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Senate, January, 1968.

1 Ordered, That a special committee of the Senate to con-
-2 sist of three members to be appointed by the President is
3 hereby authorized to make an investigation and study of the
4 Division of Child Guardianship of the Department of Public
5 Welfare relative to its personnel practices, care and treatment
6 programs, classification and placement policies, coordination
7 with other allied state and private agencies, and other pro-
-8 grams under its jurisdiction. Said committee shall also con-
-9 sider the division’s need for additional funds, personnel and

10 facilities to fulfill its duties in the field of child placement
11 and other related programs.

12 Said committee shall be provided with quarters in the state
13 house or elsewhere, may travel within and without the com-
-14 monwealth, and may expend for clerical and other services
15 and expenses such sums as may be appropriated therefor.
16 Said committee may hold hearings and may require by sum-
-17 mons the attendance and testimony of witnesses under oath
18 and the production of books and papers. Said committee shall
19 report to the General Court the results of its investigation
20 and study, and its recommendations, if any, together with
21 drafts of legislation necessary to carry such recommendations
22 into effect by filing the same with the Clerk of the Senate
23 on or before June first nineteen hundred and sixty-eight.

Adopted: March 6, 1968.

Due: June 1, 1968.
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In the Year One Thousand Nine Hundred and Sixty-Eight

As a result of its investigation and study of the Division of Child
Guardianship, the Special Senate Committee finds that thousands
of Massachusetts children are being neglected, abandoned, isolated
and victimized by the Commonwealth of Massachusetts, whose
clear responsibility is to protect its dependent children, prevent
neglect and abuse and promote their general welfare.

We specifically find that:
(a) over 1,000 adoptable children were not placed with adop-

tive families in the past several years because insufficient
staff and funds were not available to the Division of
Child Guardianship.

(b) the Division’s caseload is at an all-time high; the num-
ber of children in need of service has more than doubled
in the past ten years despite the fact that the professional
staff and funds have failed to expand at an equivalent
rate

(c) nearly 100 additional workers plus supervisory personnel
are required in this year alone to maintain the ratio of
staff to workload which existed thirteen years ago

(d) although there have been repeated warnings regarding
the handicaps of the agency, within the past year the
Division itself has publicly stated that there is serious
doubt that it is even sufficiently staffed to insure safety
and adequate physical care for this growing number of
children

(e) there must be an immediate 150% increase in professional
staff engaged in the direct child care and protective serv-
ices, a 75% increase in adoption staff and an increase
of 100% in home finding staff

(f) Massachusetts is the only New England state that falls
below the national average in the numbers of children
receiving services, in fact there are only eight states
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whose average number of children receiving care is below
that of Massachusetts; regarding personnel, Massachu-
setts provides a child welfare staff which on a per capita
basis is also below the national average

(g) there is a severe shortage of adequate foster care homes,
resulting in harmful overcrowding in presently available
homes; consequently, an increasing number of Massa-
chusetts children are forced into institutions and foster
homes outside this state

(h) there is an extensive waiting list of families available to
adopt children through the Division while the backlog
of available children increases

(i) sufficient funds to establish an urgently needed day care
program are not now available to the Division

(j) the division has recently been forced to abandon a suc-
cessful homemaker service for lack of funds

(k) residential treatment facilities are inadequate resulting
in the fact that nearly 14 of eligible handicapped children
are being required to remain in their own homes for lack
of sufficient state institutions; this situation has required
the Division with increasing frequency to place Massa-
chusetts children in institutions outside the Common-
wealth.

Although Massachusetts pioneered among the fifty states in
recognizing the need for specific separate child welfare services
over one hundred years ago, it is now clear that the Common-
wealth has failed to make available personnel and funds consistent
with the kind and degree of responsibility which the law places
upon the Division of Child Guardianship.

Sen. BERYL W. COHEN
Sen. JOHN J. MOAKLEY

Sen. ALLAN F. JONES

MEMBERSHIP OF THE COMMITTEE,
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In the Year One Thousand Nine Hundred and Sixty-Eight

The Division of Child Guardianship in the Massachusetts De-
partment of Public Welfare is the agency to which is assigned by
statute responsibility for the administration of child welfare serv-
ices within the Commonwealth. Child welfare services are defined
in the Social Security Act as “public social services which supple-
ment, or substitute for, parental care and supervision for the pur-
pose of (1) preventing or remedying, or assisting in the solution
of problems which may result in, the neglect, abuse, exploitation,
or delinquency of children, (2) protecting and caring for homeless,
dependent, or neglected children, (3) protecting and promoting
the welfare of children of working mothers, and (4) otherwise
protecting and promoting the welfare of children, including the
strengthening of their own homes where possible, or, where
needed, the provision of adequate care of children away from
their homes in foster family homes or day-care or other child-care
facilities.”

In addition to Federal law the General Court by statute author-
izes the Division of Child Guardianship to “direct its efforts, first,
to the strengthening and encouragement of family life for the
protection and care of children; to assist and encourage the use
by any family of all available resources to this end; and to provide
care of children only when the family itself or the resources avail-
able to the family are unable to provide the necessary care and
protection to insure the rights of any child to sound health and
normal physical, mental, spiritual and moral development. In ef-
fect, the policy of the Commonwealth “is to insure that the chil-
dren of the Commonwealth are protected against the harmful
effects resulting from the absence, inability, inadequacy, or de-
structive behavior of parents or parent substitutes, and to assure
good substitute parental care in the event of the absence, tem-
porary or permanent inability or unfitness of parents to provide
care and protection for their children.” (Section 1, Chapter 119 of
the General Laws).
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It is, therefore, the clear responsibility of the Division of Child
Guardianship as defined by Federal and State statutes to encourage
and strengthen family life in behalf of children and to provide
those services which will supplement or substitute for parental
care and supervision.

The specific services available through the Division as pre-
scribed by the General Laws include the following:

Foster care of dependent and neglected children.
Adoption placement of children.
Services for unwed mothers.
Protective services for physically abused children.
Establishing standards for and licensing voluntary children’s

foster care agencies.
Encouraging the development of sufficient and adequate facilities

for children through joint work of public and private agencies.
Licensing of family homes offering day care for children.
Licensing of independent foster homes.
Studying of independent adoptions for the probate courts.
Massachusetts was one of the first states to provide child wel-

fare over one hundred years ago. A specific agency to carry out
such services was first created in the State Board of Charities in
1869 and the Division of Child Guardianship itself was created as
a successor to that agency in 1919.

At its inception, the state child welfare program included only
the care of dependent children away from their own family. How-
ever, during the latter half of the nineteenth century, Massachu-
setts enacted the first adoption law of the country and was among
the first to pass legislation to protect the welfare of children in
private boarding homes through licensing.

No major changes in statutory law were enacted in Massachu-
setts during the first half of the twentieth century other than that
which granted authority to the Division to conduct investigations
of private non-agency adoptions.

It was not until 1954 that major recodification of child welfare
provisions was accomplished. At the same time, the General Court
adopted a broad new policy requiring the Division to develop and
administer a comprehensive program of social services to assist
families and protect children in need of social, physical, educational
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and emotional care. Among significant changes in 1954 were the
elimination of local responsibility for foster care and authorizing
the Division of Child Guardianship to license voluntary agencies
in the Division. In the past ten years, the Division has been given
further authority for the protection of physically abused children
(1964), licensing of family day care homes (1965), and services
for unwed mothers (1966).

The statutes which presently govern the operation of the Divi-
sion of Child Guardianship delineate and assign to the Division a
series of essential services and responsibilities which require not
only that it develop and furnish skilled professional services, but
also that it serve as the only parental substitute for thousands of
Massachusetts children.

Notwithstanding the ambitious and visionary enactment of laws
by the General Court relative to the provision of child welfare
services, adequate programs have not been guaranteed due primar-
ily to inadequate funding of the responsible agency. As a result
of increased costs and expanded services, it is clear that the Com-
monwealth has failed to make available personnel and funds con-
sistent with the kind and degree of responsibility which the law
places upon the Division of Child Guardianship.

As a direct consequence of the increased responsibility of the
Division as required by law, the workload of the Division has more
than doubled in the past ten years. The number of children newly
referred to the Division for service in 1958 was 2,209 while the
estimated number referred in 1968 was 5,300. The total number of
children within the Division’s care in 1958 was 6,964, while in this
year it will reach an all-time high of 12,800. In 1958, 158 children
were available for adoption whereas that number has now in-
creased to 790. Ten years ago, the total number of children actual-
ly served by the Division was 8,331; in 1968, the number is esti-
mated to be nearly 19,000 (See Appendix A). While the caseloads
which reflect the multiple needs of thousands of children have
more than doubled, the staff has failed to expand at an equivalent
rate. Nearly one hundred additional workers plus supervisory per-
sonnel are required in this year alone to maintain the ratio of staff
to workload which existed thirteen years ago. It is obvious that
these additional positions do not allow for the many critical func-
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tions assigned to the agency by statute in the past few years.
The seriousness of this situation, and its tragic impact on chil-

dren have been identified on numerous occasions by both the De-
partment and by impartial experts. The National Study Service
Report on public welfare services in Massachusetts recommended
additional staff at all levels of the Division of Child Guardianship
and issued the following comment: “It is not unusual to find DCG
workers carrying caseloads of sixty or more children. This is far
too many children for one worker. And especially so, considering
the depth and nature of the children’s problems and the fact that,
in addition to direct work with children, they also must work with
the foster parents, the natural parents, and in many instances do
related work with other agencies in the community who are also
involved.” The study findings give ample support to the many in-
stances when available children’s services in Massachusetts could
best be described as “too little and dangerously too late.” Since
the release of this report in 1965, there has been a steady increase
in the number of children referred to the Division.

Two years later in 1967, the Department undertook a thorough
study of the staff needs of the Division of Child Guardianship
which further re-affirmed the manpower needs of the Division. In
its report completed in June of 1967, it was recommended to the
Department that there be a 150% increase in professional staff en-
gaged in the direct child care and protective services, a 75% in-
crease in adoption staff, and an increase of 100% in home-finding
staff. No increase in the Division’s staff was authorized in the
Appropriation Act for 1968. In a supplementary budget request
in 1967, the Department expressed its concern over the omission
of the Division’s request for additional staff as follows; “It is
not merely that the Division of Child Guardianship is far too un-
dermanned to offer the intensive treatment needed by these chil-
dren but there must also be serious doubt that it is even sufficiently
staffed to insure safety and adequate physical care for this grow-
ing number of children.”

The inadequate care provided for the children of the Common-
wealth as revealed by the previously mentioned studies is rein-
forced by the fact that Massachusetts also spends less for child
welfare services in relation to its child population than the neigh-
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boring states of Connecticut, Maine, New York, and Vermont. In
the matter of personnel, Massachusetts provides a child welfare
staff which on a per capita basis is below the national average
in size and smaller than any state in the region and twice as small
as Vermont. (See Table III).

The inevitable result of our failure to adequately fund our child
welfare services is that children who need care or protection are
left isolated from the mainstream of family life. Evidence of our
inadequacies is graphically revealed in the official statistics of the
U. S. Children’s Bureau which relate that in 1966, the latest year
for which complete figures are available, there were only eight
states in which a smaller proportion of the child population re-
ceived public child welfare services than in Massachusetts. Na-
tionally, 71 of each 10,000 children received services from public
child welfare agencies while in Massachusetts, the rate was sur-
prisingly only 46 of each 10,000 children. Furthermore, Massachu-
setts was the only New England state whose rate of public child
welfare services fell below the national average. By comparison
with other New England states, the severe limitations of our pro-
grams is illustrated by the fact that the average number of chil-
dren receiving public child welfare services in Vermont was nearly
three times as great as that for Massachusetts, while the average
number of children served in New Hampshire, Connecticut, Maine
and Rhode Island was more than double those served in Massa-
chusetts. (See Table I).

One of the major responsibilities and efforts of the Division of
Child Guardianship is the provision of care for children outside
their own homes, including adoption services available to assist
both children and families. While foster care services comprise
the greatest number of children within the Division’s caseload,
there still remains a severe shortage of adequate facilities for this
purpose. There is today in fact serious and potentially harmful
overcrowding in many of our foster homes. Consequently, an in-
creasing number of children are either not receiving adequate care,
or are being placed in institutions or foster homes outside this
state.

This Committee was deeply distressed to discover that countless
adoptable children are placed in foster homes even though there
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is extensive backlog of anxious families available to adopt these
same children. Statistics available to the Committee prove that
over 1,000 more children would have been adopted by families in
the past several years had sufficient administrative staff and
adequate facilities been available to the Division of Child Guard-
ianship for the coordination of adoptable children with adoptive
homes. (See Table II). The gravity of this situation is underscored
by the obvious fact that as each potentially adoptable child grows
older his opportunity for placement drastically diminishes.

Another essential program for a comprehensive child welfare
program is day care, a service which has great potential for sus-
taining family life and promoting sound development of children.
However, the Division does not now have, but should be given,
the funds needed to implement this program. Day care must be
viewed as primarily a preventive measure. Potentially serious and
costly problems may be resolved by this social service; if ignored,
the need which initially may have been a temporary one does not
remain static, but rather, intensifies. We must act immediately
in order to establish adequate day care which in the long run will
provide our first line of defense toward the alleviation of complex
family problems for there is no realistic alternative, whether con-
ceived in terms of monetary consideration or in terms of human
denial.

The emphasis which we have placed upon the personnel prob-
lems confronting the Division of Child Guardianship should not be
interpreted to mean that this represents its only need. For the
fact is that the Division lacks in large measure many of the other
money resources essential to an effective child welfare program.
The need for specialized services within the Division is re-affirmed
by the development with Federal funds of a modest homemaker
service in one of the Division’s districts. When Federal funds
were exhausted this past winter, the agency was forced to aban-
don the service despite the fact that over a period of several years
it had helped to keep many families intact who might otherwise
have been broken up. The Department’s request for state funds
to support this program in fiscal 1968 was not approved. It must
be acted upon now.

One of the most critical and pressing problems confronted by
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the Division of Child Guardianship is the shortage of adequate
residential treatment facilities for children with special needs. Ap-
pendix B of this report reveals the results of a survey of children
in the agency’s caseload last year for whom special placements
were needed and could not be found. That study, like other pe-
riodic assessments by the Division, showed that there were about
400 children for whom no appropriate facility was available. One-
fourth of that number were forced to remain waiting in their own
homes because there were no institutions available that would
accept them.

Analysis of the problems exhibited by these children indicates
that 270 of the group were either severely or moderately disturbed,
39 were retarded and 48 were both disturbed and retarded. This
breakdown reveals the complex and demanding problems with
which the Division’s staff must work as well as emphasizes the
urgency of quickly meeting the need for specialized resources.

Although the Division currently maintains no institutions of its
own, it supports approximately 1,300 children in private group care
facilities of various kinds. For many years, it was able to find the
needed resources within Massachusetts for more than 90% of this
group, but due to the greatly increased number of children and
limited facilities, the Division is now being forced with increasing
frequency to place Massachusetts children in institutions outside
the state. Therefore, the Department has included in its 1969
budget a request for funds to rent in Massachusetts several small
group homes as a first step in developing its own agency operated
facilities for moderately disturbed and retarded children. This
plan should be implemented immediately and further considera-
tion should be given to providing institutional facilities for the
Division.

There is no reason to expect that the Division’s workload will
decline in the near future. The dramatic increase in the number
of cases in the past decade is a result of a steadily increasing pub-
lic demand for its services, a demand which has been reinforced
by three major factors.

The first of which is the growth in the child population. In 1950,
the number of children under eighteen years of age was 1,355,755
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and is now estimated to be at least 2,000,000 with a corresponding
increase in the next several years.

A second factor which has contributed to the Division’s growing
workload has been the change from local to state responsibility
effected by the statutory changes of 1954. Prior to that time, local
boards of public welfare had offered some foster care services and
there were approximately 2,000 children in the care of those agen-
cies. Since that time, all local service has been terminated with the
result that since the mid-fifties the Division has been the only
public agency responsible for child welfare services.

A third factor has been the shift in voluntary agency programs.
Private agencies continue to provide a relatively high proportion
of social services for children in Massachusetts. However, due to
the costs involved, and an increased awareness of the need for ex-
panded services for children in their own homes, voluntary agen-
cies are playing a decreasing role in foster care programs. As a
consequence, the Division is obliged to provide services for children
who in earlier years would have been cared for under private
auspices.

The Division’s workload changes are not, however, a matter of
numbers alone. There are also qualitative changes which deserve
mention. Increasingly, the children served by this agency are
youngsters who come from families where they have been severely
deprived and often badly neglected. Such children, when family
situations are such that placement away from home is threatened,
or when separation from their own homes must be effected, are
exposed to the most frightening and destructive experience which
can befall any human being; an experience which is beyond their
comprehension and which they are not emotionally equipped to
survive without effective professional help. Such help must come
from the social service staff of the Division of Child Guardianship
and when it is not available in sufficient quantity or adequate
quality, children may well be permanently damaged.

It would be unfair as well as inaccurate if this report were to
leave the impression that the Division of Child Guardianship is
merely another state agency beset by a multitude of fiscal and
administrative problems. The Division has made substantial and
significant progress over the past two decades depsite the fact that
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it has often worked under the most adverse conditions.
In the course of its study and investigation of the Division of

Child Guardianship, the Special Senate Committee was deeply im-
pressed by the Division’s achievements and development despite
consistent handicaps. Under the leadership of its Director, John
R. McGaughey, the Division has risen to unparalleled levels of ac-
complishment. Together with Robert Ott, the present Welfare
Commissioner and former Director of the Division of Child Guard-
ianship, they have demonstrated the capacity to meet the chal-
lenge of change as seen in their response to the need for increasing
adoptive placements and a unique ability to attract promising
young professional to state service. Through the use of Federal
funds available for that purpose, the most extensive program for
professional education in the Commonwealth has been developed
by the Division with the result that each year there is a substan-
tial increase in the number and proportion of its staff with full
graduate training in social work. A close collaborative relationship
with the many voluntary agencies involved in child welfare serv-
ices as well as with public agencies and officials with whom it
shares responsibilities has been established. There have been spon-
sorship and cooperation in a variety of projects and studies designed
to evaluate and deal with the needs and problems of Massachusetts
children and Federal funds have been obtained for that purpose.
Under the direction of John McGaughey, the Division has re-
sponsibly and imaginatively dealt with many of the most complex
and difficult social problems confronting the citizens of this Com-
monwealth.

Massachusetts has created, in the Division of Child Guardian-
ship, an instrument with great potential for serving children and
families. The essential question is whether we intend to support
in full the goals which it has assigned by statute to that agency.
In reaching a decision, we need to recognize that ultimately the
cost of failing to provide effective and constructive professional
help and services falls on both the child and the community. With-
out such help a child will almost certainly become an inadequate
adult, unable to meet his responsibilities as a parent or as a citizen.
Because of childhood inadequacies, the Commonwealth may find
itself obliged to provide protective and supportive services
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throughout a lifetime, in mental hospitals, correctional institu-
tions, or other state-supported facilities.

Whether we think in terms of preventing human misery or
avoiding long-term dependency, the advantages of investing in our
children would seem essential to the progress and development of
a healthy society.
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TABLE I

Children Receiving Public Child Welfare Services
on March 31, 1966

estimated

Rate Per 10,000
State Child Population

United States 71
Vermont 131
Maine 107
New Hampshire 106
Rhode Island 97
Connecticut 81
Massachusetts 46

TABLE II

Number of Children Number of Children
Year Available for Adoption Placed for Adoption

1957 145 96
1958 158 102
1959 226 111
1960 238 167
1961 221 220
1962 377 210
1963 435 308
1964 528 360
1965 516 381
1966 724 413
1967 690 526
1968* 790 610
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TABLE 111

Professional Employees in Child Welfare Programs

*Based on official publication of U.S. Children’s
Bureau for year 1966.

Bate Per 10,000
State Child Population

New York 2.8

Vermont 2.7

Connecticut 2.3

Maine 2.3

Rhode Island 2.3

Massachusetts 1.4



1968.] 17SENATE —No. 1098.

cm’ COrH

*

PS S o o oCg O O 02 022 CO 00 t- 00
" in' of od

rH rH

fr T-j O O 00CD rH CD) 02 CD02 rH CD CO1-1 ID rH
rH rH

CD CO O rHCD 00 CO CM CO2 1-1 CM t> rHrH in o cd
00 rH rH
5S in co in rH cm2 CD rH in rH 00rr 02 02 oo in CM

‘ 1-1 oo od co~00 ,
—|

in "

2 rH CD t- rHrH CD 02 O CM 02
- 02 CD CM_ in rH+3 1-1 cd od cm"

a
<1 ED CO 00 00 00 rH

— CD CM in CM rH13 02 rH in rH rHS O cd l> rH
Q 3
H s I CM CO CO
2 > 2 ° co o
2 ~ CM t> o'
3 a•g g §8 £ § 8§a 02 00 CD CM CM

c 1-1 cm"" cd" cd
Co CO CM CD rHCD rH CO CM CDCO 02 rH CO CM f-
c ,H of cd“ od
tu
a 02 in cm cd coin CO rH CM O02 cm q cm m1-1 cd cd od

OO 02 rH 00 rHin o cd in co02 CT2 rH CO1-1 cm" in od

»
_

TS
a ’o G « 13 £
£ £ £ M £ § m 2-9 -2 o 2T 3 rj •£ .3 sh OS T 3 in 0) .ST3D 3an32 M .§

rCqOajsva, o-C !-.a33<l>D:>o r sfi



SENATE —No. 1098. [May 1968.18

rH t> 00 t- rj! t- 05OVJ-OJ, rH 05 rH CO LO rH -rfl m CO mo
t—l 05 rH HP

dnSo'alLa 000000 OrH OtH CO CO J

g XjwSSbl, 000000 rH OO O O rH H

.a. 4j
|§ "o2 OHICWO O OO^OiMOCO

HH H | rH
*rS 05 »

S I'H S paqjnjsia|®S S TpHWQ OrHrH rH O CO t-
O ’S XUBDIB/Sqd

S «*2 g psp-nnsH
S s- v psiqssia o in o co o m toO rCS XllPOIS.'Jqd rH H
„ a>
o’ fe.

*+—.

- .g ° .culSd <n o co o o m n h o h o cr.m .2
X .g g
Q
l-1 *~H « papjßjsH

r-N paqanisia O CO H (M O t—l fO h CO O h 00
2 h h co i t—i
W ■“ S' Afe 5 O I �
Zt A POPJBS9H LO CM ’'tf CM O CO I CM GO CO CO O CD 05

rH CM rH CO
| o

§| iSS °-r oo °*ss ° 3 g
s-s
•«s> fvv peqjn^sin
rfS £ g iCIIBUOUOUia CM rH O rH I CO CO rH OrH 00 05o 4jj B AI3JOA3S M 00 mnh m«
«+_

_
cd

(Hi O "+H° rSS U1
iT' n; o>{T3]Ui U[ CM H H O GO H 00 H H If) W

O CM CO H CD ! H H COO
£T Hh >

Sh0Q d)
M 3JBT UT rH Oi m OS O O O O CO <N <03J83 U I ,_<(£, QQ ,_| QQ rH CO *tj( (N (NO

rH I rH CO

> t/3 CU “ -2
rr\ O rn Sh 0P oo O CO Vk H
q a m o hi< t- 'O -c
m h

, ft
oornmoo,o o co t-h m oo ,° /S

rH rH rH H rH rH rH H I- 1





i


