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Cl\)t Commontoealtl) of Massachusetts

SPECIAL REPORT OF THE COMMISSIONER OF
PUBLIC WELFARE IN REGARD TO THE OLD
AGE ASSISTANCE LAW.

Summary and Conclusions.
The principal purpose of this study, in conformity with

chapter 729, section 16, of the Acts of 1941, was to inquire
into the advisability of establishing a state mandatory bud-
getary system for use in the administration of Old Age
Assistance. In addition, an analysis was made of certain
aspects of local administration and of the appeal process.

To get the necessary data concerning the computation
of grants, a 5 per cent sample of the 87,825 cases receiving
Old Age Assistance in December, 1941, was selected for
study. Cases in 37 cities and 70 towns were included. The
family status and resources of each one of the 4,555 re-
cipients in the sample were analyzed. The amounts of
assistance according to standard budgetary methods were
computed for each individual. These amounts of assist-
ance according to need were then compared with the amounts
of grants actually given in December, 1941, and those given
after the amendments to the Old Age Assistance Law, rais-
ing basic legal rates, were effective. The difference in cost
of the mandatory budgetary system and the system of
basic legal minimum rates now in effect was estimated.

The Old Age Ass iance Grants

Great discrepancies between ,he amounts of grants actu-
ally given by the local bureaus and boards and the amounts
of assistance needed by the individual recipients were shown
by the data collected for this study. Both before and after
the new legal provisions went into effect, the amounts of
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assistance granted were concentrated at the levels of the
basic minimum rates. In December, 1941, the legal min-
imum of $3O monthly was the most common grant. The rate
of $25 was also frequently given because this amount was
one half the $5O basic rate for couples or brother and sister
receiving Old Age Assistance. Since the local bureaus and
boards adjusted grants to some extent to living arrange-
ments and resources, some individuals received less and
some more than the minimum rates, over one fifth receiv-
ing more than $3O monthly.

On the whole, the December grants, based on the rates
prior to the date the new law went into effect, were markedly
insufficient. This fact was demonstrated by a comparison
of the actual grants with the amounts of assistance accord-
ing to need, computed on the basis of standard budgetary
methods without adjustment to the legal rates. It was found
that 71 per cent of the individuals received less than they
needed. On the other hand, 28 per cent were getting more
than they needed, either because all available income had
not been deducted, or because it was necessary to grant the
full amount of the legal minimum to those who did not
need it. The few remaining individuals were receiving the
amount they required.

A month before the new basic rates became effective, the
Department issued to the local bureaus and boards a Manual
of Standards of Assistance, which gives full directions for
the application of the standard budget to individuals in dif-
ferently constituted family groups, and rules for deduction
of resources. By the adoption of these budgetary prin-
ciples, the local boards could adjust the grants to individual
needs, and, if necessary, add an amount to meet the mini-
mum rate. With the raising of the amounts in May, 1942,
to comply with the new basic rates, the average monthly
grant to the recipients in the study was $32.90 compared
with $28.70 in December. Thirty-six per cent of the re-
cipients were getting $4O or over compared with 5 per cent
in December. In spite of these increases, the rise in monthly
payments was smaller than would be expected. One reason
that the rise seems unduly small is that the majority of
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recipients, as shown by data collected for the study, do not
live in “family groups” as defined under the law, and so
would be entitled to the higher basic rates. Delays in ad-
justments, differences of opinion concerning the application
of the definition of “family group,” and concerning evalua-
tion of income, probably account for the fact that some in-
dividuals did not receive the full amount to which they were
apparently entitled.

In spite of the increases that were made after the new
rates went into effect, many recipients were still receiving
amounts insufficient for their needs. Some of those who
received $4O, the full amount of the legal minimum, did not
need as much. On the other hand, 22 per cent needed more
than this amount. If the ratios for the recipients in the
study are applied to all recipients in the State, nearly one
half receive less and nearly one half receive more than they
require under the standard budgetary system. Only about
2 per cent receive grants which exactly meet their needs.

Computations of the amounts of assistance according to
budgetary methods .adjusted to the new basic rates were
also worked out for each case included in the study. To
judge from a comparison of the amounts of assistance thus
computed with the actual grants given after May, 1942,
there was little evidence that the local bureaus and boards
had adopted the new rules, at least up to July 1, 1942.
Indeed, two factors —• the necessity of meeting the new
legal minimum rates to comply with the law, together with
the general reluctance of the local boards to exceed $4O
militate against the adoption of standard budgetary methods.

Great variations in the practices of the bureaus and boards
in the cities as compared with the smaller towns were noted
both in December and May. Some of the administrative
units, particularly in the cities, used budgetary methods
and adjusted grants on an individual basis. In the small
towns recipients were likely to receive the amount of the
legal minimum regardless of differences in individual needs.
Compared with a little over one third of the recipients in
the cities, over one half in the small towns received the exact
amount of the legal minimum in December. Officials in the
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cities were more inclined than those in small communities
to be liberal in relation to individual needs and to give
amounts above the legal minimum. High grants to re-
cipients in the smaller towns usually were given only to
persons with medical needs to pay board in nursing homes.
Only 9 per cent of the recipients in the small towns com-
pared with 26 per cent in the cities received over $3O in
December. After the new law took effect, some of these
differences between the large and small administrative units
tended to disappear. This tendency is because few local
bureaus or boards in either city or town grant amounts,
except for unusual cases, in excess of the new legal minimum
of $4O.

Marked differences in the practices of the various city
bureaus of old age assistance are also revealed. Individuals
in some cities do not receive the same amount of assistance
as individuals with similar needs in other cities. In 9 of
the cities studied, the legal minimum was also the local
maximum except for unusual cases, such as those in need
of nursing home care. Only 2 per cent of the recipients in
these cities, compared with over 50 per cent in one other
city, received more than the $3O legal minimum in Decem-
ber, 1941. Even before the new legal minima were effective,
several bureaus of old age assistance granted $4O or more
to many of their recipients, while other bureaus did not
grant as large an amount to any one.

The use of budget figures by the local bureaus and boards
included in the study was very uneven, at least before the
Manual of Standards of Assistance was issued in April, 1942.
Budget figures were used as guides to the needs of recipients
in many places, that is, the expenses of the recipient and
his income were calculated and recorded. The amounts of
the grants given, however, did not necessarily correspond
to the amounts of the needs as locally recorded, and indeed
were often less. Sometimes the budget figures were disre-
garded and the legal minimum rate was given. In other
cities and towns no budget figures were used —at least
none were found in the local case records. The grants were
based entirely on the legal minimum rates, with resources
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deducted or small amounts added as thought necessary.
Adherence to the legal minimum without the use of a bud-
get was much more common in the small towns than in the
cities. The figures for December, 1941, show that the legal
minimum was the basis of 44 per cent of the grants to the
recipients in the small towns compared with 27 per cent in
the cities. Conversely, grants were based on budgets in
the small towns for only 14 per cent, compared with 31 per
per cent of the recipients in the cities.

A summary of the relation between living arrangements
of the recipients and their needs will help to show why the
present system of basic minimum rates does not meet the
particular requirements of different individuals. The pro-
vision of the law which varies the grant to the recipient
according to the number of persons in the family does not
make the necessary adjustments. Although it is true that
individuals who live alone generally need more than indi-
viduals who live in households of relatives, their needs do
not depend on whether they live with one other person “out-
side a family group” or with two or more other persons in
a “family group” as defined under the law. Rather, the
needs of individuals depend primarily on whether they main-
tain homes of their own or live in households of others.
The variation in the costs of housing according to the urban
or rural localities in which recipients live hardly needs elabo-
ration. It is, however, another factor not taken into account
under the law.

Over one third of the recipients included in the study were
living alone, either in their own homes, in furnished rooms,
boarding with non-relatives outside a family group, or living
in nursing homes. In another one third of the cases the
recipient or the spouse was responsible for the maintenance
of a household consisting of one or more other persons.
About one fourth of the recipients were living in households
of relatives, either with their own children or other rela-
tives, or occasionally with friends regarded as a “family

Relation ofLiving Arrangements to Needs of Recipients.



HOUSE No. [Dec.1475.16

group” under the definition. The remainder were sharing
expenses with one other person or with other groups of
persons. There is reason to believe that the proportions of
recipients alone, maintaining households, and living in homes
of others would, on the whole, be true not only for those in
this study but for all recipients in the State.

It should also be noted in relation to the computation of
grants that the proportion of recipients who lived in a
family group of two or more other persons was only about
one third of the total. Another factor was that about 20
per cent of the recipients were living with a husband or
wife also on Old Age Assistance, and an additional 10 per
cent with a spouse not receiving such assistance. In some
cases the spouse was in need but ineligible because of age
or lack of citizenship; in other cases the spouse had income
from some source.

The detailed analysis shows that the requirements of per-
sons alone in their own homes usually come to at least $4O
monthly, that is, to the amount of the basic legal minimum
rate effective as of May, 1942. But the needs of many of
these persons who are alone, paying normal amounts of
rent between $l5 and $2O monthly, and with no unusual
expenses for medical care, frequently total between $45 and
$5O a month. The budgeted requirements of persons in
furnished rooms are also high. Lower costs for rent and
fuel are counterbalanced by the additional cost of eating
in restaurants. Needs of all such recipients in the study
amounted to at least $4O, and frequently to between $45
and $5O, monthly. Many of the recipients alone in their
own homes or in furnished rooms were receiving grants of
$4O in May, 1942, an amount definitely insufficient to meet
their expenses.

The recipients who board with non-relatives, however,
frequently receive more than they need. Their total re-
quirements, including board rates of $7 per week and per-
sonal needs added, usually come to a little over $35 monthly,
that is, to less than the new basic minimum. On the other
hand, costs of care for individuals in nursing homes are
much higher, usually between $43 and $75 monthly, de-
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pending on the kind of care needed. Fortunately, only 4
per cent of the total recipients are in nursing homes, and
in a large number of cases these costs are met by grants
above the minimum. In a few cities, however, it is not the
practice to pay an extra amount for nursing home care, and
consequently it is probable that some recipients in low-
priced nursing homes are not getting adequate care.

The needs of recipients who are heads of households,
whether the households be composed of one or two other
persons are also high. Needs are especially high when the
recipients have dependents, husbands or wives ineligible for
Old Age Assistance, or children who are unable to work.
The total requirements in such cases often amount to be-
tween $55 and $6O monthly. These are the cases whose
grants, both before and after the new legal minima became
effective, are especially inadequate. Particularly if there
are two or more other persons in the household, the $3O
minimum might be $25 or $3O below actual needs. On the
other hand, if both the recipient and spouse are on Old
Age Assistance, their joint needs seldom exceed $65 monthly,
the present minimum rate for a couple with no other per-
son in the household. If there are employed sons and
daughters in the households, the needs of the recipients,
that is, the budgetary deficits, are generally less than the
legal minima.

On the other side of the picture are the recipients in the
households of others. These individuals generally need less
than the legal minimum of $4O and frequently less than
$3O. Their needs, however, are not dependent on the num-
ber of persons with whom they live. According to the prin-
ciples in the Manual of Standards of Assistance, the exact
amounts of their needs depend partly on the economic status
of their relatives. About 15 per cent of the recipients in-
cluded in the study lived with relatives who were self-
supporting, that is, the relatives’ incomes were more than
enough to meet their requirements according to the stand-
ard budget. In such a household, the total monthly re-
quirements of a recipient approximate $25 if he has no
unusual expenses. This amount is exclusive of any contri-
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bution the self-supporting relative may make to the re-
cipient in the form of a room or cash or other contribution.
The new law setting the basic minimum rate of |3O for re-
cipients living with two or more other persons, and $lO
more for those with only one other person, is responsible
for many inequalities in grants. For, if the recipient lives
with two or more other relatives, he receives $3O, or only
$5 more than necessary. But if he lives with one other
relative he receives the minimum of $4O under the present
system, or $l5 more than he needs.

Approximately 10 per cent of the recipients lived in the
homes of relatives who were themselves on the borderline
of need, that is, their incomes were below the amount nec-
essary to meet the standard budget. Some of them were
receiving General Relief or other kinds of public assistance.
In such cases the needs of the recipient, figured on the basis
of paying board, usually $7 per week, to the relative who is
head of the household, total about $35. If the recipient is
boarding with just one relative he gets $4O, or $5 in excess
of his needs; and if with two or more relatives he receives
$3O, or $5 less than his requirements.

Resources.
Whether the full amount of the requirements as worked

out under the standard budgetary system should be granted
depends, of course, on the availability of income from re-
sources. Under either the legal minimum or the budgetary
system the same rules may be applied to deduction of in-
come. But the lack of uniformity in the practices of local
boards and bureaus with respect to deducting income is an-
other reason for concluding that the principles in the Manual
of Standards of Assistance should be adopted. Otherwise,
recipients of Old Age Assistance will not get equitable
treatment.

The resources of the recipients included in the study and
similarly, no doubt, of all recipients in the State are meager.
It is true that the great majority were not destitute before
they applied for Old Age Assistance. Only 19 per cent
were receiving General Relief or some other kind of relief,
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or had been employed on W. P. A. within sixty days before
their applications for Old Age Assistance were approved.
But the majority did not receive regular income from any
source. Such sources as real estate or savings seldom yielded
income. About one fifth of the recipients, relatively more
in the small towns than in the cities, owned real estate.
This property was usually the house in which the individual
lived. Frequently the amount of carrying charges, that is,
taxes, interest on mortgages and necessary repairs cost as
much as payments for rent. Only one fifth of the individuals
had savings, but over one half had insurance policies.,

Little over one third of the recipients had income from
any source. Less than 3 per cent derived income from
rentals, from boarders or lodgers, from pensions from former
employers or other sources, or from earnings of the spouse.
Earnings of the recipients themselves were seldom reported.
It is noteworthy that only 2 per cent were receiving bene-
fits from Old Age and Survivors’ Insurance, a source which
may be expected to become more important in the future.

Contributions from employed sons and daughters in the
home are the most common source of income. Nineteen
per cent of the recipients either had employed sons or
daughters living with them or were in households of which
children were the heads. It was estimated that 11 per cent
of these recipients who were heads of households should
receive contributions from employed children in the home.
Such contributions are in the form of board payments, and,
if the child earns sufficient, cash contributions in addition.
The amount of the cash contributions, of course, is depend-
ent on the children’s earnings. Most of the sons and
daughters, it was calculated, could make cash contribu-
tions in addition to $5 per week for room and board. Six
per cent of the recipients were in households maintained
by children, in some instances by sons-in-law. These re-
cipients either received shelter, that is, a room free of
charge, or it was estimated they should receive a contribu-
tion in the form of shelter. The remaining 2 per cent, it
was estimated, would receive no contribution from the em-
ployed children in the household.

Relatively few children outside the home would be ex-
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pected to make contributions under the provisions of the
law effective as of May, 1942. Over one half of the re-
cipients had sons or daughters living apart from them.
Most of these children, however, were exempt from lia-
bility to support on account of small incomes, dependents,
or because they lived outside the State. In only 6 per cent
of the cases were the children presumptively liable for sup-
port, including only 2 per cent in which the children were
known to make contributions. Indeed, it should be em-
phasized that not all the sons and daughters who would
be expected under the law to assist did in fact make con-
tributions. Moreover, it was sometimes unknown whether
or not thev were contributing.

In addition to the recipients who had children who would
be expected to support, another 2 per cent were actually
receiving contributions from sons and daughters outside the
home who, under the new legal provisions, would not be
required to make them. Some of these children were living
outside the State or were married daughters without in-
comes of their own. They would not have been required
to contribute under the law as previously in effect.

Comparison of Costs under Budgetary and Legal Minimum
Systems.

In summary it should be emphasized that adequate grants
to meet the needs of recipients of Old Age Assistance would
cost no more than the legal minimum system as it operates
at present (July, 1942). The cost of a mandatory budgetary
system adjusted to the basic legal minimum rates would,
however, cost more than the present system. According
to the latter method it would be necessary to give a con-
siderable number of individuals amounts in excess of their
needs. Estimates were made of the annual costs of the
standard budgetary system and the other methods of com-
puting grants. The estimate shows, first, that a State man-
datory budgetary system would cost annually about three
and one half million dollars more than the old legal mini-
mum system as it operated in December, 1941; second, the
estimate shows that the cost of a mandatory budgetary sys-
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tern, if the provisions relating to the basic minimum rates
were repealed, would be at least $300,000 per year less than
the present cost; third, the cost of a mandatory budgetary
system, if the present legal minimum rates remain in effect,
would be over thirty-five million dollars annually, or about
one and one half millions more than the cost of the system
without the minimum rates.

Local Administration in Relation to Budgetary System.

The analysis of local administration in the second part
of this study reveals some of the difficulties which stand in
the way of uniform application of the budgetary system
by the local bureaus and boards. The administrative nature
of the majority of the local bureaus of old age assistance
and boards of public welfare would make the success of a
mandatory budget questionable, unless the members of
these bodies were willing to accept the budgetary system
and grant assistance in accordance with these principles.

The inadequacy in the number of agents, supervisors and
social workers in relation to the number of recipients in
itself would make the correct application of budgetarj'" prin-
ciples very difficult. The figures show that in most of the
cities and large towns which have separate staffs for Old
Age Assistance the average case-loads exceed the standard
of 200 per visitor. In 6 cities the average case-loads exceed
400 per visitor. Lack of time to attend to the detailed work
which the budget requires is acute in some towns where
the one worker is expected to handle a large number of
cases in all categories. Lack of time to give to this work
is even more acute in the small towns where the elected
officials do not have the help of regularly employed social
workers.

The inadequacy of the social investigations as recorded
in the local offices as a basis for computing budgets is an-
other factor to be considered. No doubt the incomplete
information available is closely related to the inadequacy
in the number of the staff. To apply budgetary principles
it is necessary to know the composition of the household,
which member is head of the household, and the earnings
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of the children, as well as data concerning other resources.
Up-to-date information regarding these essential data was
not found in the records in many of the administrative
units included in the survey, and was . particularly incom-
plete in the smaller towns, where social workers were not
employed. To figure budgets in these places information
had to be especially procured for the study. Home visits
are one of the methods by which the local boards should
secure current information. The figures indicate that home
visits are not always regularly made, especially in the smaller
towns. So far as could be learned, nearly one half of the
recipients in the small towns had not been visited in their
homes since the date of the original investigation. How-
ever, the incomplete data in many administrative units,
both large and small, regarding ability of relatives to as-
sist, seem to depend more on the lack of reinvestigation
than on lack of periodic visiting.

The practicability of the establishment of a budgetary
system in small towns seems doubtful, at least until social
workers are employed who could give the requisite time to
secure the necessary information and keep it up to date.
Another factor to be considered, especially in these small
places, is the prevalence of the idea of an old age pension
as opposed to assistance based on need. In order not to
overemphasize the problem of the small administrative unit,
it should be remembered, however, that only 6 per cent of
the recipients in the State live in the towns where elected
officials do the detailed work without the help of social
workers.

The Appeals.
The number of appeals in the State has increased steadily

each year since 1933, when the appeal law was first passed.
In 1942 about 3,000 appeal claims were filed.

Only about one fourth of the appeals filed in the six
months’ period studied (January 1 to June 30, 1941) were
approved by the State Department. The remainder of the
appeals were either withdrawn or the claim was denied by
the State Department. The number of approvals (that is,
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instances where the State Department reverses a local de-
cision) is small when compared with the total number of
decisions made by local boards or bureaus. Less than 1 in
100 persons who file applications with local boards or bu-
reaus eventually receives the award through the appeal
process; also, in the course of a year, only 2 or 3 out of
every 1,000 recipients receive a change in the rate of pay-
ment through the appeal process; and fewer than 3 out of
every 100 persons whose cases were closed by the local
boards because of ineligibility were restored to the Old Age
Assistance rolls through the appeal system.

In relation to the principal purpose of this study, the
inquiry into the advisability of a state budgetary system,
it is significant that over 71 per cent of all appeals involved
issues of budgeting, evaluating resources, and the ability of
children to support. The latter is the most common of all
issues, and was involved in 45 per cent of all the appeals
studied.

Only 37 per cent of the appeals filed were from persons
whose applications for assistance had been denied. The
remaining appeals were from persons actually receiving Old
Age Assistance or those whose assistance had recently been
discontinued by the local board.

During recent years there has been a marked decrease in
the number of appeals withdrawn. These are, for the most
part, appeals which are adjusted by the local boards with-
out a formal decision by the State Department. In 1937,
41 per cent were withdrawn; in 1941 the percentage had
dropped to 11. The policies of the State Department rela-
tive to reconsideration by the local board, at the time of
appeal, of the action which it has taken should be clarified
and an effort made to increase the number of appeals dis-
posed of in this manner.

Local bureaus and boards, in many instances, do not act
upon applications within the thirty-day period prescribed
in the statute. About 37 per cent of the appeals studied
had been rejected by the local boards more than thirty
days after the application was filed. Neither does the State
Department comply wholly with the section of the law re-
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quiring that decisions on appeal cases should be rendered
not later than sixty days after the appeal blank is filed.
About 22 per cent of the decisions were rendered more than
sixty days after the claim was filed with the State Depart-
ment.

The rule adopted in June, 1941, requiring that applicants
and recipients be notified in writing of the right to appeal,
is not being followed in many administrative units in the
State. Among the small towns visited during this study in
1942 (the towns with no agent or social worker employed)
there is virtually no effort to comply with the requirement.
Two thirds of the towns which employ agents or social
workers, and the same proportion of the cities, comply
with the rule. The number of appeals filed in communities
which adhere to the rule is substantially higher than in
those communities which disregard the rule. This require-
ment that all applicants and recipients be notified in writ-
ing of the right to appeal the action taken by the local board
should be strictly 'enforced. The enforcement of this rule,
however, would undoubtedly increase the total number of
appeals received, as it appears that at the present time
many persons do not appeal solely because they are not
aware of their rights under the law.

Since more than 71 per cent of all appeals involved the
issue of budget, that is, determining needs and evaluating
different sources of income, including the ability of legally
liable relatives to support, it appears that a uniform system
of computing grants according to budgetary methods would
eventually reduce the incidence of appeal and probably
reduce the percentage of approval of appeals by the State
Department. If the Manual of Standards of Assistance
recently recommended by the State Department were ac-
cepted by all administrative units, and a reasonable length
of time were allowed in order to achieve uniform interpre-
tation and application of the methods outlined for comput-
ing the grants, it would appear that the number of instances
when the State Department is required to reverse the local
decisions would be substantially reduced. If all requests
for assistance were given fair and equitable consideration in
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accordance with a standard budgeting plan which assured
adequate assistance, it is reasonable to assume also that
there would be less likelihood of appeals being filed. The
large increase in the volume of appeals which is anticipated
when bureaus and boards in all cities and towns send writ-
ten notices informing persons of their rights, therefore,
would be somewhat neutralized if a uniform state budget-
ary system were adopted.

Conclusions Relating to the Adoption of a State Budgetary
System.

The interests of individuals receiving Old Age Assistance
would be better served, according to the findings of this
study, by granting them assistance according to their par-
ticular needs rather than according to basic legal minimum
rates; that is, the standard budgetary system would be a
better basis than the legal minimum system for the com-
putation of Old Age Assistance grants. This conclusion is
partly based upon a comparison of the amounts of assist-
ance computed according to need with the actual grants
given recipients before and after the new legal minimum
rates became effective in May, 1942. The present ine-
qualities in the amounts of grants given to individuals with
the same needs living in different parts of the State also
indicate the desirability of a change in methods. By the
adoption of the uniform rules worked out in the Manual
of Standards of Assistance, the bureaus and boards in the
351 administrative units of the State could compute grants
and evaluate resources by the same methods. Thus equi-
table treatment of the recipients would be assured.

This conclusion is supported by the finding of this study
that under the standard budgetary system it is possible to
adjust the amount of assistance to the individual require-
ments of the recipients, according to their modes of living
and the variations in the rents paid in different parts of the
State. The close relationship of needs to living arrange-
ments was clearly brought out by the data. This variation
in need according to living arrangements is a factor not
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adequately met by the present provision of the law, mak-
ing the minimum basic rates dependent on whether or not
the recipient lives in a “family group” of two or more other
persons. Furthermore, it was discovered that although the
standard budgetary system would be more expensive than
the system actually in effect in December, 1941, it would
cost no more and probably less than the system of basic
minimum rates at present in effect.

The feasibility, however, of putting into effect a manda-
tory budgetary system is a question which needs careful
consideration. The difficulties which stand in the way of
uniform application of standard budgetary methods have
been brought out in the findings relative to local adminis-
tration. The variations in the organization and functions
of the bureaus of old age assistance and public welfare boards
of the cities and towns throughout the State, inadequacy
in staff, lack of compliance with the rules and policies of
the State Department, especially in the rural units, varia-
tions in the adequacy of information available concerning
the individual recipients —■ all these factors indicate that a
further period for education and improvement of local meth-
ods of administration is essential. Experience of the work-
ers in this study showed that time and patience are required
to become expert in the application of the standard budget
to differently constituted family groups, particularly in cases
where budgetary principles are applied on a family basis.
No doubt the budget wrongly applied would result in in-
justices to the recipients as serious as those they experience
under the present system. It is therefore believed that at
least a year should elapse before the standard budgetary
system, according to the principles in the Manual of Stand-
ards of Assistance, is made mandatory on a state-wide basis.

Recommendations.

Based on the findings of this study, the following recom-
mendations are made:

1. In order to base the amount of Old Age Assistance on
the individual needs of recipients, and to grant assistance
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equitably, all minimum rates should be eliminated from the
law, and the mandatory budgetary system substituted.

2. This change should not be made mandatory on cities
and towns until January 1, 1944, in order to insure sufficient
preparation for equitable use of this system.

3. The Department should be charged specifically with
the responsibility for insuring proper preparation for and
application of the budgetary system in every city and town.

4. The Department must exercise more authoritative su-
pervision over local bureaus and boards in order that the
provision of existing laws and rules of the Department may
be clearly understood and observed.

5. The State staff should be carefully instructed as to
the extent of their responsibility and authority, and held
accountable for local observance of laws, rules and regula-
tions, including full and accurate reports in any cases of
inability to secure full observance.

6. It must also be made clear that the Department will
withhold reimbursement in all instances of refusal to com-
ply with the law and rules.

7. The Department, through its representatives, must
accept responsibility for improvement of administration,
with particular respect to organization, personnel, board-
worker relationships, and locally established policies. This
responsibility must also include increased efforts to solve
the problem of administration in small administrative units
where combinations with other similar units seem highly
desirable.

Proposed Legislation

The following amendment to chapter 118 A is proposed
in order to substitute the basis of individual needs for the
present requirement of specified minimum rates of payment:

An Act to require Cities and Towns to establish Standard Bud-
gets UNDER THE SUPERVISION OF THE DEPARTMENT OF PUBLIC
Welfare in Connection with Old Age Assistance.

Section 1. Section one of chapter one hundred and eighteen A of
the General Laws, as most recently amended by section one of chapter
seven hundredand twenty-nine of the acts of nineteen hundredand forty-
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one, is hereby further amended by striking out all after the word “pay-
ments” in the thirty-third line and inserting in place thereof the follow-
ing:— Assistance shall be on the basis of need, and the amount thereof
shall be determined in accordance with budgetary standards established
by the local board of public welfare. Budgetary standards shall be sub-
ject to approval of the department. In computing the aforesaid assist-
ance, the local board of public welfare, or the department acting on cases
appealed, as the case may be, shall, in accordance with the rules and
regulations made by the department, take into consideration the amount
of income the person assisted or to be assisted may be receiving from any
source whatsoever, including the financial value of board, lodging or
other assistance which is being furnished such person from any source
whatever.

Section 2. Section two of said chapter one hundred and eighteen A,
as most recently amended by section two of said chapter seven hundred
and twenty-nine, is hereby further amended by striking out all after
the word “chapter” in the tenth line down to and including the word
“case” in the sixteenth line, and inserting in place thereof the following
new sentence: No city or town shall receive reimbursement from the
commonwealth under this chapter, or be entitled to participate in money
received from the federal government under the provisions of section
seven unless the department has approved its current budgetary stand-
ards and determined that the rules and regulations of said department
in connection therewith have been complied with.

Section 3. This act shall take effect on January first, nineteen hun-
dred and forty-four.
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In 1630 the Massachusetts Legislature passed the first
act providing for “adequate” assistance to aged citizens
in need of support. “Such assistance shall be given to the
aged person in his own home or in lodgings or in a boarding
home, and it shall be sufficient to provide suitable and
dignified care.” 1 Since that date the Legislature has taken
successive steps to liberalize the provisions, both by
broadening the base to make more persons eligible, and by
increasing the basic minimum rates of assistance. There
are two schools of thought with respect to the best method
of adequately meeting the needs of aged persons. One
method is to fix basic minimum rates so that all individuals
are entitled to the same minimum. Since no maximum is
set, it is possible to give additional amounts up to the full
extent of the needs of the individual. If the individual has
income from resources, this may be deducted from the basic
minimum rate. The other method is to compute the amount
of assistance through the budgetary system so that each
individual receives the exact amount adequately to meet
his particular requirements. In 1936 the Legislature adopted
the system of basic legal minima and set the rates. 2 In
1941 it raised the basic minimum rates. 3 At this time the
question arose as to the advisability of adopting a manda-
tory budgetary system.

According to a section of the act which raised the minimum
rates, the Commissioner of Public Welfare was directed to
make a study of the administration of Old Age Assistance
and of the benefits received by the recipients. Special
consideration was to be given to the advisability of estab-
lishing a mandatory state budgetary system for use in the
administration of benefits. 4

The present Old Age Assistance program benefits more
than 87,000 persons who received thirty million dollars in

INTRODUCTION.

1 General Laws (Ter. Ed.), c. 118A, 5 1, created by c. 402, Acts of 1930,
1 Acte of 1936, c. 436, i 1.
* Acta of 1941, c. 729, $ 1

* Ibid., ft 16.
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1941. The average monthly grant per case in June, 1942,
was $33.22, compared with $21.83 in the same month for
the country as a whole. 1

Nearly one fourth (23.6 per cent) of the population
65 years of age and over received Old Age Assistance in
1941.2 This ratio is nearly the same as that for the entire
United States, 24.5 per cent of the population in this age
group receiving assistance. 3 In Massachusetts cities and
towns the proportion of persons receiving this type of
assistance varies greatly. In the cities the percentage of
persons 65 years of age and over on the Old Age Assistance
rolls in December, 1941, ranged from 12.6 in a residential
city to 35.2 in an industrial center. In the towns there was
an even greater variation, from 13,8 per cent in one small
town in Worcester County to 47.9 per cent in another small
town in Berkshire County. These differences in the per-
centages of beneficiaries of the Old Age Assistance program
in the various localities no doubt reflect variations in
economic conditions and in the relative numbers of citizens
and aliens, as well as differences in administrative policies
and in the attitudes of elderly persons and their relatives
toward accepting assistance from public funds.

During the twelve years since the passage of the first
assistance act, the number of recipients and the expenditures
have been continually rising. In 1931, the first year the
law was in operation, 8,285 persons received assistance.
In the next year the number doubled.4 After the law was
liberalized in 1936 to include persons aged 65, the number
of recipients jumped to 45,276.5 The steady increase since
1937 is shown in the following figures, compiled by the
Bureau of Research and Statistics of the State Department
ofPublic Welfare:

1 Social Security Board, Social Security Bulletin, “Public Assistance,” Vol. V (August,
1942), p. 35.

2 Computed from 1940 population figures. United States Bureau of the Census, Sixteenth
Census of the United States, Massachusetts Second Series, “Characteristics of the Population'
(Washington Government Printing Office, 1942), p. 13.

8 Social Security Board, Social Security Bulletin, “Public Assistance,” Vol. IV (August,
1941), p. 37.

4 Massachusetts Department of Public Welfare, Annual Report for the Year ending Novem-
ber 30, 1932, p. 22.

6 Annual Report, 1936, p. 21.
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Table 1. Old Age Assistance in Massachusetts, 1937-1941.

v Annual Direct Average Annual Average Amount
* EAR * Expenditures.l Case-loads. Per Case.

1937 $19,212,547 58,986 $27 14

1938 23,677,272 70,304 28 07

1939 27,022,295 79,206 28 43

1940 29,255,692 84,910 28 71
1941 30,432,553 87,072 29 13

1 Includes expenditures to recipients from local, state and Federal funds.

Expenditures in July, 1942, two months after the new
statutory minima became effective, increased 10.0 per
cent as compared with December, 1941. In the same period
the average grant per case increased about $3.50. But for
the first time since the original act was passed, possibly
owing to changed economic conditions, the number of
recipients slightly decreased, from 87,825 in December, to
86,449 in July.

In accordance with the tradition of local responsibility
for public relief, the administration of these large sums of
money for the benefit of aged persons is intrusted to the
cities and towns under the supervision of the State Depart-
ment of Public Welfare. Uniformity in the administration
of the Old Age Assistance program presents difficulties
because of the great number of local governmental units,
351 in the State, and because of differences in their size and
characteristics. The administrative problems of the indus-
trial metropolitan city, with 16,000 Old Age Assistance
cases, have little in common with those of the small rural
township, with less than 50.

The great diversity which exists in the public welfare
organizations of these local units is partly dependent on
the size of the city or town, and partly due to differences
in local traditions and the provisions of city charters. Most
of the cities and the larger towns have public welfare boards
and bureaus of old age assistance; some of the smaller
towns have boards of selectmen or separately elected public
welfare boards which act as bureaus of old age assistance.
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The staffs in the city public welfare departments and in the
larger towns as required under the law are employed under
the civil service system. In some of the small towns where
there are no paid agents or social workers, elected officials,
who may be chairmen or clerks of the boards of public
welfare or members of the boards of selectmen, do the work.

The State Department of Public Welfare undertook, in
March, 1942, a study of Old Age Assistance administration.
The focus of the survey was on three main subjects:

1. The amounts of assistance in relation to individual
needs. A statistical analysis was made of a sample of cases
receiving assistance in December, 1941. The amounts of
the grants which the individuals received in December
under the old law were compared with those received after
the amendments raising the basic legal minimum rates
went into effect in May, 1942. The amounts of these grants
were then compared with amounts estimated by the applica-
tion of the budgetary system according to the Manual of
Standards of Assistance. 1 The differences in costs of the
two methods, the legal minimum and budgetary systems,
were then estimated. To make these comparisons it was
necessary to analyze in detail the family and economic
status of the recipients.

2. A brief analysis of the administrative procedures of
the local bureaus of old age assistance and public welfare
boards. For this purpose consideration was given to the
organization and staff of a sample of the administrative
units in cities and towns, their methods of computing the
grants and of investigating the resources of the recipients.
The methods of investigating the eligibility of applicants
and the adequacy of medical care rendered were outside
the scope of the study.

3. A statistical study of appeal cases. This part of the
study was undertaken in order to analyze the application
of the appeal provisions of the Old Age Assistance Law
and of the rules and regulations governing the procedure
to be followed on appeals. Specifically, it was made to

1 Massachusetts Department of Public Welfare, Manual of Standards of Assistance for
the Administration of Public Assistance (mimeographed, April, 1942).
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analyze the different types of appeals and the action taken
on them by the State Department of Public Welfare.
Particular consideration was given to the issues involved
for the purpose of determining what effect a uniform system
of computing grants by budgetary methods would have
on appeal cases.

The selection of cities and towns for the statistical study
of the computation of grants and for the analysis of ad-
ministrative procedures was made with the following points
in mind: first, to get a sufficiently large number of cases
in each town to be representative of the work done, and
second, to get a representative picture of the different types
of organization for Old Age Assistance administration in
the cities and towns of different sizes.

The statistical study was based upon 4,555 cases, a 5.2 per
cent sample of the total December case-load, and was made
in 107 of the 351 local administrative units. It was decided
to include all the cities and the large towns with case-loads
of 400 or more, and a sample of the smaller towns. In order
to get an adequate number of cases to study in each town,
it was necessary to increase the samplingratio in the smaller
places. This method resulted in the inclusion of relatively
more of the larger towns and relatively fewer of the small
towns. 1

The names of the cases were secured from the December
pay rolls in the office of the State Department of Public
Welfare, and the first, twentieth, fortieth names, etc., or the
first, tenth, twentieth, etc., were automatically checked
from these lists. Practically all the case records were found
in the local offices, so that very few substitutions were made.
In order to avoid bias, the towns were chosen alphabetically
and geographically by areas in the seven public welfare
districts into which the State is divided for administrative
convenience. Some adjustments were made in order to

1 The sample of cases and towns was selected in the following manner:
5 per cent of the cases in all cities and towns with 400 or more

10 per cent of the cases of every other town, 200 less than 400 cai
20 per cent of the cases of every 4th town, 100 less than 200 case;

33 per cent of the cases of every 6th town, 50 less than 100 cast
50 per cent of the cases of every Bth town, less than 50 case;

All cases if the total number was 10 or under.
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exclude several of the smaller cities and towns which had
recently been the subject of administrative reviews by the
Federal Social Security Board.

The second part of the study was made in the same
towns in which the cases were selected. (Table A, Appendix,
lists these cities and towns.)

In order to get the information, local officials were inter-
viewed concerning administrative procedures, and case
records were examined. If the records did not reveal the
information concerning family composition and resources
necessary to compute an assistance plan, the local officials
were asked for additional information. These persons were
usually able to furnish the needed data, cither from their
unrecorded knowledge of the cases, or by correspondence
and revisits to the homes. Information as to family status
and resources which was not up to date was used for pur-
poses of the study if the local computation of the December
grant was based on it. The amounts of the grants given
after the new law went into effect in May were obtained by
correspondence supplemented by revisits to the local officials.

Most of the material for the third part of the study was
secured from the records of the appeal claims filed with the
Department of Public Welfare between January 1, 1941,
and June 30, 1941. This period is considered to represent a
normal period of activity on appeals. It was purposely
chosen to avoid any unusual and temporary factors which
might be caused by appeals from persons who anticipated
the changes in the Old Age Assistance Law which were
enacted by the Legislature during the latter part of 1941.

For purposes of Parts I and II of the study, the local
administrative units were classified in three main groups:
(1) cities which employ agents and social workers under
civil service; (2) towns which employ agents or social
workers who have qualified under the merit system and are
under civil service; and (3) towns in which there are no
paid agents or social workers, and elected officials do the
work. Included in the first classification were five of the
large towns which had Old Age Assistance case-loads of 400
and over in December, 1941. The administrative problems
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of these towns seemed similar to those of the cities, and they
were therefore classified together. In the second classifica-
tion were the towns in which agents or social workers were
employed and were under civil service; most of these towns
had case-loads between 100 and 400. In the third classifica-
tion, the towns in which elected officials did the work, were
the towns with small case-loads, usually less than 100 and
frequently under 25. Included in the last classification
were some towns in which the elected officials had the
help of clerical workers under civil service, but were them-
selves responsible for the administrative detail.

Seventy of the 312 towns in the State, and all but 2 of
the 39 cities, were included in the study.

Over two thirds of the persons in the State receiving Old
Age Assistance live in the cities, and approximately one
fourth in the towns in which the staff, agents or social
workers are under civil service, that is, in the towns classified
as Type I. Only 6.2 per cent of the recipients live in the 132
small towns without employed staff in which elected officials
do the work, that is, in the towns classified as Type 11.

The distribution of cases selected for study was roughly
similar to that of the entire case-load. Approximately 5 per
cent of the cases in the cities and towns under civil service
were included in the study. A slightly larger percentage
were selected from the towns in which elected officials did
the actual work, as Table 2 shows.

Table 2. Type of Administration of Old Age Assistance, classified by
Case-loads of Cities and Towns, December, 1941, and Number and
Percentage of Cases in Study Sample.

Total Cases in Study Sample.
Type of Administration. Case-load

in State. Number. Per Cent.

87.825 4,655 5.19II
Cities and five large towns >

....
61,317 3,064 4.99

Towns, Type I« 21,055 1,043 4.95
Towns, Type II ! 5,453 448 8.21

1 Agents or social workers under civil serv
* No agent or social worker employed,
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PART I.
COMPUTATION OF AMOUNTS OF ASSISTANCE ACCORDING

TO BUDGETARY METHODS.

Characteristics of the Sample.

The 4,555 recipients included in the sample of Part I
of this study are believed to be roughly representative of all
the persons receiving Old Age Assistance in the State. The
distribution in December of the amounts of grants to the
recipients included in the study was similar to the distribu-
tion of grants to all the cases in the cities according to
figures published by the Bureau of Research and Statistics,
State Department of Public Welfare. 1 The average monthly
grants per case in December, 1941, and in May, 1942, were
also approximately, though not exactly, the same for
recipients included in the study and in the total case-load.

As is true of the total case-load, the recipients included
in the study who had been on the Old Age Assistance rolls
for some years greatly outnumbered the new cases. Most
of the persons in the sample had been receiving Old Age
Assistance for at least three or four years prior to December,
1941, the date the study was made. A few had received
assistance for the entire ten years since the law first went
into effect. New cases, those accepted for Old Age Assist-
ance during the twelve months prior to December, were
13.9 per cent of the total. (See Table I, Appendix.)

The characteristics of the recipients in the study, their
ages, family status, living arrangements and economic
status were so varied that certainly recipients of all the
different types were represented, although in the absence
of figures for the total case-load it cannot be definitely
stated that their characteristics are in exact proportion
to the whole group. The only figures available for such
comparisons are those for new and closed cases only. The
ages of the recipients in the study ranged from 65 to 97.

1 Massachusetts Department of Public Welfare, Bureau of Research and Statistics, Aid and
Relief Statistics, Vol. IV (February, 1942), p. 12.
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(See Table 11, Appendix.) As would be expected, their
average age, 74.1, was higher than the average age, 70.3,
of the new cases accepted for Old Age Assistance in Massa-
chusetts in 1939-1940, the last date for which such figures
are available. 1

Amounts of Old Age Assistance Grants
Legal Provisions

In order to understand the reasons for the differences in
the amounts of the grants to recipients in December, 1941,
and in May, 1942, a few of the more important provisions
of the Old Age Assistance Law and the recent amendments
should be kept in mind. In the process of the liberalization
of the provisions regarding the amounts of the payments,
the fundamental idea in the original act of adequate assist-
ance to needy persons has remained unchanged.

The original act provided assistance to deserving citizens
in need of support who had reached the age of 70 and had
resided in the State continuously for at least twenty years.
In 1935 the law was amended to bring it into conformity
with the Social Security Act and to accept the provisions
making Federal funds available for Old Age Assistance.
At this time the residence requirement in. the State was
lowered to five out of the nine years preceding the applica-
tion.2 The next year the age requirement was lowered from
70 to 65 years. 3 Adequate assistance was not defined by
setting specific rates for the grants until 1936. An amend-
ment of that year set basic minimum rates of not less than
130 monthly for each recipient, $5O for husband and wife,
and $5O for brother and sister who lived together. It was
also provided that income be deducted from these amounts.
Chapter 729 of the Acts of 1941 increased the basic minimum
rates to $4O monthly for individuals living outside a “family
group.” The rates for husband and wife living together
outside a “family group,” and for brother and sister outside

1 Social Security Board, Bureau of Public Assistance, Research Memorandum No. 1, Socia
Data on Recipients of Public Assistance Accepted in 1939-1940 (Washington, D. C., April
1941), p. 26.

* Acts of 1935, c. 494, § 3.
•Acts of 1936, c. 436, § 1.
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a “family group,” were raised to $65 monthly. The rates
for individuals in family groups of two other persons were
not changed, and for those without resources remained at
s3o.’ These provisions took effect April 30, 1942. Under
the new law the presumably greater needs of persons alone
and for those living with only one other person have been
recognized.

In making these changes the Massachusetts law has
taken advantage of the increased amounts of Federal funds
available for matching State funds. Under the original
Social Security Act, 2 Federal aid, granted to States for the
purpose of furnishing financial assistance to aged needy
individuals 65 years of age and over, was available for one
half of the payments to each individual up to a maximum of
$3O monthly. In 1939 the Federal act as amended matched
payments up to $4O monthly.3 The Social Security Board
has made a recommendation that the determination of need
and the amount of assistance be based upon the actual
circumstances of each individual applicant. 4 The details,
however, of the methods of determining need and the
amounts of the grants have been left largely to the discretion
of the States.

Standards of Assistance.
In the administration of the provisions of the law relating

to the basic minimum rates, the policy of the State Depart-
ment of Public Welfare has been to adjust the rates so far
as possible to the needs of the individuals. The following

1 The wording of the present law is as follows: “Such assistance . . . shallbe at the follow-
ing rates: In the case of an individual living within a family group not less than thirty dollars
monthly; in the case of an individual living outside a family group not less than forty dollars
monthly; in the case of a husband and wife living together within a family group, both of
whom are eligible for such assistance, not less than fifty dollars monthly for both; in the case
of a husband and wife living together outside a family group, both of whom are so eligible,
not less than sixty-five dollars monthly for both; in the case of sisters or brothers or sisters
and brothers living together within a family group, all of whom are so eligible, not less than
fifty dollars monthly for two and not less than fifteen dollars monthly for each additional mad
brother or sister so eligible; or in the case of sisters or brothers or sisters and brothers living

together outside a family group, all of whom are so eligible, not less than sixty-five dollars
monthly for two and not less than fifteen dollars monthly for each additional brother or sister
so eligible.” Acts of 1941, c. 729, §l.

United States Statutesat Large, Vol. XLIX, Chap. 531, Title I, Sec. 1
Ibid., Vol. LIII, Chap. 666, Title I, Sec. 3a.

ocial Security Board, Bureau of Public Assistance, Guide to Public Assistance Admi
tration (Unpublished Bureau Circular No. 9, May 22, 1942), Part 11, Sec. 202, p. 4.
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rule has been adopted: “ Adequate assistance shall be given
each eligible person as provided by law. The amount of
assistance shall be determined on the basis of individual
requirements and resources in accordance with the Standards
of Assistance established by the Department. . . . When-
ever the amount determined on the basis of individual
need is less than the amount specified in the law the minimum
required by law shall be given.

The budget is the tool which the State Department
of Public Welfare, like other public assistance agencies
generally, recommends to the bureaus of old age assistance
and boards of public welfare to determine individual require-
ments. Since the law first went into effect in 1931, the
Department has recommended *budgetary methods. The
annual report of that year states that “Budgetary standards
such as are in use in this Department for Mothers’ Aid
may be used as guides to determine what is adequate aid,
but each case, must be decided on the basis of individual
needs. The actual expenses for food, rent, fuel, light,
clothing, medical aid and incidentals must be determined.
For a number of years the Department recommended as a
guide standard budget figures published by the Boston
Community Health Association. Since 1939 the Department
itself has issued figures based on this material for the
principal items of the budget. These figures are revised
every six months according to current prices

The application of budgetary methods to individual
cases until recently has been left to the local bureaus and
boards. Great lack of uniformity has resulted. Several
city departments of public welfare worked out budgets
of their own. Others, both in cities and towns, used the
State figures as guides. Still others, especially the local
boards in the smaller towns, but in several cities also, did
not adopt a budgetary system but gave flat amounts not
related to the needs of the individual cases. Moreover,
even when the local bureaus and boards used standard

Massachusetts Department of Public Welfare, Rule 1, Relating to the Administration of
the Old Age Assistance Law (Revised, April, 194

2 Annual Report, 1931, p. 18.
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budget figures, they did not apply them in the same way
to individuals in the same circumstances, with the result
that individuals with the same needs received different
amounts.

To remedy this situation the Consultant in Home
Economics, employed by the Department, has worked out
a Manual of Standards of Assistance, using scientific
standards which have been generally accepted throughout
the country. In April, 1942, the Department recommended
this new manual to the local public welfare boards.

The new Standards of Assistance establishes uniform
methods by which assistance plans and amounts of the
grants can be calculated. The standard budget includes
all items believed essential for a, “standard of living which
will maintain health, self-respect and decency at the lowest
possible cost.” 1 The basic requirements, shelter, food
according to sex, age and activity, fuel for heating, cook-
ing and lighting, clothing and household supplies are
worked out using current prices. In addition, allowance
is made for other needs, such as replacements of household
equipment, personal needs, medical care, church contribu-
tions and a limited amount for insurance premiums when
life insurance is carried. Principles are worked out for the
application of these budgetary items to the needs of individ-
uals in differently constituted family groups. Principles
also are explained for the estimation and deduction of income
in order to arrive at the amount of assistance necessary to
meet the deficit.

Actual Grants before and after New Legal Minimum Rates
Effective.

The actual amounts of the grants to the 4,555 individuals
in the study sample in December, 1941, and in May, 1942,
after the new law' went into effect, were compared with
amounts estimated on the basis of individual need according
to the Manual of Standards of Assistance. Great dis-
crepancies between the grants given and the amounts

1 Manual of Standards of Assistance for the Administration of Public Assistance (mimeo-
graphed, April, 1942), p. 5.
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needed were revealed; also, great variations in the practices
of the different bureaus of old age assistance and boards of
public welfare in the various cities and towns were apparent.

In December, 1941, the basic legal minimum rate of $3O
was the most common grant, nearly two fifths of the re-
cipients getting this amount. A considerable number
received $25, the minimum rate for recipients living with
a spouse or brother or sister. Relatively few received less
than $2O or more than $4O. (See Chart 2, and Table 111,
Appendix.) A considerable number of persons receiving
$22 indicates that a resource of $8 a month was deducted
from the minimum. This sum is the value usually placed
upon shelter which was furnished or should have been
furnished by a relative. Another considerable number
received $34.65, the amount generally given in one city to
persons without income. The number of grants con-
centrated at $2O, $25 and $35 indicates a practice in some
places of fixing amounts to the nearest $5.

The recipients in the cities less frequently than in the
towns received the exact legal minimum rate. In the
cities, 33.8 per cent compared with 46.4 per cent in the larger
towns (those with agents or social workers under civil
service), and 52.7 per cent in the smaller towns (those with-
out such workers) received an even $3O. This amount, the
legal minimum, was frequently used as the maximum in
the smaller towns. Compared with 27.5 per cent of the
recipients in the cities, only 9.2 per cent in the smaller
towns received over $3O. (See Table 111, Appendix.)

About one fifth of the recipients were living with husbands
or wives who were also on the Old Age Assistance rolls.
Table 3 shows the distribution of the grants to the spouse.
In December, 1941, $25 was the most common monthly
grant to the spouse. Sometimes the spouse, however,
received $3O or $35 or more. Usually the recipient and the
spouse received the same amount. This practice was not
universal, however, some local boards giving $3O to the
person who applied first, and later $2O or $25 to the spouse
when the latter reached the age of 65. In one city the
statement was made that in order to be liberal, $3O was
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granted the husband and $24 to the wife. In the smaller
towns the tendency to grant an even $25 was more marked
than in the cities, and amounts over $3O were uncommon.

Table 3. Amounts of Grants to Spouses receiving Old Age Assistance,
December,

Amount. Number. rvPfr-u' 6^tDistribution.

Total 885 100.0
I

S 5 00-S9 99 8 0.9
10 00-14 99 15 1.7
15 00-19 99 ..... 40 4.5
2000-2499 ...... 147 16.6
25 00-25 99 351 39 7
26 00-29 99 124 14.0
30 00-30 99 ..... 126 14.2
31 00-34 99 44 5 0
35 00-39 99 25 2.8
40 00 and over

...... 5 0.6

In addition to the regular grants, 16.0 per cent of the
recipients in the month of December received supple-
mentary amounts to pay for hospital, doctors’ bills or
medicines, and in some instances for fuel. Additional
sums for fuel were granted to recipients in a few of the
large cities, but seldom to those in the towns. The amounts
of the supplementary grants seldom exceeded $lO. A few
recipients, however, received much larger grants, usually
for hospital bills. (See Table IV, Appendix.)

The data for the grants made after the law setting the
new basic minimum rates went into effect in May, 1942,
were collected from the May pay rolls and supplemented
by information from the June pay rolls. Some of the local
bureaus and boards were slow to make changes, due to the
necessity of reviewing the circumstances of the recipients.
Therefore changes in grants which were made as late as
July 1 to comply with the law were accepted for purposes of
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this study if retroactive to May 1. In the analysis of these
grants it should be borne in mind that the legal minimum
rates depend on the size of the family groups as well as on
the recipients’ resources. The figures assembled for this
study show that two thirds of the recipients were either
alone or with one other person. They would therefore, if
without resources and if living with another person not on
Old Age Assistance, be entitled to $4O, the full amount of
the legal minimum. Only one third of the recipients were
living with two or more other persons. It should be noted
also that the individuals with husbands or wives were
usually not in family groups as defined under the law. The
couple therefore would be entitled to $65 rather than $5O.
Moreover, as this analysis shows, little over one third of
the recipients had available income which could be deducted
from the grant.

Taking all these factors into consideration, the grants for
May were not increased as much as might be expected.
The average monthly grant per case was $32.90 compared
with $28.70 1 for December for the recipients included in
the study. About one fifth continued to receive $3O and
only about one third received an even $4O. Among the
remainder were about one tenth who received $32.50, the
new minimum for husband and wife outside a family group.
Grants over $4O were rare. (See Chart 4 and Table V,
Appendix.)

As in December, the recipients in the smaller towns were
somewhat more likely than those in the cities to receive the
exact legal minimum rate. Compared with 61.3 per cent
in the smaller towns, 50.7 per cent in the cities received
either an even $3O or an even $4O in May. In neither city
nor town was the $4O minimum exceeded except in unusual
cases.

The indications are that in the group studied a small
percentage of individuals were not receiving the full amount
to which they were entitled, at least as early as July 1,

1 These arithmetic averages are based on the regular grants to the recipients in the study.
They do not include the supplementary payments which are included in published figures for
the entire case-load, and are therefore a little lower.
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because of delays in adjustments, differences of opinion
concerning the constitution of a “family group” and con-
cerning the evaluation of income. Among 2,895 individ-
uals without resources were a number of recipients living
in households with a spouse or brother or sister or other
person receiving Old Age Assistance and recipients sharing
expenses with others. Some of these were receiving less
than $25 or $32.50, and may not have received the full
amount which the law required. There were 331 recipients
in the group without resources whose grants appeared to
be below the new amounts required by law. Among these
were 52 recipients who were living alone, 41 who were
boarding with non-relatives, and 94 who were with one
other person not on Old Age Assistance. All these recipients
were receiving less than $4O, although they were apparently
entitled to the full amount of the legal minimum. There
were also 144 recipients living with two or more other
persons who were receiving less than $3O. In this last
group were, no doubt, recipients with relatives who were
presumed to have deductible resources. The problem of
evaluating deductible resources will be discussed later.
The information collected for the survey from the local
records revealed no deductible income for these recipients
according to the rules in the Standards of Assistance.
Therefore they should have grants of at least $3O. (See
Table VI, Appendix.)

Amounts of Assistance According to Need.
The amounts of assistance according to need, that is,

according to the budgetary methods explained in the
Manual of Standards of Assistance, were worked, out as
part of the survey for each recipient to discover the difference
between his actual grant and the amount he needed. Two
separate computations of assistance according to budgetary
methods were made. For the first, the budgetary system
only was used. This computation will be referred to as
“the amount of assistance according to need.” For the
second, the budgetary system was adjusted to the new
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basic legal minimum rates to comply with the statute effec-
tive in May, 1942, as is recommended in the Manual of
Standards of Assistance; that is, when the amount com-
puted according to need is less than that legally required
an additional amount is added. For example, if the amount
of assistance according to need for a person alone without
resources is estimated as $32, an additional $8 is added to
bring the amount up to $4O, the legal minimum. This
computation will be referred to as “assistance according
to need adjusted to new legal minimum.” To make this
second computation, those recipients whose family status
or resources had changed or whose cases had been closed
since December were omitted from the count. The amounts
of assistance figured by both methods wereradically different
from the amounts of the actual grants.

The amounts of assistance according to need without
adjusting the results to the legal minimum were uniformly
distributed from zero up to $B2 monthly, the average being
$32.10. At the upper end of the scale were 22.3 per cent of
the recipients who needed more than $4O. At the other
end of the scale were 2.7 per cent whose estimated income
covered their needs so that there was no deficit, that is,
no assistance was needed. 1 (See Chart 3, and Table VII,
Appendix.)

It might be expected that individuals living in towns,
especially the smaller towns, would be able to meet their
needs with lower amounts of assistance than those in cities.
The actual grants of city recipients were in fact definitely
more than those of persons in the small towns. Amounts
of assistance, however, calculated on a budgetary basis,
taking into consideration both requirements and resources,
were little lower for the recipients in the towns than in the
cities. Lower rents and carrying charges on property for
recipients in the towns were probably offset by less available
income, so that the amounts of assistance needed by those
in towns and cities were remarkably similar.

1 According tosomewhat more liberal rules formulated since the study was made concerning

contributions of employed wives and children in the home of the recipient, the number whose
incomes met needs, 123, was reduced to 98, or to approximately 2 per cent of the total number.
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According to the second method of figuring, adding the
sum necessary to comply with the statute, the amounts of
assistance were also widely distributed, and, except for
some concentration at $4O, bore little relation to the actual
grants as of May, 1942. (See Chart 5, and Table VIII,
Appendix.) The figures ranged from zero in cases where
income exceeded needs up to $75 for a bedridden case in a
nursing home. The average amount per case was $34.10.

The following table gives the percentage distribution of
assistance to recipients according to the different methods
of computing the amounts. The figures show that 38.8 per
cent of the individuals receive $4O and over when assistance
is computed according to budgetary methods; that is,
according to need, and adjusted to the new legal minima.
But only 24.2 per cent receive $4O or more when assistance
is computed according to need and not adjusted to the
legal minima.

Table 4. Percentage Distribution of Actual Grants and Assistance
according to Need, Persons receiving Old Age Assistance.

Assistance according toActual Grant. Need.

Amount
December, May, Not Adjusted Adjusted to

1941. 1942. to Minimum. , Minimum,

Total 100.0 100.0 100.0 100.0

Under $3O 00 38.7 24.9 37.9 24.9
$3O 00- 30 99 .

.

. 38.5 20.4 5.1 9.8
31 00- 39 99 . . 17.8 18.9 32.8 26.5
40 00- 40 99 . 2.0 31.6 1.9 16.3
41 00 and over

...
3.0 4.2 22.3 22.5

Family and Economic Status.

An analysis of the living arrangements and composition
of the households of the recipients was made as basic to the
computation of Old Age Assistance grants, both the actual
grants and the amounts of assistance estimated according
to need.

Family Status.
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Normal living arrangements were common among the
recipients in spite of the fact that many of them were
widowed; that is, the majority were living with one or
more members of their immediate family, either the spouse
or children or brothers or sisters. About 30 per cent were
with their husbands or wives, and some of these also had
sons or daughters with them; 36.0 per cent were with
relatives or children, as Table 5 shows.

Table 5. Living Arrangements, Persons receiving Old Age Assistance,
December, 1941.

Living Arrangements. Number. Distribution
—— - -

Total 4,555 100.0

Spouse ......... 892 19.6
Spouse and children ...... 449 9.9
Children ........ 1,114 24.4
Other relatives ....... 527 11.6
Own home alone ....... 675 14.8
Furnished room ....... 460 10.1
Boarding home ....... 234 5.1
Nursing home ........ 164 3.6
Institution ........ 12 0.3
Other 28 0.6

Some of the households were large, composed of single
daughters or married sons, their wives and children. Others
were composed of married daughters, the sons-in-law and
their dependents. In some complicated households the
recipient lived with his wife, married daughter, son-in-law,
several grandchildren and also a single daughter or son.
A considerable number of recipients lived with brothers
and sisters or more distant relatives, nephews, nieces,
cousins; a few were with friends.

The remainder (34.5 per cent) of the recipients were
alone, including those in their own homes, in furnished
rooms, those boarding with strangers and those in nursing
homes. Few outside the larger cities lived in furnished
rooms.
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Most of the recipients had been married and only a small
proportion were single. But at the time the study was
made, about one half were widowed, a fact explained by
their advanced ages. In addition, some were divorced or
separated from their husbands and wives. The percentage
of the cases in the study who were widowed, divorced or
separated, 55.3, was somewhat larger than the 43.8 of all
the new cases accepted for Old Age Assistance in 1939-
1940, probably because the cases in the study were some-
what older than the new cases. 1

Many of the recipients in the study had had large families
of children. In a great many instances, however, as would
be expected, these children were no longer in the parent’s
home, but were married and living with their families. Over
one half of the recipients had sons or daughters, either
married or single, living apart from them. Sometimes one
individual had as many as five or six children, none of them
at home.

On the other hand, frequently one of the sons or daughters
had remained in the home or had taken the parent into his
or her home. For some reason, possibly because of the
tendency of children in small towns to leave home and go
to the city, the recipients in the smaller towns were some-
what less likely than those in the cities to have children
at home and not likely to have more than one child with
them. (For the number of children in the home see Table
IX, Appendix; for the number of employed children in the
home, see Table X, Appendix.)

The number of recipients in “family groups” composed
of two or more other persons, as defined by statute and
interpreted by a rule of the State Department of Public
Welfare,2 were in the minority. About two thirds of the
recipients were either alone or with one other person. The

1 Unpublished figures assembled by the Massachusetts Department of Public Welfare,
Bureau of Research and Statistics, 1939-1940.

2 The Massachusetts Department of Public Welfare has defined a family group as follows:
“A person shall be considered as living in a family group if the household consists of three or
more persons related by blood or marriage living under one head or manager, or where the
relationship between the members of the household is of longstanding and is based on ties of
affection and is not based on convenienceand economy alone.” Massachusetts Department
of Public Welfare, Rule 1, Relating to the Administration of the Old Age Assistance Law.
(Revised, April, 1942.)
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remainder were with two or more other persons. In this
latter group, most of the recipients were probably with
relatives and would therefore come under the definition of a
“family group.” (See Table 6.) Relatively fewer recipients
in the smaller towns (Type II) were in households with
two or more other persons.

Table 6. Size of Households, Persons receiving Old Age Assistance,
December, 1941.

Number of Persons in Household. Number. Distribution
Total 4,555 100.0

One other ........
1,269 27.9

Two others ........ 696 15.3
Three others ........ 359 7.9

Four others ........ 234 5.1
Five or more others ....... 252 5.5
Alone l 1,334 29.3
Boarding, nursing home or institution 411 9.0

1 Includes cases considered livingalone for budgeting purposes, but actually sharing expenses
with others.

The head of the household, as defined for purposes of this
study, was the person financially responsible for the main-
tenance of the home. Some exceptions were made to this
definition in cases where the husband was the natural head
of the family and the wife, often an Old Age Assistance
recipient, had the income. In these cases the husband was
classified as the “head.” Nearly one half of the recipients
were classified as “heads of households.” This figure
includes those who were living alone in their own homes as
well as those who were heads of household groups of one or
more other persons. (See Table 7.)
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Table 7. Heads of Households, Persons receiving Old Age Assistance,
December, 1941.

Head of Household. Number. T^?er.£'ent
Distribution.

Total 4,555 100.0

Recipient ........ 2,184 47.9
Sharing expenses with non-relatives .... 33 0.7
Sharing expenses with relatives ..... 267 5.9
Spouse ......... 497 10.9
Single son ........ 19 0.4
Married son ........ 197 4.3
Single daughter ....... 76 1.7
Married or widowed daughter ..... 154 3.4
Son-in-law ........ 423 9.3
Brother or sister ....... 114 2.5
Other non-legally liable relative or friend . . . 180 4.0
Inapplicable

........ 411 9.0

About one tenth of the recipients were living with their
spouses who were tegarded as the “heads.” Another one
tenth lived in households which were maintained by sons
or daughters liable for the support of their parents, and the
same proportion in households of sons-in-law, brothers or
sisters or other relatives not liable for the support of the
recipient. A small group of recipients was classified as
“sharing expenses” with others. Such groups might be
composed of the recipient who shared expenses with a
brother or sister, or a recipient and his wife who shared
expenses with another household group which might be
composed of grandchildren or other relatives or friends.
The remaining recipients, classified under “inapplicable,”
were boarding with non-relatives or lived in nursing homes
or institutions.

Recipients who were physically able to care for them-
selves were in the majority. There were, however, 16.2
per cent who needed some care or were physically incapaci-
tated, and some of these were bedridden. Fortunately,
many of these were in the homes of spouses or children or
other relatives who could care for them. Two thirds of
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those who needed some care and one half of those who were
bedridden were living with relatives. (See Table XI,
Appendix.) Most of the remainder were in “nursing”
homes, usually boarding homes licensed to take such pa-
tients. A few individuals who needed varying degrees of
care boarded with non-relatives or lived alone. These lat-
ter needed but did not always have a housekeeper or some
one to care for them.

Economic Status.
Analysis of the economic status and resources of the

individuals receiving assistance is also fundamental for an
understanding of the basis of the computation of grants.
The figures assembled for this study show that the recipients
had very limited resources.

Receipt of Public Assistance. Although the majority
had not received public assistance of any kind, at least,
directly prior to the date they were granted Old Age Assist-
ance, it should be noted that 19.2 per cent were receiving
General Relief or some other kind of aid or had been em-
ployed on W. P. A. within sixty days before they received
Old Age Assistance. A few had received Aid to the Blind,
Aid to Dependent Children, Soldiers’ Relief or some other
kind of relief. A considerably larger percentage of the
individuals in the cities than in the smaller towns had
received relief before their transfer to Old Age Assistance.
(See Table XII, Appendix.)

In some few households in which the recipient was the
head, other members of the family were receiving public
assistance at the time the study was made, a fact which
certainly indicates the absence of resources. Sons or
daughters in 62 households (less than 2 per cent of the total
number), most of them in the cities and larger towns, were
receiving General Relief or some other type of aid. In 13 of
these cases, a daughter or other member of the family
received Aid to Dependent Children. In addition, 73
husbands or wives of the recipients were getting an allowance
usually from General Relief. Such spouses were usually
ineligible for Old Age Assistance, either because they had
not reached 65 years of age or were not citizens.
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As already noted, about one fifth of the recipients were
living with husbands or wives who were themselves receiving
Old Age Assistance. This proportion was about the same
in the cities and in the towns.

Resources. In collecting the data for this study, careful
search was made of the records in the local offices to discover
the resources and sources of income of each individual.
Ownership of real estate, rentals from property, amounts of
savings, insurance and pensions were generally recorded at
least on the original application form. But the earnings
and other income of sons and daughters, both those inside
and outside the home, were not always recorded and not
always up to date. With the help of the local officials,
supplementary information concerning the incomes of
children was secured to serve as a basis for estimating the
amounts they would be expected to contribute to their
parents under the statutes and rules of the Department.
Whether or not they actually made contributions was fre-
quently not ascertained. Consequently, income from chil-
dren was largely on an estimated basis, while income from
rents, pensions and other resources was the amount actu-
ally received.

Ownership of real estate is permitted under the law if
the property is used as a home and if the value of the equity
does not exceed $3,000. Ownership of vacant land is also
permitted up to the same amount of equity if there is no
income from it. If the equity exceeds $3,000, the individual
may still be eligible for Old Age Assistance providing he
executes a bond for the excess amount, secured by mortgage,
to the town treasurer. Detailed provisions for the execution
of these bonds are provided in the statute. 1 Ownership of
their home was an important resource to some of the re-
cipients in the study, although such property seldom yielded
income, and the carrying charges, including interest on
mortgages, taxes and repairs, were seldom lower and fre-
quently higher than the amounts other individuals paid
for rent. (See Table XIIIA, Appendix.)

Twenty-one per cent of the recipients owned their homes.

•Acts of 1941, c. 729, J 4.
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The percentage ofproperty owners was considerably smaller
in the cities than in the towns. Compared with 13.9 per
cent of the recipients in the cities, 31.9 per cent in the larger
towns and 42.8 per cent in the smaller towns owned real
estate. (See Table XIV, Appendix.) Only 1.3 per cent
of the individuals had equity in excess of 83,000, and only
3.1 per cent derived any income from rentals.

Small amounts of savings and insurance, which may give
recipients security against emergencies and provide for
burial expenses, are permitted. Under a ruling of the
Department, the individual is eligible for Old Age Assistance
if he has cash resources, savings or securities to an amount
not exceeding 8300. 1 Joint accounts with spouses and rela-
tives up to 8600 are allowed. About one fifth of the individ-
uals had savings, a slightly smaller proportion of those
in the cities than in the towns. Savings seldom exceeded
$3OO in the recipients’ accounts, except by a few dollars,
and were frequently under 8200. A small percentage of
individuals had joint savings with the spouses, and these
sometimes were over 8300. In a very few cases the spouses
had savings of 8600 or more. (See Table XV, Appendix.)
One person who had 8447 was saving to enter a home for
old persons, as is permitted under the rule.

Insurance policies 2 were reported for over one half of the
recipients. Most of these individuals were paying premiums
on these policies, but a small percentage had paid up policies
and another small percentage had relatives who paid the
premiums. Relatively more individuals in the cities than
in the towns carried insurance. (See Table XVI, Appendix.)
Of 3,573 recipients who had no savings, 53.1 per cent owned
insurance.

1 Massachusetts Department of Public Welfare, Rule 6, Relating to the Administration of
the Old Age Assistance Law, states that "The State Department will in general approve the
granting of assistance to an applicant who has funds in the form of cash, securities or other
property which may readily be liquidated amounting to not more than $3OO. This rule shall
not be construed to prevent a person who is on the waiting list of a private charitable home
from keeping on deposit sufficient funds to cover the minimum admission fee.”

2 "The ownership of a policy of insurance of the type known as group insurance, for which
the weekly premium does not exceed fifty cents per week, or of a policy of insurance in an
amount not exceeding one thousand dollars, shall not disqualify an applicant from receiving
assistance under this chapter, nor shall a policy of insurance in an amount not exceeding three
thousand dollars and having in any case a cash surrender value not in excess of three hundred
dollars disqualify an applicant from receiving such assistance if such policy has been in effect
not less than fifteen years prior to the date of his application.” Acts of 1941, c. 729, § 6.
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Sources of Income. Nearly two thirds (63.6 per cent) of
the recipients had no available income from any resource,
either actual or estimated, as Table 8 shows. Real estate,
insurance and savings, while considered as resources, were
not counted as a source of income unless they yielded
regular cash income. It has been noted that relatively
fewer individuals in the cities than in the towns owned real
estate or had savings. The reverse is true concerning cash
income from resources, recipients in the smaller towns being
less likely to have income.

Income from some source, including the value of shelter
furnished relatives, was available to 36.4 per cent of the
individuals. These sources, tabulated in Table 8, include
all income available to recipients who lived alone and in
homes of others. In the case of recipients ■who were heads of
households and responsible for common expenses, the sources
of income include those of spouse and sons and daughters
if the income was used to defray common household expenses.

Children were the most important source of income.
Nearly one fourth of the recipients received, or it was
estimated they should receive, contributions from children,
either in the form of shelter or cash. Most of these con-
tributions came from employed sons or daughters in the
households of the recipients. Contributions from sons
and daughters living apart from the family group were
relatively rare.

Other sources in order of numerical importance were
rents from owned property, earnings of either recipient or
spouse, benefits from Old Age and Survivors’ Insurance, in-
come from boarders and lodgers, contributions from rela-
tives not legally liable for the support of the recipient (as
brothers or sisters and grandchildren), and pensions from
employers and other sources. Not more than 3 per cent
of the recipients had income from any one of these sources.
The small percentage (2.4) of cases in which income was
reported from earnings of the recipient or spouse is sur-
prising. It can partly be accounted for by the fact that
irregular earnings were not included; also, it should be
remembered that the information concerning income was
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Table 8. Sources of Income Available, Persons Receiving Old Age
Assistance, December, 194-1•

Sources of Income.' Number. Distribution.
Total 4,555 100.0

Contributions of children ...... 922 20.2
Rents 143 3.1
Contributions of children and other .... 123 2.7
Earnings ........ 110 2.4
Relatives not legally liable ..... 85 1.9
Boarders and lodgers ...... 65 1.4
Old Age and Survivors’ Insurance only ... 63 1.4
Old Age and Survivors’ Insurance and contributions of 10 0.2children.
Old Age and Survivors’ Insurance and other 8 0.2
Other combinations ....... 55 1.2
Other sources ........ 45 1.0
Otherpensions

....... 31 0.7
Kone 2,895 63.6

1 Includes sources of income to spouse and dependents of recipients when the entire needs
of such individuals are included in the family budget.

secured for December, 1941, or prior to that date, before
the war demand for workers made it possible for some
elderly persons to get jobs. The small percentage of re-
cipients (1.8) who received benefits from Old Age and
Survivors’ Insurance is explained by the fact that many
of the old people had been on Old Age Assistance for a
number of years, some of them before the passage of this
provision of the Social Security Act. Others had not been
employed in occupations covered by this form of social
insurance. No doubt this source will become increasingly
important in the future.

Application of Budgetary System to Computation op

Assistance.
In order to understand the great variations between the

amounts of assistance according to need, computed on the
basis of the Manual of Standards of Assistance, and the
grants actually given by the local boards and bureaus, an



HOUSE —No. 1475. [Dee.60

*

i

explanation is necessary concerning the methods in the
Manual and how they were applied to the individuals
included in the study. According to the Standards of
Assistance, an “assistance plan” must be worked out for
each recipient on the basis of the individual circumstances,
taking into consideration the actual living arrangements
and composition of the household. The cost of the needs
or requirements must then be estimated, income evaluated,
and the deficit between requirements and income calculated
in order to arrive at the amount of assistance.

Estimation of Requirements.
The first step in determining requirements is to study

the composition of the household of each recipient, and
the next step is to find out if he or some other person is the
head of the household. Four main categories of living
arrangements are distinguished for this purpose: (1) the
recipient who lives alone; (2) the recipient or spouse who
is the head of a household of one or more other persons;
(3) the recipient who lives in the home of a relative; and
(4) the recipient who shares expenses with relatives or others.

Recipient Alone. There were 669 individuals included
in the study, 14.7 per cent of the total, who lived alone in
their own homes, and 456, or 10.0 per cent, who lived in
furnished rooms. Some of those in furnished rooms had
sufficient household equipment to prepare their meals,
but nearly one half of them, chiefly those who lived in the
larger cities, were obliged to take their meals outside.

The estimate of the money needed to pay for shelter
varied considerably according to whether or not the individ-
ual owned or rented his home or lived in a furnished room.
According to the directions in the Manual of Standards of
Assistance, the individual, whether alone or with others,
was allowed the amount of rent or carrying charges on
owned property which he actually paid, up to a maximum.
If the individual lived alone in an unheated house or apart-
ment, this maximum was $2O per month, and for heated
quarters $26 per month. An amount up to $4 a week, or
$17.30 per month, was allowed for rent in a furnished room.
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The amounts of rentals and carrying charges which the
individuals actually paid varied considerably according to
the localities in which they lived, rentals and carrying
charges being considerably lower in the small towns. On
the whole, the amounts allowed correspond fairly well to
rents the recipients actually paid. (See Table XIIIB,
Appendix.) Exceptional cases were found when rents or
carrying charges higher than the maximum seemed neces-
sary, and which for purposes of the study were allowed in
estimating requirements. For example, if a recipient owned
a house in which he had lived for a long time and had large
carrying charges, or if he lived in a rented apartment and a
high rent was partly offset by income from lodgers, addi-
tional sums were added to the maximum.

Estimates of food costs were adjusted according to the
directions in the Standards of Assistance. If a person
lived alone, he was allowed 50 per cent more for food than
if he lived in a family group. More liberal allowances were
made for those who ate in restaurants.

Having figured the costs of shelter, fuel and food, other
items as listed in the Standards of Assistance were added.
The amount which individuals paid for insurance premiums
was allowed up to $2.15 monthly. 1 Additional sums were
allowed for medical care and for housekeeper or nursing
service to those physically incapacitated.

The budgeted requirements of the persons included in
the study who were alone in their own homes usually
amounted to $4O or more monthly. The total needs of
19.4 per cent of these individuals were $5O or more. Most
of these large amounts were due to special medical needs,
or to high rents or carrying charges. In some instances these
additional needs were met by contributions from children,
rentals or income from lodgers. (See Table XVII, Appendix.)

The items in the budget of a woman alone in her own
home and the cost may be illustrated by the following
typical case:

1 Higher amounts of insurance were allowed in the budget if the premiums were paid by
relative.
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Needs Budgeted according to Manual of Standards of Assistance.
Woman Alone in Own Home.

Budget Items. Monthly Cost.

Rent (as paid) .......... $l4 00
Food (50 per cent extra for person alone) . . . . . 14 35 1
Fuel and light .......... 11 25
Household supplies ......... 20
Householdreplacements (kitchen utensils, bedding, etc.)

... 85
Clothing ........... 3 05
Personal needs (such items as comb, toothbrush) .... 85
Medicine chest supplies (first aid supplies) ..... 45

Church contribution ......... 65

Insurance ........... 215
Total $47 80

In the semi-annualrevision of state standard budget figures, the State Department in-
creased the amounts allowed for food to meet rising prices, July 23, 194!

The budgeted needs of persons in heated furnished rooms
were also high. Lower costs for rent were counterbalanced
by higher costs for meals in restaurants. If a person took
three meals a day in restaurants, nearly $1 a day, or a
total of $28.80 per month, was allowed. Needs of prac-
tically all such recipients amounted to at least $4O, and
frequently to between $45 and $5O per month.

Also in the category of recipients alone were 235, or 5.1
per cent, who were boarding with non-relatives. Rates for
room and board for such persons were allowed as paid up
to $8 per week, or $34.65 monthly. The total budgeted
needs for persons living in this way, if there were no unusual
expenses, were usually between $35 and $4O.

Another small number, 164, or 3.6 per cent of the total,
were in nursing homes, and a very few were in privately in-
corporated institutions. Only 11 individuals in the nurs-
ing homes were able to care for themselves, 105 needed
some care, and 48 were bedridden. (See Table XI, Appen-
dix.) The rates allowed for board and care in licensed
nursing homes for persons under a doctor’s care have been
worked out by the Department after a survey of actual
costs. The rates range from $43 to $75 a month, depending
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on the amount of care the person needs. Some of the
highest budgeted needs in the study sample were those of
patients in these homes. The total needs of 46.9 per cent
of the 164 cases were $5O and over.

Recipient or Spouse Head of Household. In the second
main category were 1,556 cases, or 34.2 per cent, in which
the recipient or spouse was the head of a household
of one or more other persons. These households were com-
posed of the recipient and spouse; recipient, children and
relatives; or recipient, spouse and others. For such groups,
requirements were budgeted on a family basis. It is generally
recognized that any person "who has the responsibility of
maintaining a household has additional expenses. This
fact has been taken into consideration in the Manual of
Standards of Assistance. The budget on a family basis as
worked out for this study always included rent, fuel, light,
household supplies and replacements for the entire family,
and food for the recipient and employed household members.
If the contributions beyond board and room made by
employed children, as explained on page 70, were sufficient
to offset the needs of a spouse ineligible for Old Age Assist-
ance or of an unemployed or dependent child in the house-
hold, their needs, food, clothing and other items were also
included in the budget. 1 Usually, the contributions of
the employed children were sufficiently large to meet these
needs of household members without an income, so that the
budget normally included all the requirements of the family.
The amount of Old Age Assistance needed by the recipient
was the deficit in this budget after the contributions and
other income were deducted.

In households where the spouse or other members were
in need, and there was no contribution from employed
members to cover these needs, the budget of the Old Age
Assistance recipient included the full common household
expenses, as explained above, but not the food, clothing
and other personal needs of those members who had no

1 The Manual of Standards of Assistance requires that needs of ineligible members be
budgeted separately. However, for purposes of clarity in this study, a single family budget
was used in cases where these needs of ineligible members are offset by contributions from
children or other income.
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means of support. These needs were budgeted separately
and were expected to be met from General Relief. It was
felt that the Old Age Assistance grant should not include
an allowance for food and personal needs for ineligible
members.

Reference has already been made to the fact that some
husbands and wives and children of the recipients were
receiving General Relief or some other type of aid. In
some cases the amount of the assistance from General
Relief or Aid to Dependent Children was not adequate
according to the standard budget. In other cases members
of the household (85 spouses and 120 other members)
needed assistance but received none. Although families
in which there were needy members were a small percentage
of the whole group, they are important because the esti-
mated requirements of the Old Age Assistance recipient
often totaled from $55 to $6O monthly. Moreover, there
were actual instances when wife or son or daughter was in
fact completely dependent on the Old Age Assistance grant,
the only income in the family. The requirements of a
recipient with a spouse not receiving Old Age Assistance
were generally at least $4O per month and frequently much
higher. An example of such a case will clarify the above
statements:

Budgeted Needs of Recipient and Wife According to Standards of Assistance.
Wife Ineligible for Old Age Assistance, no Income.

Monthly Cost,Budget Items.

Rent (for household) ......... SI4 00
Fuel and light (for household) . . . . . . . 11 25

Household supplies (for household) ...... 40
Householdreplacements (for household) ..... 1 70

Food (recipient only) ......... 12 75

Personal needs (recipient only) .......
1 10

Clothing (recipient only) ........ 2 80

Medical supplies (recipient only) .......
20

Church contribution (recipient only)
......

65

Total 544 85
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The food, clothing and other needs of the wife were
separately estimated and amounted to $16.70. The total
needs of the couple were $61.75. According to the directions
in the Manual of Standards of Assistance, the additional
needs of the wife, $16.70, should come from General Relief.
In fact, this particular couple, who lived in a small town
where rents were low, was entirely dependent on the re-
cipient’s Old Age Assistance grant of $4O a month.

In the large number of cases in which both the head of
the household and the spouse were receiving Old Age
Assistance, all their needs were budgeted together on a
family basis. In order to calculate the recipient’s share, the
total was evenly divided. If there were no unusual expenses
for medical care, the estimated needs for each usually
came to between $3O and $35, about the amount of the legal
minimum in effect in 1942.

Recipient in Home of Others. The third main category
consisted of 1,163 recipients, or 25.5 per cent, not them-
selves heads of households who lived in the homes of rela-
tives. For purposes of computing the needs of these
recipients, the relatives were classified in three groups:
“needy” relatives, relatives on the “borderline” of need,
and "self-supporting” relatives. “Needy” relatives were
persons whose total incomes did not equal the amount of
their requirements according to the standard budget. Some
of them were receiving General Relief or other forms of
public aid. “Borderline” relatives were those whose in-
comes met their needs according to the standard budget
but did not exceed them by as much as 25 per cent. Rela-
tives were called “self-supporting” when their incomes
were more than 25 per cent in excess of the standard budget.
These definitions were slightly more liberal than the rules
in the Manual of Standards of Assistance. They were
adopted for purposes of this study because it was not possible
to interview relatives to find out if they had unusual ex-
penses, and it was desired not to overestimate their ability
to assist the Old Age Assistance recipients.

Alien a recipient lived in the household of a needy or
borderline relative, his needs were budgeted on an individual
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basis. He was expected to pay board to the relative who
was the head of the household. Rates of 17 per week were
allowed for room and board in households of needy relatives.
When a recipient lived in the home of a relative on the
borderline of need, board rates were graduated according
to the relative’s income up to $7 weekly. In a few instances
in the study, when the individual needed additional care on
account of his physical condition, the maximum of $7 was
exceeded.

About one tenth (483) of the recipients lived in households
of needy or borderline relatives, with a son, daughter,
son-in-law, or, in some cases, with a grandchild, brother or
sister or more distant relative. It was estimated that
over one half of these recipients should pay the $7 per week
rate; the remainder were budgeted for less. When the
recipients paid board at the rate of $7 and carried no insur-
ance, the total needs after the other items were added
generally came to about $35.

Living in the homes of self-supporting relatives were
680, or 14.9 per cent of the recipients. The procedure of
figuring requirements of such persons according to the
Standards of Assistance differs somewhat from that for
persons in the homes of relatives on the borderline of need.
The value of shelter, the cost of food and additional items
are calculated. A flat rate of $lO is set as the value of
shelter. This sum represents the cost to the self-supporting
relative of a room with heat, light and furnishings. The
budgeted requirements of these recipients generally totaled
about $25 per month. (See Table XVII, Appendix.) The
question of the amount which self-supporting relatives
should contribute, depends on w'hether they are legally
liable for the support of the recipient, a subject discussed
on page 72.

The following examples show the usual cost of the items
of recipients in homes of relatives on the borderline of need
and in homes of self-supporting relatives;
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Budgeted Needs of Recipient {Male) in Home of Relatives According to
Standards of Assistance.

Recipient in Home of Married Son and Recipient in Home of Self-Supporting
Wife on Borderline of Need, Married Son and Wife,

Budget Items. Monthly Cost. Budget Items. Monthly Cost.

Rate for room and board
(§7 for weeks) . S3O 35 Shelter . . . $lO 00

Clothing
... 2 80 Food . . . . 11 20

Personal needs . 1 10 Clothing ... 2 80
Medicine (supplies) . . 20 Personal needs . . 1 10
Church contribution . 65 Church contribution . 65

Total . . . 535 10 Total . . . 525 75

Recipient Sharing Expenses with Others. The fourth
main category was composed of 300 (6.6 per cent) of the
recipients who shared expenses with others. Most of these
were with relatives, but 33, or less than 1 per cent, were
with non-relatives. The composition of these households
was varied. A recipient and his wife sometimes shared
expenses with another group of relatives; for example, a
recipient and his wife owned a house, and a daughter
and children also living in the house constituted a separate
household group and paid one half of the common household
expenses. Or a brother and sister lived with the recipient
and each paid one third of the common expenses. Or two
aged men, both recipients of Old Age Assistance, shared
expenses. The recipient’s share included his part of the
rent, fuel and light and household equipment. When his
food, clothing and other needs were added to his share of
the common expenses, the total needs were generally but
not always under $4O.

Evaluation of Income
Legal Provisions. - In estimating the amount of income

available to apply to the recipient’s needs, the statutory
provisions must be taken into consideration. On account of
popular misconception of the meaning of the word “assist-
ance” and the prevalent idea that the person of 65 years
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and over has a right to a “pension,” the provisions of the
law regarding deduction of resources need emphasis. The
first legislation in 1930 required that in determining need
for financial assistance, consideration should be given to
the resources of the aged person and to the abilitjr of the
children to support. 1 The present law states that in com-
puting the minimum payments the local board of public
welfare shall “in accordance with the rules and regulations
made by the Department deduct therefrom” (from the
amount of the legal minimum) “the amount of income
the persons assisted or to be assisted may be receiving from
any source whatsoever.” 2 The same section of the statute
also provides that the local board may deduct a reasonable
amount to represent the financial value of board, lodging
or other assistance which the person receives. In order to
comply with the provisions of the Social Security Act to
receive Federal aid, it is also necessary to take the income
of the aged individual into consideration. 3

Under the Destitute Parents Act, sons and daughters
are liable for the support of their parents if the parents are
unable to support themselves. Exceptions are cases in
which parents have not given reasonable support to children
during their minority.4 The Old Age Assistance Act now
provides that the local boards of public welfare shall not
bring action under this act without written approval of
the Department.s

The Destitute Parents Act must now be interpreted in
view of the 1941 amendment to the Old Age Assistance Law
The amendment provides that children living apart from
their parents are not required to contribute if they have
incomes below certain amounts. The schedule 6 relative

40:

3 The Social Security Act as amended provides that the state agency in determining need a

all take into consideration any other income and resources of an individual claiming Old Age M
&ct as amended pi

ui

Vol. LIII, Chap. 666, Title I, Sec. 101
§§ 2i4 General I

Acts of 1£

§3. The provisions of the law in determining the fin:Acts of 1£
tribute may be summarized as follow.part from their pare

ipport of their parents under tinChildren are not required to cent

or
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to the financial ability of children to support does not
specify the exemption for married sons and daughters
without children. Accordingly, the Manual of Standards
of Assistance has made the following rule: “A married
child living with his or her spouse, with no minor children,
earning less than $1,500 a year, shall not be expected to
contribute to the support of his or her parents.” 1 The
Standards of Assistance also recommends that unusual
expenses of a child for medical care, education of his depend-
ents, debts and marriage plans should be considered. If
there are no unusual circumstances, the child should con-
tribute 25 per cent of the first $5OO in excess of the exempted
income, and 50 per cent of any further income up to an
amount necessary to meet the budgeted needs of the parent.

In compliance with the law, the policy of the Department
is to recommend that the local boards thoroughly investigate
the ability of the sons and daughters to support before
approving an application for Old Age Assistance. If the
applicant has been maintained in the past by his children,
careful consideration should be given to the question of
whether they can support.

Contributions from Children in the Home. Children’s
contribution's, as has been stated, were the principal source
of income to the recipients in the study sample. In estimat-
ing the amounts which they should contribute, the legal
provisions and the policies of the Department were carefully
followed. Most of the contributions were available from em-
ployed children living in the households with the recipients.

To determine if these children were able to contribute,
and the amount they should give, the detailed rules formu-
lated in the Manual of Standards of Assistance were used
with a few modifications. The rules depend on whether or

A •it : r
>oo
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not the recipient is the head of the household, or whether
he is in a household of which a child is the head.

Employed children are expected to pay board when in a
household of which the recipient or spouse is the head.
Following accepted custom, $5 per week for room and
board to cover the child’s share of household expenses is the
usual rate expected. In addition, the son or daughter
without dependents is expected, after deducting the ex-
penses of employment, to make a cash contribution.
“Expenses of employment” include carfares, lunches,
union dues, social security tax, tools, clothing and personal
needs. Unusual expenses for medical care, debts and the
like are taken into consideration. After this sum plus the
$5 for board and room has been deducted, the son or daughter
is expected, according to rules in effect at the time the
study was made, to contribute one half of the remainder
of his or her earnings up to an amount which meets the
budgeted requirements of the parent; for example, if a son
earns 820 per week and has no unusual expenses, his weekly
contribution would be $5 for board and room plus an addi-
tional contribution of $5.50, estimated as follows; 1

Weekly wages $2O 00
Deduction for employment exper
Payment for board and room .

Balance

$4 00ses
5 00

11 00
5 50Contribution, one half of balance

According to these rules, it was estimated that in 488 of
the households in which the recipient or the spouse was the
head, that is, in over one tenth of the total number of cases,
children in the home should make a contribution. Most
of these children, it was calculated, should pay not only
85 per week for board and room, but also should make a
cash contribution. There were some cases in which the

1 Since the data were collected for this study, the Department has modified this rule which
appeared to be a hardship to the employed child; for example, in the above case the son would
keep $2 additional for his personal needs and add it to the employment expenses so that the
balance would be $9, making a contribution of 54.50. Consequently, the contributions as
estimated for this study are slightly too high. (See circular letter from State Department of
Public Welfare to local bureaus of old age assistance and boards of public welfare, July 23,
1942.)
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sons or daughters could afford to pay board only. Among
these were several cases in which a daughter was supporting
a child of her own. There were a few cases also in which a
son had his meals outside the home, and it was estimated
that he should pay room rent plus a cash contribution.

According to the rules in the Manual of Standards of
Assistance, the cash contributions from sons and daughters
are applied to the budgets, which, as previously explained,
are worked out on a family basis for a household in which
the recipient or spouse is the head. It should be remembered
that these family budgets include all the needs of the family
when Old Age Assistance is to be the only type of assistance.
In cases where the Old Age Assistance grant cannot meet
the full needs of the family and General Relief is also re-
quired, the family budget includes all needs but food,
clothing and personal needs for unemployed members.
Thus, while the amounts of contributions to the recipients
in the study frequently were large, they are often applied
to a family budget which includes items for other members
of the family who are ineligible for Old Age Assistance
and merely tend to absorb these other items. The amounts
which these children should contribute are shown in Table 9.
In nearly one half of the 488 cases, the estimated contribu-
tions to the family budget, including room and board,
were between $3O and $5O per month. In over one fifth the
contributions were at least $5O per month.

These estimated contributions in 55 cases, or 11.3 per
cent of this group, exceeded the total budgetary require-
ments of the household and would therefore render the
recipient ineligible for Old Age Assistance under the rules.
In one such case, for example, a son who earned $4O weekly
lived with his mother, the head of the household, who was
receiving a grant of $25 monthly. The total budgetary
requirements, which included common household expenses,
all the mother’s requirements and food for the son, came
to $58.55 monthly. According to the rules, it was esti-
mated that the son could contribute $20.60 a week, or
$89.25 per month, or more than sufficient to cover the total
requirements.
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Table 9. Monthly Amounts of Estimated Contributions by Types of
Contributions from Children in 48S Households, Persons receiving Old
Age Assistance, December, 19^1.

Recipients or Spouses Heads of Households

Total. Payment for

Amount. p er Q Room Room S00 “V
Number. Distri- 5.°?“ Plus and BSfrd'

bution, only - Cash. Board.

Total 488 i 100.0 jo 3 64 412

Under Sl5 00 18 3.7 4 1 13
$l3 00- 19 99 . . 9 1.8 3 - 6
20 00- 24 99 . . . 33 6.8 27 6

25 00- 29 99 ... 30 6,1 1 - 2 27
30 00- 34 99 . . 71 14.6 1 1 5 64
35 00- 39 99 . . 75 15.4 -

- 75
40 00- 44 99 44 9.0 - 1 6 37
45 00- 49 99 48 9.8 - - 2 46

41 4

C<

idd, there were eithIr

When self-supporting sons or daughters were heads of
the households in which the recipients lived, they were
expected to give a room free of charge to the recipient and
make an additional contribution if their incomes warranted
it. The directions in the Manual of Standards of Assistance
concerning contributions from self-supporting relatives in
the home were modified for purposes of this study. It was
decided to base the study estimates of ability to support
on the • statutory provisions for children outside the home.
A single son or daughter whose income was as much as

11,000 per year was expected to furnish shelter, i.e., a room
free of charge, to the recipient. If the income exceeded
$l,OOO, the son or daughter was also expected to make
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a cash contribution. 1 Contributions of shelter were not ex-
pected from sons-in-law, since they were not legally liable
for support, unless they were known to furnish such shelter.

It was estimated that relatives of 291, or 6.4 per cent of
the recipients, should give shelter, valued at $lO per month,
or shelter plus a cash or other contribution, as shown in
Table 10. This figure includes shelter and other contribu-
tions from sons and daughters who were heads of house-
holds, shelter from sons-in-law, and an occasional contribu-
tion from married daughters or single sons or daughters who
were in the home of the son-in-law. Sons-in-law in 104 of
these cases contributed the value of shelter to the recipient,
although they were not legally liable for support. In only
98 of 291 cases were the relatives able to make cash or other
contributions; these were usually less than $l5 monthly,
but occasionally were larger.

Table 10. Types of Contributions to 291 Persons receiving Old Age
Assistance from Children or Relatives who were Heads of Households,
December, 1941.

Head of Household.

son OR
DAUQHTEI

'HERSON-IN-LAW
Type RELATIVE.

CONTRIBL

! Per ! Per Per Per
Num- j Cent Num- Cent Num- Cent ! Num- Cent
ber. | Distri- ber. Distri- j ber. Distri- ber. Distri-

bution. j bution. ' bution, ! bution.*

Total 291 3 100.0 157 100.0 130 100.0 4

Shelter 193 I 66.3 87 | 55.4 104

Shelter and oth
Cash .

14 10

1 Other rules made for the estimation of contributions in this study for recipients

homes of legally liable self-supporting relatives were as folic
If theson or daughter was self-supportingaccording to the standard budget, but the income

•as substantially less than the amount exempted under the law for children outside the home,
shelter was not deducted unlessit was clear from the record that it was actually furnished.

If the son or daughter earned an amount over the legal exemption, i.e., a single child earn
ing 51,500 a year, 25 per cent of S5OO, or 510.40 monthly, was regarded as a contribut
addition to shelter.

2 Percentage not calculated because base less than 100.
•Excluding 872 cases in which child or relative was head of household but made no contri

bution.
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The needs of a few (13) of the recipients were adequately
met by the estimated contributions, that is, by the cash
contributions in addition to shelter. They were therefore
classified as ineligible for assistance under the rules in the
Standards of Assistance.

Contributions from Children Outside the Home. ■— The
great majority of the recipients had no child, son or daughter,
outside the home who would be required to contribute to
their support under the statutory regulations which took
effect in May, 1942. Over one half (55.2 per cent) of the
individuals receiving Old Age Assistance did have one or
more children living apart from them, but these children
appeared to be exempt from liability to support on account
of small incomes, dependents, or because they lived outside
the State. It is, however, of interest that there were 101
recipients (about 2 per cent of the total) who were in fact
receiving contributions from these children. In 64 cases
the children, married daughters without incomes of their
own, or out-of-State residents, who were not expected to
contribute under the law previously in effect, did make a
voluntary contribution. In 37 other cases children who
would not be expected to support under the new legal
provisions were giving actual contributions to their parents
at the time the study was made.

The number of children living apart from their parents
who would be presumptively liable for support of the
recipients under the new legal regulations was small. It
was estimated that there were 277, or about 6 per cent of
the recipients, whose children outside the home should
contribute. This figure is based on the amount of income
reported for the children as of December, 1941, and may
therefore be an understatement of the situation as it exists
after recent increases of wages in defense industries. Of
this number, 102 were known to be actually contributing
as of December, when the facts were assembled; the re-
maining children were either not contributing, or the facts
were unknown. In some cases the amount of the estimated
contribution was the same or higher than the actual con-
tribution; in a few cases it was lower.
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Among the 146 cases in which there were sons or daughters
outside the home who were presumptively liable under the
law, but contributing nothing, were some whose sons,
according to the local records, were earning exceptionally
good wages, that is, $6O, $7O or $BO a week, or even more.
No special investigation was made by the study staff to
see if there were unusual circumstances or obligations
which would affect the ability of these children to con-
tribute.

In one such case a mother lived with an employed daughter
whose earnings were small. The mother's needs, including
carrying charges on the home which she owned, were
reckoned as $52 monthly. She had three sons living outside
her home. One single son earned $43 weekly, a married
son Avith two children earned $6O weekly, and another
married son with three children earned $72 weekly. When
the expected contributions from these sons were estimated
according to the directions in the Manual of Standards of
Assistance, they amounted to $9O monthly, or considerably
more than the sum required to meet the needs of the mother.
It is presumed that none of these sons was contributing,
as the mother received the maximum grant given in this
particular locality, i.e., $3O per month in December, 1941,
and $4O in May, 1942.

Another example is that of a woman who lived alone
except for two lodgers. Outside the home was a married
son with two dependents who earned $B5 weekly, or over
$4,000 a year. So far as could be learned, he made no
contribution. Part of the recipient’s needs was met by
income from the lodgers, and the rest from the monthly
assistance payment of $3O.

In still a third case, a married son with one dependent
earned $123 per week, the highest salary reported. His
parents lived in a house owned by the mother. The father
received $25 monthly Old Age Assistance. The son was
believed to contribute toward the mother’s support, but
the amount he gave was unknown. According to the
estimate made on the basis of the rules, this son was able
to contribute sufficient to meet the needs of both parents.
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Other Income. Earnings of the spouse, although rela-
tiveljr infrequent, were available to apply to the needs of
73 cases. In these cases, the amounts which would be
available were estimated on the basis of instructions in the
Standards of Assistance. All earnings of the husband of
the recipient, except for expenses of employment, were
applied to the budgeted needs on a family basis. According
to the original instructions in effect at the time the study
was made, the earnings of employed wives were treated
in the same way. 1

The actual amount of income which recipients derived
from other sources, such as real estate, pensions and the
like, was applied to the budgeted needs of the individual
or family group, estimates not being necessary.

Computation of Amounts of Assistance According to Need.
The estimated amount of assistance was the same as the

total budgeted requirements of the recipient in all cases in
which there was no income, that is, in nearly two thirds of
the 4,555 cases. For the remainder, it was necessary to
deduct the income from the total requirements, the amount
of the assistance being the amount of the deficit. An illustra-
tion of an assistance plan worked up on a family basis, as
described on page 71, will clarify this point.

1 Recently the method of determining contributions from wives was liberalized
on the same basis as those of employed children. Hence, the amount of the contrib
the relatively few cases of employed wives was somewhat overestimated, accordir
present instructions. (See circular letter from State Department of Public Welfare
bureaus of oldage assistance and boards ofpublic welfare, July 23, 1942.)
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Family Budget Plan for Recipient, his Spouse and Employed Daughter-
Daughter Earns $86.65 Monthly

Budgeted Requirements (Monthly Cost).
Food for recipient, spouse and daughter

...... $32 65
Bent 25 00
Fuel and light . . . 11 25
Household supplies

...... gQ

Household replacements
...... 2 55

Clothing for recipient and spouse
...... 5 85

Personal needs for recipient and spouse
...... 1 95

Medicine chest supplies for recipient and spouse .... 40
Church contribution for recipient and spouse

..... 1 30
Total requirements

....... $Bl 55

Monthly Estimated Income.
r°° m End board ’ dauBhter in home ($5 per week for 4H $2l 65

Contribution in cash, daughter in home (after $16.50 employment ex- 24 25pense deducted).
Contribution from son outside home

..... 500
Total income

....... 59 qq

Deficit between budgeted needs and income, and amount of assistance $3O 65according to need.

1 aviations in Amounts of Assistance According to Need.
From the foregoing analysis it is clear that the wide

variations in the amounts of assistance according to need
{i.e., by standard budgetary methods) were due to the great
differences in individual needs based on living arrangements
as well as on available income. As has been pointed out, the
needs of persons in homes of others were generally less than
those of persons who were heads of households. Similarly,
the amounts of assistance needed by persons living with
relatives were less than those of persons who were respon-
sible for their own households. The needs of these recipients,however, could not be measured by such a simple test as
the number of persons in the household. Recipients living
with one other person frequently needed as much as re-
cipients living with two or more other persons.

It will be remembered that the amounts of assistance
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according to need exceeded $4O in 1,104 cases. Eighty per
cent of the individuals who needed these large amounts
were either alone or the heads of households of one or more
persons. This percentage included individuals in the cities
living in furnished rooms who had meals in restaurants as
well as others alone in their own homes. Many of those
recipients living with a spouse not eligible for Old Age
Assistance also were in this group of recipients needing
grants in excess of $4O. Most of the remaining 20.2 per
cent needing large grants were persons with medical needs,
including those in nursing homes and those in their own
homes who were physically incapacitated and needed a
housekeeper or some one to care for them; also included
were a few persons who owned their homes and had high
carrying charges, and a few whose lodging houses were not
profitable.

The reasons for the high estimates of assistance differed
somewhat for the recipients who lived in the cities and in
the small towns. Relatively more of the recipients in the
small towns than in the cities who needed more than $4O
monthly were either alone in their own homes or had special
medical needs. It should be remembered that relatively
more of the recipients in the towns than in the cities were
in homes without children to care for them. A small number
of recipients needed only small amounts of assistance or
were apparently not in need after contributions from
children and other income were deducted from their re-
quirements, according to the directions in the Manual of
Standards of Assistance. In making these calculations it
should be emphasized that the facts in the local records

ted for purposes of this study, and no additional
investigation made which might have revealed changes in
circumstances. Based on the available data, there were
42 individuals, or about 1 per cent of the total, who needed
less than $5 monthly, and 123, or 2.7 per cent of the total, 1

whose incomes as estimated by the rules in the Standards
of Assistance met their needs. Since there were no budgetary

1 Twenty-five of these persons wchild be eligible for small grants under the more liberal rules
for contributions from employed wives and children in effect July, 1942.
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deficits, these individuals were considered as ineligible for
Old Age Assistance.

The contributions from the sons and daughters in the
home were usually the source of the income which rendered
these persons ineligible. Contributions from children out-
side the home were another important source for these
recipients. It should be repeated that these contributions
were estimated according to the rules, and that in only a
few cases was it known that the actual contributions ex-
ceeded need. Sometimes it was recorded that the son or
daughter actually gave something toward the support of
the recipient. The amount, however, was smaller than
the amount estimated as necessary. One mother, for ex-
ample, who was receiving a grant of $3O in December
lived in the home of a self-supporting son with no dependents.
This son earned $260 monthly and, according to the record,
contributed $34.65 monthly. In this contribution was
included part of the wages of the housekeeper who gave
some care to the partially incapacitated mother. It was
estimated that the son should give enough to cover the
entire needs of the mother, which amounted to $43.85,
including special care.

There were also a few recipients whose husbands earned
enough to support them. In one unusual case a wife, who
operated a convalescent home, apparently earned enough
to support her husband who lived in the home. He was
receiving a grant of $lB per month Old Age Assistance.

In a few cases the actual rentals from real estate, income
from pensions and board payments from relatives met the
requirements of the individuals. One elderly woman of
seventy-three, for example, owned a home in which her
equity was $5,000. She had executed the necessary bond.
She lived on the second floor with her two sisters, both of
whom received Old Age Assistance, and a brother-in-law
who had a pension. There was also a lodger. She rented
the downstairs apartment, receiving $55 monthly. After all
expenses on the property were paid, the income, including
board payments from the relatives and lodger, exceeded the
budgeted needs. Another recipient, a man of seventy-four,
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who was alone and owned the house in which he lived,
received a gross income from rentals of $B5 monthly. After
the interest on the mortgage, taxes and the cost of repairs
were paid, he had a net income of $59.40 with which to
meet his expenses. Both these cases were regarded as
ineligible; the first case was actually receiving a $16.50
monthly Old Age Assistance grant, the second case $3O
monthly.

Comparison or Grants based on Legal Minimum and
Budgetary Systems.

Local Use of Budget Figures in December.
The extent to which local bureaus and boards used

budgetary methods as recommended by the Department to
compute the amounts of grants in December prior to the
publication of the Manual of Standards of Assistance is
indirectly indicated by a comparison of the actual grants
and assistance according to need. (See Charts 2 and 3.)
These figures and an analysis of the number of grants
actually based on budget figures indicate that the local
bureaus and boards frequently used budget figures at least
as “guides” to the needs of the recipients. The amounts
of the grants, however, did not necessarily correspond to
the amounts needed, either according to local estimates of
need or to estimates based on standard budgetary methods.

The expression “used as a guide” means that the expenses
of the recipient and the income were calculated and recorded,
but the amount of the grant was not the same as the deficit.
Actually, the amounts were frequently less than the needs
recorded, especially in cases of recipients alone without
resources. The following two local budgets, taken from
cases in two of the larger cities, illustrate the meaning of
the term “budget as a guide.” In neither case were the
total needs according to local budget figures as large as
those figured by the budget in the Standards of Assistance.
The actual grant in neither case quite reached the amount
of need figured locally.



HOUSE —No. 1475.1942.] 81

Woman Alone in Oim Home Rent, SIS Monthly.

Amount of Monthly Budgeted
Requirements.

Budget Items.
Local Budget, I Local Budget, Standard

Case 1. Case 2. Budget.

Rent SIS 00 Sl5 00 Sl5 00

Food 10 85 13 65 14 35

Fuel and light .... 4 35i 10 83 11 25
Clothing ..... 5 652 5 00 3 05

Household supplies ...
- - 20

Household replacements - - 85
Personal needs ....

- - 85

Medical supplies ....
- - 45

Church contribution ...

- - 65
Total requirements . . 535 85 544 48 546 65

Amount of December grant . 34 65 39 00

Fuel in kind given recipient during winter months
Incidentals and clothing.

In many cases the total of the budget figures recorded
locally came to $3O and coincided with the amount of the
legal minimum. For example, in the same type of case,
a woman alone paying $l5 rent, the budget figures would
run as follow’s: rent, $l5; fuel, $5; food, $10; total, $3O.
An adequate amount for food and a figure for clothing and
incidentals were omitted presumably in order to arrive at
the legal minimum of $3O. Sometimes the item for fuel
would be omitted and that for clothing included. In one
city where $35 was frequently given to such cases, the budget
figures would read as follows: rent, $l5; fuel, $5; food,
$10; clothing, $5; total, $35. Budget figures for recipients
in homes of relatives might be even more elementary, i.e.,
$25 per month, board and room; $5, clothing and inci-
dentals; total, $3O. Elementary as these budget figures
were, they have been used in making the analysis for
Table 11.

Local budget figures so defined were used as the basis of
the December grants in 27.4 per cent and the basic legal
minimum rate as the basis in 28.4 per cent of the cases.
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Budget figures were used as guides in most of the remaining
cases, but the amount of the grant did not correspond to the
amount of the budgetary deficit. As the figures show, the
legal minimum was frequently given even when the budget
was used as a guide.

As has been noted, grants of the recipients in the cities
were less frequently based on the legal minimum than the
grants of recipients in the small towns, particularly in the
towns in which there was no agent or social worker. Table
11 shows that the legal minimum was the basis of 27.1 per
cent of the grants of the recipients in the cities, compared
with 43.7 per cent in the small towns.

These figures conform to the statements of the officials
who were interviewed concerning their policies with respect
to basing grants on budget figures before the Manual of

Table 11. Local Methods of Figuring Actual Grants to Persons receiving
Old Age Assistance in Cities and Towns, December, 191+1.

Total. Cities. Towns, Type 1. 1 *

Method of p er per Per perFiguring. Num- Cent Num- Cent Num- Cent Num- Cent
ber. Distri- ber. Distri- ber. Distri- ber. Distri-

bution. bution. bution. bution.

Total 4,655 100.0 3,064 100.0 1,043 100.0 448 100,0

Budget used 1,250 27.4 960 31.0 236 22.6 64 14.3

Individual . . 1,116 24.5 860 28.1 196 18.7 61 13.6
Family . . 134 2.9 90 2.9 41 3.9 3 0.7

Budget used as guide 1,544 33.9 989 32.3 433 41.6 122 27.2
Full legalminimum 675 14.8 331 10.8 262 25.1 82 18.3

given.

Another amount 869 19.1 658 21.5 171 16.4 40 8.9
given.

Legal minimum 1,29 1 28.4 83 0 27.1 265 25.4 196 43.7

Full amount . 942 20.7 590 19.3 196 18.8 156 34.8

Deductions . . 278 6.1 185 6.0 59 5.6 34 7.6

Additions . . 71 1.6 55 1.8 10 1.0 6 1-3

Appeal decision 41 0.9 33 1.1 6 0.6 2 0.5

Method not clear 429 9.4 262 8.5 103 9.9 64 14.3

1 Agents or social workers under civil service.
No agent or social worker employed.
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Standards of Assistance was issued. Officials in the majority
of the cities and larger towns (those in which agents or social
workers were employed) stated that they used budget
figures either as a basis for the grants or as guides. But
officials in 13 of the 37 cities and 4 of the 45 larger towns
included in the study said that they did not use budget
figures to help in fixing payments. In the 26 towns in which
the elected officials themselves did the work, budget figures
were less frequently used. Only one elected official stated
that he used budget figures prior to the issuance of the new
Manual, 6 that they used budget figures for guides, and
19 that they did not use such figures.

The Local Maxima in Relation to Local Budget Figures

Great variations were found in the practices of bureaus
and boards in cities and towns with respect to the amount
of the maximum. Officials in the cities, as has been stated,
were more inclined to be liberal than those in the small
towns. However, there were also great variations in the
practices of officials in different cities concerning maximum
rates. Figures published by the Bureau of Research and
Statistics of the Department for May, 1941, show’ that the
percentage of persons in cities receiving more than the
legal minimum of 830 ranged from less than 1 per cent in
one city to 57 per cent in another. 1 This distribution is
very similar to that in the study sample for December. In
9 of the cities studied, the legal minimum was also the local
maximum except for very unusual cases, usually those in
need of nursing home care. Only 2 per cent of the recipients
included in the study in December in these cities received
over 830 compared with 51.2 per cent in one other city.
On the other hand, even before the new legal minima were
effective, several of the bureaus of Old Age Assistance in
the large cities granted $4O or more to many of their re-
cipients. In one of these cities 15.2 per cent and in another
25.7 per cent received $4O or over in December.

1 Massachusetts Department of Public Welfare, Bureau of Re
Relief Statistics, Vol. IV (February, 1942), p. 12.

Aid and
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A close relationship was found between the amounts of
the grants and use of budget figures. In general, the cities
which used budgetary methods gave the largest grants.
There were 843 recipients in the study sample in cities
who received more than the legal minimum. The grants
of 90 per cent of this group were based on budget figures.
The grants of the remainder were either based on additions
to the legal minimum, or the basis of the grant was not
clear. One per cent was based on an appeal decision.

Actual Grants in Relation to Local Budget Figures

From the analysis of the grants given after the new basic
minimum rates went into effect, May, 1942, there was little
evidence that the local bureaus and boards had adopted the
new standard budgetary methods to help in fixing the
amounts. Of course, it should be remembered that July 1
was the last date for which information was received for
the study concerning the new grants. Indeed, it appeared
that the use of the legal minimum rates as the bases for
computing the grants was more prevalent than before.
The importance of the legal minima as bases for the grants
was due to the effort to comply with the law. It was neces-
sary to give the recipient $4O, whether he needed it or not
according to the budget figures; also, the reluctance of the
local bureaus and boards to exceed the $4O minimum, even
in cases of need, caused a concentration of grants at this
figure. As of May, 1942, none of the recipients included
in the study in 14 cities received more than the $4O basic
minimum rate.

The points brought out in the preceding discussion may
be illustrated by the following cases which show the amounts
of the actual grants based on the old and new basic minimum
rates in relation to the needs of the recipients, as figured by
local and standard budgetary systems. They also illustrate
the fact that differences in policies of the various city bureaus
of old age assistance cause uneven treatment of recipients
whose needs are similar. For the sake of clarity, the same
type of case discussed before (page 81), the woman alone in
her own home without resources, is taken for illustration.
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Amounts of Grants Computed by Different Methods, Woman Alone in Own
Home without Resources.

City A. City B. ! City C. City D.

December grant .... $3O 00 $34 65 539 00 $43 00
May grant ..... 40 00 40 00 40 00 43 00

Estimated needs (local budget) 40 83 37 82 44 48 44 35
Estimated needs (standard budget) 43 65 46 65 46 65 47 00

The first recipient lived in a city in which the grants
were based on the legal minima, $3O in December and $4O
in May. The fact that the local budget amounted to $40.83,
and the budget according to standard methods to $43.65,
did not affect the amount of the grant. Individuals, how-
ever, with needs like these benefit from the new minimum
basic rates.

The second individual, whose needs were $3 more than
the first, lived in a city in which recipients without resources
generally received $34.65 prior to the new law T , even if their
needs were higher. This December grant was $3 less than
that estimated as needed by local budget figures, and $l2
less than estimated by standard budgetary methods.

The third individual lived in a city where the policies of
the local board were more liberal. She received $39 in
December, about $4 less than her needs according to the
local budget, and $7 less than her needs according to the
standard budget.

The fourth individual in a city with a still more liberal
policy received $43 in December and in May. Her needs as
estimated by the local budget were only $1 more than the
amount granted, and this amount was only $4 less than
needed as estimated by the standard budget.

The local budgets in other cases differed markedly from
those calculated according to the methods recommended
in the Manual of Standards of Assistance, because the bases
of the local and standard assistance plans were different.
One recipient, for example, lived in the home of his son,
daughter-in-law and their two children. The son earned
121 per week. According to the Manual of Standards of
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Assistance, this son would be regarded as “borderline,”
unable to furnish shelter. The recipient would be expected
to pay board at a rate of 87 weekly, and his total needs
would amount to $37.25, the amount of the estimated
assistance. The local board members thought the son should
provide free shelter to the recipient, and thus deducted §5
from the total needs estimated as $3O. The actual grant
to the recipient was $25 monthly, or $l2 less than his needs.

Relation of Actual Grants to Living Arrangements.
The local bureaus and boards in December did take into

consideration the needs of the recipients in relation to
their living arrangements, even though in many cases they
did not follow a budget. Correlation of the amounts of
the December grants with the living arrangements of the
recipients indicates that the higher amounts were given
those individuals who were either alone or were the heads
of households, and to those in nursing homes. Grants
exceeding $3O were given to 28.1 per cent of the recipients
who were either alone or were heads of households of one
or more persons, and to 58.4 per cent of those in nursing
homes and boarding with non-relatives. (See Table XVIII,
Appendix.) On the other hand, recipients living in the
homes of sons or daughters who were legally liable, or those
living in the homes of sons-in-law, seldom received grants
in excess of the legal minimum. Indeed, grants to these
individuals were frequently less than the legal minimum,
indicating that an amount for shelter or other contribution
had been deducted. These statements hold true not only
for the recipients who lived in the cities, but also for those
in the towns, especially the larger towns in which paid
employees were under civil service. Even in the small
towns, where the legal basic minimum rates were most
common, the persons who were heads of households or
were in nursing homes were among the few who received
grants in excess of the legal minimum.



HOUSE —No. 1475.1942.] 87

Comparison of December Grants and Assistance According to
Need.

Although the actual grants were roughly adjusted to
the living conditions of the recipients in December, the
amounts in many cases, according to standard budgetary
figures, were inadequate. Seventy-one per cent of the indi-
viduals needed larger monthly grants than they received.
The proportion who needed larger grants was similar in
the cities and in the towns. On the other hand, some
individuals received more than they needed. Twenty-

Table 12. Amounts of Differences between Actual Grants and Needs
estimated by Budgetary System, Persons receiving Old Age Assistance
before and after Law Setting New Legal Minima.

December, 1941 May, 1942.

Amount of Difference, Per Cent Per Cent
Number. Distri- Number. Distri-

bution. bution.

4,555 - 4,555Total

4,555 100.0 3,834 100.0Total reported

76 1.7 79 2.1No difference
Grant received less than estimated need

Less than S 5 00 .

S 5 00- 9 99
10 00-14 99
15 00-19 99
20 00-24 99

3,221 70.7 1,905 49.7

1,170 25.7 993 25.9
1,035 22.7 592 15.4

598 13.1 192 5.0

291 6.4 88 2.3

0.790 2.0

28 0.6 11 0.300-29 99

30 00 and over 9 0.2 2 0.1
1,258 27.6 1,860 48.2Grant received more thanestimated need

Less than $5 00 .

S 5 00- 9 99
10 00-14 99
15 00-19 99
20 00-24 99
25 00-29 99
30 00 and over .....

603 13.2 1,013 20.4
307 6.7 497 13.0

3.0 180 4

8282 1.8

54 1 39 1.0
20 0.50.8

19 0.539 0.9

Closed, transferred, etc. 426

Status changed 296
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eight per cent, including cases classified as ineligible accord-
ing to the Standards of Assistance, were in this category.
Only 1.7 per cent of the individuals received an amount of
assistance which exactly met their needs. In other words,
only a start had been made up to December, 1941, toward
the individualization of the amounts to recipients accord-
ing to needs.

The large discrepancies between the amounts of assistance
estimated as needed according to the standards and the
grants actually given are indicated in Table 12. There
were 3,221 recipients who needed from $1 to over $4O in
addition to the amount they received. In this group were
31.5 per cent who needed at least $lO or more in addition
to their actual grants; the others needed smaller amounts.
The few individuals who needed additional amounts as
large as $25 or $3O or more were usually those who were
physically incapacitated and needed housekeeper or other
service or nursing-home care.

Other recipients, 1,258 in number, were receiving $1 to
$3O more than they needed, according to the standard
budgetary methods. This number included 123 classified
as ineligible. Amounts over $lO in excess of needs were
not common except in the ineligible cases, 39 of whom were
receiving $3O or more in excess. There were two principal
reasons that amounts larger than needed were given the
recipients. Many of the grants were based on the basic
legal minima rather than on the needs of the recipients.
In many other cases the local evaluation of income was
less than the amount estimated as available, according to
the rules in the Standards of Assistance. In other words,
available resources were not always deducted from the
total needs. Other reasons included some cases in which
needs of recipients according to the local budget amounted
to more than those according to the standard budget.

The total sum of money which these individuals in the
study sample needed to bring their grants up to the amounts
required under standard budgetary methods was $25,866
per month. Since the sum of $9,989 was being spent to
give other individuals grants in excess of their needs, the
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monthly cost of adjusting the grants according to need
would be the difference, or 815,877. Applying this figure
for the sample to the total case-load, the additional cost
of the budgetary system would be about 1300,000 monthly
over that of the legal minimum system in effect December,
1941.

Grants, December, 1941, before New Legal Number of Difference between
Minimum Rates Effective. Recipients. Grants and Need.

Total 4,555

Grants adequate to meet need .... 76 -

Grants inadequate to meet need . . 3,221 $25,866
Grants excessive to meet need

....
1,258 9,989

Difference - $15,877

Comparison of Grants Based on New Legal Minimum Rate
and Assistance According to Need

The grants given recipients after the new legal minimum
rates went into effect in May, 1942, were also compared
with the amounts according to need. The comparison
shows that under the new system recipients did not receive
amounts adapted to their individual needs. About one half
of the individuals received less and the other one half more
than they required. Only 2.1 per cent received the exact
amount they needed. The percentage of individuals re-
ceiving less than needed was 49.7, compared with 70.7 in
December. Many of those who received the new $4O
minimum were not getting enough, and many others receiv-
ing this amount had more than enough. Among 1,303
recipients granted this amount, 675 received more than
needed, 577 less than needed, and the few remaining the
exact amount.

the grants of the recipients in the towns were more
likely to be excessive in relation to their needs than the
grants of recipients in the cities. ■ Compared with 55.6
per cent of the individuals in the small towns (Type II),
46.1 per cent in the cities received more than needed. No
doubt this difference is caused by the fact that the grants
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of individuals in the small towns were more frequently
based on the $4O legal minimum than in the cities. This
sum, however, was larger than necessary to meet the ex-
penses of some persons in small towns whose rents or carry-
ing charges on property were low.

The additional amount of money which the individuals
in the study sample needed to meet their budgeted deficits
was $11,229, an amount little less than the $11,592 given
to other individuals in excess of their needs.

Grants after New Legal Minimum Rates Number of Difference between
Effective, May, 1942. Recipients. Grants and Need.

Total 4,555

Grants adequate to meet need .... 79
Grants inadequate to meet need .... 1,905 811,229

Grants excessive to meet need ....
1,850 11,592

Inapplicable, cases closed or status changed . . 721

Equitable treatment could be accomplished if the $ll,OOO
were redistributed - withdrawn from the recipients who
do not need it and given to the recipients who do need it.
If this plan were applied to all Old Age Assistance recipients
in the State, fair treatment could be attained without
increasing costs. Indeed, as the figures on page 95 show,
the cost would probably be less.

The grants of the majority of the recipients who needed
additional amounts were within $lO of the total required.
However, 320 persons, or 8.3 per cent of the total, needed
between $lO and $3O more than they received. Among
these were individuals who were in need of special care on
account of illness, or who were responsible for common
household expenses. In this group, also, were a few individ-
uals with high carrying charges on their family homes
from which it would seem a hardship to move. In general,
the increase from $3O to $4O monthly for individuals alone
without resources helped those in this category to get more
adequate assistance; also the increase from $25 to $32.50
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for man and wife each getting Old Age Assistance grants
enabled such couples to receive amounts which more nearly
met their needs.

Grants in excess of need, as stated above, were received,
in May, 1942, by nearly one half of the individuals included
in the study. As Table 12 shows, the amounts in excess
ranged from less than $1 to over $3O per month. Of the
total, 13.0 per cent received between $5 and $lO in excess
of need, and 8.8 per cent $lO or more. Forty-six individuals
classified as ineligible because their estimated incomes met
their needs actually had grants between $2O and $3O,
inclusive, in May.

Many of the individuals who received amounts in excess
of need were living in the homes of children or other relatives
classified either as on the “borderline” of need or as “self-
supporting.” The budgeted requirements of recipients
with relatives on the borderline of need, it will be remem-
bered, generally amounted to about $35 monthly. The
needs of recipients with self-supporting relatives, when
shelter was not deducted, amounted to about $25 monthly,
or $l5 less than the new minimum for recipients with only
one other member of the family.

The new law setting the basic minimum rate of $3O for
recipients in family groups and $4O for recipients in homes
with one other person worked inequalities, especially among
those recipients in homes of relatives. Cases were cited
by local officials during the course of the survey of recipients
who had moved out of family groups in order to get the
benefit of the $4O instead of the $3O grant. One recipient,
for instance, who, prior to May, 1942, lived with a sister
and brother, all getting Old Age Assistance, moved out of
the household to live alone in order to be eligible for $4O.
Another case showing the difficulty of the local boards which
have not adopted a budgetary system to assure equitable
treatment under the new law was described as follows:

The joint grant of an old couple, both recipients of Old
Age Assistance for a number of years and without resources,
was increased in May from $5O to $65 to comply with the law.
It happened that the wife had a brother, also an Old Age



HOUSE — No. 1475. [Dec.92

I

Assistance recipient, who was living with his daughter and
son-in-law. .Since the son-in-law was furnishing shelter,
the grant was reduced from $3O to $2O in May. The brother,
dissatisfied with this reduction, decided to move to the home
of the old couple. With this a
the couple and the brother,
according to the definition,
using the legal minimum a*
joint grant of the old couple
the brother to $3O. In this
seem to get fair treatment.

arrangement, the three persons,
constituted a “family group”

Thereupon, the local board,
s the maximum, reduced the

3 to $5O and increased that of
s case the old couple did not

The needs of recipients who were boarding with one
relative were much the same as the needs of those boarding
with two relatives. The law, however, requires that they
receive different amounts. One old man, for example, lived
with a widowed daughter and her two children. Since the
daughter’s income nearly met the standard budget, the
recipient paid board at the rate of $6 per week, or $26 per
month. With the additional budget items, his total needs
came to $31.40. His grant, unchanged in May, was $3O.

Another man living with his single daughter with no
other person in the household also paid beard of $26 per
month. His total needs, as in the preceding case, ap-
proximated $3l monthly. This man’s grant, however, in
May, as legally required, was raised to $4O.

The considerable number of recipients living in house-
holds of relatives on the “borderline” of need generally
paid for room and board at a rate of $7 per week. With
the other items their needs usually reached $35 monthly.
Therefore if they lived with one relative in May they re-
ceived $4O, or $5 more than they needed. On the contrary,
if they lived with two or more relatives they received $3O,
or $5 less than they needed.

More striking inequalities were found among recipients
in households of self-supporting relatives. For example, the
needs of one such woman who lived in the home of a self-
supporting son-in-law and married daughter amounted
to $25.05 monthly. This budget was figured on the basis
of $lO for shelter which the son-in-law did not feel able to
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furnish, $10.50 for food, and $4.55 for clothing and inci-
dentals. In May the recipient was granted $3O, that is, $5
more than necessary to meet her needs.

But another woman living in the home of her self-sup-
porting brother, no one else in the household, needed a
total of $26.50 a month, only $1.50 more than the other
case. This woman, however, received an increased grant
of $4O in May, or $12.50 in excess of her needs.

Assistance According to Need Adjusted to New Legal Minimum
Rates.

It should be emphasized that the preceding discussion
relates to the amount of assistance for persons based on
their needs according to standard budgetary methods only.
When the computation is made basing the grant on
budgetary methods plus an amount necessary to comply
with the law setting basic minimum rates, 1,417, or 37.6
per cent of the persons studied, would receive assistance
in excess of need. Although these additional amounts
would frequently be small, ranging from less than $5 to
•120 per case, the total comes to about $6,000 monthly for
the persons in the study. When these figures are applied
to the total case-load, the amount of money which would
be expended unnecessarily totals an estimated $140,000
per month. Under a mandatory budgetary system without
a legal minimum law this amount of money could be saved.

Comparative Annual Costs.
To summarize the preceding discussion, Old Age

Assistance costs based on individual needs are estimated
to be considerably higher than the costs of the old legal
minimum system; that is, costs estimated according to
budgetary methods are higher than the actual expenditures
for grants to recipients in 1941, according to the legal
minima then in effect. But costs based on individual
needs are no more and probably less than the costs of the
new legal minimum system in effect since May, 1942.
In other words, it would cost no more to give individuals
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the additional amounts they need if the excessive amounts
now given other individuals were eliminated. The other
method of computing grants at present recommended in
the Manual of Standards of Assistance, i.e., to base amounts
on need, and, if necessary add a sum to comply with the
legal minima, is more expensive.

The differences in the costs of these methods of com-
puting grants have been indirectly indicated by the preced-
ing discussion. The differences may be directly shown by
the average monthly grants per case before and after the
new legal minimum system was in operation. The amounts
estimated according to need are also given for comparison.

Average Monthly Grants Per Case. 1

December, 1941
May, 1942 .

S2B 70
32 90

Estimate based on budgetary methods ....

Estimate based on budgetary methods adjusted to
32 10

legal minima 34 10

Estimates of the annual costs of the different methods
of computing grants have been made for the entire case-
load in the State, based on the monthly grants to the
recipients included in the study sample. The estimates
show, first, that the budgetary system of computing grants
would probably cost three and one half million dollars a
year more than the amount expended in 1941, according
to the old legal minimum system; second, the estimates
indicate that the cost of the budgetary system would
probably be about $300,000 per year less than that of the
legal minimum system in operation since May, 1942. It
should be explained that the estimates for the 1942-1943
expenditures are extremely rough. They are based upon
the expenditures of a 4.8 per cent sample of the case-load
for one month, and cannot take into account changes in £
case-loads or changes in policies of local boards regarding

1 These averages are based on the grants to cases in the study sample. In order to have a

uniform basis for comparison, supplementary grants for medical and other needs are not
included. The December average is therefore a little lower than the published figures for the
whole case-load, which are inclusive of supplementary grants.
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maximum payments which may take place before May,
1943. The third estimate shows that the cost of the
budgetary system adjusted to comply with the new legal
minimum rates would be over thirty-five million dollars
a year. The cost of this system would therefore be one
and one fourth million dollars more than the cost of the
legal minimum system as it is operating today.

Estimated Differences in Costs of Old Age Assistance Payments to Total
Number of Recipients in State According to Legal Minima and Budge-
tary Systems. 1

Monthly. Annually.

Estimated Costs According to Difference
Expenditures. Expenditures. t

“

Budgeta?y
System.

Budgetary system ..... $2,819,191 $33,830,292

System prior to new legal minima, 1941 2 . 2,516,647 30,199,764 $3,630,528
System after new legal minima, 1942-1943 3 2,844,184 34,130,208 299,916
Budgetary system adjusted to legal minima 2,952,506 35,430,072 1,599,780

1For figures on which estimate based, see Table XIX, Appendix
2 The 1941 estimate was based upon expenditures for the 5.2 per cent study sample of the

December, 1941, case-load. The annual expenditures for 1941 as estimated are somewhat
lower than the actual expenditures published for this year, due to the fact that supplementary
payments for medical and other expenses were omitted in this estimated figure. Addition of
supplementary payments would increase the estimated 1941 annual cost to §31,725,192.

8 The 1942-1943 estimate was based upon expenditures for a 4.8 per cent study sample of
the July, 1942, case-load. This estimate may be affected by changes in the size of the case-
load or further changes in grants before May, 1943.
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In order to insure equitable treatment of recipients of
Old Age Assistance under a mandatory budgetary system
of determining grants, skilled local administration is essen-
tial. Some data were secured in the course of the present
study which throw light on the present situation and may
serve as a basis for conclusions concerning the advisability
of a mandatory budgetary system. This information re-
lates to the organization and functions of the local bureaus
of old age assistance and boards of public welfare, the num-
ber of agents, supervisors and social workers employed in
relation to the number of cases, their procedures in taking
applications and investigating needs and resources. The
qualifications of the local personnel and the quality of their
work, except as indirectly indicated, were outside the scope
of the study. Special attention was paid to the type of
administration in the small towns without employed agents
or social workers. Most of the data in this section of the
study were obtained through special visits in May and June,
1942, to the executives of local bureaus and boards; the
case-loads cited are as of December, 1941.

The great variations in the types of organization, func-
tions and methods of the local bureaus and boards in this
category cf assistance depend very largely on the size of
the city or town not necessarily on the population, but
on the number of persons receiving Old Age Assistance.
The variation in size of the case-loads in the 351 administra-
tive units in the State is shown in the following table;

Introduction.

PART 11.

SOME ASPECTS OF LOCAL ADMINISTRATION.
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Table 13. Type of Administration and Old Age Assistance Case-loads
in Cities and Towns of State, and Number included in Study.

Administrative Unit
,d Age Assistance Administration

and Size of Case-load.
In State. In Study.

Total 351 • 107

Agents or social workers employed (Type I) 219 82
Cities .......... 39 37
Towns, case-loads 400 and over ..... 5 5
Towns, case-loads under 400 ...... 175 40

No agent or social worker employed (Type II) 132 25

Towns, case-loads 100 under 400 ..... 10 2
Towns, case-loads under 100 ..... 122 23

In the 37 cities included in the study, the number of
persons receiving Old Age Assistance ranged from 258 to
over 16,000. Fifteen cities had case-loads over 1,000. In
5 of the 45 towns with regular paid staff, included in the
study, the case-loads were over 400. In the other towns
they were under 400, usually between 100 and 300. As
has already been pointed out, only a small representation
of the 132 towns were included in the study in which no
agent or social worker is employed, and in which the elected
officials do the work. In the 25 administrative units of this
type which were visited, the case-loads, with two exceptions,
were under 100, and frequently under 50. Nine towns had
fewer than 25 recipients of Old Age Assistance.

Organization.

The relation of the administration of Old Age Assistance
to the boards of public welfare or boards of selectmen
follows no set pattern. With some exceptions, the boards
of public welfare in the cities administer all categories of
public assistance. Boards of health and charities in several
cities have the duties of the boards of public welfare. In
four cities which have a commission form of government,
no boards of public welfare had been established, and, at
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the time of the study, administration of public welfare
was in the hands of salaried agents or commissioners. In
the towns, either boards of public welfare or boards of
selectmen administer public assistance. Thirty-seven of
the towns included in the study had established boards of
public welfare which were usually elected. In two of these
towns the same individuals were elected, both as selectmen
and as members of the board of public welfare. There
were other variations, as in one town where the selectmen
had appointed three members of the board of public welfare
for indefinite terms. In the remaining towns the selectmen
undertook the duties of the board of public welfare.

Types of Bureaus of Old Age Assistance.
To safeguard aged persons from the social stigma tradi-

tionally inherent in public poor relief, the provisions of the
law and the policies of the State Department have sought
to differentiate the administration of Old Age Assistance
from that of General Relief. A provision of the law dating
back to the original Old Age Assistance Act requires each
board of public welfare to “establish a division thereof to
be designated as the bureau of old age assistance.” 1 The
law does not specify as to whether this division should
consist of a board, or, as is now the case in several cities
which have a commission form of government, of a paid
supervisor and visitors. Bureaus of old age assistance,
consisting of boards of three or more members, were estab-
lished in 20 of the 37 cities included in this study. One of
the four cities without a public welfare board had established
a bureau of old age assistance. In most of the remaining
cities the boards of public welfare acted in lieu of a bureau
of old age assistance. In the towns, particularly in the
smaller towns where relatively few persons receive Old
Age Assistance, bureaus of old age assistance were less
common. Sixteen of the 45 towns with employed staff
(Type I) which were visited had formally established
bureaus of old age assistance. Only 3 of the 25 smaller

1 General Laws, c. 118A, § 2.
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towns (Type II) had such separate bureaus. In the majority
of the towns the public welfare boards or the selectmen
acted as the bureau of old age assistance. Generally, in the
small towns, business pertaining to Old Age Assistance
recipients was taken up at the regular meetings of the boards,
or was handled informally by the member of the board in
charge of this category of assistance.

The composition of the bureaus of old age assistance has
been influenced by the rules of the Department. The present
rule recommends merely that the bureaus be composed of
three persons. 1 Formerly, the rule required that the bureau
be composed of three persons, one of whom should be an
interested citizen other than a selectman or member of the
board of public welfare. In 1939 the State Supreme Court
held that this rule prescribing minimum requirements for
the organization of the bureaus of old age assistance went
beyond the rule-making power of the Department, and that
the local boards of public welfare were entrusted with the
establishment of the bureaus.2

The bureaus of old age assistance were usually appointed
by the boards of public welfare, but occasionally by the
mayor or city council. Three types of bureaus in the ad-
ministrative units visited in this study were distinguished.
Most common was the type composed of one or several
members of the boards of public welfare and one interested
citizen, as required under the former rule. Twenty-six of the
39 bureaus were of this kind, as Table 14 shows. There
were some variations. In a few places the Commissioner
of Public Welfare, the supervisor of Old Age Assistance
and one member of the board of public welfare constituted
the bureau. In one small city there were three members
of the bureau, a representative from the board of public
welfare who acted as chairman, the supervisor of Old Age
Assistance, and the mayor. The second type, found in 3

1 Massachusetts Department of Public Welfare, Rule 7, Relating to the Administration of
the Old Age Assistance Law.

2 Furlong v. Ayers, 305 Mass. 455.
Acts of 1941, c. 729, § 10, specifically includes among the rules and regulations which the

Department may adopt, “provisions relative to . . . the organization of the activities of
bureaus of old age assistance under this chapter.”
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cities and 2 towns, consisted of committees of the members
of the boards of public welfare. The third type consisted
of separate bureaus, none of whose members were on the
board of public welfare. Only 5 cities and 1 town had
organized bureaus of this type. Usually they comprised
three members, not including the Old Age Assistance su-
pervisors who might attend meetings. One of them, how-
ever, was composed of the welfare agent, the Old Age Assist-
ance supervisor, and one interested citizen. At least two of
the bureaus were inactive. One had not met for two }rears,
and another, more recently appointed, had not had a meet-
ing.

Table 14. Composition of Bureaus of Old Age Assistance in Cities and
Towns Included in Study, June, 1942.

Towns, Type Id
Composition of Bureaus or Total Cities 1 ]Boards acting as Bureaus. ' ' C“s

„

e' lo!Hd Case-load Case-load4UU ana Under 400. Under 400.Over.

Total 107 37 5 40 26

Bureaus of old age assistance:
2 members of board, 1 other 26 12 i 1 10 3

Committee of board * . 5 3 - 2
Separate bureau 6 5 - 1

Bureau inactive . . 2 - 2
Board of public welfare acts .38 14 2 14

Selectmen act .... 27 - - 13 14

No board or bureau . . 3 3 -

Agents or social workers under civil si

No agent or social worker employed.
Board of public welfare.

Functions of Bureaus and Boards.
The functions of these bureaus, or, in the absence of

special bureaus, of the boards of public welfare and of select-
men, are important in connection with the principal sub-
ject of this study, namely, the determination of grants.
Many of the bureaus and boards determine policies in con-
nection with the grants, whether the budgetary system oi
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the legal minimum system shall be used, what the maximum
shall be, whether supplementary grants for medical needs
shall be allowed, and the like. In addition, many of them
act on the amounts of the grants in each individual case.

The great variations in the responsibilities which these
bureaus and boards assume make it impossible to classify
them exactly. An advisory bureau was defined as one which
makes policies and gives advice, but generally does not take
action on individual cases. A supervisory board is one which
ratifies the decisions of the agents or other workers after
they take action. Bureaus and boards were regarded as
having administrative functions if they made decisions on
individual cases before the agent or supervisor was allowed
to take action. Administrative functions might include
one or all of the following responsibilities: decision on each
new application, whether to reject or accept it; the amount
of the grant; decisions on all changes in grants and closings
of cases; decisions on supplementary grants for medical
or other needs; and decisions on regular grants exceeding
the usual maximum. Some of the bureaus and boards, al-
though they had the final authority, routinely accepted the
recommendation of the agent or supervisor. Others, how-
ever, did not always accept such recommendations, and
occasionally did not ask for recommendations.

In ten of the cities, advisory bureaus or boards had been
established, and in one a bureau which seemed to be super-
visory. Eleven of the bureaus and boards in the towns
visited were regarded as advisory and twr o as supervisory.
All the others had one or more administrative functions in
relation to the grants.

To make clearer the great variations in these functions, a
few examples are given. The bureau of old age assistance
in one large city assumes entireresponsibility for the amounts
of grants. The Commissioner of Public Welfare is a mem-
ber of the bureau, but the visitors who know the cases are
not encouraged to be present at the meetings, and there is
no Old Age Assistance supervisor. The members meet a
half day weekly, review the histories of each case and the
visitor’s recommendations, reject or approve the new eases,
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and determine the amount of the grant. They allow no
pay-roll changes without their consent. Recipients who
have complaints to make sometimes appear in person before
this bureau.

Another administrative bureau allows the Old Age As-
sistance supervisor more latitude. This bureau, consisting
of three members none of whom is on the public welfare
board, meets one evening a week with the supervisor of
Old Age Assistance. The supervisor verbally presents the
facts in each new case, together with his recommendations.
Usually, but not always, the bureau approves the recom-
mendations. This supervisor is allowed to make changes in
grants when he thinks necessary, but usually brings all
cases before the bureau for its approval before taking any
action. In still another large city it is customary for the
agent or supervisor to present to the members of the bureau
a short written summary of each case, together with the
budget and a statement of the budgetary deficit. Although
no formal recommendation is made, the bureau usually
approves a grant to cover the deficit. The same procedure
is followed in cases in which changes in grants are desired.

A few of the executives who were interviewed said that
the bureaus or boards tended to give an amount somewhat
less than they recommended if this amount exceeded the
legal minimum. In a few other places it was stated that
the bureau sometimes made grants when the supervisor
recommended that the application be rejected or made
grants larger than recommended. In some cities the bureau
allowed the agent or supervisor to make decisions onroutine
cases and took up only cases involving questions of appli-
cation of policy. In one large city a committee of the board
of public welfare acting as the bureau considered only cases
for which the supervisor recommended amounts larger than
the usual maximum or supplementary grants for medical
needs. In addition, this bureau considered the cases of
recipients who had made complaints.

In the twenty-five small towns visited in which the elected
officials did the work, there were also variations in the re-
sponsibilities which the boards assumed. The member of
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the board in charge of Old Age Assistance sometimes took
practically all responsibility. He made decisions on new
cases, on rejections and approvals, on amounts of grants and
changes. He might informally consult the other members
or he might not. In ten of the towns, the boards took charge
and passed on all cases when they met. The board in another
town passed formally on denials but not on amounts of
grants. The three bureaus of old age assistance, in towns
with case-loads of 71, 60 and 45, respectively, were adminis-
trative bodies.

Staffs in Relation to Case-loads.

It is customary in the cities to handle Old Age Assistance
on a categorical basis with a separate staff of workers,
usually consisting of a supervisor and social workers. Other
workers handle the other categories of public assistance.
In the 15 cities with case-loads of over 1,000, and in 18 of
the cities with case-loads smaller than this, the bureaus and
boards employed separate workers for this category. In
one city Old Age Assistance and Aid to Dependent Children
were combined. In the three remaining cities, with rela-
tively small case-loads, there was no separate personnel for
the Old Age Assistance work,
all categories of assistance.

the same workers handling

Use of the same workers for
assistance was common in the
the number of cases was small
part-time workers for each

all three categories of public
administrative units where
The attem.pt to substitute

category for one full-time
worker covering all cases, obviously would be inefficient and
impractical in most instances. This integration of case-
loads is recommended by authorities on public assistance,
on the gr<pund that this arrangement is more economical
and efficient. They point out that in families where the
members receive more than one type of assistance it is
better to have just one worker make the visits. Since all
public assistance is based on individual need, although
each special category has its own eligibility requirements,
each application presents the same basic problems and
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deserves equal consideration of the individual’s require-
ments and resources.

Only 13 bureaus and boards in the 45 towns included
in the study employed separate workers for Old Age Assist-
ance. In most of the others, including several towns with
more than 400 cases, the same workers handled all categories
of public assistance. There were two towns in which Old
Age Assistance and Aid to Dependent Children were
combined.

Since the amendment to the Federal Social Security
Act took effect in 1940, requiring the establishment of
personnel standards on a merit basis for Old Age Assistance
and Aid to Dependent Children, 1 progress has been made
in bringing the staffs of agents, social workers and other
employees under civil service. In June, 1942, there were
219 administrative units in the State in which the employees
were under civil service. 2 The 132 remaining towns did
not employ agents or social workers, though some of them
had clerical workers under civil service. The elective and
appointive officials exempt from civil service may carry
on the work for the Old Age Assistance recipients. 3 Most
of the executives of the city boards of public welfare and
bureaus of old age assistance were under civil service in 1942.
A few were appointive officials of boards of public welfare,
and one in charge of Old Age x\ssistance was an elective
official. In one town, where the agent had failed to qualify
under the merit examination, the visitor and clerk carried
on the work for the Old Age Assistance category.

The State Department recommends that whenever there
are over 200 Old Age Assistance cases a supervisor of
visitors be appointed. 4 A former rule, held beyond the

Acts of 1941, c. 4i

d States Statutes at Large, Vol. LIII, Chap. 066, Title I
Department helcDepartment of Public Welfar

qualifying examinations in September, 1940, forall incumbents who held positions on April 15,
1940, when the rules for the merit system went into effect. Persons who qualified under this W

n were brought
n for local publicActs of 1941, c. 402, § 1, provides for the establishment of a

are departments, “except the position of a member of the board of public welfare or
‘xcept the position of anyboard having charge of a bureau
when such position is or iiwers and duties of a board

to be filled by popular elei
Massachusetts Department of Public Welfare, Rule 7, Relating to the Adminif

Age Assistance Law
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rule-making power of the Department by the same court
decision to which reference has been made, required that a
supervisor of Old Age Assistance be appointed in cities
and towns assisting more than 100 individuals, to act as
executive officer of the bureau of old age assistance. Most
of the city departments of public welfare which had separate
workers for the Old Age Assistance category employed
supervisors or assistant supervisors, locally called “Old
Age Supervisors,” for the Old Age Assistance category.
One large city had two assistant supervisors, but they were
classified under civil service as social workers. In another
city where there were over 1,200 cases and 3 visitors, no
supervisor had been appointed. Only a few of the towns
employed more than one worker for the Old Age Assistance
category.

The rule of the Department now in effect recommends
that no visitor or social worker be required to Carry more
than 200 cases. If the working out of budgets according
to the Manual of Standards of Assistance were to be required,
case-loads as low as this would be needed. At the time the
study was made, however, staffs did not meet this standard.
Average case-loads per worker were computed for adminis-
trative units which employed separate personnel for the
Old Age Assistance category. In making the calculation,
supervisors were excluded if they did not make visits,
although they might interview applicants in the office.
Only 10 administrative units, includixrg 2 of the largest
cities, had 200 or fewer cases per worker. Case-loads in the
other cities and towns, with separate staffs for Old Age
Assistance, were higher than the standard, including 6
cities in which there were 400 or more cases per worker. (See
Table 15.) In one city, where the case-loads were unassigned,
the acting supervisor was the only regular worker for the
298 cases. She did all the clerical work for this category,
took applications in the office, but was seldom able to leave
the office to make visits. A worker was employed irregularly
at 65 cents an hour, usually several days a week, to make
home visits. In another place, with over 500 Old Age
Assistance cases, one visitor gave one half time to visiting
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Table 15. Average Old Age Assistance Case-load Per Worker in Cities
and Toivns with Separate and Integrated Staffs, December, 1941.

Number of Cases in

CITIES AND FIVE TOWNS,
Average Case-load per Worker. 1 Total. large towns. type i. 2

1,000 and Under Under
Over. 1,000. 400.

Total .......
82 15 27 40

Old Age Assistance, separate category 46 15 20 11
200 or less ...... 10 2 3 5
201-299 13 3 7 3
300-399 15 6 6 3
400-499 4 3 1
500 and over

..... 2 1 1 -

No assigned case-loads ...
2 - 2 -

All categories integrated ...
33 4 29

Old Age Assistance and Aid toDependent 3 - 3 -

Children combined.

In figuring case-loads, supervisors are excluded unless they visit cases
Agents or social workers under civil service.

recipients in this category. The regular visitor had been
drafted for military service some months previously. The
inadequacy of the number of visitors in relation to the case-
loads is intensified by the fact that in many of the administra-
tive units clerical service is also inadequate. Hence, records
are not kept up to date and visitors use their time in writing
or typing their reports, time which should be spent in
interviewing and visiting.

In the towns with integrated case-loads the local boards
usually employed an agent to take charge of all categories
of public assistance. These agents sometimes had a visitor
to help them and sometimes did all the work themselves,
including the clerical work. Others employed a clerical
worker. The employment of a visitor in addition to the
agent did not seem closely related to the number of cases,
as would be expected, but rather to the policies of the various
local boards. In one town, for example, the agent had
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charge of 209 Old Age Assistance cases and 48 other cases;
a clerical worker but no social worker was employed.
Similarly, in another town, the agent helped by a clerk
had a case-load of 217 on Old Age Assistance and 31 cases
in the other categories. In contrast, one town with 86 and
another with 76 cases on Old Age Assistance employed
both an agent and a visitor. One local board employed a
half-time agent for the 30 Old Age Assistance and 2 other
cases. Not only did the agent in many towns have all three
categories of public assistance to look after, but he was
often involved in other work for the town, such as Soldiers’
Relief, W. P. A. certification, distribution of Federal com-
modities, and occasionally also in the work of the board of
health. At the time of the study visit, several agents were
engaged in work for the Selective Service and rationing
boards in addition to their other duties.

Six of the towns visited did not have an agent but em-
ployed a full-time or part-time social worker. In these
towns the elected member of the board of public welfare
or selectmen carried most of the responsibility and some-
times did much of the actual work. In one such town
a full-time visitor was employed, especially for the Old
Age Assistance category. But he was an elderly man
and the chairman of the board actually did much of the
interviewing, some visiting of applicants, and made all the
decisions. The members of the board of selectmen ofanother
town, including the chairman of Old Age Assistance, inter-
viewed, visited applicants, and made the decisions. The
clerk of the selectmen, who had qualified as social worker
by passing the civil service examination, did the clerical
work for the 72 cases, made some visits, but gave at least
one half of his time to other clerical work for the town.
In both these towns the administration resembled that of
towns in which elected officials aided by clerical workers
carried on the work.
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Towns without Employed Social Workers
In the 25 small towns (Type II) visited, the official in

charge of Old Age Assistance might be chairman or clerk,
or one of the members of the board of selectmen or board
of public welfare. In several towns one member of the
board served as the chairman of public welfare, one as chair-
man of Old Age Assistance, and one as chairman of Aid to
Dependent Children. The selectmen of one town, elected
for three-year periods, “took turns” serving as chairman
of Old Age Assistance. At the time of the visit the chair-
man of public welfare was the member who understood
the rules and procedures relating to Old Age Assistance.
The members of some other boards were elected annually,
a procedure which meant frequent changes in administra-
tion. Two of these officials stated that several months
were needed to learn Old Age Assistance procedures. On
the other hand, by virtue of re-election, several officials
were found who had done the work for years, one of them
for the past thirty years.

These elected officials sometimes gave nearly all their
time and sometimes only a few hours a week to Old Age
Assistance work, depending partly on the size of the case-
load and partly on their other occupations and interest
in the work. In three towns with relatively large case-
loads the officials said that they spent practically full time
on public welfare work. One of these, a member of the
board serving as chairman of Old Age Assistance, had
charge of 253 cases and received a salary of $1,200 per year.
In another town the member of the public welfare board in
charge had a case-load of 99 Old Age Assistance and 59
other cases, receiving $936 annually for the work. In the
third town a member of the board of selectmen serving as
public welfare chairman received $965 annually. At the
time of the visit he had 97 Old Age Assistance and 32 other
cases under his care.

In the smaller places salaries appeared to be exceedingly
uneven in relation to the amount of work. They cannot,
however, be closely analyzed because they frequently
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include compensation for the other duties of the selectmen.
Some of these salaries were considerable. One clerk of a
public welfare board, employed in a clerical capacity full
time in a neighboring city, attended to his public welfare
duties in the evening. He had 46 Old Age Assistance and
23 other cases and received a salary of $625 per year. His
wife answered the telephone and other calls from applicants
or recipients during the daytime. Another chairman of a
board ot public welfare, a farmer in a rural community
said that he spent his evenings and spare time on 63 Old
Age Assistance and 28 other cases, and received $550 per
year. His wife did the clerical work at 35 cents per hour.In another rural place the selectman, the chairman of public
welfare, had only 16 cases in the three categories and
received about the same salary, $540. Perm,, s more
common was the smaller salary of $lOO per year received
by the clerk of the public welfare board in another small
community. Here there were 20 Old Age Assistance and
3 other cases. His wife, daughter and occasionally their
friends helped him by doing the clerical work without pay.
In still another small town the selectman serving as chair-
man of public welfare received only $35 per year. He took
care of 37 Old Age Assistance and 10 General Relief cases.
He had done the work for eleven years for this small com-pensation and appeared to regard it as his civic duty. His
wife helped him by doing clerical work and revisiting cases
on a voluntary basis.

Office Quarters.
One of the rules of the State Department recommends

that separate office quarters be provided by the board of
public welfare for the administration of Old Age Assistance. 1
The cities and towns which had separate staffs for the OldAge Assistance work usually complied with this rule. In
several of the larger cities the Old Age Assistance bureauwas housed in a separate building, or, more often, in separate

Depj Public Welfare, Rule 7, Rel; Administnihe Old Age Assi
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rooms in the same building with the other public welfare
offices. In some places these quarters were adequate and
provided space and privacy for interviewing applicants.
There was, indeed, great contrast between the modern,
well-lighted offices with separate rooms or cubicles for
interviewing provided in some cities with the extreme
congestion in others. Especially when the offices were
in city halls, the space allotted was likely to be insufficient.
In one of the cities, for example, with more than 2,000
recipients of Old Age Assistance, the room allotted to this
category was so crowded that the visitors were asked to
report only once a week on separate days. In order to
ensure privacy, applications were taken in the homes.
Another example of extremely inadequate office space
was a room in which the desks for six visitors, seven clerks,
typewriters and files were so near together that there was
barely space to walk. There was, however, a separate office
for the supervisor where applicants could be interviewed.

In the towns with small integrated case-loads, one or
two rooms in the town halls usually served for all kinds of
welfare work. In the still smaller towns which did not
employ visitors the selectmen’s office in the town hall was
frequently used. In 13 of the 25 towns visited the elected
official did the work for all types of cases in his home.

Usually the records of the Old Age Assistance cases were
suitably filed in steel file cases in both cities and towns.
Several of the officials who used their homes for offices had
a large steel file case in the dining room or other room.
But there were four towns visited where the case records,
which are confidential documents, were not properly filed.
In one place they were seen lying around on a table at the
official’s regular place of employment. In one place they
were kept in a cardboard box in the living room, and in
another place, in a carton in the official’s bedroom. In
one rural community the clerk of the board lived on the
second floor of a two-family house, and his mother, an Old
Age Assistance recipient, lived on the ground floor. For
purposes of convenience, the records were kept in a card-
board box in the home of the mother.
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Local Procedures Relative to Determination of

Need and Resources.
From the point of view of basing a budget on the needs

of the individual, complete and up-to-date information is
essential. The data available in the case records in the
various administrative units were extremely uneven at
the time this study was made. Sometimes all the necessary
facts were recorded, and sometimes, in order to work up a
budget, further inquiries had to be made. Therefore, during
the interviews with local executives and officials, inquiry
was made concerning some aspects of the procedures in
obtaining the facts relating to need and resources of the
applicants. The determination of the eligibility factors of
age, citizenship and residence has been covered in Federal
and State case reviews, and is outside the scope of the
present study. Verification of property, insurance, savings,
pensions and the like has also been covered in these other
studies and was not included here. Information on these
latter items was usually available for the budgeting pur-
poses of this study in the records of the recipients.

Application for Assistance.
To get a complete understanding of the facts necessary

to make an assistance plan, skilled interviewing of the
individual when he first applies at the local office, 1 followed
by a visit to his home, is recommended in the Manual
for the Administration of Public Assistance of the State
Department. 2 When the number of cases warrants, the
Manual recommends that a specially designated person
conduct all office intake interviews. Several of the larger
cities employed experienced intake interviewers to take the
applications. In 14 cities the supervisors or social workers
interviewed the applicants, and in 11 other cities clerical
workers, sometimes special intake clerks, did the inter-
viewing. In several cities no one person was assigned to

1 Massachusetts Department of Public Welfare, Manual for the Administration of Public
Assistance (mimeographed, revised, May 1, 1941), Chap. 11, p. 1.

Ibid., Chap. 111, p. 2.
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this task, but the supervisor, visitor or clerk, depending on
which worker happened to be in the office, took the applica-
tions. In several cities, after a brief interview and instruc-
tions as to the documentary proofs, the applicant was given
the application blank to take home. On account of crowded
office quarters and lack of personnel, the policy in four
cities was for a clerk to interview the applicant briefly, and
tell him that a visitor would call at his home to take the
application. In one of these cities, for example, where
there were no separate quarters for the Old Age Assistance
work, the name, address and other identifying data of the
applicant were taken and placed in a register. The applicant
was then told to secure proof of age and citizenship, and
that the visitor would call at his home in a few days to
take the application, and, if necessary, to help secure the
proofs.

In most of the 45 towns visited, in which an agent or
visitor was employed, this worker usually took applications
in the office. In the smaller towns, however, especially
those where the town hall was not conveniently located
for residents of the rural parts of the township, the agent
or visitor went to the homes to take applications. The
individual was not required to come to the office.

The usual policy in the small towns without social workers
was for the applicant to telephone or send a message to the
chairman or some other member of the board. The member
of the board, sometimes the person in charge of Old Age
Assistance and sometimes the member who lived near the
applicant, would then call at the home and help the individ-
ual fill in the application form. As one official said, this
was the only way in which to ensure privacy, as the select-
men’s office was “too public.” However, there were varia-
tions. In a few places employing a clerical worker this
person took applications, and in a few other places the appli-
cant went to the home of the chairman or clerk of the board.
The rule of the Department that applicants who are
physically able should apply in person at the office 1 does

Massachusetts Department of Public Welfare, Rule 1, Relating to Notice and R
ment
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not seem applicable to the situation in the rural town-
ships.

One of the ways in which the department has sought to
safeguard the interests of the old person has been a require-
ment that the date of the initial request for assistance
should be regarded as the date of application, even though
at this time the applicant is unable to furnish all the detailed
information necessary for final action. Local policies varied.
Many of the executives and officials interviewed, especially
those in places where intake was well organized, stated
that the practice was to date the application as of the day
of the original office interview. However, officials in 12
cities and 6 towns said that applications were not dated
until after documentary proofs, age, citizenship and resi-
dence were obtained. In the towns where the application
was filled in at the time of the home visit, the date of this
visit was usually taken as the date of application. The
practice of not dating applications until after documentary
proof of eligibility is received, or until the completion
of the application at the date of the home visit, is not in
accord with the policy that the applications be dated as
of the time of the first request for assistance.

Home visits, in accordance with Department policy, were
practically always made. These visits might follow office
application or might be in place of office application. There
might be a few exceptions to this statement in the very
small towns where applicants went to the home of the
board member to make out the application form. So far
as could be determined, the lack of information concerning
family composition, status of spouse and children, needed
for budgeting, was related not so much to variations in
procedures or even to information obtained, but rather to
variations in the completeness with which the facts were
recorded.

Relatives’ Ability to Support.
As the earlier section of the study shows, recorded in-

formation with respect to the ability of children to support
varied greatly in adequacy. In some of the smaller as well
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as the larger administrative units this information was
available and kept up to date, but in many places additional
information was needed before a budget could be made.
Uniformly, however, the reliance of the local bureaus and
boards is on correspondence, on form letters or question-
naires sent out to children, usually to those in and outside
the homes. These forms, carefully drawn up, request
information concerning the earnings of the son or daughter
and sometimes his or her spouse, information concerning
assets and liabilities, and ability to assist the parent. Some-
times these questionnaires are in the form of an affidavit.
Many local bureaus and boards do not approve assistance
until replies to these questionnaires are received. The
local boards and bureaus have not adopted a policy of
interviewing legally liable children, either those in the home
or those outside the recipient’s home, except in unusual
cases. In only a few places was it the practice to make a
personal contact unless the children happened to be in the
home at the time of the home visit. Occasionally, visitors
may ask a son or daughter to come to the office for con-
sultation. With the prevalence of large case-loads it would
probably be impossible to make these personal contacts.

In several of the smallest administrative units the officials
made little effort to reach sons and daughters even by
correspondence. Eight officials stated that they did not
use the “relative report forms,” or used them irregularly,
but depended on their personal knowledge of the resources
of the recipient.

Verification of the wages of sons and daughters in the
home was a routine part of the investigation in many of
the cities and larger towns. Officials in 17 of the 25 small
towns said they did not attempt to check wages of relatives,
and several others that they did this only in unusual cases.

If the budgetary system is to be successfully instituted,
current information concerning need, family status, and
resources of recipients should be available. In most of the

Frequency of Reinvestigation.
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cities and towns with employed personnel, periodic visits
were made to the homes of the recipients. According to
Rule 10 of the Department, 1 local bureaus of old age assist-
ance “shall make a reinvestigation in the home of each
recipient at least semi-annually, or more frequently when
necessary, for the purpose of proving the need for
continuance of the assistance.” In some cities it is the
present policy to make visits quarterly, as formerly rec-
ommended by the department. The towns with regular
staff usually have a policy of semi-annual visits, but do
not always carry out this policy. Analysis of the records
of the recipients included in this study revealed that 70.9 per
cent in the cities and 52.2 per cent in the towns (Type I)
had been visited within the six months prior to the date
of the study. In the cities there were only 9 per cent who
had received no revisit within a year, or none since the date
of the original investigation. In the towns this percentage
was larger, 11.0 per cent having received no visit within a
year, and an additional 17.5 per cent no visit since the
original application. (See Table 16.) One overburdened
agent, who had over 200 Old Age Assistance cases, as well
as cases in other categories, said that it was impossible to
find time to make revisits. Prior to the date the new
amounts of assistance went into effect in May, 1942, he
sent out questionnaires to the recipients which he thought
yielded satisfactory results. In another town where there
was also one agent with a case-load of over 200, revisits on
some recipients had not been made for three or four years,
and some of the legally liable children had never been
contacted.

Not all of these revisits, however, can be considered re-
investigations. There were great variations in the amount
of information recorded. In some of the largest and also
in some of the small administrative units the information,
which included a recheck on the earnings of legally liable
children, was complete and recent. In other places the data
were insufficient to work up a budget without procuring

1 Massachusetts Department of Public Welfare, Rule 10, Relating to Notice and Reim-
bursement.
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Table 16. Period between Last Revisit and December SI, 1941, Persons
Receiving Old Age Assistance in Cities and Towns.

Cities. Towns,Type I. 1 Towns,
1 Type ll.*Total.

Per Per I Per Per
Num- Cent Num- Cent Num- Cent Num- Cent
ber. Distri- ber. Distri- ber. Distri- ber. Distri-

bution. bution. I bution. bution.

Per

4,555 100.0 3,064 100.0 1,043 100.0 448 100.0Total

Less than 3 months . 1,541 33.8 1,201 39.2 274 26.3 66 14.7
3- 5 months 1,266 27.8 973 31.7 I 270 25.9 23 5.1

12.2 402 13.1 138 13.2 16 3.6nth

11 months . 299 6.6 208 6.8 64 6.1 27 6.0

12-14 months . 103 2.3 55 1.8 22 2.1 26 5,8

15-17 months 79 1.7 42 1.4 22 2,1 15 3.4

18-20 months . 65 1.4 20 0.6 30 2.9 15 3.4
21-24 months . 46 1.0 28 0.9 12 1.2 6 1.3
25 months and over 107 2.4 42 1.4 28 2.7 37 8
Not reported . 15 0.3 5 0.2 - - 10
None since original visit 478 10.5 88 183 17.5 207 46

Agents or social workers under civil servic
No agent or social worker employed.

more information. As one visitor reported, “In this town
reports of revisits contain one or two lines and are the same
in every case. Since neither relative nor wage reports are
secured, cases are continued without consideration of
need.” It was in this town that one visitor made 80 revisits
in ten days.

In the small towns in which there were no regular workers
employed, revisits were not always made. Seven officials
stated that it was not their policy to make them. The
figures for revisits to the recipients in these 25 towns show
that only one fifth had been visited within a six months’
period. As far as could be learned, nearly one half had
not been visited since the date of the first home visit, as
Table 17 shows.

Some of these recipients had been receiving assistance
three or four or more years. One official stated that he
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Table 17.—Period between Dale of Original Notice and December 31,
1941, 478 Persons Receiving Old Age Assistance to whom no Revisit

was made in Cities and Towns.

Period. ' Total. Cities. I Towns, Towns,
Type I. 1 Type 11.2

i i ~\
— !

Total 478 88 183 207

Less than 6 months .... 110 40 44 oy
6-11 months ..... 63 19 28 16

12-23 months ..... 69 8 24 37
24-35 months ..... 59 7 9q ,, 0

36-47 months .... 40 3 14 23
48-59 months 63 r.

■r 14

Agents or social workers under civil
■ial worker emplc

tried to make visits but feared that they were “haphazard.”
Sereial stated that they frequently saw' the recipients
about town and usually heard about any changes in theircircumstances. In one town the member of the board incharge of visiting drove the school bus; in another, one of
the board members delivered ice and had frequent oppor-
tunity to see the recipients. One chairman of Old AgeAssistance said he did not believe in reinvestigations because
people might regard such visits as inquisitions. He andthe other members of the board, however, made friendly
visits; he had recently visited one sick old lady almostevery day for three weeks. In very few of these towns wastheie sufficient information recorded, either on the original
or revisit, to work up a budget, but frequently the chair-
man or other board member knew the cases well and wasable to give the essential data.
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Relation of First Grant op Assistance to Date of
Application.

The policies of the local bureaus and boards in making
the first grant of assistance payable to cover the period
since the date of application seemed of sufficient importance
from the point of view of the welfare of the recipients to
warrant analysis. A provision of the law dating back to
1933 1 states that financial assistance shall be given from
the date of application. 2

Twenty-six of the administrative units among the 82
with employed personnel, included in the study, usually
paid retroactively to the date of first application; that is,
the individuals received assistance from the recorded date
of the application in compliance with the provision of the
law. In studying the new cases in these cities and towns,
it was found that some exceptions were made to this policy.
These exceptional cases did not receive assistance from the
date of application for various reasons. Some were transfers
from other cities or towns, and their assistance began from
the date the other town discontinued payment. Others
made application while in a hospital, and payment began
on the day they were discharged. Others were transferred
from other forms of public assistance. It should also be
remembered that the recorded date was not always the
date of the original request.

There were 54 cities and towns included in the study
where assistance was not given from date of application.
Frequently the applicants received the first grant payable
two weeks in arrears, so that part of the period between
the date of application and the first payday was covered.
In the administrative units, where grants were made in
advance, the individual received no assistance between the
date of application and the payday following the date of
approval, a period which might be thirty days or more.

Acts of 1933,
2 "Financial assistanceshall be given from the date of application therefor, but in no event

before the applicant reaches the age of sixty-five, and in determining the amount of assistance
to be given for any period preceding the date on which the application was favorably passed
upon, consideration shall be given to the amount of welfare relief, if any, given to such appli-
cant during said period under any other provision of the law.” Acts of 1936, c. 436, § 1.
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In these administrative units the officials were either un-
aware of the legal provision or ignored it. Some of them
stated that they did give assistance in emergency cases
where delay would be a hardship, that is, to persons who
were “in need,” including persons unable to pay their
board in nursing homes, or others who had incurred obliga-
tions for food or shelter while awaiting action on their
applications. The practices in the 25 small towns visited
were not studied on account of the small number of new
cases.

The period of time which elapsed between the date of
application and the date from which Old Age Assistance was
granted was analyzed for 780 new cases in 48 administrative
units. These places were selected for study because no
clear statement of policy was obtained during the inter-
view, and did not include 32 cities and towns wffiere the
officials definitely stated it was against their policy to
make retroactive grants. One other town where no informa-

Table 18. Number of Days Elapsing between Date of Application and
Date from which First Grant was paid, Persons Receiving Old Age
Assistance in 26 Cities and 23 Towns. 1 '

Payment

Number of Days. Total.
In Advance. In Arrears.

Total 881« 256 626
Total reported 780 221 559

Grant not retroactive ..... 398 124 274

I-IO days 128 16 112
11-20 days 105 29 76
21-30 days 83 44 39
31-40 days 44 17 27
41-60 days 31 16 15
61 days and over ..... 7 2 5

Grantretroactive 382 | 97 285
Not reported 101 [i 35 66

1 Only towns (Type I) included which employed agents or social workers under civil service.
2 Every third new case in five large cities and all new cases in the other cities and towns were

included in a three months’ period, April, May, June, 1942.
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tion was obtained was excluded. About one half of the new
cases in the places studied received grants which were
retroactive to the recorded date of the first application.
The other one half did not receive retroactive payments.
The period of time elapsing between the date of application
and the date assistance began in these cases was usually
less than thirty days. One fifth of the cases, however,
waited longer than this a few as long as sixty days, as
Table 18 shows.

Generalizations on local administration are difficult to
make because of the great variations in local organization
and procedure of the different administrative units. The
types of local bureaus and boards varied from the old age
assistance bureaus set up as bodies separate from the boards
of public welfare, to boards of public welfare or boards of
selectmen acting in lieu of a bureau. In the large administra-
tive units, formally organized bureaus of old age assistance
were much more common than in the towns. Some bureaus
and boards were advisory, although the majority had
administrative functions in relation to decisions on the
amounts of grants to individuals. Separate staffs of super-
visors and social workers for the Old Age Assistance category
were generally employed in the cities. In a few cities with
small case-loads, and in most of the towns, integration
of the three categories of public assistance was common.
Although the standard of not more than 200 cases per worker
was met in some of the cities, extreme inadequacy in the
number of workers in relation to the case-loads was more

common. Inadequacy in the number of personnel is, no

doubt, related to weaknesses in the local procedures of
determination of needs and resources of recipients. In
some large cities, and also in some of the smaller units,
adequate and up-to-date information regarding need and
the ability of relatives to assist was available. On the other
hand, in many places this information was very incomplete.
Although factual data were not assembled on this point,

Summary.
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lack of information regarding ability of legally liable rela-
tives to assist and the contributions they actually made
seemed more closely related to lack of reinvestigation
rather than to lack of periodic revisiting.

The problem of local administration of Old Age Assistance
in the 132 units in the State not employing regular workers
was indicated by the findings concerning the 25 small
towns included in the study. Lack of recorded and current
information concerning family status and resources would
make it especially difficult to establish the budgetary system
in the small towns. The idea prevalent in many of these
small places of an old age pension as opposed to assistance
based on need would also militate against the establishment
of a budgetary system. But in order not to overemphasize
the problem of the small town, it should be repeated that
only 6 per cent of the recipients of Old Age Assistance in the
State live in small towns with this type of administration.
Also, although the work of many of the elected officials
was informal in nature, and frequently not in compliance
with the rules appropriate to the larger administrative
units, the assets should not be overlooked of the personal
interest in and knowledge of the recipient’s circumstances.
As assets of personal interest and local responsibility could
be maintained and further implemented through combina-
tions of towns, a part-time worker could be employed to
provide the technical and clerical assistance so badly needed
to insure accurate use of existing law, rules and policies.
This arrangement has already been made in several places.

An enabling act was passed in 1936 to provide for the
creation of welfare districts. This act, however, offers
numerous complications that could be avoided by the
simple sharing of a skilled worker’s time by several towns
which would otherwise retain their own identity and respon-
sibility for administration under the bureau of old age
assistance.
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SOME ASPECTS OF APPEALS.

The appeal provisions of the Old Age Assistance Law
give to any person who feels that an injustice has been
done to him by the local board (the administrative unit)
an opportunity to have the case reviewed by the Depart-
ment of Public Welfare (the supervisory agency). The
system enables the state agency to rectify erroneous deci-
sions and to prevent discrimination in the handling of the
assistance program. While the appeal process is quasi-
judicial in nature, as interpreted in a public assistance
program, emphasis is placed upon handling the claim on
an individual and personalized basis, and every effort is
made to minimize the legal formality usually associated
with similar procedures. Part I of the study has discussed
the computation of assistance payments according to
budgetary methods. Part II dealt with the variances
existing in the administrative set-ups of the cities and
towns throughout the Commonwealth. In this part of the
study, an effort was made to determine the effect which a
uniform budgeting system would have on the appeal system,
and the relationship between the incidence of appeal and
the different types of local administrative set-ups.

Since 1933 the Old Age Assistance Act has included
provisions for appeal to the State Department for any
person aggrieved by the actio'n taken by the local board of
public welfare. 1 Until 1939 the statute delegated to a
“board of appeal” the duty of conducting investigations
and rendering decisions on appeal claims. The present
section, as amended in 1939, abolishes the “board of appeal”
and provides for “fair hearings” before the Commissioner
of the Department or a referee designated by the Commis-
sioner. The law specifies four bases on which an appeal
may be filed:

Introduction.

PART 111.

i Acts of 1933, c. 219
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1. The matter of denial of assistance by the local board of public welfare
or bureau of old age assistance;

2. The matter of a change in the amount of assistance given;

3. The matter of withdrawal of assistance;
4. The matter of failure to receive adequate assistance under this chap-

ter by reason of the non-fulfillment of any agreement made by a
third person to contribute toward the support and maintenance of
such aged person;

and, in addition, allows an appeal after thirty days in the
event that the local board has failed to approve or reject
an application for assistance. 1

While the case-load on Old Age Assistance has increased
each year up to and including 1941, the number of appeals
has increased at a considerably higher rate. Table 19 shows
the number of appeals acted on each year by the State
Department of Public Welfare since the appeal provisions
were first included in the law in 1933. The continued in-
crease in appeals during 1942 despite declining case load, is
partly attributable to the many changes in legislation which
went into effect during that year, and partly to a rule
adopted by the State Department which requires that local

Table 19. Annual Case-loads for Fiscal Years ending November SO,
and Appeals acted upon by State Department, 1933-191$.

Appeals.
Year. j Case-load.

Number. Per Cent.

1933 18,399 16 -2

1934 20,320 106 0.5
1935 25,303 259 1.0
1036 45,276 178 0.4
1937 63,908 852 1.3
1938 75,014 1,422 1.9
1939 81,359 2,019 2.5
1940 86,160 2,325 2.7
1941 86,938 2,396 2.8
1942 ' 84,532 2,986 3.5

1 Acts of 1939, c. 481
2 No percentage shown as appeal law in effect only from September 23.
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boards notify clients in writing of the right to appeal the
local decision.

The volume of appeals appears to be large (close to 8,000
in the past three years), but there are many factors which
tend to influence this number. Applicants for Old Age
Assistance, recipients of grants under the law, their relatives
and friends, and even members of the bar and public officials
frequently misapprehend the scope and intention of the
Old Age Assistance Act. In addition, the press on occasion
has unintentionally publicized certain aspects of the law
while omitting other very relevant portions, thus tending
to build up in the public mind a concept that the law con-
stitutes a pension system. Pension groups, interested in
liberalizing legislation affecting the aged, have in recent
years become very active in the Old Age Assistance field,
and in a number of instances have counselled persons to
appeal, regardless of the merits of their case. Finally, there
is the natural tendency to appeal since the remedy is avail-
able.

In view of these factors which tend to increase the number
of appeals, a proper study of them requires more than a
general analysis of the claims filed. Particular considera-
tion must be given to those appeals on which the decision
of the local board of public welfare or bureau of old age
assistance was reversed by the state agency. In those
instances where the state agency reversed the decision of
the local board, an effort will be made to compare the factual
data on which the local decision was based with the informa-
tion upon which the State’s decision was made, and to
determine the basic issue which caused the conflict of results.

Disposition of Appeals by State Department

During the six months’ period studied (January 1 to
June 30, 1941), 1,149 appeals were filed with the State
Department. (See Table 22.) Of these, 24.3 per cent were
approved by the State Department, that is, the local deci-
sion was reversed; 67.7 per cent were denied by the State,
that is, the local decision ivas upheld; 8.0 per cent were
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withdrawn, that is, the appeal claim was disposed of without
a formal decision by the State Department.

The Issues Involved in Appeals Filed.
The issues involved in the appeals filed are shown in

Table 20. The most common problem is the question of
“children able to support.” Over 45 per cent of all appeals
were on this particular issue. The next highest percentage
of appeals was from persons considered to have “sufficient
income or resources.” This classification includes persons
in receipt of a private pension or old age benefits, those in
receipt of rentals and other forms of income, and those whose
spouses were considered able to support them. The 78
appeals classified as ‘ ‘ present allotment covers full budgetary

Table 20. Issues Involved in Actions of Local Boards on Cases ivhich
Appealed, and Action taken by State Department, January 1-June
30, 1941.

Total. Action Taken.

Issue Involved. Per
Num- Cent Ap- n • , With-
ber. Distri- proved. e ea ' drawn,

j bution.

Total 1,149 100.0 279 778 92
y
I

1. Age, citizenship or residence . . 52 4.5 20 27 5

2. Savings, property or insurance 122 10.6 22 95 5
3. Children to supplement or support . 520 45.3 92 391 37
4. Sufficient income or resources . . 169 14.7 50 103 16
5. Present allotment covers full budgetary 78 6.8 28 39 11need.
6. Present allotment covers full budgetary 55 4.8 17 37 1need less shelter.7. Unsatisfactory explanation of expendi- 48 4.2 13 35

tures.
8. Not deserving

..... 19 1.7 6 11 2
9. Failure to co-operate

.... 22 1.9 9 10 3
10. No action by local board l . . . 13 1.1 1 5 7
n - oth er 46 4.0 20 24 2
12. Unknown 5 0.4 1 1 3

1 Six cases in this group filed a claim of appeal before making request to local board; the
remaining 7 cases filed claims of appeal thirty or more days after making request as provided
by law. The approved case was one of the latter group.
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needs” were those where the appellant had no other known
income and the local board considered the grant which the
appellant was receiving adequate. The 55 appeals classified
as “present allotment covers full budgetary needs less
shelter” were those where the appellant had no known
income other than shelter and the local board considered
the grant being given sufficient. Over 71 per cent of all
the appeals (lines 3-6) involved issues of budgeting, evaluat-
ing resources, and the ability of children to support.

Appeals Approved.
Two main tests were applied for purposes of determining

why the State Department approved the appeal, that is,
reversed the local decision. These tests were: (1) the com-
parison of the factual information upon which the local
board and the State Department based their decisions, and
(2) determination of the essential reason for the difference
in the action taken by the two agencies. In the first test
appeals were placed in three classifications.

1. Those appeals approved where the facts known to the
local board and the facts known to the State Department
were substantially the same; that is, the appeal investiga-
tion or hearing brought out virtually no new information
other than that which the local board had at the time of its
action. An example of this type of case is that of a person
denied assistance by the local board because of failure to
establish proof of age. The local board at the time of its
decision had in its possession some documentary evidence
and several affidavits relative to the issue of age, but did
not consider them sufficient proof to establish the point
conclusively. The State Department, acting on the same
evidence exclusively, made a decision that the appellant
was eligible for Old Age Assistance.

2. Those appeals approved where the facts known to the
State Department as the result of either a field investiga-
tion or evidence submitted at the hearing were substantially
different; that is, the local board did not have as much
information as the state agency, and the new information
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was sufficiently different to warrant a reversal of the original
decision. In many instances inadequate investigations
by the local board were the cause of the lack of complete
information, but in a number of cases failure of the appellant
to furnish the information requested was the cause. A
typical case in this class is that of a person who appealed
because the local board felt that his or her children, earning
good salaries, should contribute, but whose children were
not actually in a position to contribute because of medical
expenses and debts. The new information on which the
local board’s decision wr as reversed was the illness or in-
debtedness of the children. The reason for the local board’s
lack of knowledge of these most important factors might
have been either inadequate investigation on the part of
the local board or reticence on the part of the appellant.

3. Those appeals approved in which there was a change
in factual situation. In this class of approved cases a ma-
terial change in the facts occurred between the date of the
last action by the local board and the date of the hearing or
investigation by the State Department, and this change in
fact was the primary cause of the State Department’s re-
versing the local board’s decision. A typical case is as
follows: the appellant was denied Old Age Assistance in
January, 1941, since, in addition to his own home, he owned
another piece of real estate. The local board rejected his
application in February, due to the ownership of real estate
not used as a home. At the hearing in April the appellant
established that the bank foreclosed on this property during
the month of March. In this type of case the change in
facts occurs after the local decision has been made. No re-
flection is possible on the action of the local board, as pre-
sumably its original decision was correct and a subsequent
change in circumstances rendered the appellant eligible.

In the second test applied to those appeals which the
State Department approved, seven classifications were used:

1. Budget Only. Appeals where the sole reason for
approval by the State Department was that the local board
had not determined the amount of the recipient’s needs in
accordance with the state budget then in use.
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2. Resources Only. Appeals on cases where the local
board properly applied the budget in use at the time in
determining the needs of the appellant, but overvalued his
income or resources so that the assistance payment wa:
inadequate.

3. Budget and Resources. Appeals where a combination
of these two factors was the main reason for the difference
between the local grant and the State Department grant.

4. Eligibility Established {Age, Citizenship or Residence).
Appeals where the main issue involved was establishing

one or more of these essentials for eligibility.
5. Eligibility Established {Worthiness ). — Appeals where

the determination that the appellant was a deserving citizen
within the meaning of the law was the main issue involved.

6. Eligibility Established {Real Estate, Savings or Insur-
ance) .

Appeals which involved the issue of ownership of
property, savings or insurance.

7. Other. Reason not classified.
Table 21 treats the 279 approved cases according to the

two tests applied in the case analysis. In 69.9 per cent of
the cases where the State Department approved an appeal
and reversed the decision of the local board, the essential

Table 21. Appeals Approved Showing Essential Reasons for Difference
between Local Board and State Department Decisions and Relationship
of Factual Data Available to Both Agencies, January 1-June30,1941.

Facts Sub- Facts Sub- Change
Essential Reason. j Total, i stantially 1 stantially in Factual

! Same. I Different. Situation.

Total 279 1 174 66 39

Budget only ...... 53 49 2 2
Resources only ...... 55 26 21 8

Combination of budget and resources 87 CO 15 12

Eligibility established (age, citizenship, resi- 21 10 10 1
dence).

Eligibility established (worthiness) 8 3 2
Eligibility established (real estate, savings, 19 7 9

insurance).
Other 36 19 7 10

1 The figures on this table cannot be directly reconciled with those on Table 20, because the
ssential reason for the action of the State Department occasionally is different from the issue

nvolved at the time of the local board’s action on the case.
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reason for the difference in decisions involved problems of
budgeting; that is, evaluation of need and resources, includ-
ing the ability of children to supplement or support (lines
1-3). Appeals approved because of the establishment of
eligibility represented only 17.2 per cent of the total (lines
4-6). Among those classified as “other” (line 7) were appeals
involving the explanation of expenditures and other prob-
lems of appeal which, strictly speaking, did not involve
budgeting problems or questions of eligibility.

The facts known to the State Department and the local
boards were substantially similar in 62.4 per cent of the 279
appeals which the State Department approved. In only
24.7 per cent were the facts substantially different. In the
remainder, the factual situation had changed between the
date of the appeal and the date of the decision of the local
board.

In 135 of the 174 approvals, where the facts were sub-
stantially the same, the reason for the difference in the
decisions of the State Department and the local board in-
volved a question of budgeting or evaluating resources. It
would appear, then, at least on these 135 appeals which
represent nearly one half ofall the approvals, that the factual
issues were agreed upon by both agencies, and the basic
reason for the difference in decisions was the method used in
evaluating income and resources, and determining need.

More than two thirds of all appeals filed were denied
by the State Department. In all but twenty-five the
decision was made on the merits of the case; that is, when
the Department reviewed the case at the time of the appeal,
no error was found in the action of the local board and the
local decision was affirmed on appeal. The twenty-five
appeals not decided on the merits were denied automatically
because the appeals were filed more than sixty days after
the action of the local board. (See discussion, page 138.)
The highest rate of denial was on appeals involving the
issue of “children able to supplement or support,” and
would indicate that local boards had a fairly good under-

Appeals Denied by the State Department.
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standing of the policies governing contributions of legally
liable relatives. Among the lowest rates of denial were ap-
peals in which the sole issue involved was the amount of
the recipient’s needs (lines 5-6, Table 20). This is under-
standable in view of the fact that many of the local boards,
during the period covered by this study, did not follow
budgeting methods, but merely granted the basic legal
minimum or an amount representing that minimum less a
deduction for shelter. (See discussion, Part I.)

Ninety-two of the total number of appeal claims filed
were withdrawn. A withdrawn case is one in which a
decision on the merits is not necessary on the part of the
State Department. The reasons for withdrawal of the 92
cases were as follows: 40, local board adjusted case; 31,
appellant requested withdrawal; 10, appellant died; 11,
withdrawn for other reasons. Cases adjusted by the local
board, that is, where the State Department does not render a
decision because the local board on reconsideration grants
the assistance appealed for, are not as frequent as might
be expected. The policies of the State Department direct
that the local agency review its decision when it is known
that a person wishes to appeal, and that any adjustment
warranted should be made. In addition, the “Fair Hearing
Procedure” 1 outlines among the duties of the field repre-
sentative on appeals:

The referee is to confer with the district supervisor, area visitor and
local board or bureau to endeavor to adjust the case, and, if unsuccess-
ful, the report [of his investigation of the case in the field] is forwarded
to the State Department and a date set for a hearing.

Appeals classified as “appellant requested withdrawal”
were instances where a person who filed a claim withdrew
the appeal prior to formal decision by the State Department.

Appeals Withdrawn.

1 Massachusetts Department of Public Welfare, “Fair Hearing Procedure” (mimeographed,
August, 1939), plan of procedure adopted forappeal cases and approved by the Social Security

Board. It outlines the procedure of investigation of the appellant’s claim and the method used
in conducting the hearings.
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In most of these appeals legally liable relatives agreed to
support the client, or the appellant when properly acquainted
with the provisions of the law recognized that he was
ineligible and that the appeal would not be approved.

The percentage of cases withdrawn has decreased steadily
during the past five years. (See Table XX, Appendix.)
In 1937, 41.1 per cent of all appeal claims were withdrawn
for various reasons. The percentage of withdrawals for the
entire year 1941 was 11.0, the lowest rate since the law
has been in operation. It is evident that the local boards
have not attempted in recent years to adjust cases prior
to a formal decision by the State Department.

Cases which are adjusted by the local bureau or board
are not automatically considered withdrawn by the State
Department. The appellant is informed of the adjustment,
and if the result is acceptable to him, and the State Depart-
ment feels that the adjustment is equitable, the appeal is
then considered closed. It is a highly satisfactory method
of handling the appeal, and saves the appellant and the local
board the trouble of appearing at a formal hearing.

Appeals According to the Bases on which the Claims
were Filed.

Over 37 per cent of the appeal claims were filed under the
first basis mentioned in the law, “denial of assistance.”
These are appeals where an application for Old Age Assist-
ance was rejected by the local board. Another 37 per cent
were filed under the second basis mentioned in the law,
“change in the amount of assistance.” These are appeals
from persons whose request for an increase in the amount
of assistance was refused by the local board, or whose grants
had been decreased by the local board. Over 24 per cent
were in the matter of “withdrawal of assistance.” On these
appeals the assistance payment was discontinued by the
local board.

There were no appeals under the fourth basis mentioned
in the law, namely, in the matter of “failure to receive
adequate assistance ...

by reason of the non-fulfillment



HOUSE — No. 1475. [Dec.132

of any agreement made by a third person to contribute
toward the support and maintenance of such aged person.”
The reason apparently was that agreements to contribute
to the support of applicants or recipients are not common,
and when made are usually not of a formal nature but have
been worked out by the local case worker with the third
person on a friendly basis. In almost every instance the
person who agrees to contribute is a son or daughter. If,
due to a change in financial circumstances or for some other
valid reason, the child is no longer able to contribute, the
local board ordinarily makes an adjustment in the amount
of assistance and there is no appeal.

Ten appeals, or less than 1 per cent, were for “retro-
active grant only.” The law does not specifically include
this as a basis of appeal, but the Department recognizes
appeals on this ground. These appeals are from recipients
satisfied with the amount of assistance granted by the local
board, who appeal for payment back to the date of applica-
tion, as provided in section 1 of the act. 1

Table 22 shows the action taken by the State Department
on each type of appeal filed.

Table 22. Bases of Appeals and Action taken by State Department,
January 1-June 30, 19^1.

Action Taken.

Basis of Appeal. Num- approved. denied. withdrawn.

ber.
Num- Per Num- Per Num- Per
ber. Cent. ber. Cent. ber. Cent.

Total 1,149 279 24.3 778 67.7 92 8.0

Denial of assistance 435 90 20.7 319 73.3 26 6.0
Change in amount 425 125 29.4 259 61.0 41 9.6

Withdrawal of assistance 279 62 22.2 193 69.2 24 8.6

Retroactive grant 10 2 - 2 7 -
2 1

Failure of third party, - - - -
“ “

•
etc.

1 Acts of 1933, c. 328, §l. "Financial assistancegranted hereunder shall be given from the
date of application therefor. ...”

2 Percentage not calculated.
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Only 20.7 per cent of the appeals on the basis of denial of
assistance were approved by the State Department. The
highest percentage of approval, 29.4, was on changes in
amounts of grants. These are appeals from active cases,
and the sole issue involved in them is the amount of assist-
ance. It should be remembered that the appeals considered
in this study were filed in the first half of 1941, prior to the
time (April 1, 1942) when the State Department issued the
Standards of Assistance referred to in Part I of this report.
The variances in the methods then used to evaluate resources
and determine need probably explain this high figure.

Appeals from. Denial of Assistance by the Local Board.
The total number of applications handled on the local

level during the period studied were compared with the
number of appeals filed for denial of assistance and the num-
ber of appeals approved by the State Department on this
basis. During the six-month period studied, the local boards
in cities and towns throughout the State handled a total of
11,695 applications for Old Age Assistance. The local
boards took favorable action on 8,220 of these cases, that
is, approved assistance. They disposed of 457 more cases
for reasons such as removal from the State, voluntary with-
drawal by the applicant, or death of the applicant. The
remaining 3,018 cases were rejected by the local board
because of ineligibility. Of this latter group, 435, or 14.0
per cent, appealed. The 90 appeals approved by the State
Department represented 3.0 per cent of the total number of
applications rejected on the local level for ineligibility, and
1.0 per cent of the total number of cases handled by the local
boards. Thus, only one out of every 100 persons who ap-
plied for Old Age Assistance to a local board eventually
received the award through the appeal process.

The reasons for denial of assistance by the local boards
appear in Table XXI, Appendix. The highest rate of ap-
proval by the State Department was in cases appealing
because of inability to establish the essentials of age, citizen-
ship and residence. While in the majority of cases the es-
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tablishment of these essentials is more or less a routine
matter, in a number of instances primary evidence of age
and citizenship is not available. Local boards are somewhat
reluctant to begin payment on cases where age, citizenship
and residence are not clearly established, due to the fact
that both State and Federal reviewers who later scrutinize
the case may withhold reimbursement if they are not satis-
fied with the documentary evidence on which the essentials
have been proven. Occasionally, local boards suggest that
individuals appeal on questionable cases, since they feel
that the State Department’s decision establishes these proofs
conclusively, and will assure them of subsequent Federal
and State reimbursement.

Ninety appeals were from persons denied by the local
board because they did not meet the savings, property or
insurance requirements of the law; 55 involved problems of
real estate holdings; 19, excessive savings; and 16, insur-
ance. Eight of the appeals on insurance were due to the
ownership of small policies which had been in effect less
than five years. 1 The large number of appeals involving
real estate problems is understandable in view of the fact
that while the law is liberal relative to the ownership of real
estate, it gives the administrative agency little latitude when
acting on cases which do not come exactly within the pro-
visions of the law.

The percentages of approval by the State Department
involving issues other than age, citizenship and residence
were about the same. The decision of the local board was
reversed in only 1 out of every 5 or 6 cases. (See Table
XXI, Appendix.)

1 An emergency provision of chapter 729 of the Acts of 1941 changed this requirement, but
at the time considered in this study, ownership of any policy of insurance in effect less than five
years was considered a bar to Old Age Assistance.
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Appeals for Change in the Amount of Assistance.
The average case-load for the State during the six-month

period studied was 87,068. There were 425 appeals filed
under the second basis mentioned in the law, namely,
“change in the amount of assistance.” It was not possible
in assembling the data for this study to determine the exact
number of requests made to the local board for an increase
in the Old Age Assistance allotment, or the exact number of
decreases in the monthly allotments which were put into
effect during the period studied. Probably a more nearly
correct comparison could be made on this type of appeal
if the number of claims filed could be compared with the
actual number of requests made for a change in grant.
However, using the average case-load as a base, the 425
appeals filed represent only 0.5 per cent, and on an annual
basis would amount to 1.0 per cent of the case-load appealing
for a change in the amount of assistance. The 125 cases
approved represent on an annual basis slightly over 0.2 per
cent of the case-load. Thus, in the course of the year only
2 or 3 out of each 1,000 active cases receive a change in the
amount of assistance through the appeal process.

All but 21 appeals for change in the amount of assistance
involved the issue of budgeting, evaluating resources or the
ability of children to support. (See Table XXII, Appendix.)
In 92 of the 125 appeals approved by the State Department
the facts on which the appeal was approved were sub-
stantially similar to those on which the local board had
refused the change of grant. It is evident that virtually all
appeals under the second basis mentioned in the law involved
the problem of computing the grant according to budgetary
methods.

The amounts of the increases given by the State Depart-
ment over the sums granted by the local boards averaged
$8.38 a month, or slightly less than $2 a week. Amounts
less than $l2 a month were involved in 84.0 per cent of the
increases. (See Table 23.) A study of the 125 cases
increased also shows that the State Department increased
31 persons to $3O a month and 10 persons to $25 a month.
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Table 23. Amounts of Increases Over Grants ofLocal Boards by Appeals
on Changes in Amounts approved by State Department, January 1-
June SO, 19^1.

Changes Approved.

Amount
Number. Tv

>?’*u e?t*Distribution.

Total 125 100.0

$2 00-$3 99
4 00- 5 99
6 00- 7 99
8 00- 9 99

10 00-11 99
12 00-13 99
14 00-15 99
16 00 and over

9.612

28.035

14 11.2

18.4
21 16.8

3.24

5.6

Remembering that these amounts represented the legal
minima in effect in 1941, it would appear that these approvals
were necessary because the local boards made improper
deductions from the legal minima. Table XXII, Appendix,
supports this conclusion, as there were 17 approvals among
the 55 appeals where the issue involved was the deduction
of a shelter allowance from the grant. 1

Appeals from Withdrawal of Assistance by the Local Board.
During the period studied, 8,158 cases were closed, that is,

payments were discontinued by the various boards of public
welfare or bureaus of old age assistance throughout the State.
For purposes of comparing the number of appeals on with-
drawal of assistance with the total number of cases closed,
all cases in which assistance payments were discontinued
because of the death of recipient (4,115), transfer to an-
other community (1,135), admitted to a public or private
institution (461), and recipient moved from the State (119)

1 A deduction of S 8 or $lO a month for shelter is made from the basic legal minimum when
the appellant is furnished with a room by a relative or should be furnished with a room by

children.
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have been disregarded. Only the remaining 2,328 cases
which were closed for cause, that is, which were found to
be ineligible due to resources, income, ability of children,
etc., were considered. The 279 appeals filed represented
12.0 per cent of all cases closed for cause. The 62 appeals
approved by the State Department represented 2.7 per
cent of all cases closed by the local board for cause.

Of the appeals from withdrawal of assistance, 210 involved
cases where the local board discontinued the grant as the

\result of its own review and reconsideration of cases. In
the other 69, payment was discontinued after a recommenda-
tion by the State Department of Public Welfare, made as
the result of its review by the area field representative.
About 71 per cent of the appeals from withdrawal of assist-
ance involved questions of evaluating income and the
ability of children to support. This percentage includes
more than 50 per cent which were closed on the local level
because of the ability of children to support. (See Table
XXIII, Appendix.)

Appeals for Retroactive Grant Only.

Only 10 appeals were filed for retroactive grant only.
The provision of the old age assistance law, which requires
that assistance must be granted from the date of applica-
tion, is not applied uniformly throughout the State, as is
explained in Part II of this study. The reasons given by
the local board for failure to allow retroactive grants on the
10 appeals filed on this basis were: failure to establish

residence, 2; failure to co-operate, 3; sufficient resources, 1;
not in need of retroactive grant, 3; excessive absence from
State, 1. The two appeals denied because of failure to estab-
lish residence were from persons who had filed an application

jprior to the time when they had acquired sufficient residence
*n the State. In both instances the local board began the

assistance payment from the date when the person had
acquired sufficient residence. These two appeals were in

; turn denied by the State Department. The common reason
for the State Department’s upholding the local decision and
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refusing retroactive payments on the other appeals filed
was that the appellant had failed to co-operate with the
local board and was considered responsible for the delay
in the issuance of the initial grant. Only 2of the 10 appeals
were approved by the State Department. In one, the local
board refused retroactive payment to an applicant who
had a small savings account, on the ground that he had
sufficient resources (the amount was under the 1300 allowed,
and therefore the local decision was reversed). In the other
case, the local board had refused retroactive payment
arbitrarily (this particular community rarely makes retroac-
tive payments, and, of course, the appellant prevailed on
appeal).

Compliance with Time Limitation's set by the Appeal
Law.

The law infers that the local administrative unit must
act on any application for Old Age Assistance within thirty
days, since it allows the applicant to appeal at the end of
that period if the local board has not approved or rejected
the application. The local boards did not act on 37.6 per
cent of the appeals studied involving rejected applications
(denial of assistance) within the thirty-day period. In
49 instances they rejected these cases more than sixty days
after they received the applications. It is apparent that
applicants are not familiar with this provision of the law,
since only four took advantage of it and appealed before
the local board acted. The delay of the local board in taking
action may be beneficial to the applicant, since the decision
is withheld in order to give further time for establishing
eligibility; but it is clear that there is not substantial com-
pliance with the thirty-day requirement.

The law further directs that appeal claims be filed witlm
the State Department within the sixty-day period following
the action of the local board or bureau. 1 Of the 1,149
appeals considered in this study, all but 52, or 4.5 per cent
were filed within sixty days. About 77 per cent were filec

General Laws, c. 118A
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within a thirty-day period following the local decision. A
study of the 52 appeals which were filed late shows that
25 were automatically denied by the State Department due
to dilatory filing. The remaining appeals were accepted
and a decision rendered on the merits. The reason for the
acceptance of these later cases was that the local board had
caused the delay by failing to furnish the appellant with an
appeal blank at the time of his initial request.

The appeal law includes the following-provision: “Every
decision of the department [State Department of Public-
Welfare] shall be rendered not later than sixty days after
the claim of appeal was filed. . .

.” Of the 1,149 appeals
studied, decisions on the merits were made in 1,032 cases
(25 cases automatically denied because of late filing and
92 cases withdrawn before decision was rendered were not
decided on the merits). In 226, or 21.9 per cent, of these
cases the decision was rendered more than sixty days after
the appeal claim was received by the State Department.
Twenty-three appeals were decided more than ninety days
after being received. In many instances the late decision
may be attributed to the desire of the Department to give
the appellant every opportunity to establish eligibility.
Oftentimes delay is caused by children and others failing
to answer correspondence from the investigating referee.
Occasionally hearings are postponed one or more times,
due to the illness of the appellant or other causes. However,
there is not substantial compliance with the section of the
law requiring that decisions be made within a two-month
period.

Procedure on Appeal!

The law provides for all persons who appeal an oppor-
tunity for a fair hearing. Not all appellants, however,
desire to have a hearing. Under the appeal procedure, a
person desiring to appeal secures a form from the local
board of public welfare or bureau of old age assistance.
On this form he indicates the basis of appeal, the reason
given by the local board for denying his request, and whether
or not he desires a personal hearing before a referee. About
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38 per cent of all persons included in this study did not wish
a personal hearing. The procedure on these “no hearing”
cases is for the referee to conduct an investigation of the
case in the field. He interviews the appellant and consults
with the local agent or supervisor, and then, after securing
complete information on the issue involved, makes a decision.

The method followed on requests for hearings varies
somewhat, depending on the type of case involved. If
the issue is clear-cut and apparently both the appellant
and local board agree on the facts involved, the appeal is
merely scheduled for a hearing before a referee. If, after a
review of the reasons given by the local board for its action,
it is evident that a field investigation will be of value to the
referee at the time of hearing, a thorough investigation of
the case in the field is made. The report of the investigation
is sent to the Subdivision of Appeals 1 and a date set for a
hearing. On all hearing cases notice of the time and place
of hearing is sent to the appellant and to the local board
or bureau at least a week in advance. With the notice a
copy of the “Rules Relative to Procedure on Appeal” 2 is
sent. Hearings are held at the seven district offices of the
State Department, or, in the event that the appellant lives
a considerable distance from the State Office, at the bureau
of old age assistance in a city near his home. Hearings are
held in the homes of those appellants who, because of their
physical condition, are unable to leave the house. Referees
who have had no previous contact with the cases are assigned
to conduct the hearings.

The percentage of appeals approved among persons
requesting hearings was 5.1 per cent higher than among
those not requesting hearings. A factor which may influ-
ence this difference in percentage is that on each of the “no

1 To carry out the provisions of the appeal section of the old age assistance law and the
appeal provisions of the aid to dependent children law, General Laws, c. 118, as amended, a
Subdivision of Appeals has been set up in the State Department. The personnel consists ofa
Supervisor of Appeals, eight referees and a stenographic staff. Thereferees are social workers
skilled in old age assistance who have been certified to the position from a competitive pro-
motional civil service examination.

2 Massachusetts Department of Public Welfare; single page explanation (mimeographed)
of the manner in which the hearing shall be conducted. Among other things, it explains that
‘ * representation by an attorney is permitted merely for the appellant’s convenience and per-

sonal presentation is preferable, the claim to be received with full and sympathetic considera-
tion in each case.”
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hearing” cases a thorough investigation is conducted in
the field, and the decision is based solely on information
which the investigating referee has had an opportunity
to verify. Since the percentage of approvals is consistently
higher on “hearing” cases on each individual basis of appeal
(see Table XXIV, Appendix), it would appear that ap-
pellants are at a slight disadvantage when they fail to request
a personal hearing. The hearing method gives all persons
interested in the appeal an opportunity to present evidence
and to examine the evidence of the other party. By its
very nature it is a superior method of considering the issue.

Relationship between Distribution of Appeals, Type
of Community and Method of Notification.

During the interviews conducted during 1942 in 37 cities
and 70 towns, 1 inquiry was made as to the method used in
notifying applicants and recipients of Old Age Assistance
of the right to appeal. On June 26, 1941, the Advisory Board
of the State Department passed the following rule governing
the procedure to be followed in notifying persons of the
right to appeal:

Rule 11. Local boards shall promptly notify applicant in writing of
any determination relating to his eligibility for assistance or to the amount
of his award, of the reason for the determination, and of his right to fair
hearing and the methods by which he may apply for fair hearing.

The interviews disclosed that in the 25 small towns
classified as Type 11, only 3 had adopted the rule requiring
notice in writing of the right to appeal to the State Depart-
ment. Twenty-six of the 40 towns classified as Type I
had adopted the rule. Among the 37 cities and the 5 towns
with case-loads over 400, 27 had adopted the rule.

The percentages of appeals during the period studied in
1941, based on case-load, were remarkably similar in the
different types of administrative units according to the
classifications used in Parts I and II of this report. 2

1 See discussion, Part II
2 All cities and 5 towns, case-loads 400 or over; towns, case-loads under 400, with agents or

social workers under civil service (Type I); towns, case-loads under 400, no agent or social
worker employed (Type II).
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Table 24. Types of Administration of Old Age Assistance and Case-
loads of Cities and Towns in March, 19fl, and Number and Per
Cent Distribution of Appeals, January 1-June SO, 19ft.

Case-load. Appeals.

Per Cent Per Cent
Number. Distri- Number. Distri-

bution. bution.

87,143 100.0 1,149 100.0

60,693 69.6 | 800 69.6
20,993 24.1 | 288 25.1

5,457 6.3 i 61 5.3

Type of Administration.

Total

Cities and five large towns

Towns, Type 1 1

Towns, Type II 2

1 Agents or social workers under civil service.
* No agent or social worker employed.

While a study of appeal claims in the first six months
of 1942 showed an increase of 33.6 per cent in the total
number of appeals filed, this increase was not evenly dis-
tributed according to case-load. Among the small towns
(Type II) there was a decrease in the number of appeals
filed of 4.9 per cent. The number of appeals increased
38.5 per cent in the larger towns (Type I) and 34.8 per cent
in the cities. (See Table XXV, Appendix.)

Prior to the adoption of Rule 11, the usual practice of
local boards in most of the cities and towns in the State,
when applicants or recipients complained, was to inform
them orally of their right to secure an appeal blank and
have their case reviewed by the State Department. During
the first six months of 1941, when this method of notification
was followed, the incidence of appeal, as has been stated,
was uniform in the different classes of administrative units
in the State. In 1942 the decrease in appeals in the small
towns (Type II) was consistent with the finding that|)
virtually none of these local boards had adopted the rule
relative to written notice. The increased number of appeals
in the cities and larger towns (Type I) in 1942 may be ac-
counted for by the fact that they had adopted the rule of
written notification.
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The direct relationship between the number of appeals
and the practice of notifying persons in writing is further
indicated by the number filed in the 37 cities and 5 towns
with large case-loads during the first six months of 1941
and the first six months of 1942. In the 15 administrative
units which have not adopted Rule 11, relative to notifying
persons in writing, there were, during the first six months
of 1941, 265 appeals and 275 appeals during the same period
in 1942, an increase of only 3.S per cent. In the 27 com-
munities which have adopted the rule, there were 484 appeals
in the first six months of 1941, compared with 766 in 1942,
an increase of 58.3 per cent. It is evident that there would
be a substantial increase in the number of appeals filed if
ail cities and towns in the Commonwealth adopted the rule
requiring that written notice of the right to appeal be sent
to all applicants and recipients.

This study has shown that while there has been a steady
increase in the percentage of appeals filed each year since
the appeal law was first passed, the number of approvals,
that is, instances where the State Department overrules
the local decision, is still rather small in comparison with the
total number of local decisions made. About 1 in 100
persons who apply to a local board eventually receives the
award through the appeal process, and less than 3 out of
each 1,000 active cases receive a change in grant in the
course of a year through the appeal system. Fewer than
3 out of every 100 persons whose cases were closed by the
local boards because of ineligibility were restored to the
Old Age Assistance rolls through the appeal process.

The decrease in the number of appeals withdrawn, from
41 per cent to 11 per cent in a four-year period, indicates a
need for clarification of the policies of the State Department
requiring reconsideration and adjustment of cases by the
local board at the time of appeal. Adjustments when
properly carried out are a highly satisfactory method of
disposing of grievances, and save both the applicant, or

Summary.
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recipient, and the administrative unit the inconvenience of a
formal hearing.

The high percentage of approvals on appeals, involving
questions of age, citizenship and residence, would appear
to warrant a restatement and clarification of the rules and
policies governing the acceptance of documentary evidence.

The time limitations in the law should be more carefully
observed. Local boards in too many instances withhold
action on applications for periods well in excess of thirty
days. The State Department, at least at the time of this
study, rendered many decisions after the sixty-day period
allowed in the statute.

The incidence of appeal would probably be about even
among the three classes of local administrative units if all
cities and towns in the State adopted the rule relative to
notice in writing of the right to appeal. This rule should
be uniformly applied throughout the State, since it appears
that at the present time many persons do not appeal solely
because they are not aware of their rights under the law.

The relationship between the problem of appeals and
the question of computing grants according to budgetary
methods has been shown. The fundamental issue involved
in about 70 per cent ofall appeal cases was the determination
of the amount of need and evaluation of income and re-
sources. The problem of evaluating the ability of legally
liable relatives to support was involved in more than one
half of all appeal claims. The Manual of Standards of
Assistance gives particular consideration to the question
of determining contributions from legally liable relatives,

or outside the home of the
standards, if adopted uni-
should put both the local

whether residing in the home
recipient. Eventually these
formly throughout the State,
boards and the State Department in a position of common
understanding of the basic problems involved in the majority
of appeals.
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Table A. Total Case-loads in Cities and Towns in December, 1941,
Cases selected for Sample, Old Age Assistance Study.

and

Cities and Five Large Towns, Case-loads 400 and Over.

Case-load. Sample.

District 1.

Chicopee

Holyoke

536 27

1.099 54

North Adams
Pittsfield

520 26

879 43

Springfield

Westfield

2.785 137

300 30

Total 6,119 317

District 2.

Clinton (town)
Fitchburg

411 21

29

Gardner 26
Leominster
Marlborough

Worcester

540 27

484

3,421 171

Total 5,691 299

District 3.

Beverly 411 21

Gloucester
Haverhill
Lawrence
Lowell

675 34

1,477 74

1,717 86

2,609 130

Methuen (town)

Newburyport .

482 24

463

Salem 914 46

Total 8,748 438

APPENDIX.
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Chels(

Lynn

Malden
Medford

Melrose
Newton
Revere

Walthan
Waterto'

Woburn

Tota

Attleboro

Brockton

Quine;

Taunt

Weymouth

Total

Fall River
New Bedford

Total

Boston

Brookline (town;
Cambridge

Everett
Somerville

Total

Grand To: 3,064

Table A. Total Case-loads in Cities and Towns in December, 1941, a\
Cases selected for Sample, Old Age Assistance Study Con.

Cities and Five Large Towns, Case-loads 400 and Over Con.
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Table A. Total Case-loads in Cities and Towns in December, 19/f l
Cases selected for Sample, Old Age Assistance Study Con.

and

Towns, Type 1, 1 Case-loads under 400.

Case-load. Sample.

District 1.

52Cheshire 18

203Easthampton

Longmeadow

Ludlow .

21

30 15

76 26

106Monson 21

168 34Orange

Sheffield 51 17

West Springfield

Williamstown .

212

105 21

Total 1,003 195

District

Grafton 140 28

Hopkinton

Leicester
Milford .

no
88 30

32313

Natick 29293

Southbridge

Spencer .

197 40

141 28

West Brookfield 2369

Total 2321,351

District

Amesbury

Andover .

Chelmsford
Danvers .

346

35174

21208

216

Dracu 178 36

Total 1,122 149

District

Belmont
Lincoln

173 34

12

Marblehead
Needham

276 28

135

Total 101t>o7

Agents or social workersunder
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Table A. Total Case-loads in Cities and Towns in December, 194.1, and
Cases selected for Sample, Old Age Assistance Study Con.

Towns, Type I, 1 Case-loads under 400 Con.

Case-load, Sample.

District

Abington

Braintree
Canton
Dedham

231 23

323 33

106

243

Franklin
Hanover
Holbrook
Norton .

155 32

115 23

145 29

87 29

Rockland 318 33

West Bridgewater 85

Total 1,808

Dish

Chatham
Dartmouth
Falmouth
Wareham

24

200 20

120 24

203 21

Total 595

District

None

Grand Total 6,486 1,043

Agents or social workers under civil servic

Towns, Type II, 1 Case-loads under 400.

Case-load. Sample.

District 1.

Alford 11 10

Charlemont
Clarksburg

New Salem
Plainfield

40 20

46 23
19 10

12 12

Shutesbury 88

al worker employed,No agent or
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Table A. Total Case-loads in Cities and Toxvns in December, a?id
Cases selected for Sample, Old Age Assistance Study Con.

Towns, Type II, 1 Case-loads under JfiO Con.

Case-load. Sample.

District 1. Con,

Stockbridge

Wales
45

23 10
Total 204 115

District 2.

Harvard
Peppered
Royalston

Sherborn

24 12

97

21 11

Southborough

Total

District

Bedford
Rowley

Tewksbury

Total

District
None.

District
Piympton

Walpole .

Whitman
Total

District
Brewster
Oak Bluffs
Provincetown
Rehoboth
Tisbury

Truro
Total

District 7.None.

Grand Total 448

1 No agent or social worker employed.

1,330
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Table I. Period of Time Persons Received Old Age Assistance, from
Date of Grant to December 31, 1941, in Cities and Towns.

Total. Cities. L°pTx',. Tr°™i!..
Period of Time. Per ! Per Per Per

Num- 95S1 Num-1 Num- Num- 9^nt
triW ber. ber. her.

i tion. ! tion. tion. tion.

Total 4,655 100.0 3,064 100.0 1,043 100.0 448 100.0

Less than 6 months . . 280 6.1 171 5.6 ,73 7.0 36 8.0

6 months less than 1 year . 354 7.8 242 7.9 84 8.1 28 G. 3
1 year less than 2 years . 6/5 14.8 462 15.1 143 13.7 70 15.6

2 years less than 3 years . . 647 14.2 440 14.3 | 146 14.0 61 13.6

3 years less than 4 years . . 597 13.1 416 13.6 1 121 11.6 60 13.4

4 years less than 5 years . . 737 16.2 511 16.7 | 154 14.8 72 16.1

5 years less than 6 years . . 786 17.2 494 16.1 206 19.7 86 19.2

6 years less than 7 years . 163 3.6 117 3.8 ; 36 3.5 10 2.2

7 years less than 8 years . . 72 1.6 45 1.5 19 1.8 8 1.8

S years and over . . 244 5.4 166 5.4| 61 5.8 1/ 3.8

Agents or social workers under civil service.
No agent or social worker employed.
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Table 11. Age and Sex of Persons Receiving Old Age Assistc
December, 1911.

Total. Male. Female.

Age (Years). Per I Per Per
Num- Cent Nam- j Cent Num- Cent
ber. Distri- ber. I Distri- ber. Distri-

bution. j button. button.

Total .....
4,865 100.0 1,813 100.0 | 2,742 100.0
!y

65 150 3.3 51 2.8 99 3,6

66 242 5.3 | 92 5.1 150 5.5
67 274 6.0 | 101 5.6 173 6.3
68 279 6.1 109 6.0 170 6.2
69 336 7,4 127 7.0 209 7.6
70 306 6.7 122 6,7 184 6.7
71 316 6.9 135 7.4 181 6.6
72 287 6.3 j 118 6.5 169 6,2
73 277 6.1 108 6.0 169 6.2
"4 249 5.5 84 4.6 165 6.0
75 297 6.5 132 7.3 165 6.0
76 213 4.7 90 5.0 123 4.5
77 198 4.4 86 4.7 112 4.1
78 193 4.2 77 4.2 116 4.2
79 157 3.5 59 3.3 98 3.6
SO 173 3.8 j 68 3.7 105 3.8
81 123 2.7 45 2.5 78 2.8
82 95 2.1 j 41 2.3 64 2.0

S3 92 2.0 40 2.2 52 1.9
84 69 1.5 29 1.6 40 1.5
85 and over

. . J 228 5.0 98 5.4 130 4.7
Not reported ....: 1 -t 1 0.1

Less than 0.1 per cent



HOUSE No. 1475. [Dec,152

*

I

Table 111. Distribution of Actual Grants to Persons Receiving Old Age
Assistance in Cities and Towns in December, 19^1.

Total. Cities. Towns.Type 1.1 Type ll.*

Amount ' Per Per Per Per
Num- Cent Num- Cent Num- Cent Num- Cent
ber. Distri- ber. Distri- ber. Distri- ber. Distri-

bution. bution. bution. bution.

Total 4,555 100.0 3,064 100.0 1,043 100.0 448 100.0

$5 00-S9 99
10 00-14 99
15 00-19 99
20 00-20 99
21 00-24 99
25 00-25 99
26 00-29 99
30 00-30 99
31 00-34 99
35 00-35 99
36 00-39 99
40 00-40 99
41 00-44 99
45 00-49 99
50 00 and over

24 0.5 20 0.6 2 0.2 2
14 1.3 2
37 3.5 20
86 8.2 33
74 7.1 18

150 14.4 82
39 3.7 14

484 46.4 236
28 2.7 6
34 3.3 7

0.4

73 1.6 I 57 1.9
198 4.4 141 4.6

0.4
4.5

274 6.0 155 5.0 7.4
312 6.9 220 7.2 4.0

614 13.5 382 12.5
264 5.8 211 6.9

1,755 38.5 1,035 33.8

18.3

3.1

52.7

543 11.9 509 16.6 1.3

197 4.3 156 5.1 1.6

1.6 48 1.6 23 2.2 0.4

89. 2.0 46 1.6 31 3.0 12
43 0.9 28 0.9 12 1.2 3
26 0.6 23 0.7 3 0.3
70 1.5 33 1.1 26 2.5 11

0.7

2

1 Agents or social workers under civil service.
2 No agent or social worker employed.



HOUSE — No. 1475.1942. 153

Table IV.-— Amounts of Supplementary Grants to Persons Receiving Old
Age Assistance in Cities and Towns, December, 19^1.

Towns, Towns,
Type 1. 1 Type ll. sTotal. 1 Cities.

Amount of Supple-
mentary Grants. Per Per PerPer

Cent
Distri-
bution.

Num- Cent Num- Cent
ber. Distri- ber. Distri-

Num- Num- Cent
ber. Distri-ber.

bution. bution.bution.

4,566 1,043 448Total 3,064

3,826 2,533 - 899 - 394No supplementary
grants.

Supplementary grants 100.0 631 100.0 144 100.0 64729

Under $5 00 234 32.1 143 26.9 69 47.9

49.6 322 60.6 I 25 17.3 15$5 00- 9 99 362

7.0 25 4.7 21 14.6 510 00-14 99 51

3.3 8 1.5 I 8 5.5 815 00-19 99 24

20 00-24 99 2.3 8 1.5 7 4.917

25 00-29 99 0.6 3 0.6 1 0.74

0.4 2 0.4 - 130 00-30 99 3

31 00-34 99 1.1 6 1.1 2 1.48

6 a.B 2 0.4 4 2.835 00-39 99

0.3 1 0.2 1 0.740 00-44 99
45 00-49 99 0.6 3 0.6 1 0.74

1450 00 and over 1.9 8 1.5 I 5 3.5 1

1 Agents or social workers under civil service.
2 No agent or social worker employed.
3 Percentage not calculated because base less than 100.
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Table V. Distribution of Actual Grants on Basis of Legal Minima
effective May, 1942, Persons Receiving Old Age Assistance in Cities
and Torvns.

_ jj
„ I Towns, Towns,Total. j Cities. Type L 1 Type ll.sII :

Amount. p er per p er per
Num- Cent Num- Cent Num- Cent Num- Cent
ber. Distri- ber. Distri- ber. Distri- ber. Distri-

bution. bution.j bution. ! bution.

Total ' . . .1 4,665 -II 3,064 -|| 1,043 | - 448

Total reported . 4,130 100.0 2,771 100.0 943 100,0 416 100.0
_-- I I

Under So 00. . 1 - 3 j 1 ~3 j ~
”

$5 00- 999 17 0.4 | 17 0.6 -
- [

10 00-14 99 53 1.3 j 41 1.5 j 9 1.0 I 3 0.7

15 00-19 99 . . 132 3.2 | 107 3.9 21 2.2 j 4 1.0

20 00-20 99 . . 193 4.7 j 115 4.2 58 6.1 | 20 4.8

21 00-24 99 . . 200 4.8 150 5.4 44 4.7 | 6 1.4

25 00-25 99 . . 240 5.8 j 151 5.4 57 6.0 j 32 7.7

26 00-29 99 . . 191 4.6 I 145 5.2 35 3.7 |ll 2.6

30 00-30 99 . . 843 20.4 511 18.4 230 24.4 j 102 24.5

31 00-34 99 .
, 618* 15.0 423 15.3 143 15.2 . 52 12.5

35 00-35 99 ,

. 117 2.8 75 2.7 27 2.9 ! 15 3.6

36 00-39 99 48 1.1 I 35 1.8 | 10 1.1 | 1 0.3

40 00-40 99 . . 1,303 31.6 i 896 32.3 j 254 26.9 1 153 36. S
41 00-44 99 55 1.3 j 34 1.2 j 18 1.9 I 3 0.7

45 00-49 99 33 0.8 j 23 0.8 8 0.8 j 2 0.5

50 00 and over . . 88 2.1 47 1.7 i 29 3.1 jl-
- closed . . 425 j 293 -|j 100 j | 3-

1 Agents or social workers under civil service.
2 No agent or social worker employed.
3 Less than 0.1 per cent.
4 Of these cases 467 werereceiving $32 to $32.99.
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Table VII. Distribution of Specified Amounts of Assistance Estimated
According to Need, Persons Receiving Old Age Assistance in Cities and
Towns, December, 19Jfl.

c Towns, Towns,cities. TYpE j! Type n ,

Per Per Per
Num- Cent Num- Cent Num- Cent
ber. Distri- her. Distri- ber. Distri-

bution. bution. bution.

i i '
3,064 100.0 1,043 100.0 448 100.0

25 0.8 12 1.2 5 1.1
50 1.6 18 1.7 3 0.7

121 4.0 40 3.8 13 2.9

To'

Amoi Per
Num- Cent
ber. Distri-

Total 4,555 100.0

Under $5 00
$5 00- 9 99
10 00-14 99

42 0.9

71 1.6
174 3.8

15 00-19 99 .
. 270 5.9 185 6.0 65 6.2 20 4.5

20 00-20 99 47 1.0 27 0.9 I 16 1.5 4 0.9

309 6.8 199 6.5 72 6.9 38 8.521 00-24 99

00-25 99 . . 135 3.0 75 2.5 50 4.8 10 2

365 11.9 124 11.9 65 14.&554 1226 00-29 99
30 00-30 99
31 00-34 99
35 00-35 99
36 00-39 99
40 00-40 99
41 00-44 99
45 00-49 99
60 00 and over

232 5.1 142 4.6 62 6.0 28 6.2
621 13.6 420 13.7 147 14.1 54 12.1
315 6.9 214 7.0 69 6.6 32 7.1
558 12.3 380 12.4 119 11.4 59 13.2

87 1.9 53 1.7 18 1.7 16 3.6
406 8.9 285 9.3 72 6.9 49 10.9

402 8.8 300 9.8 76 7.3 26 5.8

209 4.6 139 4.5 54 5.2 16 3.6

123 2.7 84 2.8 29 2.8 10 2.2No amount estimated B

1 Agents or social workers under civil service.
2 No agent or social worker employed.
8 Cases in which income met needs according to rules in effect before July, 1942
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Table VIII. —■ Distribution of Specified Amounts of Assistance Esti-
mated According to Need and Adjusted to Legal Minima Effective May,
19j2, Persons Receiving Old Age Assistance in Cities and Towns.

Tot a t Cvtiv* TOWNS, TOWNS,IOTAL. CITIES. Type j ! Type jj 2

Amount - Per Per Per Per
Num- Cent Num- Cent Num- Cent Num- Cent
ber. Distri- ber. Distri- ber. Distri- ber. Distri-

bution. bution. bution. bution.

' | fj [j
Total 4,555 - 3,064 - I 1,043 - 448

Total reported . 3,834 100.0 2,585 100.0 868 100.0 381 100.0

Under §5 00 . . 17 0.4 8 0.3 5 0.6 4 1.1
$5 00- 9 99 . . 39 1.0 29 1.1 9 1.0 1 0.3
10 00-14 99 . . 73 1.9 55 2.1 15 1.7 3 0.8
15 00-19 99 . . 157 4.1 113 4.4 37 4.3 7 1.8
20 00-20 99 . . 160 4.2 98 j 3.8 44 5.1 18 4.7
21 00-24 99 . . 152 4.0 105 4.1 33 3.8 14 3.7
25 00-25 99 . 82 2.1 47 1.8 23 2.6 12 3.2
26 00-29 99 . . 209 5.5 155 6.0 39 4.5 15 3.9
30 00-30 99 . . 375 9.8 226 8.7 107 12.3 42 11.0
31 00-34 99 . . 554 14.5 344 13.3 147 16.9 63 16.5
35 00-35 99 . . 173 4.5 117 4.5 37 4.3 19 5.0
36 00-39 99 . . 286 7.5 179 6.9 71 8.2 36 9.5
40 00-40 99 . . 626 16.3 444 17.2 116 13.4 66 17.3
41 00-44 99 . 358 9.3 252 9.8 67 7.7 39 10.2
45 00-49 99 . . 345 9.0 259 10.0 64 7.4 22 5.8
50 00 and over . . 162 4.2 108 4.2 39 4.5 15 3.9
No amount estimated 3 66 1.7 46 1.8 15 1.7 5 1.3
Case closed or status 721 - 479 - 175 - 67 -

changed.

1 Agents or social workers under civil service.
2 No agent or social worker employed.

1 Cases in which income met needs according to rules in effect before July, 1942.
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Table IX. Number of Children in Households of Persons Receiving
Old Age Assistance in Cities and Towns, December, 1941.

Towns, Towns,
Type I. 1 Type 11.2Total. Cities.

Number of
Children. Per Per Per PerNum- Cent Nnm- Cent . Num- Cent Num- Cent

ber. Distri- ber. Distri- ber. Distri- ber. Distri-
bution. bution. bution. bution.

Total 4,555 100.0 3,064 100.0 : 1,043 100.0 448 100.0

Children in household 1,573 34.5 1,096 35.8 360 34.5 117 26.1
One child . .

1,325 29.1 909 29.7 312 29.9 | 104 23.2
Two children . 199 4.3 144 4.7 44 4.2 11 2.5
Three children . 36 0.8 34 1.1 1 0.1 1 0.2
Four children . 9 0,2 6 0.2 2 0.2 1 0.2
Five or more chil- 4 0.1 3 0.1 1 0.1

dren.
No’children in house- 1,431 31.4 889 29.0 378 36.2 164 36.6

hold.
household 1,551 34.1 1,079 35.2 305 29.3 167 37,3

1 Agents or social workers undercivil service.
2 No agent or social worker employed.
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Table X. ■— Number of Employed Children in Households of Persons
Receiving Old Age Assistance in Cities and Towns, December,

Cities Towns,cities. Type U

Per Per
; Num- Cent |N Cent

h Dis- i , Dis-
- Der - tribu- ! ber - tribu-

tion. tion.

I 3,064 100.0 1,043 I 100.0

655 21.4 187 17.9
592 19.3 169 16.2
56 1.8 18 1.7

5 0.2 -

2 0.1 -

441 14.4 173 16.6
889 29.0 378 36.2

Towns,
Type 11.Total,

Number of Employed Per Per
Cent
Dis-
tribu-
tion,

Children
vr CentN
h
u“' Dis-er‘ tribu-

Num-
ber.

tion.

4,555 100.0Total

Employed children in house- 905 19.9
hold.

One child. .
. .820 18.0

Two children .
. 78 1.7

Three children .
.

. 5 0.1
Four or more children . 2 -»

No employed children . 668 14.7
No children .... 1,431 31.4
Not a household . 1,651 34.0 1,079 36.2 306 29.3 167 37.3

1 Agents or social workers under civil service,
5 No agent or social worker employed.
• Less than 0.1 per cent,
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of Person,Table XI. Living Arrangements and Physical Condition
Receiving Old Age Assistance, December, 1941.

Able to Needs jjed-
Living Arrangements. Total. Care for Some ridden.Self. Care.

Not
Reported.

19Total 4,566 3,800 618 118

Spouse 1 892 791 82 12

Spouse and children . . • 449 379 53 12

Children or children and relatives ! 1,114 885 201

Other relatives . . • • J 527 424 84 16

Own home alone . • • I 575 644

Furnished room . . • 460 449 11

Boarding home . •
•

| 234 191 42 1

Nursing home . 154 10 105 48

Institution .... 12 5 6 1

Other 28 22 6

3

3

1
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Table XII. Public Assistance Received by Persons Prior to Grant of
Old Age Assistance in Cities and Towns, December, 194-1.

rr, . T Towns, Towns,Total. Cities. Type j.i Type II.«

BLI° Per Per Per Per
Num- Ce.n t Num- Cent Num.

Cent Num .
Cent

b- tSfJ- ber. tJ?£. ber. her.
tion. tion. tion. tion.

. 4,565 100.0 I 3,064 100.0 1,043 100.0 448 100.0

. 3,672 80.6 2,368 77.2 916 87.8 j 388 86.6
876 19.2 691 22.6 124 11.9 60 13.4
787 17.3 637 20.8 98 9.4 52 11.6

nt Children 2 - s ' 20.1 - - - -

69 1.5 43 1.4 21 2.0 5 1.1
7 0.2 5 0.2 1 0.1 1 0.2

10 0.2 I 4 0.1 4 0.4 1 2 0.5

8 0.2 6 0.2 3 0.3 - -

Form of Public
Assistance.

Total 4,566 100.0

No assistance
Assistance

Generalrelief
Aid to Dependent Children 2
W. P. A 69
Aid to the Blind
Other

Not reported

1 Agents or social workers under civil service.
* No agent or social worker employed.
s Less than 0.1 per cent.
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Table XIIIA. Actual Amounts paid Monthly for Rents or C
Charges on Properly, Persons Receiving Old Age Assistance, Re
or Spouses Heads of Households, December, 194-1.

amjmg
yipients

Total,

Amount Paid. per Cent Kents. charged pKcabie.
Number. Distri-

bution.

Total 2,681 i 100.0 1,860 812 9

Under $5 00 .... 20 0.8 8 12

85 00- 999 . . . . 298 11.1 121 177

10 00-14 99 . - • - 810 30.2 598 212
15 00-19 99 . . . . 659 24.6 524 135

20 00-24 99 ... 395 14.7 279 116

25 00-29 99 . . . . 236 8.8 160 76

30 00-34 99 ... 132 4.9 96 36

35 00 and over . ■ 122 4.6 74 48
Inapplicable or not reported 9 0.3 - - 9

>ld1Excluding 1,874 cases in which recipient or spouse was not head of houaeho
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Table XIIIB. Actual Amounts paid Monthly for Housing by Persons
Receiving Old Age Assistance in Cities and Towns, Recipients or
Spouses Heads of Households, December, 194-1.

Towns,
Type I. 1

Towns,
Type ll.*Total. Cities.

Per Per Per PerAmount Paid
Cent
Dis-
tribu-
tion.

Nb
u“-

ber - tribu-
Num- Nura-
ber - tribu- ber -

C
D

e“_‘
' tribu-

tiontion tion

2,681 3 100.0 1,819 100.0 591 100.0 271 100.0Total

20 0.8 8 0.4 7 1.2 5 1.9Under $5 00
$5 00- 999 .

10 00-14 99 .

15 00-19 99 .

20 00-24 99 .

25 00-29 99 .

30 00-34 99 .

35 00 and over

5.6 94 15.9 102 37.6298 11.1 102

810 30.2 534 29.4 185 31.3 91 33.6

659 24.6 478 26.3 138 23.3 43 15.9

395 14.7 j 298 16.4 82 13.9 15 5

236 8.8 171 9.4 56 9.5 9 3.3

132 4.9 113 6.2 15 2.5 4 1

122 4.6 109 6.0 11 1.9 2 0

9 0.3 6 0.3 3 0.5Inapplicable or not reported

1 Agents or social workers under civil service.
5 No agent or social worker employed.
s Excluding 1,874 cases in which recipient or spc use was not head of household
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Table XIV. Ownership and Value of Equity in Real Estate of Persons
Receiving Old Age Assistance in Cities and Towns, December, 19\l.

Citifb Towns, i Towns,Cities. TYpE Ll Type n.

fTotal.

Per Per Per Per
Num- Cent Num.

Cent Num .
Cent Num.

Cent
bCT- tSfu- b“- tribu- »«• tribJ- b<*- tribn-

lion. tion. tion. tion,

4,565 100.0 3,064 100.0 1,043 100.0 448 100.0

3,606 79.1 I 2,639 86.1 710 68.1 266 67.2
950 20.9 | 426 13.9 333 31.9 192 42.8

Ownership and Value. Per
Cent
Dis-
tribu-
tion.

Total

No ownership 3,606 79.1
Ownership

.... 960 20.9
Equity under $5OO . . 138 3.0
Equity $5OO under $l,OOO . 198 4.3

Equity $l,OOO under $1,500 213 4.7
Equity $1,500 under $2,500 270 5.9
Equity $2,500 under $3,000 67 1.5
Equity $3,000 and over 57 1.357 1.3

Equity unknown . 7 0.2

1 Agents or social workers under civil service.
* No agent or socialworker employed.

4 0.1 2 0.2 1 0.2

38 1.2 25 2.4 4 0.9

35 1.1 16 1.5 6 1.3
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Table XV. Amounts of Savings of Persons Receiving Old Age Assist-
ance in Cities and Towns, December, 19^1.

p rflltntl Towns, Towns,Total. Cities. Type ji Type II.«

Savings. Per Per Per Per
Num- Cent Num_

Cent Num.

Cent Num_

Cent
b»- 5E- ber - tribu- ber. ber.

tion. tion. tion. tion.

Total 4,555 100.0 3,064 100.0 1,043 100.0 448 100.0

� savings .... 3,573 78.4 2,487 81.2 751 72.0 335 74.8No savings

Savings 979 21.5 574 18.7 292 28.0 113 26.2
Under $lOO . . .302 6.6 | 174 5.7 91 8.7 37 8.2

$lOO less than $2OO . . 225 4.9 145 4.7 58 5.6 22 4.922

$2OO less than $3OO . . 255 5.6 146 4.8 81 7.8 28 6.3

$3OO even . .107 2.4 56 1.8 35 3.3 16 3.6

Over $3OO ... 12 0.3 6 0.2 2 0.2 4 0.9

$3OO and over (joint) » . 78 1.7 47 1.5 25 2.4 6 1.3
Not reported

.... 3 0.1 3 0.1

1 Agents or social workers under civil service.
5 No agent or social worker employed.
5 Joint savings account with spouse or relative.
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Table XVI. Insurance Carried by Persons Receiving Old Age Assist-
ance in Cities and Towns, December, 19^1.

Totat Pittfs Towns, Towns,IOTAL. CITIES. TypE J ! TyPE JJ.2

Insurance. Per Per Per Per
Num- Cent Num.

Cent Num .
Cent Nuffi. Cent

b -- tSbu- ber- tribu- b“- tribu- b”- tS,u-
tion. tion. tion. tion.

Total 4,555 100.0 3,064 100.0 1,043 100.0 448 100.0

No insurance . 2,221 48.8 1,350 44.1 559 53.6 312 69.6
Insurance .... 2,334 51.2 1,714 55.9 484 46.4 136 30.4

Paid up .... 435 9.5 322 10.5 94 9.0 19 4.3
Paid by recipient . . 1,689 37.1 1,228 40.1 354 33.9 107 23.9
Paid by relatives . . 210 4.6 164 5.3 36 3.5 10 2.2

1 Agents or social workers under civil service.
* No agent or social worker employed.
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I)

PersonsTable XVIII. Amounts of Grants and Heads of Households,
Receiving Old Age Assistance, December 19^1

Head of Household.

D.™ Tota,

cipient. S— Law.

]

Total 4,555 2,184 497 446 423 294 300

S 5 00-S9 99 . 24 13 1 3 3 1 3

10 00-14 99 73 33 7 11 12 3 5

15 00-19 99 . 198 78 30 43 31 2 11

20 00-24 99 . 686 181 94 108 123 33 32

25 00-29 99 . 878 337 213 87 91 44 90

30 00-30 99 . 1,755 928 94 159 151 172 116

31 00-34 99 . 543 363 35 20 8 21 30

35 00-39 99 . 270 177 13 12 2 12 11

40 00-40 99 . 89 46 4 2 2 2 2

41 00-44 99 . 43 17 3 - - 1

45 00-49 99 . 26 3 1 -
“

50 00 and over .70 8 2 1 - 3 -

Inap-
plicable.

411

1,

ll

1

43

31

>6
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Table XIX. Figures on which Estimated Differences in Annual Costs of
Old Age Assistance were based; Actual Grants before and after New
Legal Minima went into Effect in May, compared with Amounts
of Assistance Based on Budgetary Methods.

Estimated Expenditures.
Ctn Cent

a of Totalsample, c
Total
Cases. Monthly Monthly I Annual

Sample. Total. ; Total.

87.825 130,614 $2,516,647 $30,199,764

86.4491 135,952 2 2,844,184 34,130,208

87.825 146,316 2,819,191 33,830,292

86.4491 130,796 2,952,506 35,430,072

Actual December grant 4,555 5.19
Actual grant after legal min- 4,130 4.78

ima as of May, 1942.
Assistance according to 4,555 5.19

budgetary system.
Assistance according to 3,834 4.43

budgetary system, ad-
justed to legal minima
as of May, 1942.

July case-load used as more representative than the May case-load of period from May 1
1942, to April 30, 1943,

2 Including amounts of grants up to July 1 which were retroactive to May 1, 1942.
The annual estimate of expenditures for the December case-load was obtained as follows

Study sample ....... 4,555= 5.19%
Total case-load 87,825=100.00%
Monthly expenditures for study sample .

.
$130,614

$2,516,647Estimated monthly expenditures
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Table XX. Appeals acted upon by State Department during Fiscal
Years ending November SO, and Action taken, 1953-191$.

Action Taken.
Total

Appeals. l
Year. approved. j denied. withdrawn. 2

Num- Per Num- Per Num- Per Num- Per
ber. Cent. ber. | Cent. ber. Cent. ber. Cent.

1933 .... 16 - 3 4 -3 10 - 3 2 ->

1934 .... 106 100.0 34 32.1 46 43.4 26 24.5

1935 .... 259 100.0 74 28.6 127 49.0 58 22.4
1936 . . . 178 100.0 41 23.0 86 48.3 51 28.7
1937 .... 852 100.0 171 20.1 331 38.8 350 41.1
1938 .... 1,422 100.0 402 28.3 734 51.6 286 20.1
1939 .... 2,019 100.0 516 25.5 1,261 62.5 242 12.0
1940 .... 2,325 100.0 725 31.2 1,273 54.7 327 14.1
1941 .... 2,396 100.0 651 27.2 1,482 61.8 263 11.0
1942 .... 2,935 4 100.0 955 4 32.5 1,605 4 54.7 375 4 12.8

1 Figures for 1933-1938 are taken from annual reports of the Massachusetts Department of
Public Welfare. Figures for 1939-1942 are unpublished figures prepared by the Subdivision
of Appeals.

2ln this table withdrawn appeals include cases denied because of late filing. For purposes
of thestudy, such appeals are included in thosedenied by the Subdivision.

3 No percentage shown, as appeal law in effect only two months.
4Estimated on basis of actual figures for first ten months of fiscal year,
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Table XXI. Reasons for Denials of Assistance by Local Boards and
Action taken by State Department on These Appeals, January 1-June
SO, 1941.

Total. Action Taken.

Reason for Denial. r,PerCent . w.,.

Number. Distri- Ap
", Denied. With-

bution. Proved. drawn.

Total 435 100.0 90 319 26II
Age, citizenship or residence . 48 11.0 jj 19 25 4
Savings, property or insurance . 90 20.7 I! 14 72 4
Children to support . 172 39.5 30 133 9
Sufficient income or resources . 44 10.1 8 34 2
Unsatisfactory explanation of ex- 38 8.8 8 30penditures.
Not deserving ... 7 1.6 1 6 -

Failure to co-operate . 11 2.5 4 5 2
No action by local board l . 7 1.6 1 3 3
other 15 3,5 5 10
Unknown

.... 3 0.7 j - 1 2
3P

1Four cases in this group filed a claim of appeal before making request to local board. The
remaining three cases filed claims thirty or more days after making request, as provided by
law. The approved case was one of the latter group.
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Table XXII, Reasons for Refusal of Local Boards to grant Increases,
on Request, classified by Action taken by State Department on Appeals
on Changes in Amount, January 1-June 30, 194-1.

Total.

Reason for Refusal Per Cent
Distri-
bution. proved. D“ied - Sit.Number.

100.0 125 259 41

38.8 40 112 13
18.4 28 39 11
12.9 17 37 1

15.3 26 30 9
1.4 - 2 4

1.9 3 3 2
0.2 1 - -

11.1 10 36 1

8.5 8 27 1

1.2 5
1.4 2 4 -

Total 425

1. Children to supplement . . 165
2. Present allotment covers full 78

budgetary needs.
3. Present allotment covers full 55

budgetary needs less shelter.
4. Sufficient income or resources 65

5. No action by local board 1 6
6. Other ..... 8
7. Unknown .... 1
8. Reduced by State Department 47

(a) Children to supplement ' 36
( b) Sufficient income or re- I 5

sources.
(c) Other .

. . 6

i Three cases in this group filed a claim of appealbefore making request to local board. Th(
remaining three cases filed claims thirty or more days after making request, as provided by law

Action Taken.
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Table XXV. Types of Administration of Old Age Assistance in Citie,
and Towns, and Number of and Per Cent Change in Appeals filed dur-
ing the First Six Months of 1941 and 1942.

Numeee of Appeals Filed, j Peb Cent Change,
Type ok Administration

January 1- January 1- T _June 30, 1941. June 30, 1942. Increase. Decrease

Total ..... 1,149 | 1,535 jj -f33.6

Cities and five large towns l . 800 1,078 +34.8
Towns, Type I 1 . . . 288 399 +38.5
Towns, Type II 2 . 61 58 _ _4

Agents or social workers under civil servii
No agent or social worker employed.
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