only

Number of
Number Average Annualcost
of office no. voters per regis-

City registered em- per em-
Total cost tered voter

voters
< ployees ployee (cents)

New York.......... 1,568,305 96 16,336 $332,086.75 20.6
Chicago............ 1,264,234 117 10,805 239,387.85 18.9
Boston............. 279,313 47 5,942 95,177.44 32.9
Los Angeles County.. 853,676 25 34,147 58,367.48 6.8
Detroit............ 522,842 12 43,570 32,570,68 6.2
St.Louis........... 300,653 14 21,475 28,399.00 9.5
Baltimore.......... 295,929 18 16,440 35,200.00 11.9
Cleveland.......... 312,900 31 10,096 67,594.63 21.6
San Francisco.. . . ... 227,979 27 8,443 67,522.20 29.7
Milwaukee......... 184,530 2 92,265 5,700.00 3.1
Minneapolis. . . ..... 218,840 5 43,768 7,860.00 3.6
Rochester, N. Y. .... 159,617 10 15,961 18,666.00 11.7
Portland, Ore.. . . . . . 148,454 4 37,113 6,168.00 4.2
Syracuse,N. Y...... 130,350 2 65,175 1,820.00 1.4
Omaha............. 84,029 2 42,029 2,949.96 3.6
Cincinnati......... 186,241 24 7,760 54,170.82 29.1
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solution is to place the employees of the officeunder civil serv-
ice, thus restricting the opportunity to use the office as a
dumping ground for political henchmen who can not be
placed elsewhere. The work of elections is highly seasonal in
character, and it is unwise to employ a large number of per-
sons who will have little or nothing to do between elections.
In Detroit, which holds perhaps more elections per year than
any other large city in the country, the chief supervisor of
elections related to the writer that since there is so little to

do between elections he asked the council to assign 'other du-
ties to the department as a means of keeping the men occupied
and maintaining morale. In some states there are no elec-
tions at all held on certain years, and it would seem to be
particularly absurd to have a large office force during these
years.

The salary scale paid to election officeemployees in many
cities is also out of all proportion to the duties and type of
work performed. To quote from the report of the Ohio Insti-
tute on Election Costs in Ohio:

The reduction in the size of the election personnel should be ac-
companied by a revision of salaries. Salaries of $150 and more per
month are usual in the larger counties. Such salaries are not warranted
by the type of work performed. Election office service consists chiefly
of typing, filing, and other routine clerical work. Salaries in election
offices should be adjusted to the normal standard for similar service
in private employ. Excluding the clerk and deputy clerk in large
counties, salaries of $ 125 per month would be ample in most cases.4

Temporary Employees. The cost of the temporary em-
ployees must be considered in connection with the cost of the
regular employees, and the total clerical costs of the election.
Some officesfollow the policy of using regular employees to
do the work which is done in other officesby temporary em-
ployees. There is, accordingly, presented in the table below,
the separate costs of regular and temporary employees and
the combined costs for a number of large cities. The cost is

.Page 17.
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given in cents per vote cast and covers a four-year period, ex-
cept for the cities in Ohio and Ohio State. It will be noted that
this does not conform to the preceding table, which gave the
annual cost per registered voter.

Cost if Temporary Election Employees in Selected Cities (in cents per vote)

It will be noted that the highest cost of temporary em-
ployees is in Kansas City and San Francisco, but for the other
cities there is considerable variation. In general, the cost of
temporary employees is considerably smaller than that of per-
manent employees. The combined cost in Minneapolis is only

~5.9 cents per vote cast, while for most of the other cities it
X

{

runs from twenty to nearly fifty cents per vote. The exp!ana-
tion is that the Minneapolis officeis efficiently run without po-
litical interference and with a satisfactory system of records,
while other officesare usually called upon to employ political
workers in the interest of the political parties.

The rate paid for temporary employees varies, with fifty
cents per hour being the prevailing rate in many cities. In gen-
eral it is sound policy for most of the clerical work of the
election officeto be performed by temporary employees, thus
avoiding the necessity for maintaining a staff of permanent
employees during the slack seasons between elections. The
clerical work involved in the conduct of registrations and elec-

City
Regular "Temporary Combined

employees employees cost

New York............. 19.6 5.1 24.7
Boston................ 34.4 2.8 37.2
Chicago............... 14.9 6.8 21.7
Detroit............... 6.1 12.3 18.4
Baltimore............. 16.2 2.6 18.8
Cleveland............. 23.6 10.0 33.6
Cincinnati............ 24.6 7.5 32.1
Columbus............. 36.7 2.8 39.5
Dayton............... 42.7 6.8 49.5
KansasCity........... 4.5 43.0 47.5
Minneapolis........... 3.4 2.5 5.9
Milwaukee............ 2.5 8.5 11.0
San Francisco. ..... .... 21.3 27.4 48.7
Omaha... . . .. . ... . .. .. 3.6 11.0 14.6

20.8
State of Ohio (1930)... .. 15.6 5.2
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tions in the central officeis not large, and a combined expendi-
ture for both permanent and regular employees of over ten
cents per vote cast would seem to be excessive.

Precinct Officers. The largest single item of the cost of elec-
tions is that of the precinct officers,usually amounting to about
half of the total cost. The cost of precinct officers may be
divided into registration and election work, and the detailed
analysis of the costs for the various cities usually contains such
itemization. In many cities with permanent registration there
is no cost involved in precinct registration, the work of reg-
istering the relatively small number of new voters being done
by employees at the main election officeof the city or county.
In other cities, however, there is a heavy registration charge,
particularly during the year of the start of a new registra-
tion./j

The cost of precinct officers for registrations and elections
over a four..,year period, in some of the large cities in the
country is indicated in the following table:

Costs of Precinct Officers in Selected Cities (in cents)

.For an account of the cost of registration, see my Registration of voters in
the United States, Chap. X.

.

City
Cost per vote cast Cost per vote cast Combined

registration elections cost

NewYork............. - - 42.0
Chicago............... - - 68.2
Boston................ none 17.0 17.0
Detroit............... 2.4 42.3 44.7
Baltimore............. 28.4 38.4 66.8
Cleveland............. 20.9 48.2 69.1
Cincinnati............. 14.4 39.7 54.1
Columbus............. 22.7 72.1 94.8
Dayton.............. 13.4 52.7 66.1
St.Louis.............. - - 34.3
KansasCity, Mo.. . . .... 20.2 15.7 35.9
Milwaukee............ none 23.0 23.0
Minneapolis........... none 22.7 22.7
San Francisco.......... none 22.9 22.9
Omaha................ none 26.4 26.4
Salt Lake City......... 12.8 10.1 22.9

State of Ohio........... 10.7 44.4 55.1
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It will be noted that in a number of the cities and for the

State of Ohio the cost of the precinct officers for elections
amounts to forty cents or more per vote. This amount includes
only the salary of precinct officers, and does not include the
cost of rental of polling places, ballots, supplies, etc. Forty
cents is obviously too great a cost for the routine clerical work
involved in handling a voter at the polls and counting the
ballot which he casts. This is readily indicated by the fact that
the cost in other cities is as low as ten cents per vote cast
(Salt Lake City), or even lower for many smaller communi-
ties. Boston is able to make a good showing (seventeen cents)
because of the use of large precincts, while Kansas City has a
cost of only 15.7 cents per vote, though the other election
costs of Kansas City have been unusually high in the past.
Minneapolis, Milwaukee, and Omaha, with good election ad-
ministrations, show a cost of 22.7,23.0, and 26.4 cents respec-
tively.

The cost of precinct officersdepends upon a number of fac-
tors, including the number and kinds of elections held, the
size of the voting precinct, the number of officers used to the
precinct, the salary paid, the use of voting machines, and the
use of extra counting boards. These items will be taken up
in turn.

The effect of numerous elections upon the cost of elections
has already been commented upon. The more numerous the
elections, obviously the greater the total cost. A program for
the reduction of election costs will necessarily include the re-
duction of the number of elections. The holding of frequent
elections, or special elections, at which few votes are cast, will
serve to increase the cost per vote cast for the precinct offi-
cers, as well as the unit cost for other items. Many election
costs are relatively stable for each election, and a small vote
cast means a high unit cost per vote. This high unit cost can
be avoided in two ways: first, by avoiding special, minor, and
frequent elections, or by reducing them as far as possible;
and second, by setting up an election organization which can
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be adapted to the anticipated vote at each election. The use
of larger voting precincts generally, with the number of pre-
cinct officers to a precinct varied according to the anticipated
vote, would seem to be the most practicable method of adjust-
ing the election machinery to the size of the precinct. A vot-
ing precinct of one thousand voters might require four to six
persons to man the polls at heavy elections, but could be tak-
en care of by two or three officers during light elections. It
is absurd to use the same number of officers at every election,
regardless of the size of the vote anticipated. Some states al-
ready provide for the use of fewer election officers at cer-
tain minor elections. New York, for example, dispenses with
the services of the two election clerks in each precinct for
primary elections. In Salt Lake City only thirty precincts were
used for special elections in 1930 and 1931, instead of the
usual number of 149. The cost of precinct officerswas reduced
from an average of $2,266.75 for the regular elections to
$415.85 at one of the special elections. Other costs, except
advertising, were reduced proportionately.

The size of voting precincts in various cities throughout the
country is indicated in the following table, showing the aver-
age number of votes cast per precinct in the 1930 general
election:6

City or County

Group 1. Cities with 100-199 votes per precinct
San Francisco (voting machines) 137
Los Angeles 145
Oakland 171
Seattle (King County) (voting machines) 172
Portland, Ore. (Multnomah County) . . . . . . . . . . . . . . .. 178
Youngstown 184-
Columbus 189
Akron 191

Vote cast

per precinct

.The statistics for most cities have been taken from the report of the Ohio
Institute, Election costs in Ohio. Cities using voting machines throughout, or
practically throughout, are indicated in the table. For statistics on the number
of registered voters per precinct for selected cities, see above, Chap. VI.
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Group 2. Cities with 200-299 votes per precinct
Toledo 201
St.Louis 236
Baltimore 243
Detroit 251
Dayton , 256
Denver """""""",""""""""""" 262
Omaha (Douglas County) 262
Cleveland 266
Pittsburgh (Allegheny County) . . . . . . . . . . . . . .. 269
Kansas City, Mo. 294
Flint, Mich. (voting machines) . . . . . . . . . . .. 294
Milwaukee 296

Group 3. Cities with 300-399 votes per precinct
Cincinnati 302
St.Paul 309
Jersey City (Hudson County) 312
Chicago 325
Grand Rapids (voting machines) , 333
Minneapolis 363
Buffalo (voting machines) 383
Rochester (Monroe County) (voting machines) .. . . . . .. 389

Group 4. Cities with 400-499 votes per precinct
New York (voting machines) 421
Indianapolis (Marion County) (voting machines) .. . . . .. 428
Syracuse (Onandaga County) (voting machines) 461

Group 5. Cities with 500 or more votes per precinct
Boston 617
Hartford (voting machines) 701
Springfield, Mass. 1008
Providence 1062
Worcester,Mass 1212
New Haven (voting machines) . . . . . . . . . . . . . . . . . . . . .1406

It is, indeed, significant that the average size of voting
precincts in large cities varies from 137 voters in San Fran-
cisco to 1406 in New Haven. It is interesting to note, also,
that both of these cities use voting machines. The number of
voters to the precinct is greatly affected by the size and char-
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acter of the ballot. California has an extraordinarily long bal-
lot because of the numerous referendum propositions usually
submitted (often as many as fifty at a single election), and
consequently finds it necessary to have small voting precincts.
The Oregon ballot is also very long, necessitating small pre-
cincts. While this affords some explanation of the smallness
of the precincts of some of the cities in the first group, it does
not follow that the precincts in these cities may not be in-
creased in size. With the use of two or more voting machines
to the precinct, or of extra persons to assist in the counting
at the close of the day (where paper ballots are used), it
would be entirely feasible to increase the size of the precincts.
In California, however, at the present time, a double election
board is used in precincts where two voting machines are used,
thereby eliminating any economy which might follow from
the use of larger precincts.

It is obvious that the greater the number of voters to the
precinct the smaller will be the cost of elections. For many
items the cost per precinct is about the same, whether the num-
ber of voters be large or small. The New England states, which
have very large precincts, use from six to eight officers to the
precinct, while states with small precincts use ordinarily five
or six precinct officers,sometimes as few as three where voting
machines are used. Boston, with its large precincts, averaging
6q voters in 193°, had a cost for precinct officers of only sev-
enteen cents per vote cast, while the cities of Detroit, Balti-
more, Cleveland, Dayton, and Columbus (all of which had
precincts averaging from 200 to 299 voters) had a combined
average cost for election officers of forty-three cents. There
are some cities with small precincts which have relatively
small costs for precinct election officers,such as San Francisco,
Kansas City, Minneapolis, and Salt Lake City. This low cost is
due either to the use of few officers per precincts with voting
machines, or to the low scale of pay of precinct officers.

It would seem that precincts should average at least five
hundred voters in any city, regardless of the complexity of the
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ballot, provided a proper organization and procedure is used,
and that in most cities precincts should approach an average
of one thousand voters. This would greatly reduce the cost of
elections and provide a much needed flexibility to take care
of elections of varying importance. With precincts of this size
two or more voting machines would be required, or if paper
ballots are used, two counting teams should be provided in
heavy elections. In minor elections the number of precinct
officers required would be much less, and the cost could be
reduced by half or even more.

At the present time the number of election officers used to
the precinct is usually five or six.7Very few places get along
with less, and some require even seven or eight. There is no
necessity for using so many officersto the precinct, regardless
of size. Ordinarily two clerks of election, usually called poll
clerks, are required to write out the two poll lists of voters.
This is unnecessary. The voters may be required to sign their
own names in the poll book when they appear, and one copy
is quite sufficient for all purposes. The official record of the
voters, or poll book, as it is called, should be simplified.
Only the name and the address of the voter is required on
this record. The recording of the number of the ballot handed
to the voter is an unnecessary formality. If the voter's signa-
ture copy is made the officialpoll list, the two poll clerks may
be dispensed with, and thus the cost of precinct officerswould
be cut almost in half. The signature copy of the poll list is
preferable to the usual copy prepared by a poll clerk.

One employee is sufficient to check the registration of the
voters who apply to vote. It is unnecessary to have two or
more copies of the register at the polls and two or more elec-
tion officers checking off the names. The fact that in many
states only a single record is sent out is ample proof of the
contention that one is enough. No better example of expensive
procedure could be cited than that of having two or three
registers at the polls, with precinct officershired to check each
one. One other officer is needed to hand out the ballots and

7 For table showing the number in lar8"e cities, see above, Chap. IV.
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to receive them, or to see to it that they are properly deposited
in the ballot box. One person can do this work quite satis-
factorily. If voting machines are used, one person is required
to take care of the machine and to instruct the voters. In either

event, two persons can easily man the polls, and, with proper
records and facilities, handle a thousand or more voters dur-
ing the day. Election jams are usually caused by insufficient
voting accommodations in the form of voting booths or voting
machines, or by poor records or incompetent employees. If it
is thought to be necessary to have at least two officers on duty
at all times, however, three should be provided. In heavy
elections an extra officermight be employed to assist in taking
care of the voters with dispatch. If paper ballots are used,
extra persons should be employed in heavy elections to assist
in making the count, so that two or more teams may be
counting at one time.8

The salary paid to election officers varies so greatly that
it is difficult to generalize. In many states it 'is not fixed by
state law, but is left, as it should be, to the local authorities.
It is quite common for the judges or inspectors to be paid at a
higher rate than the clerks, though there is little or no reason
for such difference. The salary scale varies from as low as
two dollars per day in some Southern cities to as high as
twenty-five dollars per day in Newark and Jersey City. Both
extremes are unwise. Ten dollars per day is a common salary'
for large cities, and with paper ballots, involving a night
counting session, is not unreasonable, though it is somewhat
high for most communities. In small cities and rural com-
munities a salary of four to six dollars per day would seem
to be more in line with the present scale of wages. Excessive
saladcrs teI}d to make the job a prize to be awarded for polit-
ical service. If voting machines are used, the number of hours'
required of the electionofficeris less and the salary should be !

correspondingly less.
While it is highly desirable in many cities to lower the

8 For a detailed statement of methods for conducting the count by two or
more separate counting teams, see above, Chap. VI.
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salary paid to election officers, at the same time unnecessary
trips to the election office and other inconvenience, such as
the requiring of a trip to secure the salary, should be elimi-
nated, thus making the position more attractive. Election
records and supplies should be delivered either to the polling
place or to the home of one member of the election board, and
a signed receipt secured for the records. The cost of precinct
officers is reduced by the use of voting machines, since fewer
officers are employed (usually two less), and since, because
of the shorter hours, lower compensation is paid. It is also
claimed that larger precincts may be provided if machines
are adopted, but most cities using machines have not seen
fit to use large precincts with tWQor more machines each.

(Operating Expenses. This item is used to cover all expenses
other than personnel, such as rental of polling places, dray-
age, storage, advertising, ballots, supplies, etc. The termi-
nology used by the various election officesis not uniform, and
comparisons here will be more difficult. In many of the cities
several important items are lumped together. The methods
of holding elections also vary enough from city to city to
make comparisons difficult.

Ballots. The cost of ballots in the cities for which data is

available is given in the following table:

Ci Costpervot~
ty cast (cents)

Chicago 10.9
Boston stateexpense
Baltimore 8.9
Cleveland 3.1
Cincinnati 1.8
Columbus 5.6
Dayton : 3.9

;KansasCity 14.3
i,Minneapolis 1.6

San Francisco 2.3
Omaha 6.5
Denver (includes supplies) , 4.8
State of Ohio 4.6
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The wide variation in costs from city to city is very notice-
able. In view of the cost of Cleveland, Cincinnati, and Min-
neapolis, it would seem that a cost of more than three cents
per vote cast is excessive. Ballot costs are high in many juris- I
dictions because of politics in awarding the printing contract \
and absence of bona fide competition, and the unnecessarily \
strict state laws governing the rotation of names and other,
requirements in printing. The costs in Chicago and Kansas
City both appear to be greatly excessive, though it should be
pointed out that both cities have very long ballots in certain
elections.

Supplies. The principal cost under the item of supplies is
for the election supplies furnished to the precinct officers,
consisting of pencils, pens, ink, blotters, sealing wax, en-
velopes, etc. These articles should cost very little. It would
hardly seem necessary to supply the precinct officers with
pens and ink at the present time, since almost everyone carries
a fountain pen. In many jurisdictions the supplies are divided
between the election officers at the close of the polls, and no
pretense whatever is made of returning them. Pencils have
to be supplied for use in the voting booths. The supplies re-
quired for the election office itself consist principally of sta-
tionery, etc.

Printing. In addition to the expense of printing ballots, \
which is usually separately itemized, the election officemust
provide various records and forms, which are included in
the cost of printing. These include the registration books or ;

records, poll books, affidavits, and instructions for absent
voters, blank forms for all sorts of documents filed with the
election officer, such as nominations, declinations of nomina-
tion, certificates of appointment as election officers, etc. These

!
also should involve a very small cost. Another item of print-
ing cost, which is by far larger than all the rest, is that of
printing lists of registered voters. The practice of printing i
registration lists has been discontinued in many cities. It costs
from three to fifteen cents per name, depending upon whether
the contract is let politically or otherwise. This is unnecessary,
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and should be eliminated by repealing the state law requiring
such lists to be printed. The lists are useful only to political
parties, which can secure a typewritten list at small expense
when necessary. The election office of Milwaukee owns a
small printing press to print necessary forms and ballots,
which is also used by the other city departments for their
printing needs.

, Rental. The rental of polling places is a substantial item,
! as is indicated in the following table, covering the cost for elec-

tions and registrations:

C' Cost per vote
Ity cast (cents)

New York 14.3
Chicago 10.7
Boston9 2.1
Baltimore 13.4-
Cleveland1°.. 4.9
Cincinnati 12.2
Columbus 11.7
Dayton 8.3
Kansas City 8.9

;. Minneapolis9 1.1
San Francisco9 5.9
Omaha9 1.7
Denver 7.9
Salt Lake City 3.5
State of Ohio 5.0

In most of the above cities the rental cost for registration
places is about half of the total cost indicated, though several
cities with permanent registration do not use precinct regis-
tration. It is significant that there is such a wide variation
in the cost of polling place rental. The low cost in Boston (2. I
cents per vote) may be attributed to the use of large voting
precincts. The low cost in Omaha and Minneapolis may be
attributed in part to the use of public buildings and in part
to a low rental. The high cost in New York, Chicago, Balti-

. No precinct registration.
10 Uses portable houses extensively.
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more, Cincinnati, and Columbus may be attributed to the
failure to use large precincts and to make wider use of public
buildings. All of these cities use public buildings to some ex-
tent, and the high rental cost per vote is all the more signifi-
cant in view of this fact. Several cities also use portable houses
in part, which item is not included in the above table. Cleve-
land, for example, had a cost of 4.8 cents for repair of voting
houses, making the total cost of polling places amount to 9.7
cents per vote, but even this figure is not complete, for in
addition there should be included items for the hire of regular
employees in connection with the portable houses, and in-
terest and depreciation on the houses, as well as certain other
items which are properly chargeable to polling places.

It is significant that the city of Milwaukee does not rent
any polling places. It uses public buildings very widely, and
supplements them with portable houses in some precincts
where there is no public building near enough to use as a poll-
ing place. The election law of Wisconsin permits the use of
polling places anywhere within the ward for each precinct of
the ward, thereby making it possible for the election authori-
ties to place a number of polling places within a single build-
ing. One school building in Milwaukee serves as the polling
place for seven precincts. In this case, however, the voters
farthest away have to come only four or five blocks to the
polls, and there is no confusion or trouble of any kind in
having several polling places in one building. New York
City has as many as four polling places in a number of public
buildings, the state law permitting the location of a polling
place either within the precinct which it serves, or in an ad-
joining precinct. State laws which require polling places to
be located within the precinct boundaries are unwise and cause
extra expense. It is not only cheaper to place several polling
places in a single public building than to have separate polling
places within each of the precincts, but it also serves the
electors better, for they know where the polling place will be
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each time, and the facilities are better than in rented quarters.
With full use of public buildings the rental item for polling
places all but disappears. The practice of some cities, how-
ever, of paying school janitors substantial sums for extra work
tends to offset this saving. If any extra compensation is paid,
it should be moderate.

L_..13.§'p..pirs.The repair item applies particularly to precinct
equipment and portable houses. Ordinarily it is very small,
but in a few cities a suspiciously high charge is made. In Bal-
timore, for example, we find an annual item of $I 3°° for
"overhauling and cleaning" ballot boxes. It is hard to under-
stand why they should require cleaning, or any extensive re-
pairs, for that matter. There are 668 precincts in Baltimore,
making the annual cost of cleaning and overhauling of ballot
boxes $1.95 per box.

Cartage. The cost of delivering the election supplies to the
precincts and returning them later to the warehouses is a
fairly substantial item, particularly where voting machines
are used. The items covering this work are not identical from
city to city, and it is not possible to make a satisfactory com-
parison. In New York City, it is interesting to note, the trans-
portation cost over a four-year period amounted to
$286,152.88, or 4.5 cents per vote cast. The cost in the State
of Ohio in 193° was $4°,387.55, or 1.8 cents per vote cast,
but this does not include an item of $63,933.64, which was
paid to the presiding judges as extra compensation for deliv-
ering election supplies. The total cost for delivering election
supplies in Ohio in 193° was, accordingly, $IO4,32I.19, or
4.6 cents per vote cast. The cost in Detroit, on the other
hand, where portable houses are widely used, was only 1.6
cents per vote cast, and that of Minneapolis, where portable

,houses are not used, was only .3 cent per vote. The prac-
tice of paying a bonus to the election officers for calling for

, and returning certain election supplies is unduly expensive.
It is much more economical for the election office to deliver
the election supplies, records, and ballots to the home of

....
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the chairman of the board, taking a receipt. This is fully as
safe as turning them over to the chairman at the election office.
Even in rural districts, it would hardly seem necessary to have
one of the members of the election board call for the supplies,
though it is probably necessary to have the records returned
by them at the close of the election. There is no good reason
why the county election officeshould not send out the election
records and supplies to all the precincts of the county, the
delivery truck going from precinct to precinct.

Storage. The cost of storage of election equipment and sup-
plies is also a considerable item. Where the city or county owns
the building used, no charge is made on the books of the elec-
tion officeto cover this item. If voting machines are used the
storage requirements are somewhat increased.

I Advertising. Ordinarily, advertising is a very small item,
J 'but in some states it is substantialbecauseof compulsoryad-
! vertising requirements, which often entail useless expendi-
1tures.

..

Financial Control. The high cost of elections is due in large
measure to the absence of any appreciable financial control.
Many election. expenditures are made compulsory by state
law, and the city councilor the county board of commissiqners
cannot trim such items. There is a tendency on the part of
such bodies to regard all election expenditures as compulsory,
and to pass, without careful scrutiny, the budgets submitted by
the election authorities. Elections must be held, and any
economy which might invalidate the election must be con-
sidered with caution. The state laws regulating elections pre-
scribe in great detail the personnel and the procedure, and
some fix the compensation of the election officers. This
tends to hamper financial control, though not perhaps as
much as might be supposed. Even under existing laws the
budget authorities should scrutinize election expenditures and
estimates as carefully as those of other departments, and place
pressure upon the election office to reduce costs. The real
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difficulty is that the election costs must be paid regardless of
whether they are within the budget, for the necessary acts
in the holding of elections are required by state law, and if
the budget proves to be insufficient, the election authorities
go ahead and spend beyond the budget, knowing that such
additional expenditures must be paid out of the treasury. In
some jurisdictions, San Francisco, for example, the election
office is not subject to any appreciable financial control, but
everywhere the control is limited by the compulsory nature of
election expenditures. Another factor limiting such control is
the independence of the election office in many places. An
election board, separate and distinct from other departments
and subject to no administrative control, is able to disregard
the budget authorities in preparing its budget, and to refuse
to reduce items. In many jurisdictions certain election func-
tions are performed by the county and others by the city or
town, which makes financial control difficult.

Obviously, greater financial control is necessary if election
costs are to be reduced. The politically dominated election
board is under pressure to keep the election costs up rather
than to reduce them. Several steps may be taken to establish
a greater degree of financial control. First, the use of in-
dependent election boards may be abolished and a regular of-
ficer of the city or county placed in charge. In this way greater
pressure may be exerted to keep down costs. Second, the state
law may provide specifically that the election budget shall be
subject to review, with the further provision that no ex-
penditures beyond the regular appropriation shall be made
unless authorized by an emergency appropriation. This is the
practice already in some states where there is effective finan-
cial control, and it does not entail any difficulties. Third, the
compulsory provisions in state law in connection with adver-
tising, the number of precinct officers to be used in each elec-
tion, the requirement that precincts be divided when they
attain a specific size, etc., may be repealed or modified, per-
mitting the local election officersgreater discretion, and elimi-
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nating the possibility of voiding elections by not complying
with the letter of the law. Fourth, provisions in the state law
fixing the salaries of election officers, both precinct and central
officeemployees, may be repealed. Likewise, statutory provi-
sions fixing the number of employees for the offices in the
larger communities in the state, with titles and salaries, may
be repealed. It is, of course, absurd for the legislature to de-
termine the number of employees to be used in any election
office,or to fix their salaries.u

The basic cause of the high cost of elections is the political
administration. Almost everywhere election positions are re-
garded as the patronage and the spoils system prevails
throughout. Election jobs are doled out to the faithful work-
ers of both parties, and if there are not enough to go around,
more jobs are created. Politically favored printers secure the
contracts from the election officeat fancy prices, and purchases
are made similarly. Under such conditions it is easy to under-
stand why election costs are high. Changes in the laws which
would reduce election personnel and costs are vigorously op-
posed by the organizations. As long as the election administra-
tion is spoils ridden, the cost will necessarily be high.

Another cause of high costs is the use of independent elec-
tion boards. These boards require a special office and office
force, though the work during the slack periods is negligible.
Since each member of the board has friends or party workers
of his organization to take care of, there is a strong tendency
to use more regular and temporary employees than are need-
ed. An independent election board is not subject to effective
pressure for reducing costs, such as is the case with a single
commissioner or a regular officialof the city or county. Never-
theless, it may be necessary or advisable to use an independent
election board in populous communities, but it should be rec-
ognized that its use increases the cost of elections.

U In Baltimore, where this is the case, it is said that high salaries are paid
because the legislature fixes the rates and the city pays the bill.
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The Reduction of Costs. The discussion in this chapter, to-
gether with the changes proposed, may be recapitulated as
follows:

I. Election costs at present are excessive, averaging well
above one dollar per vote cast.

2. The variation from city to city is very wide, ranging
from thirty-seven cents per vote in Minneapolis and Salt
Lake City to $I.36 in New York City, $I.35 in Chicago, and
even higher in some other cities.

3. Personnel costs constitute approximately two-thirds of
the total cost in the majority of cities.

4. The cost of the salaries of members of the election
commissions in the largest cities usually ranges from five to ten
cents per vote cast. A cost of more than two cents per vote
cast for election commissioners is excessive.

5. The cost of the regular employees of the election of-
fice varies from less than four cents per registered voter in
Milwaukee, Minneapolis, and Omaha, to approximately thir-
ty cents in Boston and San Francisco, and over twenty cents
in other cities. The number of regular employees should not
exceed one per 40,000 registered voters, and the cost should
not exceed eight cents per registered voter.

6. The cost of precinct officers is the largest single item of
election expenditures. It varies from seventy-two cents per
vote cast (not including registration costs) in Columbus, to
ten cents in Salt Lake City. Many cities have a cost of twen-
ty-five cents or less, which may be taken as a reasonable maxi-
mum cost.

7. The size of precincts varies from an average of only 137
voters in San Francisco to 1406 in New Haven. An average
of at least five hundred voters to the precinct should be main-
tained in every city.

8. The cost of ballots and election supplies varies very
widely. These costs may be reduced by securing bona fide com-
petition in letting contracts.

9. The cost of rental polling places is substantial, ap-
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pro aching ten cents per vote cast in many cities. It may be
reduced to almost nothing by a full use of public buildings,
under state laws permitting the polling place to be located out-
side of the precinct.

10. Provisions in the election laws which make certain ex-

penditures compulsory should be eliminated as far as pos-
sible. Other provisions prescribing ,in detail the personnel
and procedure for the conduct of elections should be repealed
or modified.

I I. The number of elections in many states should be re-
duced. Special elections should be avoided except in urgent
cases, and when held, should be conducted under special pro-
visions in order to keep down the cost.

12. Greater financial control should be provided by sub-
jecting the election budget to review, and by requiring the
election officeto expend only such appropriations, regular and
emergency, as may be made.

13. The election administration should be divorced from
"political spoils.

14. The use of special, independent boards to have charge
of elections should be confined to the largest cities.
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CHAPTER XI

STATISTICS

) The election statistics published at present are very incom~
f plete. The boards of elections in a few of the largest cities pub-
, lish annual reports which contain electionresults and certain

other statistical data/ and in a few states some election statis-
tics are published in the state blue book, or in some other
form, by state officers, but these are exceptional cases.2Cer-
tain election statistics also appear in privately printed al-
manacs, but these are limited to the most important elections

\and to selected jurisdictio11.s.Ifotle wishes to know the num-

per of registered voters in the various counties of a state, the
Jvote cast at local elections throughout the state in a given year,
the trend of registration a11.dvoting, a comparison of the vote
cast at special elections with other elections, etc., in most states
he would find it practically impossible to secure information.
It would seem that elections, which are the basis of oUr many
governments, are important enough to warrant the publica-
tion of systematic, orderly, regular, and complete statistics.

On the other hand, in the jurisdictions where election stat~
istics are printed, it is very common for them to be given in

. needless detail. For example, the secretary of state of Ohio
published in 1930 a bulky report of Ohio election statistics,
containing 475 pages. The first eighty pages contained sum-
maries of the election results by counties for the various state
officesin the partisan primaries and the general election, the
total registration and vote cast by counties, and a limited
amount of historical material, showing, for example, the
vote cast for candidates for governor in each election since
1803, the vote cast in judicial elections and for presidential

. electors, etc. These statistics are useful and should be pub-
lished, but, it must be added, there follow over three hundred

1 For example, New York, Boston, and Milwaukee.
. California, Ohio, Wisconsin,New York, and other states.

444-
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pages which contain a detailed statement of the vote cast for
governor in the 1926,1928, and 1930 elections, not merely by
counties, but also by precincts throughout the state. No use-
ful purpose is served by such detail. It is an unnecessary pub-
lic expense. The statistics on the vote for governor by coun-
ties would be quite adequate, and statistics for past elections
should be confined to summaries of the entire state. The prac-
tice of publishing the results of the election of various offi-
cers by precincts is very common, but is ill advised. For city
elections the vote cast by wards is sufficient for all purposes.
The same is true of county elections, with the exception that
for rural districts it is necessary to use some other unit; for
example, the legislative district. In state elections the vote
cast for the various candidates by counties is sufficient for ordi-
nary purposes. The publication of election statistics in need- t
less detail adds to the cost of elections and, in the long run, I
tends to cause the publication of all statistics to be discon-f
tinued.

Before discussing the essential statistics of elections which
should be published, it is advisable to take up first the matter
of what office,state or local, should publish them. While there
is some merit in having election statistics printed locally in
the various cities or counties, on the whole the considerations
in favor of publication by a state officefor the entire state out-
weigh the local considerations. We take as a matter of course
the publication of census statistics for every state and city by
the national government. They are more convenient, usable,
and accessible in this form. The same is true of election statis-

tics as applied to the state. Election statistics may be readily
compiled and published by the secretary of state for all elec-
tions within the state each year, and, if kept within reasonable
bounds, at a nominal cost. It would be highly desirable if
this could be done for all of the states.

The statistics of elections may be published as a special
report, in pamphlet form, or as a part of the blue book of the
state, or of a state statistical book, if one is published. On the
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whole, the practice of publishing the election statistics in the
year book or blue book is probably more desirable, for in this
form they will be more widely distributed and more accessible.
It may be added that the essential election statistics, properly
condensed and summarized, should occupy not more than
twenty-five to fifty pages in such a report, and would not be
too lengthy to be included.

I With this in mind, we may outline the essential election
statistics which should be included in such a state report, as
follows:

I. The total number of registered voters and the total
vote cast at the principal elections of the year, for the entire
state, each county, each city, and for each ward in cities over,
say, 50,000 population.

2. The total vote cast at other elections held during the
year, but confined to the entire state and for each county.

3. The vote cast for each candidate for state office in the
general state election, and for each candidate for nomination
for state office at the primary elections, for the entire state
and for the several counties.

4. The vote on referendum questions by counties and for
the entire state.

5. For county elections, the total vote received by each
candidate for county office, in the primary and general elec-
tions, and the vote upon referendum questions of the county.

6. For city or local elections of all sorts, the total vote re-
ceived by each candidate in the primary and general elections,
and the vote upon referendum propositions.

7. For congressional elections, the vote received by the
candidates for the entire district and also by counties, in-
cluding both primary and general elections.

8. For legislative districts, the vote received by each can-
didate, by counties where the districts include more than
one county.

9. A summary of the campaign expense statements of all
candidates.
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10. A table showing the cost of elections, including the
cost per vote cast, in each county or city.

It will be noted that in the above list it is not recommended

that the vote by precincts be given in any instance. It may
be desirable, however, for the returns for city elections in
large cities to be given by wards within the city, and for
county elections by cities and towns, or some other suitable
division of the county, but not as detailed as by precincts. Such
detailed local statistics, however, are usually printed in the
newspaper accounts of the election, and may be omitted from
the state publication if they require considerable space.

The election statistics should be printed in tabular form,
and in such arrangement that they will occupy as small
amount of space as is feasible. Some of the election statistics as
printed at present take up a great deal of space unnecessarily
because of poor arrangement. Upon each table covering a

. particular election should be placed as many officesas may
be included without undue crowding. The statistics should
contain a table of contents showing the various tables and
summaries, and the items should be included in the index to
the volume. It is not at all uncommon for such elementary
matters as a table of contents and an index to be omitted

entirely.
In addition to the-above statistical data upon the election

and its results, the election officesthroughout the state should
submit, as a part of their annual reports, certain other statis-
tical data dealing with the detailed administration of elections.
Under this heading would come the following tables or items
of information:

I. A financial statement, showing in itemized detail the
appropriations, expenditures, and balances on hand.

2. The number of precincts, with statement of increase or
decrease.

3. The number of registered voters.
4. The total vote cast at each election and cost per vote.
5. Total vote cast throughout the yeflr, and cost per vote.
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Milwaukee, election recount, 4-, 236;
use of voting machines in, 253-54-;
cost of elections in, 4-06-08; no ren-
tal costs, 4-37.

Milwaukee County, cost of elections
in, 4-08.

Minneapolis, use of voting machines
in, 254--55; cost of elections, 4-09-
10.

Minnesota, instructions to voters, 186;
provisions for absent voting, 291.

Missouri, instructions to voters, 186.
Montgomery County, Ohio, cost of

elections in, 4-03.

New Jersey, civil service tests for pre-
cinct officers, 14-0.

New York, history of colonial elec-
tions, 12; office of superintendent
of elections, 102; examination of
applicants for the position of pre-
cinct officers, 139; instructions to
voters, 186; use of signature at the
polls in, 222.

New York City, effect or voting ma-
chines upon election costs in, 268-
71; tables, 269, 271, 275; statis-
tics of absent voting in, 293; cost
of elections in, 390-91.

Nominations, 72-76; method of in the
colonies, q.; by petition, 74-, 168-
72; sponsor system, 74--75, 172; fil-
ing fee, 167; see also Ballots.

Non-voting, effect of election admin-
istration on, 2-3.

O'Brien Precinct, Chicago, 35I.
Ohio, statistics of absent voting in,

297; cost of elections in, 384-,4-19;
tables of cost of elections, 386-89;
election statistics of, 4-4-4-.

Omaha, method used in to select pre-
cinct officers, 14-3; sample ballot,
191; law governing assistance to
voters, 229; statistics of absent vot-
ing in, 296; cost of elections in
Omaha, and Douglas County, 4-13,
4-14-.
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Operating expenses, 434.
Overlapping terms of public office, ef-

fect of on frequency of elections,
205.

Padded list of voters, Philadelphia,
330.

Party emblems, 160-63; pictorial
ballot, 162.

Party patronage, 123, 133-46; effect
of on election personnel, 95-96.

Patronage, see Party patronage and
Bipartisanship.

Peace, maintenance at the polls, model
code provisions, 86.

Penal provisions of election laws, 68;
model code provisions, 93-94.

Pennsylvania, early conduct of elec-
tions, 14; conference on election re-
form, 21.

Personnel, cost of, 420-23.
Phantom marked ballots, Pittsburgh,

363.
Philadelphia, frauds in elections, 316,

320-39; election of 1925, 322;
Committee of Seventy, 323; Dunn
Act, 324; the Vare case, 326-28;
types of frauds in: fraudulent re-
turns, 328, failure to tally votes,
328, records of persons voting, 329,
voters not registered, 329, repeat-
ers, 329, more ballots than voters,
330, padded list of voters, 330, un-
folded ballots in ballot boxes, 331,
few persons mark many ballots,
332, crosses added to ballots, 332,
ballots marked in piles, 332, bal-
lots unaccounted for, 332; excerpts
from Senatorial committee report,
333-39.

Pictorial ballots of Kentucky, 162.
Pittsburgh, election frauds, 360-65;

"stuffing ballot boxes," 36.0; Alle-
gheny County Bar Association,
Resolution, 361; U. S. Senate in-
vestigation, 36, 42; phantom
marked ballots, 363; Ward Bon-
sall, chairman recount board, 363-
64.

Political patronage, see Party patron-
age.

Poll lists, 223.

INDEX

Polling places, 41-43,213-18; adver-
tising of, 43-44; model code pro-
visions, 84-85; public buildings as,
215-17; portable houses, 216-217.

Polls, procedure at, 45-50.
Portable houses for voting, 216-17.
Portland, Oregon, experience with

voting machines, 255.
Precinct election officers, 32-36, 126-

46; number of, 32, 127; qualifica-
tions of, 32-33, 131-35; bipar-
tisanship requirements, 33-34, 132-
35; appointment of, 34, II7, 136-
46; term of, 35, 145; compensa-
tion of, 36,127; instruction of, 36,
119; use of special counting board,
53-54, 245; model code provisions,
82-83; examination of, in New
York, 39, in New Jersey, 140;
method of selection, in St. Louis,
142, in Omaha, 143; judicial dis-
ciplinary power in Chicago, 147;
discipline, 146; tables, 122, 130,
131; Canadian, 128; legal pro-
visions governing, 132-34; organi-
zation of, 220-21; use of separate
counting boards, 245; of Chicago,
377; cost of, 427-34.

Precincts, size of, 9-10, 41-43, 207-
13; model code provisions, 84-85;
laws governing, 207; redistricting
of, 208; arguments for larger pre-
cincts, 210.

Presidential electors, names omitted
from ballot, 38-39, 195-99; model
code provisions, 93.

Printing, cost of, 435; ballots, 192-95.
Procedure at the polls, 45-50.
Public buildings as polling places, 215-

17.

Records, equipment, and supplies, de-
livery of to precincts, 45; model
code provisions, 85-86.

Recounts, 66-68, 307-14; results of
in Chicago, 4, in Milwaukee, 4,
236; Wisconsin statutory provi-
sions, 310; when voting machines
are used, 3'3.

Redistricting precincts, 208.
Reform, see Election reform.
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Registration of voters, history, 18;
frauds, 370-71.

Rental, cost of, 4-36; no cost in Mil-
waukee, 4-37.

Repairs) cost of, 4-38.
Repeating, 371-72; in Philadelphia,

329.
Residence in the precinct as a qualifi-

cation for election officers, 33.
Returns, altering, fraud, 375.
Rochester, New York, early use of

voting machines in, 24-8.
Rotation of names on the ballot, I 81-

83.

St. Louis, method used in to select
precinct officers, 14-2; cost of elec-
tions in, 399-4-00.

Salt Lake City and County, cost of
elections in, 4-17-18.

Sample ballots, 189-92.
San Francisco, use of central count,

24-6; cost of elections in, 4-11-12.
Secretary of state, as chief election

officer, 25-26, 101.
Scparation of national, state and local

elections) 70-72, 203.
Short ballot, 76-77.
Signature of voters at the polls, 4-5-

4-8,221-23; model code provisions,
86-87.

Slogans) use of on ballots, 37, 164-.
Special election office, see Boards of

election.
Special elections, 206; to fill vacan-

cies) 70-72.
Sponsor system of nomination, 74--75,

172-73.
State board of elections, 77-79; model

code provisions, 101.
State control of elections, 25-27, 96-

108; statutes, 97-100; see also Ad-
ministrative control of elections.

Statistics of elections, 4-4-4--4-7 ; in
Ohio, 4-4-4; essentials of a sound
system, 445-47.

Sticker votes, 178-79.
Storage, cost of, 439.
Substitution of ballots, fraud, 374.
Suffrage, in the colonies, 12-13 ;

1800-1830, 18.

INDEX 453

Supplies, cost of, 4-35.

Tally and return sheets, 55-56, 239-
43; suggested form of, 24-2.

Temporary employees, see Employees.
Time of elections, direct and non-

partisan primaries, 70-72.
Time of voting, hours of the day, see

Hours of voting.

Unfolded ballots in the ballo'i: boxes,
Philadelphia, 331.

Vacancies, how filled to avoid spe-
cial elections, 70-72.

Vare case, 326-28.
Virginia) history of early elections, 12.
Viva 'Voce voting, 14-17.
Violence in elections, 374-.
Votes, canvass of, 65, 305; recounts

of, 66, 307.
Voting frauds, see Frauds in elections.
Voting machines) 56-63, Chapter

VII; model code provisions) 89-
90; extent of use, 24-7-55; legali-
zation by Congress, 248; constitu-
tionality of, 249; cities and states
which have abandoned, 251; ex-
perience with in Chicago, 252-53;
in Milwaukee, 253-54; in Minne-
apolis) 254; in Portland, Oregon,
255; use in proportional represen-
tation elections, 278; breakdowns
of, 278; abandonment of, 279;
wastage of votes on, 275; cost of,
281; effect of adoption upon costs
of election in New York, 268-71;
legislation governing use of, 255-
59; arguments for and against)
259; practical workings of, 259-79;
effectiveness of in preventing
frauds, 261-63; economies secured
by and increased costs, 264-71; ef-
fect of upon recounts, 276.

Watchers, 232-36; model code pro-
visions, 88-89.

Wayne, Anthony, contested election,
315.

Wisconsin, instructions to voters in,
187; law governing recounts, 310.

Write-in votes, 176-80.
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