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The Committee recommends that articles that are directly linked by topic and substance be 
consolidated for discussion, albeit with separate votes, so Town Meeting can engage in 
deliberation that is not artificially compartmentalized by legal procedure. This will likely allow 
more thorough, holistic, and efficient deliberation.  
 
Civil, Honest, and Efficient Debate at Town Meeting.  

 

Town Meeting deliberations should be honest, open, civil, and efficient (i.e., respectful of 
attendees’ time). The Committee strongly supports the current practice wherein the Moderator 
asks each Town Meeting to affirm values contributing to civility. While a “code of conduct” is 

too prescriptive and difficult to enforce, actions that encourage proper discourse and decorum 
should be advanced.  
 

Prohibit Events on Town & School Property During Town Meeting Sessions. 
 
Attending Town Meeting can be difficult for residents with families, work obligations, and 
myriad other competing commitments. It is beyond the power of government, and outside the 
scope of governance, to remove all of the barriers that prevent residents from attending Town 
Meeting. However, the Select Board and School Committee have the ability to preclude 
competing events on Town property during Town Meeting sessions.  
 
The Committee recommends that the Select Board and School Committee, which have 
jurisdiction and control over the use of Town- and School-owned property, consider and take 
public input on precluding sports, theater, and other events on Town property during these 
relatively few hours each year. The Town should not “counter-program” its own legislature and 

make it harder for residents to do their civic duty.  
 
If such a policy were adopted, it should be phased-in to give sufficient notice to community 
stakeholders. 
 
Encourage Pre-Submission of Town Meeting Article Amendments. 
 
The Committee recommends that the Town strongly incentivize pre-submission of article 
amendments for review prior to Town Meeting. Under the Committee’s suggested framework, 

article amendments would be submitted three business days before the first session of Town 
Meeting. This would allow for Town Counsel and committees to review and consider 
amendments before Town Meeting, thereby creating both efficiency, transparency, and “good 

legislating” effects. The proponents of pre-submitted amendments would be required to attend 
and present their amendments at Town Meeting notwithstanding their pre-submission of the 
amendments. Under this framework, amendments could, as is the current practice, be submitted 
on the floor of Town Meeting (in addition to the pre-submission of amendments).   
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As an alternative to fixed term limits, in order to give other residents the opportunity to serve on 
a board and provide a healthy degree of turnover, the Committee recommends that, when the 
Town Manager’s Office notifies an incumbent member (usually in April of each year) that the 

member’s term is ending, that member should be required to respond with a statement that the 
member wishes to continue to serve.  The member should then be evaluated in the context of and 
in comparison to other applicants.  This strikes an appropriate balance between retaining 
qualified, experienced, and enthusiastic volunteers with the understanding that no one is entitled 
to automatic reappointment and must demonstrate why they should retain their position.  For 
practical expediency, the Committee does not suggest that an incumbent should necessarily be 
formally interviewed as part of this evaluation; this should be at the discretion of the appointing 
authority. 
 
During the interviews of committee and board chairpersons and members, conducted by 
members of this Committee, many suggestions were made relating specifically to the various 
boards in question.  Some of these could also be applied to other boards, such as a policy 
requiring an annual rotation of the chair of all committees. However, due to the fact that the full 
list of boards has different responsibilities requiring various levels of training, time needs, and 
individual outside commitments, the acknowledgment of these differences might be best served 
by the committee members themselves, perhaps during an annual assessment of the committee 
efficiency and ways to strengthen the procedure required by each of these valuable town bodies.     
 

ii. Communication. 
 
Efficient, effective, transparent and consistent communications are the foundation of every well-
run organization, public or private. The Town has dedicated itself to building a robust 
communications network with its residents. Yet, almost from the outset of the Committee’s 

research in the fall of 2019, at its in-person and virtual forums and in individual comments 
submitted by residents, a consistent thread was evident.  
 
Many Andover residents strongly feel that there is a significant lack of awareness about basic 
Town government decisions and that residents simply do not know “what’s going on.” That 
perception, accurate or not, is not unique to Andover, as the local print news media in many 
communities, Andover included, has been in serious decline for a generation due to diminished 
advertising and subscription revenues. While this private sector challenge is clearly beyond the 
Committee’s charge, addressing options for enhanced Town-resident communication was a high 
priority of the Committee. 
 
The Town has made considerable strides to expand its communications with residents. The 
Town’s website was redesigned in 2017. It now includes a 3-1-1 “Andover Central,” a one-on-
one response to resident needs. The Customer Service Center is a staffed customer service and 
information center, a one stop response to a resident’s needs. The Town sends emailed “News 

Flashes” to any interested resident for an array of personally-selected topics, including advance 
notices of board meetings, agendas, forums, road closures, snow events, etc.  
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The Town’s recent focus has been to integrate this comprehensive platform with the social media 

that are commonly used in most households today. With the help of a social media task force, the 
growth in Town use of social media has been remarkable. 
 
Despite what many consider to be an industry-leading network, improved communications 
surfaced as an issue to be addressed in essentially every public forum conducted by the 
Committee. When asked to elaborate on their concerns, the residents expressed the following: 
 

• How might the Town enhance awareness of recent and forthcoming events, meetings, 
government issues, etc.? 

• What steps can be taken to modernize communications between the Town and its 
residents? 

• Would Andover benefit from a robust non-governmental news gathering service 
organization? 

• Does the Town have an obligation to enhance civic awareness of its residents? If yes, 
who would be responsible? 

• What steps would be required to ensure that residents are properly consulted in projects 
and initiatives? 
 

Further discussions among the Committee and additional public comment added the following 
perceived areas of improvement in Town-resident communication: 
 

• Information is not received or available early in the decision-making process. 
• Information is limited on the timing of when key decisions on major issues are being 

discussed and decided upon 
• The absence of the reporting, debate and opinion sections of a responsible local 

newspaper was apparent to several. 
• The absence of a “full debate” between supporters and opponents of any particular Town 

decision topic.  
• The inability to discuss an issue with a “real person,” Be they a Town employee, 

appointed or elected official, or Town Meeting warrant article proponent. 
• The recording of many meetings and forums and their archiving is to be applauded. But 

once a recording is archived, it is sometimes difficult to identify the precise time in a long 
meeting when an issue was discussed without listening to the entire tape.  
 

Each of these issues is discussed below with recommendations for improvement. 
 
Enhanced Notification of Discussions and Decisions. 
 
The Town currently employs three calendars: the Main Calendar, the Community Events, 

Programs Calendar and the School Calendar. The Main Calendar identifies the Town’s formal 

meetings with a link to the website home page. The Community Events and Programs Calendar 
contains all the events and programs planned in the next month. Content is provided by the 
Town, by not-for-profit organizations and by for-profit organizations sponsoring a charitable 
event. Residents can select all or part of the list of participating entities, thus tailoring their 
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monthly calendars to their respective interests. The School Calendar is of course focused on 
School Department events. 
 
None of the calendars provide a clear notification of the issues to be discussed or decisions to be 
made in the ensuing month or two. A resident can get an indication of when an issue is going to 
be discussed only by manually tracking particular agendas and minutes. This tracking can be 
difficult, often consuming considerable time and effort and may require a laborious review of 
meeting minutes/meeting videos. 
 
The Committee recommends that the Town prepare and distribute a bi-monthly summary of the 
issues/discussions/decisions planned for the ensuing month (called Precis for purposes of this 
report). These Precis would be informed by reports prepared by the boards, committees, 
commissions, task forces and project managers responsible for the topics and matters to be 
included in the Precis. Each summary, including actions taken or still pending, should be factual 
(i.e., without advocacy), three or four sentences at most, and distributed to all voters through the 
Town website, News Flash function, and social media. Voters should be able to tailor the 
monthly Precis to the topics of their choice. Precis should permit residents to easily unsubscribe. 
It may be advisable to integrate Precis with one or more of the existing calendars. Precis should 
contain a clear linkage to the relevant meeting agendas, meeting minutes, and archived videos. 
 
The Town should adopt a standard format for the calendars and Precis, providing guidance to 
anyone submitting to the calendars and to Precis. The standard format should give clear guidance 
for the content as well as particular guidance on how to better “tag” all archived material to aid 

in retrieval 
 
Also, The Town should dedicate a full-time staff person to coordinate the myriad efforts, current 
and new, around internal and external communication. While an additional full-time position is 
likely not feasible, reallocation of a current position for this purpose is important. This 
coordinator should report directly to the Town Manager’s Office. This is necessary given the size 
of the Town’s budget, the activity of the municipal organization, the expectations of an educated 

electorate, and the growing complexity of the community. 
 
Modernize Communications. 
 
Several residents urged the Town to employ more modern technology and techniques to 
communicate with today’s households. In fact, the Town has focused much of its recent attention 

on the dissemination of information using social media: Facebook, Twitter, and Instagram. These 
efforts have been very successful. Since early 2020, social media accounts signed up to receive a 
variety of reports from Town have increased 77 percent. Subscribers to News Flashes24 have 
doubled and routine posts range from 1,000-5,000 accounts; critical messages were posted to 
10,000-15,000 accounts. 
 

 
24 A “News Flash” is an email blast sent by the Town administration to subscribers on a myriad of topics, 

customized by each subscriber from a menu of subjects, ranging from public works road closures to Select Board 
agendas. 
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The development of Precis and improved “tagging” of archived information will further enhance 

the use of social media. The flexibility employed by the Town’s communication model permits 
the user to frame the content they wish to receive.  
 
The Town’s adopted model also decentralizes site maintenance, thereby reducing the burden of 
preparing the Precis. 
 
The Committee recommends that the Town continue to place a high priority on the expanded use 
of social media to disseminate critical information to town residents.  
 
Non-governmental News Gathering Organization. 
 
Several residents commented on the absence of a robust news bulletin/newspaper independent of 
the Town that provides coverage of Town activities on a frequent basis. This news reporting 
provides residents with an on-going discussion of most major issues from an independent lens. 
Typically, these news organizations are for-profit entities. The for-profit news industry has been 
severely challenged by social media and on-line advertising and in many cases, newspapers are 
struggling to stay in business. 
 
In response, several communities have encouraged the development of a non-governmental news 
gathering service that provides the desired third-party independence. Some of these organizations 
have the benefit of a local sponsor such as the Chamber of Commerce or the League of Women 
Voters. Others meet their expenses by a modest advertising stream. In some communities, 
residents have formed a local non-profit news provider that covers various town events and 
governing decision-making. It is important that such an enterprise not be sponsored by the Town. 
Independence is essential in such a service. 
 
The Committee recommends that the community encourage the development of a non-
governmental enterprise to gather news relevant to residents. There are several examples of such 
enterprises already in existence elsewhere around New England and the United States. 
  
Enhancing Civic Awareness.  
 
Andover is a sought-after community because of its location, downtown, conservation land, 
high-quality education, and its reputation as a well-run community. As a result, many new 
families move into town each year. Often, these new residents have little or no exposure to 
Andover’s form of governance, i.e., Open Town Meeting. Therefore, it is in the Town’s interests 

to ensure that its electorate is well informed on matters of governance. Open Town Meeting is 
the purest form of democracy, but participation can be confusing. 
 
Andover has enjoyed decades of successful growth using the Open Town Meeting form of 
governance. Much of this success is attributable to the hundreds of volunteer citizens who 
commit countless hours serving on boards and committees advising the Town’s leadership and 

legislature on matters of good government. It is imperative that Andover continue to encourage 
this outstanding resident engagement. An educated electorate is a participatory electorate. 
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The Committee recommends that Andover conduct a comprehensive civic education program. It 
should start with “Welcome to Andover” (OTM 101) module and follow with a more in-depth 
instruction of how Open Town Meeting works and how to participate. The Town is currently 
considering the development of a “Citizens Academy.” The Committee supports this initiative. 
 
These latter modules may be integrated with the modules developed for the civics education now 
required of all Massachusetts high school students. Resources at Merrimack College may be very 
helpful in the development of adult learning modules. 
 
Enhancing Residents’ Engagement in Projects & Initiatives.  
 
The Town has a model for enhancing resident engagement in key projects. That model should be 
proliferated and used in major Town initiatives.  
 
When faced with the management of a large or complex capital building project, the Town forms 
a “Building Committee” to provide advice and outreach as the project moves forward. The 

“Building Committee” itself has representatives from several of the key project stakeholders. 
The Building Committee conducts a number of public forums to seek input from the community. 
A project portal is built with access granted to all. Elected officials are briefed of progress on a 
regular basis. Representatives of the principal Town administrative departments are appointed to 
the committee ex-officio to provide improved internal coordination. 
 
There are dozens of projects and initiatives executed each year that do not include the aggressive 
outreach and communication efforts undertaken by a project with an assigned Building 
Committee. A sound outreach program for these projects is essential. 
 
Including all of the projects in the Precis ensures that the decisions and status of all projects are 
conveyed to a large population of potential stakeholders. Employing the model that the Town as 
adopted for newsletters permits each resident to tailor their communications with the Town to 
only those projects/initiatives that the resident is interested in following. But the “push” 

attributes of Precis ensures that a broad base is notified.  
 
In summary, the Committee recommends the following: 
 

1. The Town should dedicate a full-time staff person to coordinate the myriad efforts, 
current and new, around internal and external communication. While an additional full-
time position is likely not feasible, reallocation of a current position for this purpose is 
important. This coordinator should report directly to the Town Manager’s Office. This is 

necessary given the size of the Town’s budget, the activity of the municipal organization, 

the expectations of an educated electorate, and the growing complexity of the 
community. 

2. A regular digest, or Precis, should be provided to residents conveying information about 
the administration and public bodies. This resource would provide “tagged” information 

sources and should be customizable per resident interests (as the News Flash service is). 
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Public bodies should be required to submit information to this resource to ensure that it is 
not exclusively administration-focused and administration-driven. 

3. Website videos of public body meetings should be “tagged” to allow residents to quickly 
and easily skip to portions of meetings that interest them. 

4. New residents should be welcomed to Andover with information about our Open Town 
Meeting form of government. 

5. A “Citizens Academy” should provide in-depth information to residents about different 
aspects of Andover’s government and civic system. 

6. Civics information should be shared with residents through inserts included in excise tax 
bills. 

7. Enhance content provided by social media, included “tagged” videos and minutes, etc. 
8. More aggressively advertise the News Flash service. 
9. Wherever possible, boards and committees should live-stream and broadcast their 

meetings, and take public comment from remote participants.  
10. Encourage other stakeholders to explore the facilitation of a non-governmental news 

gathering operation. This entity may be a nonprofit organization or a public benefit 
corporation. 
 

 
C. Tier Two Secondary Issues  

 
The Committee then turned to seven topics comprising tier two of its non-form of government 
study. This was the final chapter of the Committee’s study. 
 

i. Long-Term Financial Planning. 
 
The Committee investigated the Town’s processes for long-term, strategic, and financial 
planning. This included meeting with the Town’s Finance Director, Office of the Town Manager, 
and Finance Committee members. These conversations and public presentations touched upon 
the entire capital and operating budget process. Paramount to the Committee is that the Town’s 

governance facilitates prudent long-term planning that mitigates financial risks. 
 
The Committee recommends that long-term, financially sustainable fiscal planning and 
forecasting be proposed by the Town Manager, who may consult with the Revenue & 
Expenditure Task Force, to the Select Board and used to inform the Capital Improvement 
Program, budget plan, and other fiscally relevant matters (e.g., land acquisitions). Such planning 
and forecasting should be done with a 10-year horizon and updated every five years. The plan 
should account for necessary fiscal expenditures, anticipated revenues, appropriate levels of 
indebtedness, etc. 
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ii. Government Business Process. 
 
The Committee investigated a range of topics related to how the Town’s governance processes 

affect, positively and negatively, the ability of businesses to operate in Andover. The Committee 
spoke with Town staff in various departments and divisions and spoke with local businesses.  
 
Much of the Town’s business processes fall outside the scope of the Committee’s charge. 

However, the Committee recommends that steps be taken to improve governance-related 
processes that impact Andover businesses. For example, to expedite the issuance of permits, 
special permits, variances, and licenses, we recommend that Town public bodies with respective 
jurisdictions coordinate their reviews and approvals to allow an efficient process that does not 
sacrifice thoroughness, diligence, compliance with the law, and protection of the community’s 

interests. By operating with an understanding of the larger regulatory context, public bodies can 
help businesses that often face challenges to acquire the municipal permissions needed to thrive 
and serve the community. 
 
Also, the Town should enhance communication with and education of businesses about the 
municipal regulatory framework. Often, businesses, particularly small ones, do not understand 
the land use permissions granted, the inter-departmental review process, Town Meeting’s role 

and procedures, the role of advisory boards (e.g., the Design Review Board) vs. permit-granting 
boards (the Zoning Board of Appeals), et cetera. The Town’s Community Development & 

Planning Department, Town Clerk’s Office, and Director of Business, Arts & Culture are 

resources to help educate businesses on how to navigate local government. 
 
We further recommend that the Town Manager or his/her designee periodically report to the 
Select Board, not less than once every two years, on the state of and improvements to the Town’s 

business processes.  
 
Other improvements are, generally, either outside the purview of the Committee or are already 
being implemented in Andover.  
 

iii. The Timing of Annual Town Elections. 
 
The Committee noted that the status quo practice of holding Annual Town Elections on the 
fourth Tuesday in March and Town Meeting in early May presents challenges to the governance 
system. In particular, new officials elected to their seats in March have very little time before 
Town Meeting to apprise themselves of complex budget, zoning, and bylaw articles that will be 
decided at the May Annual Town Meeting. And, even when newly elected officials educate 
themselves, they nonetheless represent different political actors than the ones who led the multi-
month process culminating in the imminent Town Meeting.  
 
The Committee discussed whether to change the order and timing in which the Annual Town 
Election and Annual Town Meeting take place each year. The Committee considered three 
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TOWN OF ANDOVER
Town Manager’s Office

36 Bartlet Street
Andover, MA 01810

(978) 623-8210
www.andoverma.gov

Andrew P. Flanagan
Town Manager

November 8, 2022

BY EMAIL

Ms. Deborah A. Wagner, Director of Accounts
Massachusetts Department of Revenue
Division of Local Services – Bureau of Accounts
WagnerD@dor.state.ma.us

Dear Ms. Wagner:

Attached to this letter is a DE-2 Application and supporting reports and documents related to the Town of
Andover’s West Elementary/Shawsheen Pre-School Building Project. This school building project has incurred
project cost increases related to inflation, the labor market, supply chain challenges, and ongoing international
conflict. The Town of Andover respectfully submits this application and requests that the Department of
Revenue determine that the additional borrowing to complete this project is covered by the original debt
exclusion.

The West Elementary/Shawsheen Pre-School is a project in partnership with the Massachusetts School Building
Authority and received Town Meeting and ballot box approval in June of 2021. The project has been carefully
managed to mitigate taxpayer impact through value engineering and key design decisions to accommodate both
the needs of the school district and the cost to the community. At the 90% design phase in May of 2022,
professional estimators projected a project deficit of $5.5M. At that time, significant value engineering was
undertaken, project budget areas were adjusted, and the construction contingency was partially used to cover the
estimated deficit.

Not unlike other public school construction projects currently in the same phase, the bid process resulted in an
additional unexpected project deficit. The town is seeking Town Meeting approval on December 1, 2022, for an
additional borrowing authorization. This will increase the authorization for this project from $151,661,968 to
$168,158,752.

The Town is in the process of conducting a series of public information sessions to inform voters about the
changes in market conditions, bid results, and to provide project updates. This process has allowed voters to
learn more about the project and has created a dialogue that we feel will ultimately lead to a more
comprehensive presentation to Town Meeting voters. The Select Board, School Committee, Finance
Committee, and West Elementary Building Committee have also discussed this project and the related cost
increases at their meetings and have all voted unanimously to recommend approval of the additional borrowing
authorization at Town Meeting.



Based on the information provided in the supporting reports, we believe that market conditions have been the
sole factor in the project cost increases, and therefore the additional borrowing should be covered by the
exclusion vote taken on June 15, 2021. We would respectfully request a determination from you prior to
December 1, 2022, the date of the Special Town Meeting.

Please do not hesitate to contact me if you have any questions.

Sincerely,

Andrew P. Flanagan
Town Manager



West Elementary & Shawsheen Preschool
Department of Revenue Report

This report provides an explanation detailing the circumstances of the cost increases that have occurred related
to the West Elementary & Shawsheen Preschool building project, located in Andover Massachusetts.  As part of
this report, we have outlined our budget, mitigation of the project costs to stay within budget, and what our team
has encountered as part of our bidding process.

This project is being managed utilizing the Construction Manager at Risk method (MGL 149A). The project
team contributing to this report, includes Gilbane Building Company (Construction Manager), SMMA
(Designer), PMA Consultants (Owners Project Manager), the Town of Andover (Owner) and AM Fogarty
(Designer’s Cost Estimator).

The team received fifteen trade filed sub bids and has awarded seven out of the fifteen to keep the project
moving forward. The Town has secured agreements with the remaining eight filed sub bidders to hold pricing
until December 31, 2022. We are currently in the process of working with Gilbane Building Company to review
and refine the remaining non-trade packages.

As the result of the bidding process, we are currently estimating that the project is over budget by $16,496,784.
A special town meeting to vote an additional appropriation has been scheduled for December 1, 2022. This
report supports our claim that unforeseen economic conditions are the cause of the overage. There have been no
changes in the scope of the project. We are requesting that the Department of Revenue consider the new
borrowing authorization, if approved at the
December 1, 2022 Special Town Meeting, as within the scope of the original debt exclusion vote taken June 15,
2021.

Topic #1 - A letter from the Architect, cost estimator or OPM detailing the circumstances of the cost
increase

Response -

Below is a statement from the cost estimator AM Fogarty who is contracted under SMMA, the project designer.
In their statement, AM Fogarty details the circumstances of the cost increase we have experienced since their
initial cost estimate provided in January, 2021 during Schematic Design. Escalation was included as part of
each estimate for both construction and design. While escalation was incorporated throughout the estimating
process, most bids received still trended over budget, resulting in a deficit.





Topic #2 - A report showing original project costs by major category at the time of the original debt
exclusion vote with revised costs by major category (the variance should approximate the requested
increase amount)

Response -

Below please find a table comparing the approved project costs by major categories at the time of the debt
exclusion vote on July 15, 2021, in the amount of $151,661,968 compared to our current project budget after
bidding in the amount of $168,158,752. This represents a project cost increase of $16,496,784.





The Town is seeking an additional appropriation of $16,496,784



Topic #3 - An analysis of inflationary circumstances currently impacting the project cost

Response –

The two graphs shown below illustrate the inflationary circumstances currently impacting our project costs.
Some issues contributing to our cost increases include labor shortages, material shortages, supply chain issues
and fuel costs. Despite these cost increases the demand for construction materials continues to rise.

Producer Price Index for New Non-Residential Construction
From June 2009 to June 2021, this index increased by 31.8%, or 2.32% annually.
From June 2021 to August 2022, this index increased by 26.4%, or 1.70% monthly/22.5%
annually.

Manufacturers’ New Orders for Construction Materials and Supplies
After taking a dramatic dip during the 2020 recession, orders for construction materials and
supplies regained and then surpassed the trendline of the previous decade and remain at an all-
time high.



Topic #4 - A statement from the architect, cost estimator or OPM indicating that the cost increase is not
related to a change in scope from the project originally approved by the electorate at the time the debt
exclusion was approved

Response

Below is a statement from SMMA, our project designer which reinforces that the change in cost is due to
current market conditions and is not related to change in scope.







Topic #5 - A statement from the architect, cost estimator or OPM detailing any changes made since the
project was originally approved to reduce the cost of the same.

Response

The team previously completed a value engineering effort yielding $5,503,273 in savings. The detailed plan is
as follows:

· Accepted twenty-five value engineering items. This reduced the budget overage in the amount of
$3,003,273 which was transferred to the construction budget line.

· Reduced three original budget lines; $150,000 of preconstruction monies not used; $150,000 from
owners’ insurance and $200,000 from moving/mailing. This is a total of $500,000 that was moved to
the construction budget line.

· Reduced the construction contingency by $2,000,000 and transferred these funds to the construction
budget line.

For further information please see the below value engineering log prepared by PMA Consultants LLC. The
value engineering list was voted and approved by the West Elementary and Shawsheen Preschool Building
Committee on May 25, 2022.





Summary of Report

We believe the data provided in this report meets the requirements needed for the Department of Revenue to
allow the Town of Andover to consider the additional borrowing authorization, if approved at the December 1,
2022 Special Town Meeting, as within the scope of the original debt exclusion vote taken June 15, 2021.

Thank you for your consideration.




