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REPORT OF THE SPECIAL COMMISSION ESTAB-
LISHED TO MAKE AN INVESTIGATION AND
STUDY OF THE GENERAL SUBJECT OF
PUBLIC EXPENDITURES.

Boston, December 1, 1948

To the Honorable Senate and House of Representative

Under chapter 56 of the Resolves of 1947, the General
Court created a special unpaid commission to make an
investigation and study of the general subject of public
expenditures, with a view to alleviating the burden thereof.
The assignment given the Commission was a broad and
extensive one, as shown in the terms of chapter 56, as
follows:

Or Commontoealtf) of e@assacJ)Uoetts

Resolved, That an unpaid special commission, to consist of one
member of the senate to be designated by the president thereof from
the membership of each of the committees on ways and means, on
counties and on municipal finance, two members of the house of
representatives to be designated by the speaker thereof from the
membership of each of said committees, and three persons to be ap-
pointed by the governor, hereinafter called the commission, is hereby
established for the purpose of making an investigation and study of
the general subject of public expenditures, considering all possible
economies which may be effected through legislative action, with a
view to the reduction of government costs of the commonwealth and
of its political subdivisions.

The commission shallpoint out specifically and in detail what services
now performed by the commonwealth or its political subdivisions can
be eliminated and what obligations thereof can be abandoned, and
generally shall investigate and study the entire problem of public
expenditures with a view to alleviating the burden thereof. The
commission may call upon the commissioner of corporations and tax-
ation and other departments, commissions and officers of the com-
monwealth and of the several counties and municipalities for such in-
formation as it may desire in the course of its investigation and study.
The commission shall be provided with quarters in the state house
or elsewhere, shall hold public hearings, and shall have the power to
summon witnesses and to require the production of books, records,
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contracts and papers and the giving of testimony under oath. The
commission may expend for expert, clerical and other services and
expenses such sums as may be appropriated therefor. Said commis-
sion shall also consider the advisability of providing a continuous
and progressive program for achieving and maintaining the utmost
economy and efficiency in the administration of the affairs of the
commonwealth and to its political subdivisions.

The commission shall report to the general court the results of its
investigation and study, and its recommendations, if any, together
with drafts of legislation necessary to cany such recommendations
into effect, by filing the same
resentatives not later than the
current year.

with the clerk of the house of rep-
first Wednesday of December in the

Approved June 17, 1

Membership of Commission.
Pursuant to the creating resolve, the President of the

Senate appointed Senator Harris S. Richardson of Win-
chester, Senator Charles G. Miles of Brockton, and Sen-
ator Newland H. Holmes of Weymouth; the Speaker of
the House appointed Representatives Charles Gibbons of
Stonehaxn, Patrick Gilbert Sullivan of Dorchester, Ernest
A. Johnson of Worcester, Paul A. McCarthy of Somer-
ville, J. Everett Collins of Andover, and Leo J. Cournoyer
of Southbridge; and the Governor appointed Mr. Cecil R.
Ekholm of Winchester, Mr. John W. Fellows of Worces-
ter, treasurer of Worcester County, and Mayor Daniel
E. McLean of Beverly. The aforenamed subsequently
met and organized on July 15, 1947. The Commission
elected Senator Richardson as chairman and Representa-
tive Gibbons as vice-chairman. Leslie G. Ainley of
Cambridge was elected secretary on August 5, 1947.

The Commission was revived and continued by chapter
10 of the Resolves of 1948, as follows:

Chapter 10.

Resolve Providing for the Reviving and Continuation of an
Investigation and Study by an Unpaid Special Commission
of the General Subject of Public Expenditures, with a
View to Alleviating the Burden Thereof.

Resolved, That the unpaid special commission, established under
chapter fifty-six of the resolves of nineteen hundred and forty-seven,
is hereby revived and continued for the purpose of making an investi-
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gation and study of the general subject of public expenditures, con-
sidering all possible economies which may be effected through legis-
lative action, with a view to the reduction of government costs of the
commonwealth and of its political subdivisions. The commission shall
point out specifically and hi detail what services now performed by
the commonwealth or its political subdivisions can be eliminated and
what obligations thereof can be abandoned, and generally shall in-
vestigate and study the entire problem of public expenditures with a
view to alleviating the burden thereof. The commission may call
upon the commissioner of corporations and taxation and other de-
partments, commissions and officers of the commonwealth and of the
several counties and municipalities for such information as it may
desire in the course of its investigation and study. The commission
shall be provided with quarters in the state house or elsewhere, shall
hold public hearings, and shall have the power to summon witnesses
and to require the production of books, records, contracts and papers
and the giving of testimony under oath. The commission may ex-
pend for expert, clerical and other services and expenses such sums as
may be appropriated therefor. Said commission shall also consider
the advisability of providing a continuous and progressive program
for achieving and maintaining the utmost economy and efficiency in
the administration of the affairs of the commonwealth and of its
political subdivisions. The commission shall report to the general
court the results of its investigation and study, and its recommenda-
tions, if any, together with drafts of legislation necessary7 to carry
such recommendations into effect, by filing the same with the clerk
of the house of representatives not later than the third day of May,
nineteen hundred and forty-eight. Approved March 12, 1948.

The Commission was revived again and continued by
chapter 55 of the Resolves of 1948, as follows:

( 'ha PTE

Resolve Reviving and Continuing the Unpaid Special Commis-
sion ESTABLISHED TO MAKE AN INVESTIGATION AND STUDY OF
the General Subject of Public Expenditures with a View
to Alleviating the Burden Thereof, and Increasing the
Scope of Said Investigation and Study.

Resolved, That the unpaid special commission established under
chapter fifty-six of the resolves of nineteen hundred and forty-seven,
and revived and continued by chapter ten of the resolves of the cur-
rent year, is hereby revived and continued for the purpose of con-
tinuing its investigation and study of the general subject of public
expenditures, considering all possible economies which may be effected
through legislative action, with a view to the reduction of government
costs of the commonwealth and of its political subdivisions. The
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commission shall point out specifically and in detail what services
now performed by the commonwealth or its political subdivisions can
be eliminated and what obligations thereof can be abandoned, and
generally shall investigate and study the entire problem of public

rating the burden thereof. The com-
3stigation and study hereunder, shall

expenditures with a view to alle
mission, in the course of its irn
also consider the subject of reve
and of its political subdivisions
commissioner of corporations i
commissions and officers of th
counties and municipalities for
the course of its investigation

les and income of the commonwealth
The commission may call upon the

id taxation and other departments.
lonwealth and of the several

such information as it may desire in
nd study. The commission shall be

provided with quarters in the state house or elsewhere, shall hold public
hearings, and shall have the power to summon witnesses and to re-
quire the production of books, records, contracts and papers and the
giving of testimony under oath. The commission may expend for
expert, clerical and other services and expenses the unexpended bal-
ance of the amount appropriated by item 0208 in section two of chapter
six hundred and eighty-five of the acts of nineteen hundred and
forty-seven. Said commission shall also consider the advisability of
providing a continuous and progressive program for achieving and
maintaining the utmost economy and efficiency in the administration
of the affairs of the commonwealth and of its political subdivisions.

The commission shall report to the general court the results of its
investigation and study, and its recommendations, if any, together
with drafts of legislation necessary to carry such recommendations
into effect, by filing the same with the clerk of the house of representa-
tives not later than the first Wednesday of December in the current
year. Approved June L 1948

On October 1, 1948, Senator Harris S. Richardson of
Winchester resigned as a member of the Commission, and
appointed Senator Richard I. Furbush of Waltham as
chairman of the Commission.

General Statement.

This is the third report of the Commission which first
met and organized on July 15, 1947.

The Commission, in its initial report, dated December 3,
1947, emphasized the need for strengthening general man-
agement in the state government. It pointed out the
need for continuing evaluation and control of state ac-
tivities. To this end it recommended a reorganization
and revitalization of the Commission on Administration
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and Finance. A draft of legislation accompanied this
recommendation, and was adopted in part by the enact-
ment of chapter 610 of the Acts of 1948.

The Commission also recommended the establishment
of a legislative research bureau to provide the Legislature
with reliable and impartial factual information, with the
statement that appropriate legislation would be filed at
a later date. Such appropriate legislation is herewith
filed as Appendix A.

a recommendation for the
This recommendation was

Our initial report included
revision of the Plan D charter
accompanied by legislation p
of the present Plan D and
Plan D providing for gover;
seven or nine members anc

oviding for the elimination
the substitution of a new
ment by a city council of

city manager, with all
elective members chosen at large without proportional
representation. Legislation substantially as recommended
by the Commission was enacted by the 1948 Legislature.;ed by the 1948 Legislature.

Finally, the Commission recommended that IN
chusetts automobile licenses be issued for the period (

two years rather than one year as at present. It als
recommended the abolition of the Veterans’ Advisory

nmendations were accepted
he resulting saving in excess

Council. Both of these reo
by the 1948 Legislature, wit!
of $125,000 annually.

Permanent Commission Needed

After one and one half years of experience, the Commis-
sion is convinced that a more intensive and continuous
attack should be made on the entire field of public ex-
penditures. The problems are so numerous and of such
magnitude that a temporary commission cannot cope
with them. Such a commission is handicapped in several
directions. Members of the Legislature, particularly dur-
ing the last few years, simply have not the time to conduct
personally the studies and investigations required. Legis-
lative sessions leave the average legislator little or no
free time. Time which can be devoted to study of prob-
lems by legislators during recesses is limited, particularly
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when allowance is made for vacation and campaigning.
The job of the Commission, if it is to be done thoroughly,
requires constant, day to day effort. Permanent specialists
and technicians constantly at work are the solution to
the problem. Under the present system of short-lived
commissions, permanent help has not been and cannot be
attracted.

The Commission therefore recommends a permanent
attack upon a permanent problem. It recommends that
a permanent-type legislative research commission be es-
tablished. Its membership should consist of members of
the Legislature appointed by the President of the Senate
and Speaker of the House, respectively. This Commis-
sion should be provided with funds to hire a permanent
staff and to hire special consultants.

Under such an arrangement, the Legislature will have
the machinery to conduct studies and recommend policies
with respect to such matters as the use and control of
state automotive equipment, property inventories and
controls, welfare administration, institutional manage-
ment, the State’s classification and pay plan, state leases
and permits, building maintenance, the distribution of
state funds, the leasing of office space for state agencies,
and the personnel problems, including divided responsi-
bility discussed in an earlier report. It will also have the
machinery to evaluate the quality of administration and
the efficiency of operations.

The Commission’s staff would conduct sufficient in-
vestigations and studies to assure that sound policy recom-
mendations are made. The staff could also appraise and
report on the impact of existing policies and legislation.

During the past several weeks the Commission on Public
Expenditures conducted a survey of legislative research
bureaus or councils maintained by States throughout the
Nation.

More than twenty States which have such agencies were
canvassed, and without exception the general opinion
from these States is that legislative research or informa-
tion bureaus are extremely useful and a substantial aid to
legislators and to efficiency and economy.



1949.] HOUSE No. 2043. 9

A significant fact is that no State that has ever estab-
lished such an agency has ever abolished it.

In general, the legislative research bureau, council or
commission is set up to act as a non-partisan aid to, and
as an accurate, complete and unbiased source of informa-
tion for, the Legislature.

4 draft of legislation creating such a Commission is
attached as Appendix A.

Executive Branch laggini in Business Management.

While an alert, aggressive
sion such as is recommende

legislative research commis-
i can make a valuable con-

tribution toward increased efficiency in the State’s serv-
ice, that contribution is necessarily limited. The work of
such a commission should supplement, not supplant, the
day to day responsibility of the Executive Branch of the
government to administer the State’s activities efficiently
under sound management procedures.

One conclusion is obvious from the Commission’s ap-
praisal of state government to date: the failure of the
Executive Branch over a long period of years to fully
utilize the managerial and executive tools so essential in
the operation of such a large enterprise as the state gov-
ernment.

The activities of the state government have mushroomed
during the past twenty years. The number of state em-
ployees has more than doubled until today there are
approximately 25,000 state employees. Expenditures by
the State have more than quadrupled during this period.
Appropriations totaled $53,770,000 in 1928. By 1948,
that figure had increased to approximately $240,000,000.

The tremendous increase in activities and expenditures
during the past twenty years have put the State in the
category of big business. All progressive business cor-
porations have recognized the value of management plan-
ning and research. The State itself, in the conduct of
certain of its activities, recognizes the need of spending
money for planning. Yet, when it comes to the discharge
of its over-all activities and operations by its several
score of state agencies, only a half dozen men are assigned
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to what might be termed top management planning to
improve the efficiency and effectiveness of the State’s
operations.

As a result of recommendations contained in the Com-
mission’s 1947report, the Legislature enacted chapter 610
of the Acts of 1948, which establishes a management office
within the Commission on Administration and Finance.
This Commission feels that the proper functioning of this
office is a major step in promoting efficiency and economy
in state government.

\ Service Agency for Municipalitii

State-local relations assume increasing importance each
year. These fiscal and administrative relationships have
been growing not alone in numbers but in importance.
As a result the contacts between the municipalities and
the State have increased by leaps and bounds. The Com-
mission is convinced that the time has come to establish
a municipal service agency within the state structure.

In the day to day operations of local government nu-
merous problems arise. Many of these problems relate to
municipal activities in which the State participates, such
as highways, welfare, public health, public utilities, vet-
erans’ services, education and mental health.

Few municipalities have the facilities or personnel to
acquire the information and answers to the many questions
relative to municipal activities, particularly information
relative to the experience of other Massachusetts cities
and towns. Municipal officials confronted with local
problems requiring technical information and a knowledge
of statewide practice frequently seek to obtain assistance
and guidance from state officials Avho are familiar with
those problems.

To date, however, there has been no central location
within the state government where the private citizen or
municipal official might either receive an authoritative
answer to his questions on municipal governmental activi-
ties or be directed to the agency or state official qualified
to handle the problem. In this connection, the Division
of Accounts in the Department of Corporations and Taxa-
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tion has done excellent work in answering questions on the
subject of municipal financial problems and related mat-
ters. It has provided service beyond what might reason-
ably be expected.

There is now sufficient need and demand for a central-
ized information service on municipal problems. It is
the opinion of the Commission that this service should be
formalized and strengthened by establishing a municipal
service bureau within the Division of Accounts.

This Commission recommends that the proposed munic-
ipal service bureau be staffed by a competent municipal
specialist with a knowledge and understanding of munic-
ipal problems.

The person selected to serve as the municipal consultant
should be familiar with the laws affecting municipal gov-
ernment in Massachusetts, and with the general adminis-
trative problems which confront municipal officials in the
performance of their duties.

Many state departments and divisions either directly
r indirectly 7 affect some function or activity of the cities

and towns. This relationship is not always readily ap-
parent to the individual seeking information and assist-
ance.

It would be the responsibility of the municipal consult-
ant to maintain a complete, up-to-date record of those
state agencies performing some function or activity affect-
ing the cities and towns. Whenever a request for informa-
tion could be answered more satisfactorily by one of those
agencies, that request would be referred by the municipal
consultant to the proper official within that agency.

The establishment of a municipal service bureau would
have several beneficial results. At present much time is
lost both by state officials and by those seeking informa-
tion because requests are frequently referred to the wrong
diydsion or official. On occasion, the information re-
quested is laboriously pulled together by one official,
when, unknown to him, the information is already avail-
able in another agency. With the establishment of the
proposed bureau, the individual seeking information will
be assured of prompt and efficient service.
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Many advantages will result from the establishment of
this bureau. It should bring about an improved and
closer working relationship between the State and the
cities and towns. It can serve as a vehicle for promoting
efficiency in municipal administration. It will provide a
central clearing house on municipal problems.

Its costs will be insignificant in comparison with the
benefits to be gained. Thus, the Commission strongly
urges its establishment.

A draft of legislation embodying this recommendation is
contained in Appendix B.

County Government.

The Commission on Public Expenditures has considered
at length many aspects of county government, including
overlapping of state and county functions in such matters
as finances, health, engineering, highways and in the
matter of correctional institutions.

This field is so vast and requires such extended studies
that it presents another excellent argument for creation
of a permanent commission adequately staffed for research
and evaluation and improvement of services.

Certainly, it is apparent that a recess commission op-
erating on a yearly basis, unable to give more than spas-
modic attention, and unable to attract skilled and expert
assistance, cannot hope to explore such complex problems,
and devise remedies, with the thoroughness that is de-
manded.

Respectfully submittec

RICHARD I. FURBUSH.
CHARLES GIBBONS.
ERNEST A. JOHNSON.
C. R. EKHOLM.
P. G. SULLIVAN.
CHARLES G. MILES.
DANIEL E. McLEAN.
JOHN W. FELLOWS.
J. EVERETT COLLINS.
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In the Year One Thousand Nine Hundred and Forty

An Act creating a legislative research commission.

Be it enacted by the Senate and House of Representatives
in General Court assembled, and by the authority of the
same, as follows:

1 Section 1. There is hereby created an unpaid
2 legislative research commission, hereinafter referred
3 to as the commission, to consist of four members of
4 the senate, to be designated by the president thereof,
5 not more than two of whom shall be members of any
6 one political party, and eleven members of the house
7 of representatives, to be designated by the speaker
8 thereof, not more than six of whom shall be members
9of any one political party. Membership on the

10 commission shall terminate with the termination of
11 each member’s term of office. Members may be re-
-12 appointed.

1 Section 2. It shall be the duty and function of tin
2 commission, within the limits of its appropriations -

3 1. To investigate and study generally the entire

PROPOSED LEGISLATION.

Appendix A.

Clic Commoniuealtf) of et^assacinigctts
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4 problem of public expenditures with a view to recom-
-5 mending policies to alleviate the burden thereof.
6 2. To make policy recommendations to the legisla-
7 ture relative to state administration, expenditures and
8 appropriations.
9 3. To investigate and study any subject referred to

10 it by an order of the legislature or by a majority of
11 any legislative committee.
12 4. To examine and report on proposed major
13 changes in public spending policy.
14 5. To study and report on the administrative, pro-
-15 cedural, organizational and financial implications of
16 important legislative proposals.
17 6. To appraise generally the administration and
18 operations of state government and its political sub-
-19 divisions and to conduct related studies.

1 Section 3. The commission shall appoint a director
2 of research who shall organize and supervise the re-
-3 search activities of the commission, and within the
4 appropriation therefor may temporarily or perma-

5 nently employ such technicians, specialists, assistants,
6 stenographers or other employees as he shall deem

necessary

1 Section 4. The commission may call upon the
2 commissioner of corporations and taxation and other
3 departments, commissions and offices of the common-
-4 wealth and of the several counties and municipalities
5 for such information as it may desire in the course of
6 its investigation and study. The commission shall be
7 provided with quarters in the state house or elsewhere,
8 and may hold public hearings.
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1 Section 5. The commission shall meet as often as
2 may be necessary to perform its duties, and in any
3 event shall meet at least once every month at such
4 place as the commission shall designate.
5 The commission may report to the general court
6 the results of its investigation and study, and its
7 recommendations, together with drafts of legislation
8 necessary to carry such recommendations into effect,
9 by filing the same with the clerk of the house of repre-

-10 sentatives at any time. The commission shall file an
11 annual report of its activities with the clerk of the
12 house of representatives not later than the first
13 Wednesday in December prior to the regular session
14 of the general court.
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In the Year One Thousand Nine Hundred and Forty-Nine.

An Act establishing a municipal service bureai

WITHIN THE DIVISION OF ACCOUNTS OF THE DEPARTMENT

OF CORPORATIONS AND TAXATION.

Be it enacted by the Senate and House of Representatives
n General Court assembled, and by the authority of the

same, as follows:
1 Section 1. Section 4of chapter 14 of the General
2 Laws is hereby amended by striking out the sixth
3 paragraph and inserting in place thereof the following
4 paragraph;
5 Such assistants to the director of accounts as may
6 from time to time be necessary to carry out sections
7 forty-four to forty-seven, inclusive, of chapter thirty-
-8 five, and sections thirty-five to forty-three, inclusive,
9 of chapter forty-four. He shall appoint an assistant

10 to the director of accounts who shall carry out the
11 provisions of section seven A of this chapter. Said
12 assistant shall be qualified by reason of training and
13 experience to perform such duties.

Appendix B

Clje Commontoealti) of Massachusetts

1 Section 2. Said chapter 14 is hereby further
2 amended by inserting after section 7 the following new
3 section:
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4 Section 7A. There shall be within the division of
5 accounts a municipal service bureau. Said bureau
6 shall maintain records of state activities affecting the
7 municipalities and a roster of the names of divisions
8 and units discharging those responsibilities.
9 It shall be the duty of said bureau to equip itself to

10 receive and act upon inquiries on municipal activities,
11 problems and finance; from time to time to issue in-
-12 formational bulletins to the cities and towns; to ex-
-13 amine existing and proposed legislation affecting mu-
-14 nicipal government; and to undertake such studies
15 and activities as may be necessary to perform ade-
-16 quately its functions.








