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REPORT OF THE SPECIAL COMMISSION ON
FUNCTIONS AND ACTIVITIES AFFECTING
CITIES AND TOWNS OF THE METROPOLI-
TAN DISTRICTS.

To the Senate and House of Reprcsentalw

The Special Commission on Functions and Activities
Affecting Cities and Towns of the Metropolitan Districts
herewith submits the following report on its preliminary
studies and investigations as thus far carried out, to-
gether with recommendations for new legislation.

The Commission was created by chapter 71 of the
Resolves of 1938, and consists of the following personnel:
for the Senate, Arthur W. Hollis of Newton; for the
Hcuse of Representatives, Nelson B. Crosby of Arling-
ton, John Q. Knowles of Hull, and David M. Owens of
Boston; appointed by the Governor, Miss Elisabeth M.
Herlihy of the Massachusetts State Planning Board; for
the Metropolitan District Commission, Chairman Eugene
C. Huffman; appointed by the Mayor of Boston, William
Stanley Parker of the Boston City Planning Board.

At an organization meeting, September 27, 1938, Sen-
ator Hollis was elected chairman, Representative Crosby,
vice-chairman, and Roland J. Sawyer, Jr., of Boston,
secretary.

A copy of the resolve creating this Commission follows:

Cf)c Commontoealtb of a^assacijusetts

Chapter 71.

Resolve providing foe an Investigation and Study by a Special
Unpaid Commission of Certain Functions and Activities
AFFECTING THE CITIES AND TOWNS WITHIN THE SEVERAL MET-
ROPOLITAN Districts.

Resolved, That a special unpaid commission, to consist of one mem-
ber of the state planning board to be appointed by the governor, one
member of the planning board of the city of Boston to be appointed
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by the mayor of said city, the chairman of the metropolitan district
commission, one member of the senate, representing a district situated
wholly or partly within any metropolitan district, to be designated
by the president thereof, and three members of the house of representa-
tives, representing districts within any metropolitan district, to bedesignated by the speaker thereof, is hereby established for the pur-
pose of investigating, studying and determining, except with respect
to the functions and activities of police and fire departments of cities
and towns:

(a) What functions and activities, now being performed and main-
tained by the cities and towns within any particular metropolitan
district, are similar to functions and activities that are within the
jurisdiction of said metropolitan district commission; '

(6) The desirability and feasibility of the taking over by the metro-
politan district commission of the performance of all or any of such
functions and activities as are similar to functions and activities now
within the jurisdiction of the metropolitan district commission, and,
especially, of such functions, now carried on by said cities and towns,
as consist of the maintenance of public beaches, bath houses on public
reservations, tunnels and parks and parkways connecting, or which
may be connected, with parks or boulevards now under the control
of the metropolitan district commission;

(c) Whether the taking over by the metropolitan district commis-
sion of the performance of all or any of such functions and activities
would tend to promote greater efficiency and economy in the per-
formance and maintenance thereof; and

(d) The desirability of changing the bases of the apportionment
of the expenditures incurred by the metropolitan district commis-
sion in the performance of its duties, and what proportion of
expenditures so incurred should be borne by the commonwealth
and what proportion thereof should be apportioned among the said
cities and towns, and whether the proportion thereof required to be
apportioned among the said cities and towns may be more
equitably apportioned than it is at present.

The special commission shall elect its own chairman, shall be pro-
vided with quarters in the state house, shall hold hearings and, with
the advice and consent of the governor and council, may expend
for clerical and other expenses such sum, not exceeding twenty-five
hundred dollars, as the general court may hereafter appropriate. The
special commission shall report the results of its study and its recom-
mendations, if an}', together with drafts of such legislation as it may
deem necessary to give effect to the same, by filing the same with the
clerk of the house of representatives on or before December second
in the current year. Approved June 28, 1938.

The scope of this resolve appears to be somewhat cir-
cumscribed by other resolves of the 1938 Legislature,
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which created five additional studies directly or indirectly
related to metropolitan affairs, namely, chapters 40, 56,
70, 79 and 83. However, all of these resolves are confin-
ing in their directions for study, whereas chapter 71
authorizes this Commission to make an investigation of
broad scope, limited only “with respect to the functions
and activities of police and fire departments of cities and
towns.” In order to avoid overlapping with the work of
other commissions, this Commission has so far limited its
study to parks, parkways, highways, reservations and
beaches within the District.

The Commission was created late in the summer at
the end of an unusually long legislative session; it was
organized September 27 and commenced active work
about the first of October. The Commission has had
about fifteen weeks in which to commence a comprehen-
sive investigation. From the facts and information which
the Commission has so far been able to obtain, the wis-
dom of the Legislature in providing for a broad study
into the full scope of Metropolitan activities, which en-
compass the expenditure of $9,000,000 annually, is fully
apparent.

A surprising lack of factual material necessary to ade-
quately guide the Commission in its investigations of
the broad questions encompassed within the legislative
resolve was an unforeseen contingency. There are no
studies available, so far as the Commission has been
able to learn, that indicate, for example, which beaches,
parks and reservations maintained by other cities and
towns making up the Metropolitan Parks District serve
a purely local function; which ones serve to benefit the
member communities of the District; and which ones
serve to benefit people from many parts of the State.
Likewise, there are no studies available to show what
activities of the Metropolitan Parks District are of state-
wide rather than district benefit; are purely of metro-
politan benefit; or are principally of local benefit, even
though maintained by the Metropolitan District Com-
mission. So far as the Commission has been able to de-
termine, there has been no general study of functions
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and activities of the Metropolitan District Commission
and of city and town member governments since the
Metropolitan District Commission began to function
forty-five years ago. There have been studies from time
to time on particular functions, but there has been no
general survey of the place that the Metropolitan Dis-
trict Commission occupies in the government of Massa-
chusetts; no re-appraisal of its functions and activities
with relation, to the state government and to the cities
and towns that make it up. Massachusetts was prob-
ably the foremost State in the Union to use the Metro-
politan system of government; this has provided a model
for similar systems set up in other regions. Now, with a
lapse of forty-five years, it is time to bring the whole
subject up to date, in so far as that is possible under the
terms of the resolve creating this Commission, before
making recommendations for the future.

A public hearing was held by the Commission at the
State House on November 14, 1938, to hear suggestions
from cities and towns comprising the Metropolitan Dis-
tricts as to what action, specific or general, they might
recommend the Commission should take within its speci-
fied powers. Letters were sent to the mayors and select-
men of the forty-three cities and towns comprising the
District, announcing the public hearing and encouraging
recommendations. Nine communities sent representa-
tives to address the Commission: Arlington, Belmont,
Boston, Hingham, Milton, Somerville, Wakefield, Wal-
tham and Winchester. Their recommendations were not
sufficiently complete to be accepted by the Commission
as a basis for new legislation before a great deal of fur-
ther study had been made of metropolitan problems and
of existing material and statistics as yet uncompiled.

Following this, the Commission sent letters to the
forty-three cities and towns requesting suggestions and
recommendations as to “what functions now maintained
by your community you would like to have taken over
by the Metropolitan District Commission, within the
terms of chapter 71 of the Resolves of 1938.” A copy of
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the resolve was enclosed with each letter. Twelve re-
plies were received by the Commission. Eight commu-
nities stated they had no recommendations to make;
three had minor suggestions; and the city of Boston had
what appeared to be a comprehensive proposal for trans-
fer of certain highways now maintained by the city to
the Metropolitan District Commission. These recom-
mendations likewise could not be accepted by the Com-
mission as a basis for legislation for the same reason that
recommendations made at the public hearing could not
now be acted upon.

This substantial lack of essential information has hin-
dered the Commission in reaching any decision at this
time on suggestions of the cities and towns for a transfer
of certain of their activities to the Metropolitan District
Commission, or for changes in the bases of apportion-
ment of expenditures of the Metropolitan District Com-
mission to make these more equitable, except for a single
proposal.

At the outset of this Commission’s study, one element
in the bases of appropriation of Metropolitan costs was
clearly in need of immediate correction; that is, to re-
define the term “boulevards” so that the State, which
now pays from the Highway Fund about two thirds of
the highway maintenance costs of the Metropolitan Dis-
trict, will be authorized to pay from the Highway Fund
the entire maintenance costs for the highways of the
Metropolitan District Commission. Last year a bill to
accomplish this was submitted to the Legislature, passed
both houses, but was vetoed by the Governor. This
veto was sustained. A new bill is being filed by this
Commission at this time substantially similar to that of
1938, but improved upon, in the opinion of counsel, in
that the term “boulevard” is defined in a manner that
should meet the criticism that it is too vague in scope.

Briefly, the background of the “boulevard” issue is
this. Chapter 407 of the Acts of 1893 provided that the
Metropolitan Park Commission (now the Metropolitan
District Commission) should have power to “acquire,
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maintain and make available to the inhabitants of the
district open spaces for exercise and recreation.” This
language was taken over into the General Laws with the
addition of the words “in this chapter called reserva-
tions.”

Chapter 288 of the Acts of 1894 provided authority
for the Park Commission “to connect any road, park,
way or other public open space with any part of the cities
or towns of the metropolitan parks district by a suitable
roadway or boulevard . . . and to construct and main-
tain along, across, upon or over the same or any other land
acquired by said board by said act [i.e., 1893, c. 407] a
suitable roadway or boulevard.” This act was taken
over almost bodily into General Laws, chapter 92, sec-
tion 35. After the words “roadways or boulevards”
section 35 adds the words “in this chapter called boule-
vards.”

Over a long period of years following the passage of
these two acts the Metropolitan Park Commission or its
successors, the Metropolitan District Commission, ac-
quired land for reservations and built roads in such res-
ervations under the authority of the 1893 act, and also
exercised its authority under the 1894 act in the build-
ing of boulevards, sometimes within the reservations and
sometimes without.

In addition to roads and boulevards under the juris-
diction of the Metropolitan District Commission, by vir-
tue of their construction under the aforesaid statutes,
other roadways have been placed under the Commis-
sion’s jurisdiction in a variety of ways. Some have been
constructed by the Public Works Department of the
State and turned over to the Metropolitan District Com-
mission for custody and control; some have been con-
structed by a city and turned over to the Metropolitan
District Commission by special act; at least one road
within a reservation has been constructed by the Civilian
Conservation Corps; and others have been constructed
by the Metropolitan District Commission under author-

of special act. In some cases the acts are silent in
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regard to the cost of maintenance, while in a few cases
the acts under which the roads were constructed provide
that the maintenance cost should be assessed upon the
District in whole or in part.

The result of this historical growth of a system of
roads, parkways and boulevards, so called, throughout
the area under the jurisdiction of the Metropolitan Dis-
trict Commission has been a confused and illogical hodge-
podge, made up partly of tradition, partly of specific
legislation, and partly of practice in the method of
assessment of the cost of maintenance.

In 1933, by chapter 197, it was provided that the
whole cost of maintenance of “boulevards” should be
annually appropriated by the General Court from the
Highway Fund. The question of what is a “boule-
vard” has nowhere, however, and at no time been ade-
quately defined. In the meantime, since the roads were
originally constructed conditions of travel have been
completely and drastically changed. Roadways origi-
nally constructed under the act of 1893 as part of “an
open space for exercise and recreation” have been wid-
ened, reconstructed and connected so as to be in reality
through highways for automobile travel. Roads once
built for pleasure horse-drawn vehicles have almost dis-
appeared. Many roadways have been merged with and
become a part of the state and even of the Federal high-
way system, although perhaps originally constructed as
a part of a park reservation. In late years the cost of
construction, or of reconstruction or resurfacing, has
often been charged entirely to the Highway Fund, and
properly so, and yet, purely because of historical tradi-
tion, the cost of maintenance remains assessed to the
cities and towns of the Metropolitan District. There is
no longer any logical reason for perpetuation of the dis-
tinction which has grown up over the years.

At the present time the Highway Fund contributes
approximately $1,500,000 toward the Metropolitan Dis-
trict highways; and cities and towns, through the chan-
nel of Metropolitan District assessments, contribute
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about $500,000. If the accompanying bill is enacted,this assessment will be lifted from the cities and towns
and be placed upon the Highway Fund, or gasoline tax,
where it more properly belongs, as a study made by this
Commission shows. The roadways now maintained for
the Metropolitan District by the cities and towns in-
clude such important traffic arteries as Route 128, through
the Blue Hills Reservation, and Memorial Drive, along
the Charles River. A complete table showing the cost
of maintenance of main roadways assessed against the
Metropolitan Parks District for 1937 is appended to this
report.

The survey mentioned as made by the Commission in
further support of this “boulevard” bill shows that from
the thirty-eight cities and towns comprising the Metro-
politan Parks District are registered 46 per cent of the
passenger cars in Massachusetts. If trucks were in-
cluded in this registration the number of motor vehicles
registered in the thirty-eight cities and towns would
approach 50 per cent of the state total, registry officials
believe.

In 1937, the total revenue to the Registry of Motor
Vehicles for registrations, examinations, dealers’ fees,
trucks, busses, etc., was approximately $6,945,000. In
1938 it amounted in total, in round numbers, to $6,800,-
000. On the basis of registrations, it would appear that
the thirty-eight cities and towns of the Metropolitan
Parks District now contribute between 45 and 50 per
cent of the total revenue of the Registry of Motor Vehi-
cles. This is a sum of about $3,000,000.

In addition, there is the District’s contribution to the
gasoline tax. Since this tax is not collected by districts,
it is not possible to directly assess what each community
pays. Based on the number of cars registered in 1937 in
the thirty-eight cities and towns as compared to the
state total, it would appear, on a conservative estimate,
that the Metropolitan Parks District contributed 45 per
cent of the gasoline tax in 1937; and there is no reason
to believe this percentage changed in 1938. In 1937 the
total contributed to the gasoline tax, according to the
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Department of Corporations and Taxation, was $19,939,-
634 net. Thus the thirty-eight cities and towns con-
tributed toward the gas tax about $8,972,835.

On the basis of both registrations and gasoline tax, it
appears that the Metropolitan Parks District, or the
thirty-eight cities and towns which make it up, contrib-
ute a total of nearly $12,000,000 to the Highway Fund.
Yet, for Metropolitan District roads these thirty-eight
municipalities receive only $1,500,000 at present, and
are assessed another $500,000 simply because the term
“boulevard” has never been defined in the statutes.

Although the Commission found itself confronted by
the necessity for an investigation far more comprehen-
sive than perhaps originally anticipated, an investi-
gation sufficiently thorough to form a real basis for major
recommendations on comprehensive questions posed in
the resolve, and an investigation that would cost far
more than the Commission could support, a way was
found out of the difficulty. Individual members of the
Commission have brought about the set-up of a W. P. A.
project to conduct such an investigation. This project
has been approved by all necessary authorities and is to
get underway immediately. It is sponsored by the State
Planning Board, the Metropolitan District Commission
and the Boston City Planning Board. Its purpose is to
assemble all statistics and material now available on
Metropolitan District and local governmental functions
within the District, especially from those various sources
never previously approached. The project will not at-
tempt to compile original statistics, but will be confined
to a compilation and comparison of reports, facts and
statistics now available. With the information thus as-
sembled, this Commission, if continued in office, should
be able to make a far more complete report to the Legis-
lature than is now possible. This report could be made
to the present session of the Legislature, but late in the
session, barring some unforeseen development. At the
public hearing held by the Commission on November
14, last year, this W. P. A. project was enthusiastically
endorsed.
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The Commission wishes to impress upon the Legisla-
ture its well-considered conviction that the work of the
Commission has only begun; and that the wisdom of
the Legislature in approaching this whole Metropolitan
problem through an extensive study will be thoroughly
appreciated when a satisfactory study of all the perti-
nent facts has been prepared.

Therefore the Commission recommends to the Legis-
lature that it be continued until the heretofore men-
tioned W. P. A. project is completed, and until all the
pertinent but as yet unknown facts are assembled upon
which major recommendations for changes in Metropoli-
tan District functions and activities may be based, as
the survey may indicate are desirable, warranted and
feasible for the cities and towns in the District, for the
Metropolitan District Commission, and for the Com-
monwealth. The Commission feels that its powers and
scope of activity as defined in chapter 71 of the Resolves
of 1938 should be retained, being sufficient and satis-
factory. The Commission asks the Legislature for a con-
tinuance in office to December 1, 1940, for a sum of
$2,500 in addition to the balance now on hand for cleri-
cal and other expenses, together with the Commission’s
assurance that the Commission believes that it may pre-
sent further reports to this Legislature from time to time
for legislative action this year, as the facts to be dis-
closed may warrant.

Chairman

Rep. NELSON B. CROSBY,
Vice-Chairman

Rep. DAVID M. OWENS, Jr.
Rep. JOHN Q. KNOWLES.
ELISABETH M. HERLIHY,

State Planning Bot

E. C. HULTMAN

ARTHUR W. HOLLIS,

Chairman, Metropolitan District Commission
WILLIAM STANLEY PARKER,

Boston City Planning Board.
January 18, 19;
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Cost of Maintenance of Main Roadways in 1937 assessed
AGAINST THE METROPOLITAN PARKS DISTRICTS.

Assessed against Metropolitan Parks Maintenance Fund,
General (see section 55, chapter 92, General
Laws) :

Blue Hills Division 1113,465 00
Included in Blue Hills Reservation

Blue Hill River Road (Route 128) Hillside
Street, Milton, to West Street, Braintree.

Chickatawbut Road Hillside Street, Milton, to
Granite Avenue, Braintree.

Unquity Road Blue Hills Parkway to Hillside
Street, Milton.

Hillside Street Milton, from Reservation line
to Canton-Milton line and Blue Hill Street,
Canton, from Canton-Milton line to Washing-
ton Street, Canton.

Wampatuck Road Chickatawbut Road to Fur-
nace Brook Parkway, Quincy.

Included in Quincy Shore Reservation
Quincy Shore Drive Hancock Street to Fur-

nace Brook Parkway, Quincy.
Quincy Shore Drive (formerly Pilgrim Highway)

Furnace Brook Parkway to Sea Street,
Quincy

Middlesex Fells Division 27,490 00
Included in Breakheart Reservation:

Forest Street Lynn Fells Parkway to Break-
heart Reservation, Saugus.

70,980 00Revere Beach Division
Included in Revere Beach Reservation

Revere Beach Boulevard Eliot Circle to North
ern Circle, Revere.

Included in Lynn Shore Reservation
Lynn Shore Drive Washington Street and Na-

hant Beach Parkwajq Lynn, to Humphrey
Street, Swampscott.

Appendix A.
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Assessed against Metropolitan Parks Maintenance
Fund, General Continued.

Charles River Upper Division $176,585 00
Included in Charles River Upper Division:

Birmingham Parkway North Beacon Street to
Western Avenue, Boston

Boulevard Road Weston line to Newton Lower
Falls.

Charles River Road Arsenal Street to North
Beacon Street and North Beacon Street to
Watertown Square.

Everett Street Extension Western Avenue to
Soldiers Field Road, Brighton.

Nonantum Road North Beacon Street to Galen
Street, Watertown.

North Beacon Street Birmingham Parkway to
Charles River Road, Brighton.

Quinobequin Road Boylston Street to Wash-
ington Street, Newton.

loldiers Field Road Bay State Road, Boston
to Birmingham Parkway, Brighton.

70,670 00Charles River Lower Basin Division
Included in Memorial Drive (Cambridge Parkway);

Memorial Drive Longfellow bridge to Mount
Auburn Street, Cambridge.

Cambridge Parkway Broad Canal to Lechmere
Canal.

Total assessed against Metropolitan Parks Mainte-
nance Fund, General $459,190 00

14,215 00Assessed against Charles River Basin Maintenance Fund
Included in Charles River Lower Basin Division:

Dam Traffic Road Bridge Street, Cambridge, to
Leverett Street, Boston.

Embankment Road Longfellow bridge to Beacon
Street, Boston.

Assessed against Metropolitan Parks Maintenance Fund,
Nantasket 22,935 00

Included in Nantasket Beach Division
County Road Atlantic Hill to Wade’s Crossin

Hull.

Assessed against Metropolitan Parks Maintenance Fund
Wellington bridge (one quarter of total) 3,050 00

$499,390 00Grand total
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Cost of Maintenance op Roadways in 1937 assessed on Met-
Budget Items)ropolitan Parks Districts (by

Metropolitan Parks Maintenance Fund,
General:

Personal services
Labor

Approximate 1937 Expenditures
$179,125 00

145,965 00
20,115 00
40,365 00
53,470 00
20,150 00

Police
Other police expenses
Street lighting
Supplies and general
Renewals and minor improvements

$459,190 00
Charles River Basin Maintenance Fund

Personal services:
$6,105 00
5.000 00
1.000 00
1,510 00

Labor
Police

Other police expenses
Street lighting
Supplies and general

FundMetropolitan Parks Maintenance
Nantasket:

Personal services
Labor
Police

Other police expenses
Street lighting
Supplies and general

Metropolitan Parks Maintenance Fund,
Wellington bridge (one quarter of
total):

Personal service
Labor

Street lighting
Supplies and general
Renewals and minor improvements

$499,390 00Grand total
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Grand Summary op Totals charged to Metropolitan Parks
Maintenance Fund, General; Charles River Basin Main-
tenance Fund; Metropolitan Parks Maintenance Fund,
Nantaskbt; Metropolitan Parks Maintenance Fund, Wel-
lington Bridge.

[Represents total cost to be transferred to Metropolitan Parks Maintenance Fund
Boulevards (Highway Fund).]

Personal sendees:
Labor 5190,805 00
Police 165,955 00

Other police expenses 22,985 00
Street lighting 44,150 00
Supplies and general 54,945 00
Renewals and minor improvements 20,550 00

Grand total $499,390 00
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In the Year One Thousand Nine Hundred and Thirty-Nine.

tain ROADS, ROADWAYS, PARKWAYS AND BRIDGES.

1 Section 1. Section fifty-six of chapter ninety-two
2 of the General Laws, as amended by section one of
3 chapter one hundred and ninety-seven of the acts of
4 nineteen hundred and thirty-three, is hereby further
5 amended by adding at the end the following new
6 sentence: —

7 The term ‘‘boulevards” as used in this section shall
8 include all such roads, roadways, parkways and
9 bridges, whether within or without a reservation or

10 open space, under jurisdiction of the commission, as
11 are surfaced with macadam or other hard material
12 and open to motor vehicular traffic; provided, that
13 the traveled portion of such boulevards, as herein
14 defined, shall not be less than twenty-five feet in
15 width.

1 Section 2. Section fifty-six of chapter ninety-two
2 of the General Laws shall be applicable to all roads,

An Act relative to the maintenance costs of cer-

Be it enacted hy the Senate and House of Repre-
sentatives in General Court assembled, and hy the
authority of the same, as follows:

PROPOSED LEGISLATION

Cbe Commontoealtfr of cpassacfmsetts
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3 roadways, parkways and bridges, coming within the
4 term boulevards, as that term is defined in said sec-
-5 tion, constructed before as well as after December
6 first, nineteen hundred and thirty-eight, whether such
7 boulevards were constructed under general or special
8 law, and notwithstanding any provisions of law re-
-9 quiring the maintenance costs thereof to be otherwise
10 assessed.

1 Section 3. Section sixty of said chapter ninety-
-2 two, as appearing in the Tercentenary Edition, is
3 hereby amended by striking out, in the seventh and
4 eighth lines, the words ‘ ‘ said district and the common-

-5 wealth in equal parts” and inserting in place thereof
6 the words: the commonwealth, so as to read as
7 follows: Section 60. The expense of the salaries of
8 the metropolitan district commissioners, and such ex-

-9 pense of maintenance of the general office and other-
-10 wise as the commission shall determine are not clearly
11 or wholly incurred in the maintenance work of any one
12 of the metropolitan parks, boulevards, water or sew-

-13 erage systems or districts, shall be paid: one fourth
14 as maintenance of reservations by the metropolitan
15 parks district; one fourth as maintenance of boule-
-16 vards by the commonwealth; one fourth by the met-
-17 ropolitan water district; and one fourth in equal
18 parts by the north and south metropolitan sewerage

19 districts. The state treasurer shall include the
20 amounts required of each town of said districts and

21 of the commonwealth to meet said expenses in the
22 sums assessed upon said towrns in the annual state tax.

1 Section 4. This act shall take effect on Decern
2 ber first in the current year.






