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Massachusetts Recess Commission on
Revision of Public Welfare Laws,

State House, Boston, April 25, 1952.

To the Honorable Senate and House of Representatives of the Common-
wealth of Massachusetts, in General Court Assembled.

In accordance with chapter 57, Resolves of 1951, we
are transmitting herewith the ninth report of the Special
Commission to study and revise the laws relating to
public welfare.

In the first report of this Commission it was recognized
that there were four major aspects of the public assistance
statutes in need of study and revision. These were the
public assistance programs, general relief, aid to
dependent children and old age assistance, child welfare
programs, institutional programs, and the supervision of
incorporated charities, licensing programs, etc.

All phases of this study have received considerable
attention in previous reports. Subcommittees were
established to consider public assistance, child welfare
programs and problems of the aging. The reports of the
subcommittees are included in this report. The fourth
phase of the study mentioned above has been considered
as part of the other aspects of the siudy.

Beyond continuation of the Commission study there
are no legislative recommendations filed with this report.
As the reports of the subcommittees indicate, further
investigation of the statutes must be undertaken.

It is sincerely hoped that the work of the Commission
may be continued for another year so that final recom-
mendations can be made on all phases of the study.

The members of the Commission are extremely grateful

C!)e Commontoealtf) of Massachusetts
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for the active help given to the subcommittees by those
who were consulted by these groups in preparing their
reports.

Respectfully submitted,

RALPH C. MAHAR.
IRENE K. THRESHER.
PHILIP A. QUINN.
CHARLES H. HODECKER.
ROBERT M. PROUTY.
MARY A. DARRAGH.
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Rep. Irene K. Thresher of Newton was appointed
chairman of this subcommittee. Rep. Philip A. Quinn of
Spencer was named a member.

During the brief study the invaluable assistance of
several persons was given the subcommittee. They are
Dr. Jack R. Ewalt, Massachusetts Commissioner of
Mental Health; Dr. Robert T. Monroe of the Peter
Bent Brigham Hospital; Mrs. Amy Powell, for thirty
years head of the Department for Older People of the
Family Society of Greater Boston, a private agency;
and Miss Flora Burton of the Massachusetts Department
of Public Welfare.

Government on the federal, state and local levels is
heavily involved in the care of aged and aging persons.
Financial aid for those living in the community and oper-
ating expenses of institutions for the care of physical and
mental illnesses of older people are one of the major ex-
penditures. In many instances the level of expenditure
for such programs measures the failure of social adjust-
ment for those in the higher age groups.

Recent re-examinations of the approach to the diffi-
culties of advancing years warn that an effective solution
to the social adjustment of these groups is urgent. A
four-year study to apply the new knowledge of the
problems of the aging to the State of New York is in
progress.

Massachusetts, also, must apply modern social service
methods to its handling of the problems of the aging. The
traditional concept of useless old age must be scrapped in
an era which has seen the elderly take up responsibilities
on the production line. The turning point from a welfare

REPORT OF THE SUBCOMMITTEE ON PROBLEMS ©F^THE
AGING.
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concept to a social service concept must be the basis of
our planning for the future.

Increased longevity is giving us an older population.
In the past fifty years the population as a whole has
doubled, but the ratio of older people has quadrupled.
The highest percentage of elderly live in New England,
the West North Central States and the Pacific States.
More than 60 per cent now live in urban areas, but there
is a long-term trend toward migration to smaller towns.

The problems of those whose youthful mental and
physical vigor is depleted now costs more than $lOO,-
000,000 a year in direct spending of state, federal and
local funds in Massachusetts. For Old Age Assistance
alone, the total cost of more than $78,000,000 a year is
shared, $33,000,000 by the federal government, $33,-
000,000 by the State, and about $12,000,000 by the cities
and towns. The remainder is the cost of institutions
caring for those whose physical or mental condition re-
quires them to withdraw from the community.

There are (February 1, 1952) 10,079 persons sixty years
of age or over in the state mental institutions. "This is
approximately one third of the total number of patients.
There are more than 101,000 recipients of Old Age Assist-
ance in Massachusetts out of a total of 452,000 residents
of the State sixty-five years of age or older. The elderly
constitute about 10 per cent of the population of Massa-
chusetts compared to the national average of 8 per cent.
The proportion of older persons will increase rapidly
during the coming decades.

The problems of the elderly economic, physical and
mental have been met largely through grants of as-
sistance to the impoverished, and to mental and medical
institutions for those physically afflicted.

Along with these attempts to meet the problems of old
age, legislation has been enacted to outlaw discrimination
in employment because of age. This has failed to restore
economic self-sufficiency to any noticeable proportion of
the top age bracket still able to command the mental and
physical resources needed for industrial employment.
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In 1950, at the first National Conference on Aging in
Washington, D. C., it was agreed that a “fundamental
element in solving the problems of the aged requires
maximizing opportunities for them to support them-
selves, primarily through employment in accordance with
their capacities.” Constructive recreation, adequate hous-
ing and community activity are other fundamental needs.

Greater efforts must be made to make this legislation
more effective. The necessary public educational pro-
gram to acquaint management and labor with the value
of older workers must be stepped up.

Not all can work a full week of forty hours, but limited
productive industrial employment would close a crucial
gap in the adjustment of large numbers of older persons.

To label all over a certain age as having outlived their
usefulness, to be cast aside by both industry and the
community, is the poorest social planning.

It must also be recognized that not all people become
problems just because they are old. A great many lead
happy, well-adjusted lives. Still, large numbers of the
aged in Massachusetts are living in a mental and physical
poorhouse. They are the “problem” aged.

Referring to the “problem” aged actually means those
whose own social, economic and psychological resources
are inadequate. The new attack on problems of advanc-
ing age does not take up the battle at the arbitrary divid-
ing line of the age of sixty-five. We now know that some
of the problems of aging are acute twenty years before
the eligible age for old age assistance is reached. Prep-
aration for retirement and the help of clinics and out-
patient services are needed by many long before their
sixtv-fifth birthday.

For large numbers of dependent aged, old age assist-
ance or the mental hospitals are not the solution. These
two programs without other kinds of care invite higher
costs and deeper social tensions. The present high cost
of government is deplored, but only a few see the danger
of an elderly population, deeply dependent on government
cash subsidy, thrust together in an unhappy bloc of voters.
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A far more effective program can be developed for
Massachusetts. It would be aimed at keeping the elderly
person a healthy unit within the community, out of the
mental hospitals and away from public assistance, if
possible. It is up to the Legislature to provide guidance
for government and private efforts in this direction.

This Commission started an investigation of a more
effective program for meeting the problems of advancing
age as they affect the individual and the community.
Experts familiar with the field of geriatrics agree that
productive employment, housing, and constructive recre-
ation are essential for older people. These services are
now' operated only for a limited number. They can be
extended profitably in many areas, nearly in every in-
stance on a private, voluntary basis.

It has been proved that proper care delays senility.
The incidence of mental disease is reduced when the eld-
erly can lead normal community lives. Mental disease
brought on by distorted living can be reduced.

The Commission has outlined a preliminary program
for developing a better system of handling the problems
of the aging in Massachusetts.

A survey of facilities for the aged must be undertaken,
including those provided by government as well as pri-
vate agencies. This would involve study of facilities in
the community, such as chronic hospitals, nursing and
boarding homes, various agencies which promote the re-
habilitation and retraining of the aged, the voluntary
recreation programs and the geriatric clinics. A cross-
section of recipients must be asked what they think of the
care provided for the elderly.

Basic statistics must be centralized and studies made
of proposals for housing the aged, financial aid of other
types, out-patient clinics, mental health clinics, rehabili-
tation and employment.

The financial resources of the Commonwealth and the
municipalities must be studied to work out a program
which includes as much federal financial participation as
possible. The possibility of further extending Old Age
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Assistance grants to reduce the cost of the aged in insti-
tutions must be thoroughly explored. The recommenda-
tions of this Commission would depend on the successful
removal of some of the present legal barriers to such fed-
eral grants.

Measured alongside the huge program of financial aid
for the aged administered by government agencies, the
effort of private social agencies seems small. However,
some of the most significant developments in meeting the
problems of the aging are taking place in the fields en-
tirely financed by voluntary contributions or trust funds.

From the preliminary study which this Commission
was able to make, we believe forward steps can be taken
without committing the Commonwealth to major new

expenditures. Involved are “pilot” projects introducing
new concepts in the care of the aged which can be started
easily under both private and public sponsorship.

In the area of publicly financed care, great advances
are possible. Although a basic, long-term program would
depend on the availability of federal grants, a start on a
small scale can be made in a matter of months to demon-
irate to the people and the Legislature the advisability

of such a program.
An unused building at the Foxborough State Hospital

is being considered for use in developing a different type
of treatment for the aged in the state mental institutions.
Approximately $BO,OOO would be needed to remodel the
interior of the building to suit it for this new purpose.
To start completely new, without the advantage of the
existing building, would have involved spending more

than a quarter of a million dollars initially.
Using this structure for “home-type” care for the

elderly in the mental hospital was suggested by Repre-
sentatives Irene K. Thresher of Newton and Richard A.
Ruether of Williamstown, both members of the legisla-
tive committee on Public Welfare. Mrs. Thresher is
also chairman of this subcommittee on problems of the
aging. That measure has already been reported favor-
ably by the committee on Public Welfare.
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Dr. Jack R. Ewalt, Commissioner of Mental Health,
is in accord with this project.

The development of treatment teams with an ever-
expanding cadre of trained personnel, a basis for changing
the type of treatment for the elderly at all state mental
hospitals and the possibility of reducing the expense
of the present form of care through the less intense
supervision needed under this type of program are fore-
seeable results of adopting this recommendation. Trained
psychiatric personnel, released from purely custodial
duties, would be able to devote more time to intensified
curative programs for the non-aged who comprise the
other two thirds of the patients at the mental hospitals.

A “pilot” project for study is needed to determine
whether all the foreseeable results coincide with fact.

The problems of the aging in the community must be
similarly attacked, lest boredom, loneliness, monotony
and apprehensions to which the aged are subject, trans-
form them into public charges. In the community it has
already been demonstrated that preventive work yields
results.

In the community are the elderly approaching retire-
ment, but still self-sufficient; the retired elderly living
alone or with their families; and the needy aged receiving
whole or partial financial support from public and private
sources.

Many efforts, nearly all successful, have been made by
private social agencies in developing a better environment
for the elderly. We believe that these efforts should be
encouraged, since the burdens of government now pre-
clude many services for those in need, except emergency
care.

A “pilot” project in housing for the aged is now being
discussed in one of Massachusetts’ cities. It would
involve private funds and trust funds held by the mu-
nicipality and a private organization. A self-liquidating
housing project, especially for elderly persons, is under
consideration. This Commission has been asked to
co-operate.
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As a virtual participant in these “pilot” projects in
the areas of government sponsorship and private initiative,
the Commission will obtain valuable experience directly
applicable to Massachusetts, to further the solution of a
problem threatening the balance of our society.

There is another aspect of geriatrics where private
initiative has moved ahead. The Geriatrics Clinic
established in 1940 at the Peter Bent Brigham hospital
by Dr. Robert T. Monroe is a pioneering enterprise.

It is significant that not a single patient treated at this
particular clinic over a period of ten years was “lost” to a
mental institution.

Dr. Monroe, an outstanding authority on problems of
the aging, has worked with this Commission in formulating
recommendations to the Legislature. He points out that
the elderly occupy a larger proportion of space in the
general hospitals than their ratio to the entire population.

He suggests that general hospitals maintaining a teach-
ing clinic might consider establishing a Geriatric Clinic
to follow the successful pattern of the few now operating.

This clinic has specialized in removing some of the ten-
sions which prevent the elderly from leading normal
lives. It has illustrated that the mental disease can be
averted in old age by removal of abnormal living con-
ditions.

An alert community can gain upon the hazards of ad-
vancing age. The private resources which were mar-
shalled to combat juvenile delinquency and other com-
munity social problems are the foundation of any suc-
cessful effort to promote a better climate for those
growing old. To illustrate: Take the brief recollection
of the experience of Newton. In 1950 a study of the
services available and needed for the care of older people
in Newton was prepared by the research division of the
United Community Services of Metropolitan Boston.
They recommended creation of community committees
on nursing homes, recreation and housing. The group,
however, was dormant until it was revived recently with
renewed interest because of the work of this recess com-
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mission. It is emphasizing job opportunities for older
persons. Similar committees are operating in Worcester
and Springfield. Co-ordination and direction of such work
could extend its benefits throughout the State.

Conferences bringing together the public and experts in
the field of geriatrics have been held in Springfield and
Boston. Another is soon to be held in Worcester.

Part of the work of the Commission will be to furnish
guidance and encouragement for these groups. The
Commission intends to participate more fully in regional
conferences on problems of the aging throughout Massa-
chusetts.

In conjunction with local community councils or local
citizens’ committees representing public and voluntary
agencies, churches, management and labor, business, pro-
fessional and lay persons, the Commission plans to or-
ganize all-day institutes in several large cities and towns
in various sections of the State to discuss the following;

7) Health and rehabilitation services for the ae.ii
(b ) Employment opportunities for the agi
(c) Housing.

d) Educational, recreational and social centers for leisure t
;) Economic security

(/) Counselling services to individuals on personal problems.
(g) Responsibility of each community for its aging population: To

study resources and unmet needs, and to plan for and develop
with the participation of older citizens, a long-range program
which would provide for health, economic and social need;
and would also appreciate and use the potential assets of the
aging which an alert community can utilize for its benefits

Perhaps the two greatest curses of older people today
are insecurity and loneliness. Certainly the following
points deserve special consideration:

1. Old people need more individual services. ’While our
Old Age Assistance and other grants may be adequate
for basic maintenance, “Man does not live by bread
alone.”

Often an older person’s natural advisor or counsellors
are gone and he needs a sympathetic, unhurried ear to
listen to his troubles and a helping hand to do those
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things for him that he is unable physically or mentally
to do for himself. Often some one he feels really cares
stirs him sufficiently from a kind of deadening inertia
so that he can do things for himself which he formerly
thought impossible. Private agencies, because of their
limitations as to money, numbers and staff, cannot
possibly meet this need, and at the present time it is not
met by Old Age Assistance because of large case loads
and sometimes by no great appreciation of the older
persons’ point of view. Various communities, nation
wide, have formed citizens’ committees through existing
agencies, civic organizations, clubs, lodges, churches,
etc., to partially meet this need. In the State of Washing-
ton, Old Age Assistance itself called together various
volunteer groups and gave them special training and
supervision by a capable leader. These volunteers
stood in “loco familias” to certain older people, with
amazing results as to happiness, understanding, and
even physical well-being.

2. To be happy we all have to have companionship,
and we urgently need more recreational centers for our
older citizens. It has been demonstrated repeatedly how
eagerly older people attend such groups, and when under
adequate leadership, how they serve as revitalizing and
re-creating agents. Again, this cannot be left entirely
to private initiative, although private experiments have
shown the way. Citizens’ committees can be formed
under state leadership for such projects, and it is con-
ceivable that local authorities could often furnish space,
etc. In New York City the Welfare Department does
furnish unused buildings, utilities and some leadership
(the latter supplemented by private groups) for seven
all-day centers.

3. We must keep as many older people as are capable,
and still want to work, on the job. Arbitrary retirement
limits according to chronological age must be changed.
We need employment services especially geared to study
the problems and possibilities of the older worker, and a
general education of the public to these needs.
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4. We must provide more adequate housing for our
older citizens. Many of them at the present time are
living in rooms and apartments totally inadequate for
their needs, and often dangerous to their well-being. We
should sponsor the opening of a portion of the public
housing projects to the individual older person, and en-
courage and assist private housing projects for the aged
in every way possible.
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MEMORANDUM CONCERNING PROBLEMS OF
AGING IN RELATION TO THE PROBLEM IN
THE DEPARTMENT OF MENTAL HEALTH.

(Prepared at the request of Representative Ruether and Representative
Thresher.)

Humans sixty years of age or over are increasing in
numbers. This increased life span is the result of gen-
eral social improvement in our country, especially in the
fields of medical care, nutrition, sanitation and more stable
employment, all of which adds to the health of our citi-
zens, decreases the death rate, and as a result brings more
patients into the group more than sixty years of age.
In this age group there are both medical and sociologic
conditions that occur frequently. The high incidence of
arteriosclerosis, high blood pressure, heart trouble, cancer,
diabetes, unemployment, loneliness and other factors con-
tribute to the mental health problems of our aging citizens.

In planning for these citizens, one must bear in mind
that generalities are easy to make, but when they are
applied to specific human beings the generalizations
sometimes break down. Certainly, no one plan would
adequately meet the needs of all the patients. Any plan
to be carried on by any public agency must make certain
compromises to be practical from an administrative point
of view. It would seem wise to outline and discuss a
few of the requirements.

B. Requirements.

1. General Medical and Physical Care.
(a) These patients need careful periodic health exami-

nations with detection of metabolic disturbances, harden-

Appendix A

A. Introduction.
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ing of the arteries, malignancies, anemias or the signs of
general physiologic deterioration. In addition, general
support care is necessary; for example, in our mental
hospitals we have operating suites, X-ray, and general
laboratories, and buildings or wards designated as “in-
firmaries” where aged and ill patients are kept. In
most of the infirmaries a large percentage of the patients
are of the aged group. Indicative of the type of care
they get is the fact that we have a large number of patients
in their seventies, a substantial number in their eighties,
and a few in their nineties. Any type of institution for
the care of aging citizens must contain the above facili-
ties.

( b ) There must be a good dietary department. Aging
patients need special attention to their diet because
older people become disinterested in eating, and unless
the food is properly managed and attractively served
they tend to neglect their food, with resultant avita-
minotic and mild starvation syndromes which aggravate
any physical and mental infirmities present, or may be the
principal cause of symptons.

(c) Aged persons in many instances become forgetful,
absent-minded and at times confused. If not properly
handled at these times they may become very upset and
cantankerous. At times they get frightened or angry
and become assaultive. At other times their behavior
endangers themselves and others. Common examples
are smoking in bed Avhich may cause a fire, turning on
gas jets and forgetting to light them, becoming lost in
inclement weather or suffering exposure because im-
properly clothed or at times becoming careless of their
excretions. Some carelessly expose parts of their anat-
omy and sometimes land in court as a result. To illus-
trate how lack of understanding in the environment can
aggravate or cause mental symptoms, I would like to
point out that many of our older patients who are brought
to the hospital in an extremely confused state become
pleasant and co-operative in a few days after admission.
In many instances, however, when they are allowed to go
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back into the community and are exposed to the stresses
of general living they again become upset and confused
and have to be readmitted.

I firmly believe, therefore, that any planning for a
place to care for these people must give careful attention
to the selection of personnel that understand the emo-
tional and physical needs of aging citizens.

(d) There should be provision for patients to be cared
for in a section of the hospital or home in which there
will be a great deal of freedom, but which is nonetheless
supervised sufficiently to anticipate periods of confusion
or physical decline. There must also be close affiliation
with institutions to which they can be transferred when
they become physically infirm or too confused to be at
large. Many aged patients who get along perfectly well
during the day, at night become confused and some of
them need to be locked in at night. There must be some
type of infirmary with complete hospital facilities as
mentioned under (a) for those who become ill. Illness in
these people can be very drastic as compared to the effect
of the same illness in a younger person; for example,
diarrhea, food poisoning or even severe chest colds are
critical illnesses so far as our aging citizens are concerned.
There must be facilities for the prompt care of these
people when such symptoms appear.

2. Psychological Problems.
(a) Occupation. These patients are frequently lone-

some, and they often have a feeling of having outlived
their period of usefulness. I believe that the hospital
should contain workshops or occupational shops with
two types of activities:

1. Training in skills and new techniques that might
enable some of the more vigorous ones to get out and seek
part-time employment.

2. Occupation that is more purely diversionary jqn
character to enable them to fill in the days with things
that keep them actively occupied and interested.

I am confident that constructive activity does much to
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prolong their lives and to decrease the periods of con-
fusion and the periods in which they refuse to eat.

(,b ) There must be Some Type of Recreation. Many of
these poeple are lonesome their children are grown,
their husband or wife is dead, and many of their friends
have either moved away or have expired. They need to
be brought together for amusements in an atmosphere
that is as club-like as possible. The environment must
be sufficiently flexible so that those who prefer to be
somewhat alone and are confused by large groups may
have an opportunity to participate in activities in which
only one or two persons are involved. If possible, these
facilities should offer variety, varying with the season
and the weather. There should be opportunity for the
patients to move around and change their general en-

vironment; that is, there should be porches, gardens,
parlors, trips to town, to parks, the movies, etc.

3. Community Care.

(a) Public educational programs should be planned to
encourage families to keep their old people at home as
long as possible.

(5) The above-mentioned facilities should be so organ-
ized administratively that elderly folks who have families
that work can spend the day in the clubs and parlors of
the institution, where they can have companionship and
some supervision during the day, but in the evening be
picked up by their family for care at home at night.
Other patients might be kept in the institution at night if
the family lack bedroom facilities to care for them or if
the patient became confused only at night. Such patients
could be kept home during the day, where they could have
the noon meal and be brought back to the institution at
night. Any plan should be flexible. If possible, patients
in these latter two categories should be somewhat segre-
gated from the general institution population because
there is a tendency for them to bring in infections as well
as infestations from outside. This would occur only oc-
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casionaily, but could have tragic effects on an aging
group of patients.

(c) There should be a continuous public campaign
with the labor unions and industry to encourage them to
keep able-bodied persons in industry as long as possible.
It may be necessary to change the working day to four
or five hours, or alternate days, or some other type of
schedule within the physical resources of the patient. 1
am convinced that many patients would not get upset
and confused if they could be kept employed on jobs
within their physical and mental resources.

4- Plans.
1. Family Care. (a) The cheapest way is for the

patients’ families to keep them at home, with some type
of community club or recreational facilities for daytime
use. This, I think, might be rather successful except
for the reluctance of some people to keep their aged ones
at home. A prolonged and well-planned public edu-
cational program is needed.

(5) Placing Patients in Nursing Homes. This has
the advantage of being fairly economical, but has the
disadvantage of offering very little in the way of recrea-
tional facilities, and the food is not always adequate.
Some of these nursing homes are excellent, others are not.
We use this plan to some extent, and while it works out
wr ell from an administrative point of view, a good many
of the patients who have been in the hospitals, and then
have been placed in a nursing home, ask to come back to
the hospital. The principal reasons are that they like
the recreational activities, the movies, the occupa-
tional therapy, etc., that goes on in the institution.
Many of them state that the food in the institution is
better.

2. Specialized Institutions. (a) One large institution
in the State devoted to this program would have the
advantage of having multiple resources available, and
could be a completely specialized institution. The
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principal disadvantage would be that some families
would have to travel long distances to visit with these
patients. We have an example of such an institution in
our hospital for epileptics at Monson. Many of the
families travel across the State to see their children
as a result they cannot always come as often as desired.

(b) Existing institutions might have sections or build-
ings set aside for the care of these patients. This would
give a better distribution over the State and would make
for ease of transfer of patients to infirmaries and back.
Perhaps the most practical plan would be to have two or
three of the hospitals around the State have sections set
off for the care of these patients. This method has the
advantage of being cheaper in that the central adminis-
trative, engineering and dietary staff would function for
both divisions of the institution. Examples of this type
of operation within our Department are the Children’s
Unit as a section of the Metropolitan State Hospital, and
the Tuberculous Unit as a section of the Westborough
State Hospital. The institutions are quite distinct, and
when the new7 buildings are completed will be physically
quite separate, but they are under the same general
administrative supervision.

5. Administration.

(a) Present laws governing the Department would
make it possible to operate such institutions. Patients
could be admitted on a voluntary status in practically
all instances. The occasional one that becomes very up-
set and paranoid and must be transferred into the main
division of the hospital may be held on thirty-five-day
papers, and in many instances might again quiet down and
be willing to resume his voluntary status. If not, he
could have a hearing and be committed.

(b) It is my personal feeling that it makes little dif-
ference as to which particular department in the State
administers this program. It should be operated as a
specialized department within any one that takes it over.
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The institutions should not be called hospitals or mental
institutions, but should have some name like a village,
town, club or something to indicate that people who are
living there are there because of their age rather than any
particular physical or mental infirmity. It should be
organized legally so that these citizens can have full ad-
vantage of the Old Age Assistance programs or any pen-
sion program to which they might be entitled. Legal
arrangements should be such that from their pensions, or
other allotment, they pay the established rate for patients
in the institutions, and the balance be deposited to their
credit for them to spend as they see fit on their personal
things.

I believe it would be best to review by special commis-
sion the general over-all operations of the various depart-
ments and their facilities to handle an extra activity of
this sort.

Respectfully submitted,

JACK R. EWALT, M.D.,
Commissione
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Miss Mary A. Darragh, a member of the Commission,
headed this subcommittee. Working with Miss Darragh
on this phase of the study were Director Robert Ott of
the Division of Child Guardianship, hCss Esther Hill of
the Division of Child Guardianship, Mr. Orazio Vac-
carro of the Division of Child Guardianship, Mr. Robert
Mulford of the Massachusetts S. P. C. C., Miss Dorothy
Howerton of United Community Services, Mr. William
P. Supple, Agent of the Winchester Department of Public
Welfare, Rev. Frederick J. Buckley, Assistant Director
of the Boston Catholic Charitable Bureau, and Mr. John
Sullivan, legal consultant of the Division of Child Guardi-
anship.

Following is the arrangement of the subject-matter of
this report:

I. State Regulatory and Leadership Responsibilities in Setting
Standards for the Protection of Children in Foster Care.

A. Regulation of Independent Infant Boarding Horn
B. Authorization of Agencies for Child-placing Servi

11. Definition and Determination of Eligibility for Public Foster
Care.

111. Financial and Administrative Structure for Public Foster Care
Responsibilities.

Assignment.

The Child-Welfare subcommittee of the legislative
Commission on Revising the Public Welfare Paws has
for the past year studied those sections of the State’s
child welfare laws (exclusive of those specifically for
children classified as delinquent) which define govern-
mental responsibility for the protection of children
against neglect and abuse; for providing public foster

REPORT OF THE SUBCOMMITTEE ON CHILD WELFARE
LEGISLATION.

Introduction.

Introduction.
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care, 1 and for regulating the foster care provided by
public and private child-caring agencies and by individual
private citizens. These are chapter 119, sections 1
through 51; chapter 17, sections 1, 2, 36 and 37; and
chapter 180, sections 6, 12 and 12A. They cover the
child welfare duties of the State Department of Public
Welfare, hereinafter referred to as the Department; the
351 local town or city boards or departments of public
welfare (in Boston, the Institutions Department), herein-
after called the board; and the protective responsibilities
of the 72 district courts and the Boston Juvenile Court for
the so-called “neglected” child. These laws have been
considered in the light of the accumulated experience
of the members of the subcommittee representing both
public and private child-caring agencies. We think there
is clear demonstration of the urgent need for revision
of these laws.

In summary, we find six major trouble spots:
1. The first is the limited scope of the State’s child-

protective job in setting minimum and encouraging
maximum standards offoster care, either (a) in independent
foster family homes, or (5) through child-placing agencies.

2. The second is the anachronistic, contradictory and
confused legal definition of eligibility for public foster
care, together with the inadequate provisions for deter-
mining eligibility.

3. The third is the present division of financial and
administrative responsibility between local and state
government in providing public foster care, resulting
in the fact that the accident of a child’s geographic loca-
tion rather than his need largely determines whether or
not his need is met, and the quality, amount,and type of
service he receives.

4. The fourth is the need for a broad, clear legal state-
ment of the intent of the State in relation to an adequate

Findings

1 Foster care is any plan of care for a child away from his own home as a substitute for
rearing by his own parents. This may be in the form of family-home care, or care in a group
or institutional setting.
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and efficient child welfare program to guide development
of legislation and program, and its integration with other
laws and programs of the State bearing on family life
and children.

5. The fifth is the urgent need to develop a legal basis
for responsible and continuing working relationships
with groups of citizens in the State interested in child
welfare as a necessary supplement to the continuing
over-all interest of the Legislature.

6. The sixth and very important is the need for an
over-all review and co-ordination of all the State’s laws
relating to child-welfare.

Present Status of Committee’s Work.
The subcommittee has reached agreement on its defini-

tion of the problem in all these six areas. It has reached
agreement on possible remedies in all except 1 (6), 3 and 5.
It has drafted a proposed revision of the first 51 sections
of chapter 119, which is now being reviewed and revised
as necessary by legal counsel, and which embodies recom-
mendations under 1 (a), 2 and 4. Our recommendation
under 6is contained later in this introduction. We note
that current legislative bills continue to point up the need
for just such a review.

Content of this Report.

The attached material is intended as a progress report
to inform the Commission of our findings about the major
problems as listed, and the specific recommendations
agreed upon thus far to be embodied in legislative changes.
In framing any recommendations for change, the com-
mittee has asked itself three questions: First, does it
square with one basic philosophy and principles which
must underlie and guide any child welfare law and pro-
gram? Second, does it square with our experience? Third,
is it a matter for legislative action?

The basic philosophy and principles which we think
would be agreed upon also by others responsible for child
welfare laws and programs can be summarized as follows:
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Parents have first and God-given rights and responsi-
bilities for their children. Children have God-given rights
to life, protection, nurture and religious training from
their parents. Society should, through its voluntary and
government organizations, promote and protect these
rights and assist parents in carrying their responsibilities
by making available to them necessary services and re-
sources for strengthening and sustaining family life and
the home. When parents delegate their child-rearing re-
sponsibilities to non-relatives, government should, in the
interest of protecting rights of both children and parents,
establish minimum standards of care to be provided by
agencies assuming parental responsibilities, or of indi-
viduals assuming this responsibility, without the help and
supervision of approved agencies. Government should
promote and encourage family, citizen, neighborhood, and
community responsibility. When the parent needs and
is unable to provide foster care for his children through
his own resources or those of the community, government
has a responsibility in its supplemental role to provide
such resources for the child’s care. When the parent is
unwilling himself to give or provide with the help of others
adequate care for his children in his own home or else-
where, or when there is serious question about the ade-
quacy of the parent’s care, society has the responsibility
to intervene for the protection of the child. Intervention
and any circumscription or abrogation of parents’ rights
should be made only through court action.

Limitation of Present Study.

The committee points out that the sections it has
studied are only one segment of the State’s child welfare
legislation. Massachusetts has long been a leader in its
concern for the welfare of children. Our laws have ac-
cumulated, therefore, over a great many years. Spotty,
patchworked and uneven as they are, they contain in gen-
eral the basic ideas necessary for a good child welfare

Basic Philosophy and Principles.
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program. However, in our small job we have become
increasingly and painfully aware that failure to make
periodic review of these laws in light of their implied
goals, basic principles and experience in administering
them has resulted not only in preventing attainment of
the goals implied, but in continuing outmoded or unsound
parts of the law. Not since 1931 has there been any
over-all review of oiir child welfare laws and 'programs, which
include laws relating to guardianship, adoption, divorce,
illegitimacy, non-support, desertion, labor, medical care,
etc. Yet, as pointed out graphically in the final report
of the Massachusetts "White House Conference Commit-
tee, total expenditure as well as size of programs have
increased since 1931 probably more rapidly than at any
other time in the development of our child welfare work.

We have found many indications of the vital interde-
pendence of all child welfare laws and programs. One
example is the interrelationship of divorce, desertion and
A. D. C. laws as they relate to proper care of children.
Another is the continuing difficulty inherent in the
juvenile court responsibility of 72 separate district
courts, and in the division of responsibility for family and
children’s cases between the district and probate courts.
The experience of our subcommittee, whose very busy
members have given generously many hours of time
voluntarily to this work, demonstrates that such an over-
all review must involve the use of a paid professional
legal and social work staff to facilitate the work of vol-
unteer members and thus accomplish goals within a rea-
sonable period of time.

Immediate Recommendations.
1. This committee therefore urgently recommends,

along with the Massachusetts White House Conference
Committee, the establishment of a Children’s Cost Com-
mission for such study, with the provision for use of
necessary paid professional and clerical staff so that the
State’s long-standing and widespread concern in children
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be expressed through laws and programs which are most
efficiently integrated, one with another, free of anachron-
isms, contradictions and duplicate services, and efficiently
geared to the best interests of both child and the family
unit.

2. To complete its own assignment, the subcommittee
urgently requests that

(a) the Commission’s work be continued at least until
December 1, 1952, and

(5) that funds be made available to utilize for a total
of probably not more than twenty days’ time the legal
services of the present part-time legal counsel of the
Division of Child Guardianship who has already begun
to give us invaluable assistance, but whose present time
and duties in the Department do not permit sufficient
opportunity to give this committee the necessary help.
We know that sound legal advice from an attorney
familiar with and interested in the actual operation of
the present laws will save the Commission as well as the
committee much time and will insure that recommenda-
tions are correctly drafted within the framework of the
law.

3. Our third immediate recommendation, if the second
is accepted, is that in considering our legislative proposals
prior to submission to the General Court on December 1,
1952, the Commission specifically invite the help of the
Administrative Committee of the district courts to re-
view our findings and recommendations.

State Regulatory and Leadership Responsibilities in setting
Standards for the Protection of Children in Foster Care.

A. Licensing Independent Infant Boarding
Homes.

In a State’s duty to safeguard the rights of children
as well as of parents, and to protect both from unnecessary
hazards, States should and generally do carry in their

Part I
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executive branch as supplements to the judicial safe-
guards two protective functions over any parents’ plan
to delegate his child-rearing responsibilities. These
two functions are (1) inspection and approval of private,
independent foster homes 1 for children (whether for
adoption or not); and (2) setting of minimum standards
for and encouraging the development of social welfare
agencies offering foster care services through a combina-
tion of licensing controls and educational services.

Massachusetts has laws for regulation and protection
of standards of foster care in three areas, independent
foster homes, 2 independent adoption homes, 3 and the
incorporation of non-profit charitable agencies. 4 It has
also adopted various unrelated individual laws designed
to enforce certain standards of foster care in the State
Department, local boards or private agencies. s These
laws have tended to overemphasize and over-use a nega-
tive “puritanical” control in some areas, and have
neglected other key areas where the more important
need is for positive, encouraging and enabling state
leadership. The subcommittee recommends strengthening
the enabling and promoting aspect of the State’s job
while tightening up on some necessary controls.

Problem.

The committee recommends some major changes in
the lawr s regulating independent infant boarding homes.
The major emphasis in the changes is on the positive
goal of encouraging sound child care plans rather than
on the limited negative goal of catching up with the
offender. The purpose of the licensing law should clearly
be the assurance of minimum and encouragement of
maximum standards of care for children reared awav

That hop hild-c>d per

cl

2 Chapter 119, sections 1-13A, 17-30.
* Chapter 210; chapter 119, section 14
4 Chapter 180, sections 6, 12 and 12A.

Chapter 119, sections 30A, 36A, 37, 39, 40, 41; chapter 117, sections 36 and 37 (also dis-
cussed later in Part II as intake definitic
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from their own homes. The present law is handicapped
by its historical presumption that boarding children is a
profit-making business which must be regulated. When
this law was originally set up in 1892, the criminal and
profit-motivated baby farm was a fact. However, thanks
to this law7 and many other factors, the majority of in-
dependent private placements today are not primarily
money-making ventures. The control must continue,
yet another need must also be served, the need to
encourage more qualified parents to offer their services
as foster parents to the many children who need them.
A law dominated by a philosophy of “catching the
offender” tends to deter or discourage many families
from offering their help. A law as well as administration
which is oriented to promoting good care will help give
both status and encouragement to the very necessary
and important service of foster-parenthood.

Recommended Changes.

The committee’s proposed revisions cover the following
specific changes; (1) The accumulated separate sections
of the present law 7 are combined and reduced into a
smaller number of sections, eliminating anachronisms
and duplications, simplifying the language and pro-
cedures and yet covering the same essential protective
duties. (2) The various age limitations (three, ten and
fourteen years) in the sections permitting summary
protective removal of children from independent board-
ing homes have been eliminated. The general age cover-
age has been set to eighteen years, with the goal of bringing
it into conformity with the State’s other child protective
and support laws and the proposals in the rest of this
report. It is not expected that this will add appreciably
to the size of the job, but would facilitate easier integra-
tion of various child-welfare services w'hen needed for the
individual child. (3) The revision eliminates the manda-
tory preliminary approval by the local board of health
ofany application for a license to maintain an independent
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boarding home. This provision in the present law does
not accomplish much in safeguarding health standards
because of the wide variety of health standards, services
and competence among the 351 localities, and the absence
of any authority in the State Department of Public
Health to guide local authorities in this job. It seems
unnecessary and unfair to subject the applicant to a
double investigation which is not justified by any more
effective selection of homes. However, the rules and
regulations of the Department relative to licensing should
include consultation with the State Health Department
on desirable health standards, and should enable the
Department to utilize as needed the excellent public
health facilities available in some localities. (4) The
requirement of a license fee is eliminated. The use of a
license fee in itself implies a profitable enterprise or
business. There seems no sound relationship between
the license fee in this instance and that in other laws
regulating private business enterprise. In the opinion
of the Department, it is questionable whether the fee is
actually revenue-producing. For the last two reasons,
its elimination is recommended by the committee in
line with its wish to phrase the law positively so as to
encourage the development of more good foster homes.
(5) A minor change tightens up the controls on newspaper
advertising. The Department has found that the present
freedom in advertising boarding homes has encouraged
perpetuation of unsound boarding homes over which
it has no legal control. This change is necessarily tied
to the extension of the licensing law. The real expansion
recommended is (6) the extension of licensing control
to homes caring for single children. At present these
homes must report, may be inspected, but are not effec-
tively controlled. This is considered an important and
necessary change. As stated above, the sizeable problem
today is not the control of the large, profit-oriented baby
farm. However, individual children are in as serious
need of protection from the unfit or unscrupulous boarding
home as are the two or more children covered in the
present law.
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The benefits to be gained by such expansion are im-
portant. (o) It would remedy the present evil of having
homes which have been refused a license because of the
marked unsuitability of the foster parents continuing to
board the single child. (5) It would mean getting child-
welfare judgment, advice and service in at the beginning
of an independent placement, and thus preventing much
later hardship and difficult remedial work; for example,
it would tend to reduce the size of one of the most serious
present problems in the independent adoption field,
the frequent need to approve such an adoption not so
much because the home is suitable (it is often quite un-
suitable), as because the child has been in the home so
long that the alternative of uprooting him would be more
hazardous than solidifying the status quo. (c) The back-
ing, service and advice of the child welfare worker could
be of great help to the many excellent private boarding
mothers now giving service without any protection in the
law and often with real difficulty for themselves, (d) It
would tend to promote knowledge of other service avail-
able, the use of which might enable parents either to re-
sume direct care of their children or bring them under
the supervision of a child placing agency, (e) It would
tend to protect the single child from being left adrift over
the years, as his parents may disappear, with the boarding
mother left with his care without legal protection or help.

The Size of the Expanded Job.
P'or the year 1950, about 7,300 homes were reported as

boarding at least one unrelated child. About 440 of these
homes were licensed under the present law. While this
would seem to indicate an enormous expansion of work,
there are several factors inherent on the plan and in
corollary recommendations which would reduce the size
of the problem.

(1) The above statistics, for example, include the re-
porting and licensing of homes used by public and private
child placing agencies for infants under two years of age.
If the Legislature accepts the committee’s later recom-
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mendation that the State carry responsibility for author-
izing agencies to provide child-placing services, then ap-
proval of the agency should eliminate the present system
which requires the State to duplicate the agency’s study
of these homes, even though many of these agencies have
reputations for excellent work.

(2) The requirement that all independent placements
be subject to some public control would tend to encourage
the use of the supervisory facilities of many private child-
placing agencies, which in itself would be a desirable
development and would thus reduce the number of homes
to be licensed directly by the State.

(3) As indicated above, the incidental service and ad-
vice accompanying the licensing job might well tend to
reduce the number of casual independent placements
either (a) by helping parents get alternative service to
keep the child at home or with relatives; or ( b ) by se-
curing some legal status in loco parentis for the long-time
boarding parent who has in fact generally taken on the
full parental role.

In spite of these various factors, the change will mean
an expansion of job, the exact size of which wrill not be
known until there has been time for review and service in
the homes now reported. However, this change is
strongly endorsed by the committee as necessary if Massa-
chusetts is to provide adequate protection for its future
citizens.

The combined result of rewriting these licensing sec-
tions of the law and the sections on summary protective
removal and eligibility for foster care, as discussed in
Part 11, greatly advances the State’s ability to reach the
law’s implied goal of protecting children from the hazards
of care away from their own homes.

Regulation of Adoption Placement.
The committee has not specifically reviewed chapter

210 since the Commission has so recently secured some
necessary changes in this law. However, as a corollary
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to its findings in Parts I and 11, it strongly urges changes
in the reasons for and method of abrogating parental con-
sent to adoption (section 3). The committee considers
that any decision to abrogate parental rights in so final a
way ought to be done at a prior and separate court hear-
ing focused solely on this question, and with mandatory
consideration of pertinent social evidence; for example,
a parent’s suffering his child to be supported by a public
or private agency for one year is not itself conclusive evi-
dence of either his lack of interest or possibility of re-
suming his parental duties. A prior and separate court
action on this question has also two very practical ad-
vantages: (a) it better enables the court to consider the
question on its own merits without the contrary pull
towards desirable potential adoptive parents already
caring for the child; and (6) it enables child-placing agen-
cies to proceed with adoption planning with the assurance
to prospective parents that the child is truly free for
adoption.

B. Authorization or Regulation of Child-caring

\gencies

The Problem.

One of the weak links in the child-welfare program in
Massachusetts is the almost total absence of any state
law and program for setting and enforcing minimum
standards for and encouraging maximum development of
social agency programs offering foster-care services.

A good child-caring program cannot be the sole pre-
rogative of either the public or the private agency.
Ideally they develop it together and support each other
while leaving individual agencies free to pursue their own
particular interests within a framework of minimum safe-
guards. Massachusetts does not have laws which could
be the basis for developing such a meaningful joint part-
nership. We do not have effective controls over minimum
standards of care in private child-caring agencies. We
have controls on independent foster placements. We
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have some, but not enough, controls on public agency
placements. The only control the State has in relation
to the foster care work of private agencies is when they
seek charters as non-profit charitable corporations under
chapter ISO. In this instance the application for the
charter must be examined by the Department and re-
viewed by its advisory board. Their findings and recom-
mendations are submitted to the Commissioner of Corpo-
rations, who may or may not choose to accept an adverse
recommendation. There is no provision for regular re-
view of standards of care nor effective review of any
change in the functions of the agency. The only con-
tinuing responsibility of the Department is to receive
from these agencies the mandatory annual report, failure
to file which for two successive years may be the basis
for revoking the charter. There is not even an accurate
statistical count of the number of children in Massachu-
setts in foster care in private agencies a simple mini-
mum requirement for knowing the size, aside from the
nature, of the problems as a basis for realistic program
planning. There is, however, no effective legal protection
of the children in care except in the case of children’s
institutions, where laws relating to fire hazard, building
safety or sanitation are operable. Within the handicaps
of this law, the small staff used in this work does what
limited work it can to encourage good programs in the
many small agencies which could use and do seek such
service from the Department.

A progressive state child welfare program could pull
together and make available on a planned basis the re-
sources, advice and assistance both of many existing state
services, as in education, health and recreation, and of
the many experienced private agencies in the State. It
could offer direct help in the specific aspects of the special
knowledge and skill necessary in care of the child separated
from his parents.

The very job of seeking and requiring private agency
help and participation under any law requiring establish-
ment and meeting of minimum standards would stimu-
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late thinking, promote interest in improved practice, and
create regular channels, not now formally existing, through
which, ideas, suggestions and advice would be exchanged
among agencies. Not the least benefited recipient would
be the state department itself. There exists in the many
child-caring agencies in this State a great wealth and
variety of experience. The beneficial results of purpose-
ful getting together to exchange ideas and develop plans
for standards to meet a common problem in child welfare
were demonstrated in the volunteer work done several
years ago by agencies in reviewing and improving their
adoption policies.

The first step in meeting the need for protecting chil-
dren through some form of effective state control over
minimum standards of care offered through private and
public child caring agencies can be the same first step
needed for developing an effective statewide working
partnership between and among these public and private
agencies; that is, making the State Department, through
its Child Welfare Division legally responsible for authoriz-
ing agencies to engage in foster-care activities. How-
ever, to be effective, such a law must be oriented positively,
not negatively, as indicated in the introduction to this
section, and must be written to guarantee the partnership
with private agencies.

Recommendations not yet Ready.

This committee has not yet reached agreement on any
specific recommendations in this area. A proposal still
in the discussion stage is that Massachusetts develop a
law' making the State Department under its Child Wel-
fare Division, responsible for authorizing agencies to
engage in child-placing activities if they meet certain
minimum standards, such a law to be so written as to
(1) necessarily use the experience and judgment of exist-
ing private and public child placing agencies so that any
setting of minimum standards shall reflect the joint think-
ing and agreements of those in the field as to what is
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I

reasonable, necessary and desirable; (2) set up review
boards which would utilize experienced professional and
lay board members of private child-caring agencies; (3)
contain the usual provisions for appeal to the courts;
(4) contain provision for continuing joint work on review
and promotion of improvement of standards; (5) give
the State Department responsibility for developing serv-
ices to assist private agencies to extend and improve
their work. Such a step would not only help in reaching
the goal of protecting children from undue hazards in
foster care, but could mean successful and important
statewide partnership in raising the whole qualitative
level of foster care.

Such a law would replace certain standard sections in
chapter 119 which are either ineffective or no longer
meaningful. The State’s duplication of the infant board-
ing home studies of the private agencies has been men-
tioned above. Chapter 119, section 36A, essentially re-
quires approval and authorization of the fitness of all
new (incorporated after 1927) child caring agencies before
they can be appointed guardian of a minor child, with
approval being individual for each individual plan for

specific needs could better
plan of state authorization

guardianship. Both of these
be safeguarded through some
certifying minimum standard

The Department itself has t
its care written into the law,
tion 40 should be extended tc
Section 39 should be continued.

two standards relative to
sections 39 and 40. Sec-

to cover all child placing.

Definition and Determination of Eligibility for Public Foster
Care.

General Statement of the Problem.
The laws which either mandate or permit public foster

care for children are clearly in need of revision. Eligi-
bility for foster care by the State Department is defined
in nine of the first 51 sections of chapter 119, and in sec-
tion 37 of chapter 117. Eligibility for foster care by local

Part 11.
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units of government (exclusive of veterans’ services) is
covered in sections 13A, 45, 49 and 50 of chapter 119;
and sections 1, 2 and 36 of chapter 117. As was pointed
out in 1931, these individual sections have been added
from time to time as specific needs seemed to warrant.
All together, they attempt to insure that any child in
need of foster care and protection shall get it. Inevitably,
the legislation as it now stands is a spotty patchwork of
gradual accumulations, in part anachronistic, repetitive,
mutually contradictory and either too inclusive or ex-
clusive.

The basic denominator in all these sections is that the
children referred to are in need of foster care and/or pro-
tection. And they are in such need because, in general,
the parents are unable, unwilling or unfit to care for them
in their own family. The law attempts to phrase the
eligibility generally in terms of the so-called cause of the
need; that is, dependency and neglect, a device useful
in the beginnings of a special child welfare program, but
no longer helpful or even accurate. Children are thus
casually classified as dependent or neglected. A de-
pendent child is variously described as “depending upon
public charity,” “indigent,” “suffering want through
poverty.” The neglected child is described at times as
“growing up without education,” “without salutarj' con-
trol,” “without proper physical care,” “in circumstances
exposing him to lead an idle and dissolute life.”

General Recommendation.
It is recommended that these scattered and separate

sections of the law be put together into one definition of
eligibility, which meets the goals the present sections at-
tempt to insure for public foster care; that sections
proven by experience to be unnecessary or harmful be
eliminated; that eligibility be broadened in accordance
with the findings of experience; and that the legal phras-
ing be in terms of the need for foster care, and recognize
the actual purposes the law is now serving despite its
anachronistic language.
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Specific Recommendations. Sections to be Abol-
ished.

At least two sections of chapter 119 should be abolished
sections 16 and 22. Section 16 enables the Depart-

ment to accept a surrender for adoption planning of a
child under two jrears born out of wedlock. It has long
been unused, since its purposes are now much better met
through sections 38 and 42 of chapter 119 and section 3
of chapter 210. Section 22 is actively in use 1 and is a
source of much difficulty. It covers both “dependent”
and “neglected” children, and requires that local boards
of public welfare, or the trustees or superintendent of the
Tewksbury State Hospital, “shall commit” any such
child without known settlement in the Commonwealth to
the “custody of the department.” The mandatory fea-
ture of the law may be to insure state care of such children
who are not the legal responsibility of any local unit of
government. However, the words “shall commit” and
“custody” imply the vesting of certain parental rights
of control in the state agency, and yet there is no provi-
sion for due court process. In any subsequent court con-
test on the child’s custody, the position of the Depart-
ment and the child is precarious.

Massachusetts was a leader in clearly affirming the
principle that poverty alone should not be a reason for
foster care or for removing parental rights. 2 Neglect, if
implying the removal of custody rights from parents,
must be determined by the courts. Therefore the foster
care eligibility of children now coming in under section 22
should be met under sections 38 and 42, expanded in
coverage and refined in definition so as to keep the clear
distinction between children for whom court action is
necessary (as to determine or allocate custody), and those
for whom it is unnecessary (where parents are able to
plan co-operatively with the Department).

> Of all children in the care of the Departmentas of June 30, 1950, 68 per cent (408 children;
vere served under this section. Of all children taken into care July 1, 1949, to June 30 1950,
ilso 68 per cent (51 children) had come inunder this section.

Cf. Commonwealth vs. Dee, 222 Mass. 184,
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Emergency Protective Sections to be Reduced and
Revised.

A number (nine) of the sections of chapters 119 and
117 are designed to insure emergency protective removal
of children from hazardous situations and provision of
suitable plans for care. 1 These sections define both the
local (chapter 119, sections 13A, 49 and 50; chapter 117,
section 2) and state (chapter 119, sections 13A, 14, 20,
28 and 29; chapter 117, section 37) responsibilities in
these areas. While, in general, the State’s responsibilities
here are toward the child unsuitably cared for away from
his own home, there is duplication of responsibility aside
from confusions and contradictions within and among the
definitions.

Legal provision for summary protective removal of
children is necessary and must remain a part of the law,
although seldom used. 2 However, these sections in their
present form are a good illustration of the patchwork
development of the law, each section meeting a single,
limited and demonstrated type of need, with resulting
duplication and lack of consistency. These sections could

1 Chapter 119, sections 13A, 14, 20, 28, 29, 49 and 50. Section 13A is for the “seemingly
abandoned ”child under ten years: section 14 is for the child under fourteen years, independ-
ently placed in an adoption home when, prior to the adoption decree, in the judgment of the
department, “ thepublic interestand protection of the child” require his summary removal;
section 20 is for the illegitimate child under three years, whose life the Department thinks is
in danger from neglect or abuse in the boarding home; sections 28 and 29 are for the child
under fourteen years, shelteredanywhere apart from his parent or guardian when an agent
of the Department considers the child’sremoval necessary to protect him from neglect or
abuse: sections 49 and 50 require “diligent” search for, removal and provision of suitable
care by the local supervisor of attendance and member of local boards of public welfare for
children under sixteen years found suffering want through poverty, privation, neglect or
“any cause whatsoever.”

Chapter 117, sections 2 and 37. Section 2 permits local boards to remove to tli
ering destitution from extreme neglect of dissolute or intemperate parents or

guardians;” section 37 makes the State Department the big stick which arbitrarily takes
over the placement job of the local board, at local board expense, if the latter fails to plac

familyout in a suitable family or asylum any child over two years which it has in care for at least
two

There is no central statistical and reporting device giving a picture statewide of local
governmentaction here. Of all children coming under state care July 1, 1949 to June 30, 1950,
only 3 come under section 14, none under sections 20 and 28 (29). Of all children under sfc

?are on June 30, 1950, 5 (or .1 per cent) were being served undersection 14, and 6(.1 per cent
.mder section 28 (29). The department attempts to have continuing jurisdiction of such
children secured through the courts under other legal sections or by voluntary pi
vith parents, guardians or local boards of public welfare under section 38.
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well be revised into one protective section, removing un-
necessary age differentials, establishing a clearer partner-
ship between local and state government in this area,
and paying more careful attention to due legal process to
protect parents’ rights.

Not only could these sections be revised into one, but
some of the provisions seem no longer necessary; for ex-
ample, sections 49 and 50 might have seemed necessary
in 1904, but since then much social legislation and many
social welfare programs have developed. The mandatory
“diligent search” seems outmoded in this day of com-
pulsory birth registration, compulsory school attendance,
local school nursing service and greatly expanded and
liberalized local welfare programs. It is most unlikely
that any truly needy child is not known to local school,
health, welfare or police officials. The need is not for
these legal provisions, but for the knowledge of and use
by such local officials of the other laws and resources
available to them for the needy children they inevitably
know about in the normal course of their work.

This device of summary protective removal was aimed
to protect children, not only from bad care by parents or
foster parents, but bad care by local boards of public
welfare. However, a better administrative and financial
structure as between state and local services and changes
in the standard setting responsibilities of the State De-
partment are much sounder ways of remedying any poor
local work than section 37 of chapter 117.

In a revised protective removal section, it should be
clearly stated that such removal is not to “custody” and
does not abridge parental rights. There should be clear
requirements for referral to the court within a minimum
specified time for action on custody under neglect or
guardianship laws if parents are unavailable or unwilling
to take responsibility. The State’s or local’s right to hold
such child in the interim pending either return of the child
to parent or such court determination of custody should
be clearly phrased, but not as “custody.”
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Key Sections to be Revised.
The key sections of chapter 119 and the ones most used

to meet children’s foster care needs through State De-
partment service are sections 38 1 and 42. 2 Section 38
has been progressive and desirable legislation.

“Dependent Children.’
In line with long recommended standards, it does not

require court action for the determination of “depend-
ency.” Through it parents, guardians and local boards
of public welfare have been able to make voluntary plans
for foster care of children when the need for such care was
administratively established by social study. Through
it, parents have, faced no involuntary abridgment of their
rights, but retain them along with many of their duties in
an agreed partnership with the State or local agency. It
offers scope and freedom to develop flexible plans with
parents, to encourage and use as much parental strength
as possible, and to develop sound social work with parents
and children.

However, the words “dependent upon public charity”
do not clearly enough express the purpose and actual use
of this Iawr . It is not only an accepted principle but, with
a few unhappy exceptions, an established fact that children
are not given foster care for reasons of poverty alone in
this State. Every effort is generally made to keep the
child with his natural family group when money can ac-
complish this.

The reason for the placement is the lack of a home for
the child. All children are “dependent” in the broad
sense of dependent upon good parental care. It is when

1 Of all children taken into care by the State Department during the year July 1, 1949 tc
June 30, 1950, 57 per cent came under section 42, and 35.1 percent came under section 38.

2 Section 38 permits the State to make foster placements of children under twenty-one
years of age “dependent upon public charity’’ on the request of parent, guardian or locai
board of public welfare. Section 42 states the cause in parental behavior and the effect in a
child’s situation which can, under section 44, bea basis for a court finding of neglect, which
can result in abridgmentof parental rights and the vesting of custody of the child in the
Department or other suitable person.
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the parent or parents are unable to provide this necessary
care, and have no other resources through which they can
secure it, that they (or the local board of public welfare)
may seek it from the State, parents paying according to
means. In fact, then, this section serves children who
are in demonstrated need of foster care procurable only
through public resources or “charity.” The need for the
foster care often arises from the long-term illness or death
of one of the parents; personal or character difficulties of
one or both parents which makes then unable to carry
full responsibility for their children; or behavior diffi-
culties of the unhappy child usually without parents
who has worn out his lukewarm welcome in the homes of
various relatives and friends.

This section would more accurately express its use and
be improved if it simply stated that the State may pro-
vide foster care service for children in demonstrated need
of it on the request of parent, guardian, etc.

“Neglected Children.’
The most drastic revision is required in section 42,

under which most children are given foster care by the
State and which defines the neglected child. The pur-
pose of a neglect law is to protect children from the harm-
ful effects of the behavior of unfit parents. By legal in-
terpretation of this section, the neglect must be found to
be willful and culpable. Moreover, it must be the parent,
not a parent surrogate, who is neglecting if the law is to
be invoked. 1 There must be a provable connection
between the list of possible causes in parent behavior and
effect in the child’s situation. The problems arising under
this as the law is now written, and in the absence of other
supporting legislation are many.

Orphanage is stated as one of the causes, and “de-
pendence upon public charity” as one of the effects, on
which theoreticall}' a neglect finding could be made.

1 For example, if a child were summarily removed under section 14, 20 or 28 because of
the serious neglect by the foster mother, noaction on that basis could be taken for the child
and against the foster mother.
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Orphanage is therefore meaningless in this law, as the
parent is “unavailable” and not guilty of “willful and
culpable” neglect. The effect of “dependence upon pub-
lic charity” resulting from any of the other listed causes
should not be (and seldom is) the reason for abrogating
parental rights, since to do so would mean unequal treat-
ment of rights of parent and children according to eco-
nomic status alone. Both of these phrases should be re-
moved from the law.

There is confusion, also, in the remaining list of causes.
Insanity cannot be called willful and culpable behavior,
though the children of mentally ill parents can be danger-
ously neglected and abused. The same is true of mentally
defective or deficient parents whose children cannot be
found neglected in some of our courts. There is now some
similar question even about the whole diagnosis and
treatment of alcoholism.

There are many children who must be protected from
the tragedies resulting from the behavior of unfit parents
and parent surrogates, whether this unfitness is due to
their willful and culpable acts, or their inability to act
properly because of their character disturbances, mental
illness or defect. The problem of defining in law this
need for protection is not easy, since the need is not al-
ways clearly and objectively tangible. 1 Cruelty is usually
thought of as meaning the physical abuse of the child.
Experience has demonstrated cruelties far more subtle
than physical beating, much less discernible and resulting
in far more serious damage to the child’s life.

The purposes of the neglect law need to be met by re-
vised phrasing which will focus on the needs of the child
who is suffering from the unfit behavior of parents or
parent-substitutes, whether or not such behavior can be
found willful and culpable. Limitation or abrogation of
custody rights of parents should then be decided not in
terms of punishment of parent, but what is needed for
protection of the child. It would be highly desirable to

1 That is, the long-smouldering dislike, rivalry and rejection from a stepfather which
finally bursts forth uncontrollably in a beating resulting in the death of the stepson.
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have legal provision for spelling out clearly in a court
finding and court order some variations in the allocation
of custody rights and responsibilities as between parents
and agency taking commitment, according to the treat-
ment goal indicated by the social evidence.

This whole area of custody rights and duties needs
clarification by joint legal and social work thinking and
understanding. A number of recent headline cases graphi-
cally illustrate this need. Amy examination of the prob-
lem also points up the existing difficulties in our divorce
and guardianship laws and procedures. Sociologically it
is true that adoption is increasingly a readily acceptable
way of securing a child in the family. There seems to be
an increasingly large group of people eagerly seeking
children in adoption or permanent custody. This is all
to the good in child welfare when properly utilized. So-
ciologically it is true, also, that we have more family
break-ups due to emotional and behavior problems be-
tween parents, at least some of which are remediable and
reparable with adequate family and children’s service
over a period of time.

At the same time, the Department has been developing
two very necessary services. The first is a careful finding
of all children in its care eligible, suitable and free for
adoption placement. The second is the growth of much
closer contact with the child’s own family, so that, if
adoption planning is not possible, the parent can be
helped to carry as much responsibility as possible, with
the goal either of return of his children to him, or at least
the maintenance and use of whatever parent-child rela-
tionship is possible when this is (as it very often is) a most
necessary part of the successful social adjustment of both
child and parent, even though separated. The first of
these services fits in very well witli the desires of many
childless couples, to the greater happiness of all concerned.
The second service does not, and results frequently in

Problem of Custody Definttiox.
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tragic clashes between the wishes and interests of own
parents and those who would take their children.

The concern of the Department must be focused on the
child first and on his parents as necessary to that child,
and not on the wishes of others, however worthy they
may be, when their wishes cut across the basic rights of
parents and children to each other, and the best welfare
of parent and child. No argument of saving some years’
board bill is in itself sufficient to deny a reasonable hope
of rehabilitation or reunion with parents. The reasonable
hope must be based on the social evidence. Some means
should be developed in the law, then, for defining custody
rights under various conditions, from that which includes
the power of the Department to consent to adoption to
that which gives the Department legal position to stand
with the parent against the claim of others for permanent
control of their children.

It is strongly urged in this connection that section 3 of
chapter 210 be reviewed. The reasons cited for possible
abrogation of parental rights to consent to adoption must
be considered in relation to the social evidence surround-
ing them in each case; for example, “suffering” a child
“to be supported for more than one year by an in-
corporated charitable institution or by a town or by the
Commonwealth” is not necessarily sufficient reason for
abrogation of parental rights. The purposes of this sec-
tion of the law could be much better met if the decision
to abrogate right to consent were made through a prior
and separate court action focused solely on this question,
and with the requirements for social evidence more clearly
spelled out.

Problem of Guardianship.

The committee’s focus on the needs of children foi
parents and the need for court examination and action
in any questions of custody change makes it want to
point out one further need not covered in the present
child welfare laws that is, the assurance of a legally
appointed guardian of the person of a child when neces-
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sary on the death or disappearance of the parents. While
it is true that the child with property is apt to get a
guardian at least of property, neither this child nor the
propertyless orphaned or abandoned child has any one
necessarily responsible to seek for legal establishment of
some one in loco parentis. The development of OASI
and Veterans’ assistance has begun some work in this
area for the children coming under their programs. How-
ever, the whole area of guardianship is urgently in need
of examination. Any child without natural parents or
relatives available and fit to carry parental duties should
be assured of a legally appointed and desirable guardian
of the person.

The eligibility or intake sections of the law in chapters
117 and 119, which relate to other than emergency foster
care by local towns and cities, contain little for further
discussion aside from what will be covered in Part 111
in administrative and financial structure. Placement of
the locally set tled dependent child has always been a part
of the Commonwealth’s local government responsibility
and its prerogative. New laws relating to child placing
either have recognized different categories of children who
were then considered to need state administered care, or
have tried to impose a specific standard of care on the
local units (that is, section 37, chapter 117).

In summary, then, we would recommend (1) abolishing
sections 16, 22, 49 and 50 of chapter 119; 37 of chapter
117; (2) continuing the general provisions of 13A, 14, 20,
28 and 29 by combining them in one revised form; and
(3) continuing the provisions of sections 38 and 42 with
revisions as indicated and spelled out in the attached
tentative draft of new legislation to replace sections 1-51
of chapter 119, and sections 1, 2 and 36 of chapter 117 as
they relate to child placing. In its present form, the law
can be used two ways to extend coverage to any con-
ceivable form of neglect or need, if broadly interpreted,
and to so limit coverage or to exclude children in serious,
even dangerous, need if narrowly interpreted. We think
that the new law needs to have its intent clearly expressed
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in a preamble and to be clearly written in a way to afford
the maximum protection intended, but not accomplished,
by the present law, and to afford the least opportunity
for variation in interpretation among the 73 separate
courts and 352 jurisdictions using it.

The Present Division of Administration and Financial Re-
sponsibility in Providing Foster Care.

The existing division of responsibility between local
and state units of government in providing foster care
presents very serious handicaps. The pattern has grown
piecemeal. Today it is a confusing patchwork interfering
with the purpose of the law to serve children in need.

Three ideas, each characteristic of a particular era in
the development of public child welfare programs, and
each useful in its own day, control the pattern. One idea
is that children needing foster care can be legally classi-
fied as dependent and neglected (also delinquent, truant,
wayward). The dependent child has, from the beginnings
in the Colonies, according to the old poor laws, been
considered the responsibility of local government. The
neglected child or child showing some behavior difficulty
(delinquent, truant, etc.) has tended to become the re-
sponsibility of the State as seeming to require special care
not possible through local units, and such a child has
tended to carry the burden of the connotation that he was
somehow less desirable than the “plain dependent” child.
The second idea, growing mainly out of the Civil War,
was that dependent children of veterans, in order to be
spared either the old indignities or lack of services under
the old poor laws, should be treated by a special program
for them again with the connotation that they (or their
parents) are more desirable or less blameworthy than the
other children. The third idea is that of settlement —-

that the local unit of government can be held responsible

The Problem Who gives Foster Care and Why?

Part 111.
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for the relief of the poor only when such poor have a
justifiable claim; that is, five years of self-supporting life
within that unit, with the State responsible for all other
poor. This is the oldest of the three controlling ideas,
coming over with the Elizabethan poor laws of the Pil-
grim Fathers. The idea of state responsibility for the
unsettled poor was a practical adjustment to facts demon-
strated by the wholesale ravages of the Indian Wars,
just as federal help was a practical adjustment to facts
demonstrated by the ravages of depression. The settle-
ment idea cuts across the first two ideas and subdivides
dependent and veteran’s dependent children according
to settlement. 1

Foster care is provided by all three units of govern-
ment, local, county, 2 and state, with two programs
in some localities (veterans’ services and local boards of
public welfare) and two programs in the state level (State
Department of Public Welfare and Youth Service Board). 3

There is no assurance of minimum standards in terms of
quality of service throughout the State.

While the present study has not gone into the perennial
Massachusetts question of a statewide juvenile or family
court plan, it might be well to point out here that the
above confusion can be nicely compounded by the varieties
of interest, experience, social welfare knowledge and local

1 Under present laws, the responsibility for public foster care services is defined briefly
thus: Locally settled “dependent ” (upon public charity) children in need of foster care are
theresponsibility of the local unit of government which may discharge this responsibility in
one of three ways: (1) by placing the child itself (with or without the use of a special chil-
dren’s worker or separate children’s division); (2) by requesting the state Division of Child
Guardianship to carry the placing service, with the local government paying certain costs;
(3) by using the service of a private child-placingagency for an agreed upon fee. This local
responsibility is further divided between the local welfare department or board of public
welfare (in Boston the Institutions Department) and the local Veterans’ Services if the child’s
father is eligible for the latter agency’s financial help. Unsettled dependent children in need
of foster care are the responsibility of the state Division of Child Guardianship both finan-
cially and for service. Children in need of placement due to court order after a finding of
neglect are the responsibility of the state Division of Child Guardianship financially and
forservice, although a local unit of government may choose tocarry both financialand service
responsibility if it wishes for such children locally settled. (Boston is theonly local unit of
government doing this on a routine basis.)

2 The foster care (and only child welfare) responsibility Massachusetts counties have is
their voluntary plan of institutional care for children declared truant

* See Report of Special Commission on the Structure of State Government for analysis of•trui

fallacies in the state plan which was drawn up without reference to experiments and conclu-
field from experienced child welfare resources and which tried to adopt a plan

for the youthful offender to the juvenile de
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pressures on the 72 district court judges who, among
their duties, hold juvenile sessions for determining ques-
tions of neglect and plans for treatment of the neglected
child. 1

Summarized, then, determination of need for foster
care is carried by 351 local units of government (some-
times with two services in each unit), by the state De-
partment and by the 72 district courts plus the Boston
Juvenile Court; and actual provision of the care is
divided among the 351 local units plus the state Depart-
ment and the Youth Service Board under the anachronistic
laws discussed in Part 11, and with no over-all minimum
standard setting, as discussed in Part I (5).

The Problem in this Structure.
Under such a structure, therefore, it is not surprising

to discover that there is every possibility that whether,
when and howr effectively, or even safely, a child gets
foster care when he needs it depends upon the accident
of his geographic location at the time he falls into need.
Thus, Massachusetts, which has probably been as much,
if not more, concerned, conscientious and generous in her
care of children than many States, is not securing ade-
quate returns on her investment.

Goals.

We are mainly concerned here with the effect of this
on individual children and the question of possible
remedies. The remedies can be found by being clear
about the goals we wish to reach and appraising the
means necessary and the resources available to reach
them. The goals, which seem clearly implied in the
development of our laws, are two, (1), to insure that
every reasonable effort has been made to secure a child
safely with his own parents or interested and desirable

1 For some of the practical problems here, see Massachusetts Committee, Mid-Century
White House Conference on Children and Youth, Final Report, September 1951, p. 139 and
pp. 142-146.
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relatives; (2), to insure that every child who must have
foster care gets it when he needs it and of as high a quality
as possible. The present study cannot go into goal
(1) which involves much more than foster care services,
except that, in reaching goal (2) we try to assure that
in each individual case all possible existing resources in
goal (1) have been tapped.

Role of Financial Factor.
Under the present plan, the factor of financial liability

plays a heavy and, in the end, very expensive role in the
foster care program. A town may, and often does, keep
down the cost of foster care for its dependent children by
using the services of private agencies or the state De-
partment, thus saving on administrative and service costs
carried by the other agencies. If the town is having a
difficult time with its tax burden, if there are no helpful
family welfare services available, if there is any question
about the parents’ behavior, it is easy to see how a child’s
situation can drift from bad to worse with the possibility
then of a neglect, if not a delinquency finding which auto-
matically makes the costs of care a state liability. The
end result is a child so much worse off, so much more
upset, so much more damaged that rehabilitation is not
only more difficult but even much less possible without
highly expensive and, at times, possible experimental
methods of treatment.

The same difficulty may, and often does, arise when a
child is found in need of foster care in one town, but settle-
ment lies in another town. Again financial difficulties or
differences in ideas about child welfare leave the child as
the one who carries the burden of the bad structure.

The settlement problem in Child Welfare can be graph-
ically illustrated by reference to the unmarried mother and
her child. As is well recognized in other sections of our
laws, the majority of the mothers wish for secrecy and
protection from which to start a new life for herself and
her child. This wash leads to all kinds of desperate efforts,
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including migration to large cities, quick and ill-consid-
ered disposition of the baby, hasty and ill-advised mar-
riages. One big stumbling block to quick and effective
agency service is the necessity for referral back to the
place of settlement for approval and financial support of
any plan of care for the baby away from the mother, and
any necessary interim support for the mother if the
mother is unable to carry the cost. Such referral, in
many situations, so destroys the possibility of confidential
help, even with the best intentions locally, that mothers
refuse help. The situation is particularly painful when
the girl’s family itself may be among the officials who
must be informed and the problem is as much to protect
the family as the girl herself. If a good plan is worked
out with the locality, and the mother happens then to
marry a man with a settlement elsewhere, and support
for the child is still needed, a whole new group must be
consulted and their agreement won.

Not only differences about money, but differences in
ideas on what is “good for unmarried mothers” affect the
plans. It is axiomatic to say that any plan must be in-
dividual to the facts in the individual situations, as is
demonstrated by the agencies having most experience in
helping with such problems. Freedom to develop such
individual plans without the risk of local settlement con-
trol would greatly facilitate the public and private child
and family welfare agencies in this State in reaching and
helping more of these mothers and children, and, inci-
dentally, reduce one of the serious adoption problems
already familiar to the Legislature. 1

Remedies
Reducing the handicaps of the present pattern that lie

in the differences in financing and in basic understanding
of family and child welfare needs could be accomplished

of the adoptu•Ut Idreii ;d

established child welfare ageii

Experience also indicates that revisions
permit it on a voluntary basis possible thrc
ings, for some men could well be used by rm

dur »g p
>y Ed
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by (1) eliminating the financial differential according to
classification of children, including elimination of settle-
ment; and (2) providing some administrative pattern
aimed at common minimum knowledge and program
throughout the State.

Need for Further Study.

The committee has secured a great deal of material
bearing on this whole question, and has considered at some
length various possible ways of eliminating the most
serious aspects of the problem. However, it has not yet
reached agreement on any specific proposals and consid-
ers that further work must be done in this area.
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REPORT OF THE SUBCOMMITTEE ON PUBLIC ASSIST-
ANCE.

Members of this subcommittee were Mr. Charles H.
Hodecker and Mr. Robert M. Prouty, both members of
the Commission.

In addition, the subcommittee consulted Mr. William P.
Supple, Agent of the Winchester Department of Public
Welfare, and Mr. Robert P. Curran, Director of Aid and
Relief of the Massachusetts Department ofPublic Welfare.

The subcommittee on Public Assistance held several
meetings during the year, but were handicapped due to
the late starting of the committee work and the fact
that there had been so many changes in the public assist-
ance laws during the year 1951.

The subcommittee has not changed its basic principle
that there is a need for simplifying the public assistance
laws in Massachusetts and that some definite steps must
be taken to draw the necessary legislation to bring this
simplification about. The committee also felt that local
administrators of public assistance had about all they
could take care of during the next year, due to the new
legislation passed during the 1951 session of the General
Court. There were added to the books the program for
the totally and permanently disabled and a major change
in the Old Age Assistance law. Both measures are so
complex that they have had to be supplemented by ad-
ministrative directives from the State Department of
Public Welfare.

We feel that it would be impossible to come forth with
any logical set-up until such time as the present legisla-
tion has been given a chance to operate one full year so
that the trouble spots will be apparent. The public
assistance laws became more complicated with the changes
of 1951. Therefore we believe it best not to make any
definite recommendations at this time.
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There is also the problem of examining the work of two
other commissions which have made recommendations
bearing on the public assistance program, one, the sug-
gested changes in legislation filed by the Baby Hoover
Commission; and the second, the question of how cost
would be prorated between the State and local govern-
ment, which is being worked out by the Special Commis-
sion on Taxation.

Until such time as we have a definite picture of what
these two commissions can accomplish, this subcommittee
cannot bring forth a comprehensive report.
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In the Year One Thousand Nine Hundred and Fifty-Two.

Resolve reviving and continuing the special com-
mission ESTABLISHED TO STUDY AND REVISE THE LAWS

RELATING TO PUBLIC WELFARE.

1 Resolved, That the special commission established
2 by chapter fifty-seven of the resolves of nineteen hun-
-3 dred and forty-seven, and revived and continued by
4 chapter forty-seven of the resolves of nineteen hun-
-5 dred and forty-nine and chapter sixty-three of the
6 resolves of nineteen hundred and fifty and chapter
7 fifty-seven of the resolves of nineteen hundred and
8 fifty-one, to study and revise the laws relating to
9 public welfare is hereby revived and continued for the

10 purpose of making a survey and study of such laws,
11 with a view to the further revision and codification
12 thereof and to the recommending of such changes
13 therein and additions thereto as may appear neces-
-14 sary or desirable. Said commission shall hold hear-
-15 ings, shall be provided with quarters in the state
16 house or elsewhere and may expend for expenses and
17 legal, clerical and other assistance such sums as may
18 be appropriated therefor. Said commission shall
19 report to the general court the results of its study, and

Appendix B.

PROPOSED LEGISLATION.

Cf)e Commontoealti) of Massachusetts
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20 its recommendations, if any, together with drafts of
21 legislation necessary to carry said recommendations
22 into effect, by filing the same with the clerk of the
23 house of representatives on or before the first Wednes-
-24 dav of March, nineteen hundred and fifty-three.


