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A D M IN IS T R A T IO N  R E L A T IV E  T O  T H E  R E C O M 
M E N D A T IO N S  O F T H E  S P E C IA L  C O M M IS S IO N  
ON ST A T E  A D M IN IS T R A T IO N  A N D  E X P E N D I
TURES.

To the President o f the Senate and the Speaker o f the House.

So far as is known to the members of your com m ittee on 
State Administration, it is a departure from  precedent for a 
standing com m ittee of the legislature to  supplem ent its report 
of the various bills and petitions referred to it, in the course 
of the legislature session, with any statement of an argum enta
tive, expository or advisory nature.

Conceding the danger of abuses of such procedure, if allowed 
to become a custom with regard to  subjects of m inor im port
ance, it nevertheless appears that when such a com m ittee has 
earnestly deliberated for a period of weeks and even months 
upon a matter of the gravest im portance it must have accum u
lated information and arrived at conclusions that m ight well 
be recorded for the benefit o f its legislative colleagues and the 
public at large. Y our com m ittee feels its present position  to  be 
so unusual that it is em boldened to attem pt this innovation.

Chapter 53 of the Resolves of 1921, authorized the creation 
of a special com m ission to investigate problem s relating to the 
organization, work and expenditures o f the existing adm inis
trative departments of the C om m onwealth.

This was a subject of the greatest possibilities, affecting all 
the people of the State, and it was handled in a manner com 
mensurate with its im portance. The personnel o f the com m is
sion was chosen with rare discrim ination and throughout the



summer and autumn of 1921 it pursued its investigations with 
extraordinary fidelity and diligence.

Its report —  H ouse D ocum ent 800 of the current legislative 
session —  is a record of intelligent and conscientious effort 
which in practical service to the Commonwealth has probably 
never been excelled. This is com m only known as the Webster 
report from  the fact that the chairman of the commission was 
M r. E dw in S. W ebster of the well known firm of Stone and 
W ebster. As a further consequence of this gentleman’s connec
tion  with the work, the commission received the gratuitous 
advice and assistance of such a corps of experts as were'never 
before at the service of such a body.

W ith  nearly all the more im portant recommendations of this 
com prehensive report, your com m ittee on State Administration 
is in com plete accord. Its opinion diverges from that of the 
com m ission only in certain matters of method or detail, some 
o f which will be hereinafter noted.

T he Com m ission accom panied its report with 13 bills de
signed to  give statutory force and effect to its recommendations. 
These bills are assembled in House Document 1301 of the 
current session, the greater part of which was duly referred to 
your com m ittee on State Administration.

It  becam e early apparent to your com m ittee that among the 
several recom m endations of House 1301, the proposed depart
m ent o f Adm inistration and Finance was probably the most 
im portant suggestion. The hypothesis of the existence of this 
bod y  is fundam entally involved in the consideration of every 
other suggestion of the com m ission’s report. It is not the 
province of this statement to present a lengthy and detailed 
survey of the scope and purpose of the proposed department. 
Such explanation should properly be sought in that portion of 
H ouse 1301 now reported as a bill and filed with the Clerk of 
the H ouse b y  your com m ittee on State Administration, and in 
H ouse 800, which should be carefully studied in this connection. 
I t  m ay be proper, however, to here point out the larger ele
m ents of the benefits which your com m ittee hopes and believes 
w ould be realized if the bill it has reported shall be enacted 

into law.
It  will first effect a reform , upon modern and scientific lines,



of .the accounting system  of the Com m onw ealth. There is no 
doubt, in the opinion o f your com m ittee, that the present ac
counting system is the feature o f the State’ s service whose 
method most clearly presents an ob ject of justifiable criticism .

The assistance of the expert accountants and efficiency 
engineers who 'were at the service of the com m ission gives their 
report a peculiar value and authority in this field. Their con 
clusions are endorsed w ithout reserve, b y  com m ittees o f the 
Associated Industries of M assachusetts, the B oston  Cham ber o f 
Commerce and other bodies whose ability  to  discuss questions 
of business m ethod with authority, cannot be questioned.

The substantial agreement of all this expert opinion is, in 
a word, that any large private business not possessing the prac
tically unlimited resource which the state has in the taxing 
power, would face inevitable bankruptcy if it attem pted to 
maintain so archaic, so indefinite and so incoherent an account
ing system as that of the com m onw ealth  now is. This is a 
startling indictment, and your com m ittee feels that it would be 
derelict in its duty if it failed to urge, with every emphasis at 
its command, the vital need of an im m ediate reform  of this 
condition. The mere statement of this situation should furnish 
a conclusive answer to any inquiry as to how, or wherein, your 
committee may reasonably expect that the. bill it has herewith 
reported will, if enacted, effect substantial econom ies and se
curities. We refer to the bill itself and the docum ents herein
before cited for the explanation o f certain changes in budget- 
making as well as the distribution of the authority o f the 
Supervisor of Adm inistration in the new departm ent.

In passing from  consideration o f the functions of the con 
templated departm ent we would only say further that your 
committee believes that the installation of a central or general 
purchasing agency, as provided in the bill, would result in the 
saving to the state of large sums.

When it is remembered that the staggering increase of 180%  
in the state tax in the decade from  1910 to 1920 is m ainly to  be 
charged to the disbursements of the adm inistrative depart
ments, no apology should be offered for requiring a m ost rigid, 
painstaking and intelligent scrutiny of all their purchases and 
contracts of every description, b y  som e b od y  wdiich is in a



position to  view  the expenditures of the State, not only in de
tail but as a whole, and which is charged with a responsibility 
com m ensurate with its information.

Y our com m ittee now arrives at the consideration which has 
especially seemed to its members to justify, and indeed almost 
to  com pel, the unprecedented action of this statement.

Statem ent has already been made of your committee’s ap
proval of nearly all the more im portant recommendations of 
the com m ission as em bodied in its report. The question mav 
therefore not unnaturally arise, —  why has it not seen fit to 
report all, or at least more, of these recommendations in the 
form  of bills for present enactment?

In all candor, we submit to the legislature and the public, 
the reasons for our action.

It must be apparent to all practical minds, and especially to 
all who have even the slightest experience in the public service, 
that an attem pt to  put the entire programme of reform con
tem plated in the com m ission ’s report into effect at one stroke 
w ould entail no small shock to the administrative system. It 
w ould involve serious lim itations or considerable extensions of 
the authority of officials m any of whom would be unconvinced 
o f the advisability of the proposed changes.

It  would necessitate m any radical departures from the pres
ent disposition, distribution and allocation of function and 
personnel. In  order to realize its full benefit it would seem to 
be necessary to accom pany it -with a general, even if temporary, 
waiver of the civil service law, an action which could hardly 
fail to  cause a profoundly disquieting and demoralizing uncer
ta inty in the minds of all the em ployees of the State from the 
highest to the lowest.

I t  should be easily understood without extended argument 
that the present industrial and financial situation, which is 
very  different from  that obtaining at the time of the reorganiza
tion  of 1919, makes it especially desirable at this time to mini
mize such a disturbance of the public service so far as that 
m ay be consistent with the adm itted and inexorable necessity of 
reform . Fortunately, as it appears to your committee, the 
division and arrangement of the subject-m atter of the commis
sion ’ s report indicates a procedure which m ay serve both these 
purposes.



The proposed departm ent o f administration and finance is 
not only designed to  effect some of the m ost valuable and 
practical reforms recom m ended b y  the com m ission but it also 
creates a permanent b od y  charged with the consideration o f the 
very problems and suggestions for im provem ent with which the 

-commission and your com m ittee on State A dm inistration have 
-dealt. Its duties will necessarily bring it in to the m ost intim ate 
association and consultation with the heads of the various ad
ministrative departments. Y ou r com m ittee confidently expects 
and believes that these relations will be cordial, harm onious 
uid in the highest degree conducive to the benefit o f the public 
service. It must therefore follow  that, when it has been in 

existence an appreciable time, it will becom e a b od y  peculiarly 
competent to advise and assist in such further reorganization 
of the entire adm inistrative system as is indicated in the adm ir- 
ible report of the com m ission or m ay be suggested b y  future 
nvestigation and inform ation.

A system wrought out as the result of a devoted, an intelli
gent and a friendly co-operation  such as we foresee, should sur

pass in practical value any plan that the best inform ed minds 
:ould produce extem poraneously, because it w ould be an evolu- 
;ion, checked and tested at every step b y  practice and exper- 

- ence.
Your comm ittee therefore believes that b y  reporting on ly the 

irovision for this departm ent, for im m ediate enactm ent, it has 
;aken constructive action of the highest im portance.

Such parts of H ouse 1301 as are not com prehended in the 
oill reported are o f necessity recom m ended for reference to  the 
next annual session as the only disposition possible under the 
lircumstances.

To this action we note but one exception, we have reported 
or present action the bill which appears as N o. 7 in H ouse 

,1301, page 76, a com paratively unim portant detail o f conven- 
ence and propriety in accounting which is unopposed from  any 
source.

Those who have thus far follow ed this statem ent will not 
reed to be assured, but it will do no harm to here reiterate 
dth all emphasis, that the recom m endations of the com m ission 
rot herewith reported for present enactm ent are in no way 
'epudiated or disapproved b y  your com m ittee.
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very problems and suggestions for im provem ent with which the 
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A m ong the referred recomm endations of the commission 
large possibilities of benefit are contained in the suggestion for 
an adm inistrative cabinet. Y our comm ittee believes this to be 
of great im portance and had it been possible to reach an agree
m ent am ong mem bers as to details in the method to be fol
low ed in its creation, m ight have reported a bill to carry the 
purpose into effect at this time.

W e are convinced that there is on the part of the heads of 
departm ents, p robably  through no fault of their own, a regret
table lack  of co-operation , o f regard for the importance, the 
necessities and problem s of other departments and of broad 
ou tlook  upon the adm inistrative system of the state as a whole, 
as an organism of which the public takes cognizance in the 
aggregate as the governm ent; and which, as it functions in an 
efficient, econom ical and practical way, or the reverse, will 
m eet w ith an inclusive and enthusiastic popular support or with 
an equally enthusiastic and perhaps not always discriminating 
disapproval. W e are seeking to im ply no covert criticism of 
men whose devotion  to the best interests of Massachusetts is 
beyond question. T h ey  are, and must be specialists and 
specialists are naturally enthusiasts, and properly so. That 
enthusiasm m ay not becom e obsession, that each department 
m ay always have in m ind something of the importance and the 
problem s of other departm ents, we believe it to be highly 
desirable that their heads, or some designated representatives 
should m eet at frequent stated times for consultation on the 
condition  of the C om m onw ealth and the exchange of informa
tion and opinions. This w ould seem to be especially desirable 
in the case of those departm ents whose work has an obvious 
and natural co-relation, and such meetings should, at least 
occasionally, include His E xcellency, the Governor, the Con
stitutional and natural head of the administrative system. 
W e urgently advise action  looking toward the creation of such 
a council, substantially along the lines of the commission’s 
recom m endations. B ut the earnest consideration we have 
given to this subject has shown us that the determination of 
the exact w ay in which a cabinet should be formed is a matter 
w ith regard to which there is a considerable difference of 
honest opinion. W e believe its solution requires some further



consideration, and especially should further tim e be given to 
secure the opinions and the co-operation  of the heads o f the 
departments themselves in working out the problem .

It only remains for you r com m ittee to note certain features of 
the com m ission’s report not covered b y  H ouse 1301 but upon 
which the w ork of the session has given us som e very  definite 
opinions.

M e n t a l  D i s e a s e s .

W ith regard to  the possibility, and the urgent need of larger 
collections from  the relatives financially able to  support in
mates of our institutions for the care of the m entally deficient, 
your com m ittee strongly com m ends the conclusions o f the com 
mission as set forth in H ouse 800, pages 51 and 77. W e w ould 
perhaps express our opinion on this m atter in even m ore vigor
ous language than the com m ission has em ployed. W e agree 
with the latter that any departure from  the policy  of absolute 
state control o f the care of these unfortunates would be im 
proper, but we do believe that if the determ ination of the finan
cial ability of the relatives were left to  the officials of the c ity  
or town, with liberal exem ption or reim bursem ent in case of 
the doubt o f such ability to  pay for, or contribute to, the care 
of the patients, that this greatest o f all our departm ental 
charges might be greatly lessened. T he com m ission ’s bill to  
effect some measure of this relief (N o. 11 o f H ouse 1301) is not 
before us but was referred to  the com m ittee on W ays and 
Means, so we cannot with propriety make any com m ent on its 
specific provisions at this time.

S a v in g s  B a n k  L if e  I n s u r a n c e .

It has been noted that you r com m ittee does not agree with 
the conclusions of the com m ission in some few  m atters of de
tail. Savings Bank Life Insurance is in some sense an indirect 
enterprise of the State, the reliability of the Savings Banks 
being guaranteed b y  the State’ s laws. It  is a com petitor of 
the private com panies for a certain class o f business and has 
been of undoubted service to  our citizens of lesser means. Its  
mere creation effected a substantial reduction in the prem ium  
rates of the private com panies in similar policies. Y our com 



mittee, or at least such of its members as were not also mem
bers o f the com m ission, believe that its inclusion under the 
same supervisory authority in the person of the Commissioner 
o f Insurance would be unfair to both the Division of Savings 
Bank Life^ Insurance and the private companies and would in 
fact constitute so obvious an im propriety that we feel com
pelled to disapprove the suggestion.

N a u t ic a l  T r a in in g  S c h o o l .

This is another detail w ith regard to which your com mittee 
cannot approve the suggestion of the commission.

This school does not merely make marine officers, it sends 
into the com m unity each year a body of young men who have 
not only received a technical training that has fitted the grad
uates of the school for marked success in many walks of life 
but also the very great cultural advantage of foreign travel.

W hen the small per capita cost is considered it may well be 
doubted  if any expenditure for educational purposes produces, 
proportionately, a more valuable return.

B u r e a u  o f  M i l i t a r y  I n t e l l ig e n c e .

W hile the w ork o f this division of the Adjutant General’s 
D epartm ent was undoubtedly of value during the war, your 
com m ittee believes we should hasten to abolish all activities 
partaking of the offensive nature of espionage as soon as the 
need therefor no longer exists. W e believe our police and de
tective forces are able to meet all the needs of peace-time con
ditions.

W e therefore especially advise that the activities of this 
Bureau be abolished, except as to purely military affairs, as 
recom m ended in page 35, H ouse 800; which document we 
w ould again earnestly com m end to the careful attention of all 
w ho are interested in the adm inistrative activities of the Com
m onwealth.

In  the hope that our conclusions m ay be of some assistance 
to  those who in future take up the further consideration of the 
subject, this statem ent is respectfully submitted.

It  is not signed b y  those members o f your committee on



State Adm inistration who were also mem bers of the com 
mission. As it is, in the main, so highly laudatory o f their own 
prior effort, the good taste of this exem ption will be so obvious 
as to require no further com m ent.

R A Y M O N D  H. T R E F R Y , 
W A R R E N  E. T A R B E L L ,

Of the Senate.

G E O R G E  P. W E B S T E R ,
L E O  S. H A M B U R G E R , 
F R A N K  S. A T W O O D ,
C A R L  J. R O L A N D E R , 
W A R R E N  C. D A G G E T T , 
H E N R Y  E. P A IG E ,
A L O N Z O  B. D A V ID S O N , 
W IL L IA M  H . H E A R N ,

Of the House.
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