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Supervisor of Administration,
State House, Boston, April 29, 1919.

Mr. James W. Kimball, Clerk, House of Representatives, State House
Boston Mass

Dear Sir : A report on the conduct, methods and prac-
tices of the department of the Civil Service Commission is sub-
mitted herewith, in accordance with the order of the General
Court adopted in the House on the 28th of February, and in
the Senate on the 11th of March. Although the time allowed
was not sufficient to make as thorough a study of the Civil
Service Law and Rules and of the work of the department as
I could have wished, the investigation has led to certain con-
clusions which I believe to be fair and sound, namely:

QJaimmnuucaltlj of HHaßaadjueptta.

1. The organization of the commission itself is faulty in that none of
the commissioners are required to give their entire time to the work, or
are allowed salaries sufficient for such service, so that the actual time
which they spend in the work of the department is inadequate to keep the
department thoroughly under control or to develop the constructive
policy required.

2. The officers and employees of the department are not properly
organized because they are divided into two practically independent sub-
divisions, and because a large part of the important work of the depart-
ment is performed by employees inadequately paid for the quality of
service expected.

3. The department has never developed to the proper extent its func-
tions as a recruiting agency for positions coming within its authority.

4. The civil service law is incomplete and indefinite in many particu-
lars, and the law, rules and regulations taken together are so voluminous
that they cannot readily be analyzed and understood. The law is silent
on some matters with which it should deal, thus making necessary
the adoption of rules to cover subjects which should be embodied in the
statute.

5. The method of making rules prescribed by law lacks flexibility be-
cause only the Civil Service Commission itself is authorized to initiate
changes, and may refuse to propose a change required by general condi-
tions or to meet emergencies.
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6. The relation of the Civil Service Commission to the authority to

classify positions and standardize salaries conferred upon t ic i upemsor

of Administration by chapter 228 of the General Acts of 1918.has never
been defined, although it is important that the action of the ivi erv-
ice Department shall conform in such matters to the action taken by the
Supervisor.

7. The civil service examinations are in many instances taken by per-
sons who do not intend to enter State employment, their object being to
get practice in lines which they are studying, and thus the work and ex-
pense of the department are increased.

In accordance with the conclusions just stated I am present'
ing these recommendations:

1. That the Civil Service Commission be reorganized, with a director
giving his full time to the work of the department, and two commissioners
with advisory authority to pass upon rules and to hear cases with the di-
rector, the commissioners to be paid by the day for actual service.

2. That the director, with the approval of the commissioners, be au-
thorized to organize the department, to appoint a deputy and other neces-
sary subordinates, and to fix their salaries in accordance with the standard-
ization law and within the limitations of annual appropriations.

3. That the reorganized department give particular attention to de-
velopment as recruiting agency for all offices and positions under its au-
thority.

4. That the civil service law be revised in order to clarify it and to
bring it up to date, especially in the -following particulars;

(a) Defining more specifically the authority of the commissioners, par-
ticularly their authority to make investigations as to the operation of the
law and its enforcement.

(6) Providing that changes in rules may be initiated by the Governor
and Council as well as by the commission.

(c) Incorporating provisions covering the method of making applica-
tions, the preparation of eligible lists, the making of appointments from
the eligible lists and otherwise, defining requirements for promotions and
transfers, and providing that action by the commission shall conform to
the classification of positions made in accordance with chapter 228 of the
General Acts of 1918 and other legislation governing positions and salaries
in the service of the Commonwealth.

(d ) Requiring fees with applications for positions paying more than
8600 annually.

Respectfully submitted,

THOMAS W. WHITE,
Supervisor of Administration.



REPORT OX THE CONDUCT, METHODS AND PRAC-
TICES OF THE DEPARTMENT OF THE CIVIL
SERVICE COMMISSION.

This report is submitted in accordance with an order adopted
by the House of Representatives Feb. 28, 1919, and by the
Senate March 11, 1919. The order was reported by the
committee on administration and commissions on House Doc-
ument No. 901, a bill accompanying the petition of M. A.
O’Brien, Jr., for an investigation of the Civil Service Com-
mission by a special commission of three persons to be ap-
pointed by the Governor, with the advice and consent of the
Council.

The order of the General Court is as follows

Ordered, That the Supervisor of Administration be directed to investi-
gate the conduct, methods and practices of the department of the Civil
Service Commission, and to report to the present session of the General
Court his conclusions and recommendations on or before the fifteenth
day of April.

The time for reporting was afterward extended to April 25.

paring it

As soon as the order of the General Court was received it
was evident that the subject would make public hearings de-
sirable, and hearings were immediately advertised in several
Boston papers and in leading papers in Springfield, Worcester,
Fall River and New Bedford, to be held at the State House,
Tuesday and Thursday, March 18 and 20. The first hearing
was attended by not more than fifteen persons, only two of
whom spoke. The second hearing had a larger attendance,

11. Basis of the Report Methods followed in pre-

£l)c Commcmwcaltl) of ittassadjusctts.

I. Occasion for making this Report.
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with a considerable number of speakers. At the close of the
second hearing the Civil Service Commission was offered an

opportunity to appear publicly at a third hearing m order to
make any reply that its members might see fit to statements
made about its work in the preceding hearings. The commis-
sion availed itself of this opportunity, and a third hearing was
accordingly held on Tuesday, April 1, at "which the members of
the commission appeared and made statements explaining their
work and replying to statements made by the speakers at other
hearings. The third hearing was not advertised because an
official statement about the occasion for it and the date on
which it was to be held was submitted by the commission to
the press, and extracts were published throughout the State.

Beside the hearings an intensive investigation was con-
ducted covering a rather wide field. Notices were sent to the
heads of all State departments and institutions; to the mayor,
city clerk, police and fire commissioners, Finance Commission
and other administrative officers of the city of Boston; to
the city clerks of all other cities; and to the town clerks of all
towns having a population of over 5,'000 at the time of the
State census of 1915, with the object of notifying all cities and
all towns whose officials are subject to civil service. As more
than 200 letters were sent out it is believed that this object
was reasonably well accomplished. A general invitation was
also issued on two or three occasions, through the press, to all
persons having information about the operation of the Civil
Service Commission or the civil service laws, or complaints
against either, to write to the Supervisor or to come in for an
interview, and it was announced that communications and
statements by persons affected by the operation of the civil
service laws would be held confidential in order that such
persons might be adequately protected. The notice sent out
and the statements in the press resulted in the appearance of a
number of persons at the hearings, particularly the hearings,
on March 20 and April 1, and brought into the office a con-
siderable amount of written information, some of which was
of value.

Other lines of study included attendance by a representativeof this office at several examinations held by the commission



HOUSE —No. 1665.1919.] 7

during the period included in the investigation, and the exam-
ination of all questions used at these examinations and of a
considerable number of papers written by applicants. Some

investigated, including certain
ad been made to this office,
Civil Service Law, Rules and
studied and compared, so far
Service Law and Regulations

previous examinations were also
ones about which complaints h
either orally or in writing. The
Regulations have been carefully
as time allowed, with the Civil
of the Federal government and
the following:

of other States, particularly

New Jersey
New York.
Ohio.

Colorado.
Connecticut.
Kansas.

Wisconsin.Illinois.

The order of the General Court directed this office “to in-
vestigate the conduct, methods and practices of the depart-
ment of the Civil Service Commission.” This has been under-
stood to require a comprehensive study of the Civil Service
Law and Rules, the internal conduct of the department, its
methods of handling its work, and the conduct of its business
with State departments and institutions, applicants for posi-
tions and the general public; in fact, the order has been in-
terpreted as a direction to cover the whole civil service field
so far as this could be done within the time limit allowed.
It has been assumed, however, that the abolishment of civil
service and the repeal of the civil service law is not contem-
plated, but that the General Court desires, rather, to ascertain
whether the civil service system is being properly handled and
is producing satisfactory results. Since the order does not re-
strict the study to the State service alone, the proceedings of
the commission and the application of the laws and rules in
relation to city and town positions have also been considered.
In many towns the problem is of little consequence because so>
few positions are involved, but in the larger cities, especially
the city of Boston, and in the State service a great variety of
questions were presented almost as soon as the investigation

111. Scope and Subject-matter of the Report..
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was begun, and additional problems or new variations of old
problems have been brought up almost daily.

Other State civil service commissions usually have nothing
to do with appointments in municipalities, particularly in
cities of the size of Boston. It is the more common practice
for large cities to have civil service commissions of their own,
as is the case in New York, Chicago, Philadelphia and many
smaller places like Buffalo and Milwaukee. A study of the
Civil Service Department in this State, therefore, involves a
greater variety of questions than Would be raised in a study of
any other State commission, because the Civil Service Com-
mission is really a part of the administration, not only of
the Commonwealth, but of all its thirty-eight cities and over
one hundred towns. Under these circumstances it is hardly
to be expected that any report prepared within a limit of little
over a month can possibly deal with all the ramifications of
civil service or all the problems that arise in connection with its
administration. It is obvious that in so short a time only a
few of the salient points can be adequately covered, and that
in matters of detail the report resulting from such investiga-
tion must necessarily be fragmentary.

In investigating the work of the Civil Service Commis-
sion attention has been given to the make-up and business
practice of the commission itself, the organization of its office,
the respective duties and authority of the principal subordi-
nates, the preparation, conduct and marking of examinations,
methods of handling appeals, and other matters bearing di-
rectly on the results sought to be obtained by the commission’s
work. No attempt will be made in this report to describe in
detail all the methods and practices of the commission, as any
such description would extend the report to an unnecessary
length. An effort will be made to outline in a general way the
commission’s policies and methods, and to call attention to the
particular points in connection with its organization and man-
ner of doing its work which seemed questionable and to require
alteration. It ma

t
\ be assumed, therefore, that as to details of

policies, methods and practices not described or criticized
herein this office either has no comment or considers thatthev
are not directly pertinent to the discussion and conclusions
embodied in this report.
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The Civil Service Commission has jurisdiction over positions
in the service of the Commonwealth, of all cities, including
Boston, and the larger towns. The application of the civil
service law is more general in the service of the Commonwealth
and the city of Boston than it is in most of the other cities
and towns. In many towns civil service applies only to posi-
tions expressly included within it by statute, and not to town
positions in general. The language of the law is as follows:

Revised Laws, Chapter 19, Section 6.

The commissioners shall from time to time prepare rules regulating
the selection of persons to fill appointive positions in the government of
the commonwealth and of the several cities thereof and the selection of
persons to be employed as laborers or otherwise in the service of the
commonwealth and said several cities, and altering, rescinding, amend-
ing or adding to the rules now established. Such rules may be of general
or limited application and shall take effect only when approved by the
governor and council.

It will be noted that this section applies to appointive posi-
tions in the service of the Commonwealth and the several
cities, but says nothing about towns, and that it covers all
appointive positions unless exemptions are expressly made by
other provisions of the statute.

Ihe next section (section 7) provides that the rules shall be
administered by the commissioners, and prescribes their limita-
tions thus:

They shall not be inconsistent with law, may be of general or limited
application and shall include provisions for:

The classification of the positions and employments to be tilled.
Open competitive and other examinations to test the practical fitnes

of applicants.
The filling of vacancies in and the selection of persons for public posi-tions and employments in accordance with the results of such examina-

tions, or in the order of application, or otherwise.
Promotions, if practicable, on the basis of ascertained merit in the ex-

amination and seniority of service.
A period of probation before an appointment or employment is madepermanent.

IV. Powers and Duties of the Commission.

Preference to veterans in appointment and promotion
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Section 8 requires that changes in rules shall he piinte or

distribution as soon as approved, and a certified copy sent to

the mayor of each city and the selectmen of each town to

which such changes relate, and shall be published in one or
more newspapers.

Section 9 expressly exempts certain officers, such as judicial
officers, those elected by the people or a city council or sub-
ject to confirmation by the executive council or city council of
any city, officers elected by either branch of the General Court
and their appointees, heads of principal departments of the
Commonwealth or of cities, employees in the office of the Treas-
urer and Receiver-General, the treasurer and collector of taxes
of any city, public school teachers, and certain employees of
important officers, such as the Governor, the mayors, chiefs of
police and fire departments, and the like. Other provisions
of the statute authorize the commissioners to appoint a secretary,
chief examiner, deputy examiner, registrar of labor and other
employees, and to designate examiners. Section 3 confers au-
thority to summon witnesses, administer oaths and take testi-
mony in an investigation by the commissioners or any of them;
but the meaning of this section is not clear, because until very
recently there was no statutory authority for the commis-
sioners to make investigations.

This original statute contains provisions for notice to dis-
bursing officers to withhold payment of compensation to per-
sons appointed in violation of the Civil Service Law and Rules.
Later acts impose upon the commissioners the following powers
and duties:

1. To prepare and distribute notices of examination
counts for salary and compensatioi2. To certify pay rolls, bills and

if employees of the city of Boston.
heads of departments and membersTo pass upon appointment

municipal boards in the city of Boston
4. To investigate the classified civil service, the duties and compensa-
n of persons therein, the number employed, and the grades, titles,

and methods of promotion established, and to report thereor
id conduct of officers and employees
'ommend the removal of any such

5. To inquire into the efficiency
the classified service, and to r
cers or employees.
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Previous to the passage of the act conferring the authority
mentioned in paragraphs 4 and 5 the commission had not exer-
cised authority to follow the conduct of appointees in the public
service after their appointment.

At present the scope of the civil service is being extended
almost every year by special laws which provide for its applica-
tion to certain positions in towns, and occasionally to addi-
tional positions in the city of Boston or in other cities.

Positions in the service of the State, the several cities, in-
cluding Boston, and towns may be considered as divided into
three groups, namely

(a) Exempt positions, which are not subject to civil service require
ments.

(b) Competitive positions, for appointment to which applicants are

3r may be subject to competitive examinations.
(c) Labor positions, for which applicants are certified from a register

without examination.

There are also certain positions filled by nomination of the
appointing authority, subject to the approval of the Civil Ser-
vice Commission. These may possibly be considered to form a
fourth grouping.

At present the exempt class is specified by section 8 of the
statute above referred to. The labor class includes all skilled
and unskilled labor and artisans. The competitive class in-
cludes practically all positions in the official service which are
not expressly exempt, and to which no provision of law has
been applied requiring that they be filled by nomination subject
to the commission’s approval. Positions filled in the manner
last mentioned are mainly in the service of the city of Boston,
comprising the heads of departments and members of municipal
boards and commissions, but a similar provision of law applies
to the treasurers and stewards of State institutions.

It should be evident from this summary that the most im-
portant authority of the commission is that of making rules and
regulations to apply to the positions coming within its juris-
diction, and it should also be evident that the authority of the
commission to make rules and regulations is not much re-
stricted by the statute, because there are not many definite
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legal provisions covering methods of appointment, transfer,
removal, promotion and the like. Practically all these sub-
jects are left by the law to be dealt with in the commission’s
rules, which have the same effect as law when appro\ cd by
the Governor and Council.

The law does not make any distinctions as to methods of
filling positions in the State service, the service of Boston and
other cities, and the service of towns, but the commission is
apparently left free to make such distinctions in its rules if the
Governor and Council will approve. The commission has fur-
ther declined to apply its rules to the large bulk of employees
in State institutions, especially physicians, nurses, attendants
and laborers. This policy has been followed, apparently, not
because of a lack of authority, but because the members of the
commission have considered it impracticable to provide for quali-
fying classes of institutional employees whose service is profes-
sional or is likely to prove irregular. In institutions, therefore,
the civil service rules have been applied only to head farmers,
clerks, stenographers, engineers and firemen. Formerly treas-
urers and stewards came within the competitive class, but as
already noted a different method of appointment has been pro-
vided by law for these officers.

V. Organization of the Commission and its Subordinates.

In accordance with law the Civil Service Commission is now
composed of a chairman and two members, the former receiving
a salary of $2,500 annually, and each of the latter, salaries of
$2,000. They are required to “devote so much of their time to
the work of the commission” and to “establish and maintain
such office hours as shall be approved by the Governor and
Council.” The statutes provide for the appointment of a chief
examiner, secretary, registrar of labor, deputy examiner, phys-
ical examiner and pay-roll inspectors, and fix the salaries of
these officers or their maximum salaries. The commission is
also authorized to appoint “such officers and employees as may
be necessary to the performance of their duties.” The office of
the commission was reorganized in September, 1917 and the
organization has not been substantially altered since. The
organization and the salaries of the various officers and em-
ployees on April 10 are indicated in the following outline;
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1 at $2,500
2 at 2,000
1 at 3,000
1 at 1,020
1 at 750
2 at 600
1 at 1,800
1 at 600
1 at 600
1 at 500
1 at 480
1 at 480

I. Chairman
Member

A. Secret ary

.ssistant to the secretary
Stenographer,

1. A

Stenographer
'irst clerk (acting)
Stenographer,

1

Clerk,
Clerk
Office girl.
Office boy,

Application Division.
1 at 1,080
1 at 980
1 at 750
1 at 750
2 at 600

Clerk (State and Boston), .

Clerk (other cities and toyvns),
Clerk and stenographer,
Clerk,

Clerk (1 temporary

Certification Division.
1 at 750
2 at 600
1 at 750
1 at 500
1 at 600
1 at 600
1 at 600

Clerk (State),

Stenographer (State),
Clerk (other cities and towns)
Clerk,
Stenographer (other cities and towns
Stenographer (Boston),
Clerk (Boston)

Pay-roll Inspection Bureau.
?hief inspector, 1 at 2,100

1 at 1,000
1 at 1,300
1 at 1,080
1 at 920
1 at 500

3. C
Pay-roll inspector,
Clerk and stenographe
Clerk,
Clerk,
Clerk,

Labor Bureau
Registrar of labor

Clerk,
1 at 2,000
1 at 1,050
1 at 750
1 at 600
1 at 480
1 at 360
1 at (iOO

4

Clerk and stenographer
Stenographer,
Office 1
Office boy,

Publicity clerk (part time)a.



14 CIVIL SERVICE COMMISSION. [May,

Examination Bureau.
B. Chief examiner, lat 53,500

Deputy examiner, 1 a,t 1,800
Physical inspector, 1 at 2,500

Clerk and stenographer, 1 at 1,080
, Clerk, 2at 980

Clerk, lat 750
Stenographer, lat 920
Stenographer, lat 900
Stenographer, 2at 750
Investigator, efficiency, 1 at 1 050

The outline shows that the officers and employees of the
commission are divided into two independent groups, one of
which is controlled by the secretary, and the other by the
chief examiner, neither of whom has authority over the other,
although the secretary may convey the directions of the com-
mission to the chief examiner by letter or otherwise.

The secretary, under the direction of the commission, is in
charge of all the employees of the commission except those
included in the Examination Bureau. Under his direction are
handled all the records and correspondence of the commission,
the docket of matters to come before the commissioners sitting
singly or in full board meetings, and necessary action to make
the decisions of the commission effective, both as to specific
cases and as to questions of policy, except where questions of
policy involve the work of the Examination Bureau, when they
are discussed with the chief examiner. In this general work he
is assisted by the employees appearing in the organization out-
line under his title as far as the heading “Application Division.”
In this division all applications are received and recorded, and
after the examinations are held the results are reported to this
division by the Examination Bureau, and the records are then
completed. All information about applications, correspondence
relating thereto, and the results of examinations taken by in-
dividual applicants are filed in this division.

The Certification Division performs duties necessary in con-
nection with the certification of names for requisitions filed
with the commission. The clerks in this division refer to the
files prepared by the Application Division, and their work is
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largely routine in character, because it usually requires only the
making up of a proper list to be forwarded to a department or
institution requisitioning for employees.

The Pay-roll Inspection Bureau has charge of the inspection
of pay rolls of the Commonwealth, the city of Boston and other
cities and towns. The inspection of pay rolls of the Common-
wealth is not yet fully in operation. The inspection of pay
rolls of the city of Boston rs made in a general way every week,
and in detail every month, and that of other cities and towns
is made at various intervals from once a month to once a year.
This bureau or division also has charge of the records of
appointments, transfers, removals, discharges, deaths and other
occurrences in the service, and for this purpose receives all
notifications sent to the commission on these matters. These
records are kept in separate card files for the Commonwealth,
city of Boston and other cities and towns. The bureau is in
charge of a chief inspector, with one subordinate inspector
and four clerks and stenographers. The annual inspections of
pay rolls are made by the inspector and chief inspector, but a
large amount of checking and comparing, as well as the prep-
aration and arrangement of the card files, is done by the clerks
and stenographers.

The Labor Bureau, so far as is necessary for handling the
labor service, carries on activities similar to those described in
the preceding paragraphs dealing with the Application and Cer-
tification Divisions. Since applicants for the labor service are
not required to take written examinations, and since in other
ways the making up and handling of labor lists is simpler than
that of lists for the official service, the work of the Labor
Bureau is less complex and on a smaller scale than that per-
formed by the Application and Certification Divisions.

The commission has recently employed a publicity clerk to
handle notices for the press and other material for publication.

The Examination Bureau is under the direct charge of the
chief examiner, who is responsible only to the commission.
His principal subordinates are a deputy examiner and a physi-
cal inspector, the former employed on a full-time basis, and the
latter giving the major part of his time to the work of the com-
mission. In this bureau there are also eight clerks and stenog-
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raphers and one efficiency investigator who is a woman, for-
merly a clerk and stenographer for several years in the com-
mission’s service. The Examination Bureau also employs on
many examinations given by the commission one or more
special examiners, who usually prepare and mark a part of the
examination. These special examiners devote only a small part
of their time to the work of the commission.

VI. Expenditures of the Commission.
The following table shows the expenditures of the Civil

Service Commission for all purposes and for special examiners
during each of the last five fiscal years according to the reports'
of the Auditor of the Commonwealth:

Yeab. Total. Special
lixaminers.

1914 $65,771 39 $5,979 60
,9!5 ' 65,310 25 4,614 60
1916 65,815 63 4,218 06
1917 69,487 69 4,668 34
1918. 72,692 29 4,408 27

The expenditure for the compensation of special examiners in
the year 1918 is less than it would have been had not the com-
mission’s appropriation proved insufficient towards the close of
the fiscal year, so that no examinations were given in October
and November. The corresponding expenditure in 1919 will,
for this reason, be likely to be somewhat increased. A large
proportion of the commission’s expenditures are for personal
services and for stationery. The total amount appropriated for
the work of the commission during the current year was
$81,850.

VII. Comments and Conclusions.

A study has been made of the methods and procedure
adopted by the commission and in operation in its office, but a
description of these would necessarily occupy considerable space
on account of their complexity, and since most of the procedure
is of a routine character it seems best to omit a description of it
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and to deal in this report only with such questions of methods
and procedure as have given rise to comment or criticism.

The function of a civil service commission is somewhat like
that of an employment manager in private business. Formerly
its principal object was conceived to be that of keeping un-
worthy persons out of the public service rather than that of
supplying public departments and institutions with properly
qualified officers and employees. The Civil Service Commission
of Massachusetts has shown a tendency to take the negative
position rather than the positive, although some improvement
has been noticeable during the last few years.

During the course of this investigation complaints have been
made from many different sources about the work of the com-
mission. Some of these when analyzed have proved to be
based on provisions of the civil service law, or upon action by
other State authorities for which the commission is not respon-
sible. The principal complaints applying to the commission
itself are

1. That it has not adopted a schedule of all its important examinations.
2. That its notices of examinations are not given far enough in advance.
3. That it has on some occasions postponed important examinations

at short notice, to the inconvenience of applicants.
4. That in some instances applicants have received advance informa-

tion about examination questions.
5. That some questions on examinations have been of an impractical

character.
6. That some examination papers have been incorrectly graded.
7. That the commission has not arranged for keeping complete service

records of the positions under its jurisdiction
8. That the commission has unnecessarily delayed action on certain

matters; particularly that certain examinations have been postponed,
and that decisions of cases appealed to the commission have not been
promptly rendered.

Some of these complaints would be inevitable under any
operation of the civil service law. The more examinations
scheduled to be held on regular dates the less complaint is
likely about inadequate notice, and the less necessity for post-
poning important examinations. There are many rumors that
candidates for positions, particularly in the city of Boston,
have received information about the nature of examinations
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before the examinations were given, but little or no tangible
evidence has been produced to show how this has happened.
That some impractical questions have been given is admitted
by the action of the commission in striking out questions from
certain examinations on appeal, but even with the strictest
control of questions given in examinations a few impractical
questions would be certain to appear. Some examinations have
also been incorrectly marked according to the decisions of the
commission on appeal, and certain of these mistakes have been
serious, but they have been few in number compared with the
total number of examinations given. The commission is now
endeavoring to bring its records of appointees up to date. The
files of the commission show that certain examinations have
been delayed and postponed for considerable periods, and it is
not always clear why such action was necessary.

Some of the complaints have been due to emergencies arising
from war conditions, which the Civil Service Law and Rules
have not been flexible enough to meet, and others indicate a
lack of co-operation with the commission on the part of the
State, city and town officials.

A complete analysis of the work of the commission and of the
causes of defects therein could not be made in an investigation
limited to six weeks. It should be recognized that the commis-
sion is required to handle a task of very large proportions, since
its jurisdiction includes over 40,000 positions, whereas in most
other States local positions are handled by local service com-
missions or other authorities, so that the State commission
deals with from one-eighth to one-third the number of positions
with which the Massachusetts Commission is concerned. Such
study as has been made appears, however, to demonstrate cer-
tain defects in organization and procedure which can be
and should be corrected. Most of these are due principally
to the absence of any single official devoting his entire time
to the work, with authority to act for the dena.rt.ment in allact for the department in all
administrative matters. The present commission meets two
afternoons a week, and each member keeps office hours on
one of the other three afternoons. The procedure now re-
quired by law for making and revising rules results in a lack
of flexibility, since all rules must be proposed to the Gov-
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ernor and Council by the commission, and when they are
once accepted *by the Governor and Council they cannot be
revised, amended, suspended or revoked except on the applica-
tion of the commission to the Governor and Council. If the
commission fails or refuses to act, the rules must stand, no
matter how inappropriate or inadequate they may be to meet
existing conditions.

The commission has also shown lack of initiative in recruiting
employees for the public service, particularly for civil service
positions at State institutions. During the last year and a half
its practice in regard to institution positions has been changed,
but the result has been not to secure more employees for the
institutions, but to throw upon the institutions the burden of
procuring their own employees whenever the commission has
not a list or the persons upon its lists are unable or unwilling
to take the positions offered. Under war conditions the changes
in procedure applying to institutions have not been fairly
tested, but it is by no means demonstrated that these changes
will solve the long-standing problem of civil service positions in
institutions.

The Examination Bureau is not now sufficiently under control.
The commission places upon the chief examiner practically all
the responsibility of preparing and marking examinations,
except when appeals from markings are made by dissatis-
fied applicants. This responsibility is greater than should be
imposed upon a subordinate whose'superiors cannot devote a
sufficient amount of time to their work to check up his activi-
ties. The permanent force of examiners is too small and inade-
quately paid, while special examiners are too numerous. Under
present conditions there is too great a possibility of contact
between applicants and examiners, and this possibility may ac-
count for the alleged “leaks” of information about examinations.

Other minor defects in the present organization and practices
of the commission are that some members of the staff appear
to be overworked, and that the commission bases much of its
important action upon information furnished by low-paid em-
ployees, who should not be relied upon in such important
matters unless the data which they furnish can be reviewed.

The investigation has led to these conclusions
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1. The organization of the commission itself is faulty in that none of the
commissioners are required to give their entire time to.the work, or are
allowed salaries sufficient for such service, so that the actual time which
they spend in the work of the department is inadequate to keep the de-
partment thoroughly under control or to develop the constructive policy
required.

2. The officers and employees of the department are not properly
organized because they are divided into two practically independent sub-
divisions, and because a large part of the important work of the department
is performed by employees inadequately paid for the quality of service
expected.

3. The department has never developed to the proper extent its func-
tions as a recruiting agency for positions coming within its authority.

4. The civil service law is incomplete and indefinite in many particulars,
and the law, rules and regulations, taken together, are so voluminous that
they cannot readily be analyzed and understood. The law is silent on some
matters with which it should deal, thus making necessary the adoption
of rules to cover subjects which should be embodied in the statute.

5. The method of making rules prescribed by law lacks flexibility be-
cause only the Civil Service Commission itself is authorized to initiate
changes, and may refuse to propose a change required by general condi-
tions or to meet emergencies.

6. The relation of the Civil Service Commission to the authority to
classify positions and standardize salaries conferred upon the Supervisor
of Administration by chapter 228 of the General Acts of 1918 has never
been defined, although it is important that the action of the Civil Service
Department shall conform in such matters to the action taken by the
Supervisor.

7. The civil service examinations are in many instances taken by per-
sons who do not intend to enter State employment, their object being to
get practice in lines which they are studying, and thus the work and
expense of the department are increased.

On the basis of the conclusions just stated the following
recommendations are submitted:

VIII. Recommendations.

1. That the Civil Service Commission be reorganized, with a director
giving his full time to the work of the department and two commissioners
with advisory authority to pass upon rules and to hear cases with the
director, the commissioners to be paid by the day for actual service.

2. That the director, with the approval of the commissioners, be
authorized to organize the department, to appoint a deputy and other
necessary subordinates, and to fix their salaries in accordance with the
standardization law and within the limitations of annual appropriations.
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3. That the reorganized department give particular attention to de-
velopment as a recruiting agency for all offices and positions under its
authority.

4. That the civil service law be revised in order to clarify it and to bring
it up to date, especially in the following particulars:

(a) Defining more specifically the authority of the commissioners, par-
ticularly their authority to make investigations as to the operation of the
law and its enforcement.

( b ) Providing that- changes in rules may be initiated by the Governor
and Council as well as by the commission.

(c) Incorporating provisions covering the method of making applica-
tions, the preparation of eligible lists, the making of appointments from
the eligible lists and otherwise, defining requirements for promotions and
transfers, and providing that action by the commission shall conform to
the classification of positions made In accordance with chapter 228 of the
GeneralActs of 1918 and other legislation governing positions and salaries
in the service of the Commonwealth.

(d) Requiring fees with applications for positions paying more than
S6OO annually.

A bill to accomplish these objects is submitted with this
report. It provides for the reorganization of the department,
and incorporates the substantive provisions which have been
suggested. There was not sufficient time to complete a civil
service code such as has been adopted in several States, but
this defect may be met by the codification presented in the
report of the Commissioners on Consolidation of the Laws, par-
ticularly if a bill along the lines suggested herein is adopted
during the present session. The bill makes definite provisions
prescribing the method of making applications, the preparation
of eligible lists, the duration of such lists, the making of ap-
pointments, promotions and transfers, and provides for the
payment of fees by applicants for most positions. The object
of the last provision is to reduce the number of persons who
take civil service examinations for practice and not with the
serious intention of entering the public service. It may be
found necessary to alter the proposed bill somewhat and to add
other provisions, but it is believed that the bill covers the
main points, and that legislation should be enacted along the
lines proposed in order to make the law itself more accurate and
to put the department upon a basis where its work will be
more effective.
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Be it enacted, etc., as follow

Part I. Organization of the Department.

1 Section 1. The civil service commission, established under

AN ACT TO REORGANIZE THE CIVIL SERVICE DEPARTMENT
AND TO REVISE THE CIVIL SERVICE LAW.

2 the provisions of chapter nineteen of the Revised Laws and
3 acts in amendment thereof and in addition thereto, is hereby
4 abolished. All the rights, powers, duties and obligations of

5 said commission and of its members and officers are hereby
6 transferred to the department created by this act, and shall
7 hereafter be exercised and performed by said department,'
8 which shall be in all respects the lawful successor of said
9 commission. As soon as this act takes effect under the

10 provisions of section fifteen, all books, papers, charts, plans,
11 records and other documents and equipment in the posses-
-12 sion of said commission shall be delivered to the department
13 hereby established. All officers and employees of said com-
-14 mission shall, as temporary appointees, continue to perform’
15 their usual duties upon the same terms and conditions as
16 heretofore until removed, appointed to new positions in
17 accordance with the provisions of this act, or transferred to
IS other departments, and they shall be eligible to such appoint-
-19 ment or transfer without further examination, subject to the
20 civil service law' and rules and to the provisions of chapter
21 two hundred twenty-eight of the General Acts of the year
22 nineteen hundred eighteen, and rules and regulations made
23 thereunder. All such temporary employment shall become
24 permanent one year from the date when this act takes effect
25 unless sooner terminated. Officers and employees affected
26 by the provisions of this section who are, after this act
2/ takes effect, appointed to positions in the department hereby
28 created, or transferred to permanent positions in other de-
29 partments in accordance her
30 retirement with pension whii
31 thereafter accrue to such per

swith, shall retain all rights to
■h shall have accrued or would

ns, and their services shall be
deemed to have been contini ms as if this act had not been
passed
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1 Section 2. The department of civil service is hereby
2 established to consist of a director and two commissioners,

3 hereinafter called the commission, who shall be appointed
4 by the governor, with the advice and consent of the council,

5 for terms of three years, except that when first appointed
6 the terras of the commissioners shall be one year and two
7 years, respectively. The governor, with the advice and con-

-8 sent of the council, may remove the director or commis-
-9 sioners at any time for cause, and shall in the same manner
10 fill any vacancy for the remainder of the unexpired term.

not be members of the same
shall devote his entire time to

11 The two commissioners shall
12 political party. The director
13 the work of the department.
14 salary not exceeding

He shall receive such annual
dollars, and the com-

ch day of actual service certi-15 missioners shall receive, for e
16 fled by the director, such compensation not exceeding
17 dollars as the governor and council shall determine. Meet-
-18 ings of the department shall be held at least once in every
19 month at such times as shall be fixed by vote of the com-
-20 mission, and other meetings shall be held at the call of the
21 director or upon request of one or both the commissioners.

1 Section 3. The director shall be the administrative and
2 executive head of the department. He shall have charge of
3 the administration and enforcement of all laws, rules and
4 regulations which it is the duty of the department to adminis-
5 ter and enforce, and shall direct all examinations and investi-
-6 gations which the department is authorized to conduct. He
7 shall, subject to the approval of the commissioners, appoint
8 and fix the salary of a deputy director and determine his
9 powers and duties. He may also, in accordance with the

10 civil service law and rules, and the provisions of chapter two
11 hundred twenty-eight of the General Acts of the year nineteen
12 hundred eighteen, and rules and regulations made thereunder,
13 appoint and remove such officers and employees as the work
14 of the department may require, and fix their compensation,
15 but the expenditures of the department for salaries and other
16 purposes shall not exceed the sums annually appropriated for
17 these purposes by the general court. The director shall have
18 authority, with the approval of the commissioners, to organize
19 the department into divisions, and to assign the officers and
20 employees of the department thereto.
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1 Section 4. The director shall, as soon as this act takes
2 effect, and from time to time thereafter as conditions require,
3 prepare rules for carrying out the provisions hereof, and shall
4 present such proposed rules at the next regular meeting of
5 the commission, which shall at said meeting or a subsequent
6 meeting fix a date or dates for hearings thereon. Such
7 hearings shall, if practicable, be held in different parts of the
8 commonwealth as well as in Boston, and shall be advertised
9 in at least two daily papers in the city of Boston, and in one

10 daily paper in each of the cities of Springfield, Worcester, Fall
11 River or New Bedford and Lowell or Lawrence, beginning not
12 less than one week before the dates of said hearings. At the
13 conclusion of the hearings the commission may amend,
14 modify or revise the rules under consideration, or may
15 approve them in their original form. The commission, with
16 the approval of the governor and council, or the governor
17 and council, upon the application of the authority in charge
18 of any state department, office or institution, may suspend
19 the operation of any rule adopted under the provisions of this
20 section for such occasion or during such time as they may
21 determine, and the governor and council may in a similar
22 manner amend, modify, revise or annul any such rule or
23 rules. Rules made in accordance with the provisions of this
24 section shall conform to the classification of officers and
25 employees of the commonwealth adopted under the provi-
-26 sions of chapter two hundred twenty-eight of the General
27 Acts of the year nineteen hundred eighteen, and acts in
28 amendment thereof and in addition thereto, and qualifica-
-29 tions for advancement or promotion in the service of the
30 commonwealth prescribed by the commission shall be con-
-31 sistent with the qualifications prescribed under the provisions
32 of said chapter two hundred twenty-eight. Rules and regu-
-33 lations in force when this act takes effect, except so far as
34 they conflict with the provisions hereof, shall continue to
35 apply as heretofore until superseded by rules adopted in
36 accordance with the provisions of this section.

Part 11. Administration.

1 Section 5. The commission shall investigate the enforce-
-2 ment of this act and of its rules, the conduct of appointees in

the classified service, and the methods of administration
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4 therein, and may investigate the nature of the employment
5 and the tenure and compensation of all officers and employees
6 in the civil service of the commonwealth so far as may be
7 consistent with the authority conferred upon the supervisor
8 of administration by chapter two hundred twenty-eight of the
9 General Acts of the year nineteen hundred eighteen, and acts

10 in amendment thereof and in addition thereto. The com-
il mission shall investigate the efficiency of all officers and em-

-12 ployees and all groups of officers and employees in the classi-
-13 fied service, and shall report to each officer, board or other
14 authority in charge of any department or institution its find-
-15 ings and recommendations. If the recommendations made
16 by the commission are not complied with after a reason-
-17 able time, or in case of a difference of opinion concerning the
18 commission’s findings or recommendations between the com-
-19 mission and the officer, board or other authority in charge of
20 a department or institution concerned, the commission shall
21 send a copy of its report, with a statement of the relevant
22 facts, to the governor and council. While making an in-
-23 vestigation under the provisions of this section the director
24 and commissioners, or any of them, shall have power to
25 summon witnesses, administer oaths and take testimony, and
26 to require the production of books, papers and other docu-
-27 ments bearing upon the subjects of investigation.

to qualify for appointment to
operation of this , act in the

1 Section 6. Persons desiring
2 positions not exempt from th
3 official service of the commonwe
4 file their applications with the

■alth, or of a city or town, shall
civil service department, and

5 shall be subject to examination
6 petitive except as hereinafter sf

which shall be public and coit-
ecified, and which shall be open

7 to all citizens of the commo
8 appointed to any position in tl

wealth who may lawfully be
service of the commonwealth

d by the provisions of this act
meet the requirements of th

ies and towns control)

10 provided, that such applicants
11 civil service department as to r
12 character and other qualificatio
13 positions to be filled, and said c

nee, age, sex, health, moral
perform the duties of the
nations shall be prescribed

14 by the rules of the department before it gives notice of such
15 examination. The department may, in its discretion, receive
16 applications from non-residents for examinations for technical

al ProvisionsPart 111. Gener
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17 positions. Applicants shall at the time of filing their appli-
-18 cations pay to the department fees in accordance with the
19 following schedule:

For positions having an entrance salary less than $6OO, . Nothing
For positions whose entrance salary is from $6Ol to $1,200, . $0 50
For positions whose entrance salary is from $1,201 to $2,580, 100
For positions whose entrance salary is more than $2,580, 2 00

20 All money paid to the department as fees for examinations
21 shall be accounted for by said department and paid into the
22 treasury of the commonwealth.

1 Section 7. Examinations shall be practical in character,
2 and shall contain questions which will fairly test the relative
3 capacity of the persons examined and their fitness to dis-
-4 charge the duties of the position for which they have ap-
-5 plied, and such examination may include tests of health,
6 physical qualifications, and, when appropriate, of manual
7 skill. No question in any examination shall relate or refer
8 to political or religious opinions or affiliations.

1 Section 8. The department shall, within five days after
2 the results of an examination have been established, prepare
3 for each group and grade of positions in the classified service
4 of the commonwealth a register, containing the names of
5 persons who have attained the qualifying minimum mark
6 fixed by the commission for any part of such examina-
-7 tion, and whose general average standing in such group
S and grade is not less than the minimum fixed by the rules
9 of said commission. The names of such persons shall be

10 arranged upon the register as candidates in the order of their
11 relative excellence as determined by examination, without
12 reference to the date on which such examination may have
13 been taken, subject, however, to the provisions of the fol-
-14 lowing section.

1 Section 9. The commission shall by rule or vote fix a
2 period during which an eligible list for any position shall
3 remain in effect, and such period shall not exceed one year
4 for any list from which one third of the names have been
5 certified for appointment within the year, nor for any list
6 for a position or grade for .which more than six applications.
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7 have been received within the year; such period shall not
8 exceed six months for any list for a position for which more
9 than twenty applications have been received within six

10 months, and if twenty applications for a position or grade
11 are received within a period greater than six months but
12 less than one year the commission shall take action immedi-
-13 ately to establish a new list. The commission shall, as soon
14 as possible after one half of the names are certified from a

15 list for any position, establish a new list for such position,
16 and whenever the list of persons eligible for original appoint-
-17 ment to any position or grade shall be less than five the
18 commission shall take action to establish a new list if more
19 than three appointments are ordinarily made to such posi-
-20 tion or grade within a year, but this provision shall not
21 apply to positions or grades for which no certifications have
22 been made during the preceding six months. Persons eligible
23 for positions or grades for which new lists are established at
24 any period less than a year after such persons have been
25 registered on the list may retain their established rating
26 until the end of the year, or at their option may take the
27 next examination and attain a new rating which shall in all
28 cases supersede their former rating. The commission may,
29 by a vote of the full board, extend the period during which
30 an eligible list remains in effect for an additional year, but
31 no list shall be effective after the expiration of two years
32 from the date upon which it was first established.

1 Section 10. Whenever a position to which this act applies
2 is to be filled the appointing official shall make requisition
3 upon the civil service department, which shall certify to said
4 official the name, address and examination mark or rating of
5 each of the three candidates standing highest upon the register
6 of eligibles for said position. ,If more than one position in
7 the same grade is to be filled the department shall certify
8 such number of candidates as it shall by rule determine, not
9 exceeding two names for each additional position. The

10 appointing official shall notify the department of each posi-
-11 tion to be filled separately, and shall fill such position by the
12 appointment of one of the persons certified to him therefor;
13 but if he appoints any of those certified, except in the con-
-14 secutive order of their appearance on the list, he shall file
15 with the department in writing over his signature his reasons
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16 for declining to appoint the person or persons passed over,
17 and his appointments of persons with lower ratings on the list
18 shall not be effective until such reasons over his signature are
19 filed as above specified. Appointments made under the provi-
-20 sions of this section shall be provisional for a period not ex-
-21 ceeding six months, to be fixed by the rules of the department,
22 and at any time while such provisional appointment continues
23 the appointing official may remove such provisional appointee,
24 notifying the department in writing forthwith of such removal.
25 If the provisional appointee is not removed within the period
26 his appointment shall thereafter be permanent.

1 Section 11. In case of a vacancy in any grade higher than
2 the second of a group, when such vacancy cannot be filled by
3 reinstatement or transfer, the civil service department shall hold
4 a competitive examination for promotion to fill such vacancy.
5 Such examination shall be open only to incumbents of posi-
-6 tions in the grade next lower than that to be filled, and in
7 the department or institution where the vacancy occurs, if
8 there are three or more such persons in said department or
9 institution who apply for examination for promotion to the

10 higher grade; but if fewer than three such persons apply
11 then the examination shall be open to persons in the same
12 grade who are employed in other departments or institutions.
13 The commission may also open an examination for promotion,
14 as specified in this section, to persons who are not incumbents
15 of positions in the next lower grade whenever in its opinion
16 such action is for the best interest of the service, and in such
17 case the decision of the commission shall be made a matter
8 of public record and the reasons therefor shall be explicitly

19 stated in such record. Efficiency and seniority in servic
10 shall be treated as a part of any examination required under
11 the provisions of this section, but shall not in combination

title a candidate to more than one quarter of the p(
ating attainable in such examination. The

14 methods of holding examinations for promotion and of certif
therefrom shall be the same as in examinations for original

ion 12. Xo person he ling a position in the classified
ice shall be transferred to another position in the classified
ice unless the position to which the transfer is made is
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4 in the same group and grade as that from which the person is
5 transferred, except in a case where the incumbent of a posi-
-6 tion has qualified, as provided in the preceding section, for
7 promotion to the grade to which it is proposed to transfer
8 him. No person in the classified service of a city or town
9 shall be transferred to the classified service of the common-

-10 wealth, and no person in the classified service of the com-
il monwealth shall be transferred to the classified service of a
12 city or town, except that this provision shall not apply to
13 persons classified as clerks and stenographers.

1 Section 13. Appointing officers shall immediately give
2 notice in writing to the department of the appointment,
3 transfer, promotion, removal, resignation, suspension, dis-
-4 charge, change in duties, increase in pay, reinstatement under
5 the rules, leave of absence or death of any person serving
6 under him or them and within the commission’s jurisdiction,
7 with the date and such other information as the department
8 may require, except in cases where such notice is inquired by
9 law to be given to the supervisor of administration, and in

10 such cases the supervisor shall furnish the department with
11 any information which it may specify.

1 Section 14. This act and the rules and regulations
2 adopted in accordance therewith shall be applicable to the
3 same positions and employments to which the civil service
4 law, rules and regulations now apply.

1 Section 15. So much of this act as provides for the ap-
-2 pointment of a director and commissioners shall take effect
3 on the first day of , in the year nineteen hundred
4 ; the remainder hereof shall take effect upon the
5 appointment and qualification of such officers, but not earlier
6 than the first day of , in the year nineteen hun-
7 dred

1 Section 16. Sections one to four, inclusive, six, seven, nine,
2 thirteen, and fifteen of chapter nineteen of the Revised Laws,
3 as amended, and chapter two hundred ninety-seven of the
4 General Acts of the year nineteen hundred sixteen, and all
5 other acts and parts of acts inconsistent herewith, are hereby
6 repealed.




