
1111111r11r1m,~1111r111~m111'1i1r111~1111111 · · 
3 0307 00020 5081 

This document is made available electronically by the Minnesota Legislative Reference Library                                                                                                          
as part of an ongoing digital archiving project.  http://www.leg.state.mn.us/lrl/lrl.asp 



Chapter Subject Page 

LETTER OF TRANSMITTAL. . . . . . . . . • . . . . . . . . . . . . . . . . . . . . . . . . 1 

THE SETTING--AN INTRODUCTION. . . . . . . . . . . . . . . . . . . . . . . . . . 3 

SUMMARY OF MAJOR RECOMMENDATIONS. . . . . . . . . . . . . . . . . . . . 6 

ORGANIZATION CHART . . . . . . . . • . . . • . . . . . . . . . . . . . . . . . . . . . . . 16 

I. To STRENGTHEN THE LEGISLATURE. . . . . . . . . . . . . . . . . . . . . . . . . . 17 

To ACHIEVE GREATER EFFICIENCY AND ECONOMY IN ... 

II. EXECUTIVE MANAGEMENT . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 20 

III. AGRICULTURE .......•.........•...................... 36 

IV. COMMERCE AND UTILITIES. . • . . . . . . . . . . . • . . . . . . . . . . . . . . 41 

v. CONSERVATION ............•............•............. 52 

VI. EDUCATION . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 67 

VII. EXAMINING, LICENSING AND INSPECTING ................ 84 

VIII. HEALTH •............•.............................. 97 

IX. HIGHWAYS AND AERONAUTICS •......................... 102 

X. LABOR AND INDUSTRIAL RELATIONS ...................... 122 

XI. LAW ENFORCEMENT .................................. 143 

XII. WELFARE ..........••.....•.•....................... 149 

XIII. TAXATION ..•....................................... 162 

SENATE CONCURRENT RESOLUTION No. 5 (Creating the Efficiency in 
Government Commission) . 

Acknowledgments. 



Executive Committee 

BRADSHAW MINTENER 
Chairman 

Minneapolis 

N. A. WELLE 
Vice Chairma11 

Bemidji 

HELEN M. HoRR 
Secretary 

Minneapolis 

J. L. SHJELY 
St. Paul 

LLOYD M. SHORT 
Minneapolis 

Commissioners 

GuY ALEXANDER 
Minneapolis 

JOHN CARLANDER 
Faribault 

WARREN B. CLAY 
Hutchinson 

JoHN C. CREYER 
St. Joseph 

HERMAN DAMMANN 
Norwood 

DONALD M. DICKEY 
Wayzata 

E. w. HAMMEL 
Owatonna 

J. c. LONG 
Cloquet 

ALAN c. McINTOSH 
Luverne 

(Replaced 
B. !VI. HEINZEN 

Ivanhoe) 

W. S. MoscP.IP 
St. Paul 

HARRY R. REED 
Duluth 

HAROLD ScHOELKOPF 
St. Cloud 
(Replaced 

WALTER RoGosHESKE 
St. Cloud) 

H. E. SWENSON 
Fergus Falls 

A. D. WECK 
Slayton 

ROOM 236 STATE CAPITOL 

~L Jaul l 
December 26, 1950 

LEROY F. HARLOW 
Director 

MARTHA MAY WYLIE 
Secretary to the 

Director. · 

TO THE LEGISLATURE AND GOVERNOR OF THE STATE OF MINNESOTA: 

The Efficiency in Government Commission, created by the 1949 
Legislature and charged with the duty of reporting to the ·1951 
Legislature, herewith submits its report. 

The Commission has had the invaluable_as'sistan.ce of neatly 130 
other private citizens, and of nationally recognized management con­
sultants who have made detailed studies and reports for the Commis­
sion. Together we have kept before us the directive "to fully and 
impartially inform the Legislature about administration of State 
government so that measures may be taken to achieve efficiency ~nd 
economy." We have directed our efforts toward achieving greater ef­
ficiency and economy without curtailing essential State services. 

The magnitude and importance of the subjects studied.by the 
Commission, and the far-reaching effects of the recommendations if 
adopted, could not be expected to lead to unanimous agreement among 
the 19 Commission members who come from every district of the State. 
Nevertheless, the great majority of the recommendations have been 
adopted unanimously. On some matters there exist.honest and sincere 
differences of opinion among Commission members, but all told the 
report represents the consensus of the members of the Commission. 

The members of the Commission have been deeply impressed with 
the importance, scope and variety of tasks imposed upon the Execu­
tive Branch of the government of this State. We have been gratified 
by the evidences of loyal and efficient public service. We are re­
assured by the fact that Minnesota was one of the first of the 
States to move toward placing State government on a sound business 
basis. Yet, we are concerned by the fact that a completely sound 
basis of business management was not reached. The Executive Branch 
of the State government, today, is neither suitably organized, nor 
sufficiently unfettered to meet th~ responsibilities assigned ~o ii.:_ 

We have joined with the important State officials in our 
search for ways and means to serve the people of Minnesota more ef­
ficiently and economically. We are all anxious that Minnesota 
should continue to be recognized as "the best managed of the 48 
states." 

In arriving at our recommendations, we did not alter our 
course because of constitutional or statutory barriers that stand in 
the way of needed improvements. ~his is ~blueprint for today - and 
tomorrow. 

Respectfully subm:i'..tted, 

THE EFFICIENCY IN GOVERNMENT COMMISSION 

By /Lu__, ~'t:....._ 
Bradshaw Mintener, Chairman 



• • • • Introduction 

BIG BUSINESS 

Minnesota State government is big business. Our nearly 3 million citizens 
are served by a State government whose Executive Branch consists of 105 
separate agencies, manned by 13,700 employees, and costing more than 240 
million dollars a year. 

The history of Minnesota government is one of progress. The citizens of 
this State-stalwart, courageous, and freedom-loving-have continually re­
shaped their government. They have never lost faith in their ability to 
remain its master. As the art of governmental administration has devel­
oped, and men have learned how better to apply scientific and technological 
knowledge to the problems of government, Minnesota has made many 
changes. 

PREVIOUS REORGANIZATIONS 

Two major "reorganizations" of the Executive Branch have taken place 
in this century. In 1925 the Commission of Administration and Finance, 
known as the "Big Three," was created. This change was hailed, in its day, 
as a great advance. In 1939 Minnesota received national recognition because 
it was the first State to establish the position of State business manager 
(Commissioner of Administration). At the same time, Minnesota adopted a 
Civil Service system, quarter-by-quarter balanced budgets and centralized 
purchasing with open competition on State purchases. 

The 1939 changes failed to include many necessary fundamental im­
provements in the organization structure of the state. Minnesota still has a 
sprawling organization consisting of 35 major departments and 70 boards, 
commissions and offices. Furthermore, in 1939 the Legislative Branch was 
not strengthened as it must be to keep pace with the Executive Branch. 

GOVERNOR LACKS CONTROL 

Under the present system the Governor cannot be held accountable for 
the work of most department heads and various boards and commissions. 
The terms of office of most department heads are longer than his. He does 
not have opportunity to appoint many of the major department heads until 
he is serving a third term. The important staff functions of accounting, 
treasury management and legal administration, and the regulation of utili­
ties, are under officials who are elected and therefore completely independ­
ent of the Governor. This condition diffuses responsibility, places on the 
voters the impossible task of determining by ballot the technical qualifica­
tions of these officials and provides sources of friction within the admin­
istrative organization. 



Introduction 

LEGISLATIVE BRANCH NEEDS STRENGTHENING 

On the legislative side, there is urgent need for strengthening represent­
ative government. The principles of separation of powers and of checks and 
balances have proved their worth. There can be no compromising of these 
principles in the name of efficiency and economy. Improvements in the 
ability of one branch of government to cope with its responsibilities must 
not be made at the expense of the other branches of government. 

GUIDING PRINCIPLES 

In making recommendations which will strengthen the Legislative 
Branch of government and improve executive management, the Commis­
sion has been guided by the following principles of democratic government 
and efficient administration: 

1. The Legislative and Executive Branches of government 
must be strong, and they must remain equal. 

2. The Executive Branch must attain efficiency and economy 
yet remain responsive to the people and their elected rep­
resentatives. 

3. The organization of the government should be kept as sim­
ple and understandable as possible, to provide a workable 
span of control, and unity of command. 

4. Departments should be organized according to major func­
tions to eliminate overlapping and duplication. 

5. Administrative authority, as well as responsibility, should 
be centered in the Chief Executive of the State. 

6. Principal departments should be directed by a single admin­
istrative official directly responsible to the Governor. 

7. Terms of office for the Governor and department heads 
should coincide and be for a four year period. 

8. Management services of government should be combined in 
a single administrative department, to directly aid the Gov­
ernor in managing the State's business. 

9. With certain important and justifiable exceptions, boards 
and commissions should be used only to perform advisory, 
quasi-legislative and quasi-judicial functions. 

10. The appointment, advancement and retention of State per­
sonnel should be based solely on fitness and merit, under a 
statutory Civil Service system. 
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11. The Legislature should exercise its important control func­
tion by providing for regular, independent audits of the 
Governor's management of State affairs. 

RECOMMENDATIONS SHOULD RESULT IN REDUCED COSTS 

The stage of development of Minnesota's State government is such that 
it is not enough to state broad general principles of organization and pro­
cedure. The recommendations must be as specific as time and staff facilities 
permit. 

The Commission has endeavored to bring together in its studies the best 
experience of this and other states, together with accepted principles of 
both private and public management. These have been shaped to meet the 
needs of our people and our times. Experience, principles and existing good 
administrative practices in the State government have been melded into 
a number of recommendations. When these recommendations are adopted, 
Minnesota will have a State government which can provide the services 
which the people of the State require, with increased efficiency and at a 
reduced cost that they can afford to pay. 

No price tag has been placed on these recommendations. Savings from 
improved organization and procedures accrue over a period of years; they 
are not measured in direct costs alone. It is in more efficient service that 
the greatest savings lie. The Commission is certain, however, that the rec­
ommendations contained herein can result in an out-right and immediate 
net saving to the taxpayers of not less than $4,300,000 per year. 
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• of Recommendations 

FOR ACHIEVING GREATER EFFICIENCY AND ECONOMY IN 
MINNESOTA'S GOVERNMENT 

(Supporting information and recommendations follow in the 
body of the Report) 

LEGISLATURE 

Establish a Department of Legislative Services handling research, 
library reference, bill drafting, and committee staffing to aid the 
Legislative Branch and place it on an equal footing with the Execu­
tive Branch. 

Establish a Department of Post-Auditor to place control of expendi­
tures of State funds with the Legislature, where it fundamentally 
belongs. This permits the Legislature to enforce accountability on 
the Executive Branch for proper expenditure of funds. 

Transfer to the Legislative Advisory (Emergency) Committee 
functions now performed by miscellaneous boards and commissions. 

Direct and empower the Department of Legislative Services to 
follow through on the recommendations of the Efficiency in Govern­
ment Commission to see that they are carried out. 

EXECUTIVE MANAGEMENT 

* Reduce the 105 State agencies to a manageable number, with no 
more than 17 major administrative departments. 

Shorten the ballot by reducing the number of elective offices in 
the Executive Branch of the State government. 

Reduce substantially the number of boards and commissions. 

Provide a four-year term of office for Governor and all department 
heads to assure more stability of administration and accountability 
to the Chief Executive. 

Strengthen the management tools of the Chief Executive by fur­
ther consolidating the management functions and permitting greater 
administrative flexibility. 

Place pre-auditing (approving the payment of claims) and all gen­
eral accounting activities in the Department of Administration so 
that this tool of management can be used effectively. 

6 



SUMMARY 

Assign treasury duties and the custody of State funds to the De .. 
partment of Administration. 

Provide that the Governor shall submit a single appropriations 
bill with his budget to the Legislature, and that all proposed expendi· 
tures (including those from dedicated funds) shall be appropriated 
by the Legislature. 

Continue Veterans Preference, but limit preference to a fixed 
number of grade points after a passing grade has been obtained. No 
absolute preference to be allowed, and preference to be used only 
once, either for entrance to service or for promotion. 

Place all officials and employees up to, but not including, the ex .. 
ecutive head of a department under Civil Service. 

* Open the so-called "back door" of the Civil Service law to some 
extent so as to eliminate inefficient employees, and provide that 
appeals once acted on by the Civil Service Board shall not be subject 
to review by the courts. 

AGRICULTURE * Change the name of Department of Agriculture, Dairy and Food 
to Department of Agriculture. * Place responsibility for inspection of lodging places, food, food 
services, and all other sanitary inspections in Department of Agricul­
ture instead of in Health Department, so as to eliminate duplication 
of services. * Transfer hotel inspection from Department of Health (except boat 
inspection) to Department of Agriculture. * Transfer Grain Inspection Division, Livestock Weighing Division 
and warehouse regulation of Railroad and Warehouse Commission 
to Department of Agriculture. * Transfer powers and duties of Weights and Measures Division of 
Railroad and Warehouse Commission to Department of Agriculture. 

Transfer routine inspections conducted at the premises of on and 
off sale liquor dealers by State liquor inspectors to General Inspec­
tion Division of Department of Agriculture. 

Transfer livestock buyers' and dealers' license activities of Rail­
road and Warehouse Commission to Department Of Agriculture. 

Establish an Advisory Board of five to assist the Commissioner 
of Agriculture in formulation of departmental policies. 
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SUMMARY 

COMMERCE AND UTILITIES 

Replace the three-member Commerce Commission by a single Com­
missioner appointed by the Governor, and continue the duties and 
powers of the present Department of Commerce composed of Banking, 
Insurance and Securities Division. 

Transfer powers and duties of Railroad and Warehouse Commis­
sion relating to utility regulations to Department of Commerce. Pro­
vide for a full-time quasi-judicial board of three members appointed 
by Governor for six-year overlapping terms of office to hear appeals 
and handle rule-making matters. 

Transfer the functions of Department of Business Research and 
Development to Department of Commerce. 

Transfer duties of Great Lakes-St. Lawrence Tidewater· Commis­
sion and Upper Mississippi-St. Croix Improvement Association to De­
partment of Commerce. 

Transfer powers and duties of Iron Range Resources and Rehabili­
tation Commission to Department of Commerce. 

Transfer powers and duties of Department of Aeronautics to De­
partment of Commerce. 

Establish an Advisory Board to assist the Commissioner of Com­
merce in formulation of departmental policies with certain limited 
powers in connection with the regulation of financial institutions. 

Retain the assets of Rural Credits, so long as they are profit­
making for the State, to help recoup the State's losses in this 
program. 

Extend the 2% insurance premium tax to the whole insurance 
industry, except township mutuals. 

CONSERVATION 

Reorganize the Department of Conservation to provide two imme­
diate subordinates of the Commissioner, namely, a Deputy Commis­
sioner and Assistant Commissioner both under Civil Service, with 
the Deputy Commissioner specializing in departmental administra­
tion and the Assistant Commissioner aiding the Commissioner in 
public relations and educational work. 

Establish a five-man Advisory Board to assist the Commissioner 
of Conservation in formulating departmental policy. 

Develop immediately a long range departmental policy. 
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Base departmental and divisional policies on what is found to be 
scientifically correct, and not on the emotions or opinions of any group 
or groups not technically qualified. 

Invest an additional one million dollars per year long enough to 
acquire and maintain personnel and equipment necessary to develop 
the State's forests and protect them against fire and disease, and 
to prepare a long-range management plan. 

Develop a master park plan for the entire State, and reduce the 
number of parks, expand the present system or acquire additional 
land for parks in accordance with the master plan. 

Empower the Commissioner of Conservation to survey and classify 
for industrial, recreational, or conservation purposes all lakes and 
streams within the State. 

Codify all laws relating to State lands, tax-forfeited lands and 
forestry matters. 

Transfer to Department of Conservation from Boards of County 
Commissioners authority to conduct hearings, and approve or reject 
applications for auxiliary forests. 

Assign to the Division of Forestry the responsibility for develop­
ing a long-range plan for management of tax-forfeited lands and give 
to the Commissioner of Conservation decision-making authority 
necessary to complete and inaugurate the plan within three years. 

Establish the position of Director of Information under the Assist­
ant Commissioner of Conservation. 

EDUCATION 

Transfer to Department of Education the functions now performed 
by the State Teachers College Board, and the Schools for Blind and 
Deaf. Department of Education should retain its present functions. 

Place policy-making power for Department of Education in a 
nine-member board to be appointed by the Legislature for six-year 
overlapping terms. The Board of Education should be required to 
appoint an executive to have administrative control of the Depart­
ment. 

Establish a Legislative Advisory Commission '°n Higher Educa­
tion to report to the Legislature as to whether appropriation requests 
for higher education are free from expensive and competing duplica­
tion. 

9 



SUMMARY 

* Give Boards of County Commissioners power to appoint County 
Superintendents of Schools, subject to the approval of the Executive 
Head of the State Department of Education. County Superintendents 
should be required to hold a teaching certificate equivalent to the 
administrative or supervisory assistant for the public schools. They 
should perform such services as the State Department of Education 
shall direct. * Provide a uniform system of cost accounting in the institutions 
of higher learning receiving State funds. * Refuse equalization aid to any school district until the Commis­
sioner of Revenue shall have certified to Department of Education 
that the ratio of assessed value to true value in the district is in con­
formity with those ratios prevailing throughout the State. 

* Re-direct the program of public schools so as to provide voca­
tional training which will prepare the youth of the State to engage 
in the employment opportunities which the State has to offer. * Encourage establishment of schools large enough for efficient and 
economic operation, yet not so large that the child is removed from 
the influence of the home for too much of the day. Action should be 
by local decision but the State must eventually reduce or stop State 
support to uneconomic schools. 

EXAMINING, LICENSING AND INSPECTING * Retain state licensing boards, but provide a state licensing author­
ity to perform certain rule-making and decision-making functions. * Centralize examination and license administration under a Direc­
tor of Licensing and Registration. * Deposit license fees in the General Revenue Fund, and appropriate 
for examining and licensing activities. 

* Transfer, consolidate and reorganize all State health and sanitary 
inspection activities in the Department of Agriculture, to improve 
the service, reduce the cost and eliminate all unnecessary over-lapping 
and duplication. 

HEALTH * Place a highly qualified Commissioner of Health, appointed by 
the Governor, in chai·ge of Department of Health. 

Establish an Advisory Board to assist the Commissioner of Health 
in formulating departmental policies. 

10 



SUMMARY 

Decentralize public health administration by use of local health 
districts, and limit State activity to educational, consultative and 
supervisory work. 

Reorganize Department of Health according to major functions. 

Transfer health and sanitary inspection activities to Department 
of Agriculture. 

Revise the health laws and regulations into a modern health code. 

HIGHWAYS AND AERONAUTICS 

(Highways) 

Establish a Highway Planning and Advisory Board to assist the 
Commissioner of Highways in planning the long-term building pro­
gram for highways. 

Empower the Commissioner of Highways to reduce the mileage 
of the State highway system by 2,000 miles. 

Double the size of the Highway Patrol and extend its jurisdic­
tion to all roads in the State. 

Increase drivers' license fees sufficiently to finance the Highway 
Patrol and the Drivers' License Division of Highway Department. 

Issue drivers' licenses directly through Department of Highways 
instead of through the clerks of district courts. 

Transfer the function of issuing chauffeurs' licenses from the 
Secretary of State to Highway Department. 

Consider authorizing counties to classify roads to limit truck use 
according to weight. 

Authorize the Commissioner of Highways to assist the counties 
in the purchase of machinery, supplies and special services. 

Re-examine the allocation formula for the distribution of State 
aid to counties for highways. 

Deny State highway aid to counties unless they have adopted 
a long-range plan for highway construction and maintenance, ap­
proved by the Commissioner of Highways. 

(Aeronautics) 

Transfer the powers and duties of Department of Aeronautics to 
Department of Commerce. 
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SUMMARY 

Separate the powers, duties and activities of the State depart­
ment in charge of Aeronautics and the Metropolitan Airports Com­
mission, by law, so as to eliminate friction and conflict in authority. 

Reduce, and allocate the receipts of the Flight Property Tax and 
the proportion of the Gas Tax paid by carrier planes to municipalities 
where the revenue was derived, based on some equitable formula, 
after the State aviation debt is paid off. 

Amend the law so as to prohibit the State government from own­
ing or operating any airports. 

Discontinue State aids for building or improving local landing fields 
and airports. 

Discontinue State aeronautical services wherever service is dupli­
cated by the Federal government. 

Reduce the budget for State aeronautical activity from the pres­
ent $110,000 to approximately $50,000 per year, if the recommenda­
tions respecting curtailment of State aeronautical activity are 
adopted. 

LABOR AND INDUSTRIAL RELATIONS 

Establish a Department of Labor and Industry, headed by a single 
Commissioner appointed by the Governor, to replace the Industrial 
Commission. 

Transfer the Division of Employment and Security from Depart­
ment of Social Security to Department of Labor and Industry. 

Transfer to Department of Labor and Industry all building inspec­
tion activities, and require the department to prepare and enforce, 
with certain exceptions, uniform building codes for the State. 

Transfer to Department of Labor and Industry safety inspection 
activities of the State Fire Marshal (now in the Insurance Division), 
except inspections of arson cases, which should be transferred to the 
Department of Law. 

Establish a Quasi-judicial Board to deal with workmen's com­
pensation, unemployment compensation and representation matters, 
to establish compensation insurance rates and perform quasi-judicial 
functions now assigned to the Industrial Commission and Compen­
sation Insurance Board. 

Establish an Advisory Board to assist the Commissioner of Labor 
and Industry in formulating departmental policies. 
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Provide uniform state-wide coverage of employers under the unem­
ployment compensation program. 

Make the administration of the workmen's compensation program 
self-supporting, but not profit-making, to the State. 

Establish an intlependent Department of Labor Conciliation. 

LAW ENFORCEMENT 

Transfer the investigatory and liquor control functions of the 
Liquor Control Commissioner, the arson investigation functions of 
the State Fire Marshal, the functions of the Athletic Commission 
and enforcement of fair trade practices (now in Department of Busi­
ness Research and Development) to Department of Law. 

Give the Attorney General power to appoint persons in charge 
of the above functions and the functions of the Bureau of Criminal 
Apprehension, all to be under Civil Service. 

Give to the liquor control inspectors the power to make arrests 
for offenses committed in their presence. 

Give state liquor control officials concurrent jurisdiction with locaJ 
governing bodies over both on-sale and off-sale liquor establishments. 

WELFARE 

Establish a Department of Welfare to be under a single executive 
appointed by the Governor. 

Transfer to Department of Welfare the functions presently per­
formed by the Division of Social Welfare, the Division of Public Insti­
tutions, the Youth Conservation Commission, the Soldiers Home 
Board, the Board of Parole, and the relief activities of the Depart· 
ment of Veterans Affairs. 

Organize Department of Welfare according to major functions and 
assign institutions to the appropriate functional administrative units. 

Establish an Advisory Board to assist the Commissioner of W el­
fare in formulating departmental policy. 

Establish a small board to perform quasi-judicial functions in 
the field of probation and parole. 

Retain control and responsibility for direct relief within local 
governments. Codify the statutes governing direct relief, and provide 
that the county in which a person resides is responsible for the loca] 
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SUMMARY 

share of grants, and that non-citizens be granted Old Age Assistance 
on the same basis as citizens. * Limit the responsibility of relatives for aiding needy persons to 
spouse, parent and child, making them responsible for the full amount 
of assistance or care necessary or to the extent of their ability to 
contribute. 

* Employ a few attorneys to secure uniform and effective prosecu­
tion in non-support, abandonment and recovery cases. 

Continue study of methods to confine medical costs for assistance 
and relief recipients to that which is essential, and consider the sug­
gestion that when a recipient seeks medical care of his own volition 
he be required to pay for the first office or home call out of his regular 
maintenance grant, and that subsequent visits or medical services be 
paid for at public expense only when the doctor specifically requests 
he return or orders additional treatment or care. * Transfer to the State direct responsibility for tuberculosis hos­
pitalization, utilizing the largest and best equipped of the existing 
institutions. * Provide relief and services to veterans through the Department 
of Welfare and the County Welfare Boards, with veterans offices as 
separate and distinct from regular welfare offices as may be prac· 
ticable. * Make relatives of patients in State institutions responsible for 
the full cost of their care or to the extent of their ability to pay, and 
adopt adequate measures for collection and enforcement. 

TAXATION 

* Establish a single central revenue agency to be called the Depart­
ment of Revenue and to be headed by a single Commissioner ap­
pointed by the Governor. * Transfer to Department of Revenue all the major tax collection 
functions, including auto licenses (now under Secretary of State), 
insurance taxes (now under Commissioner of Insurance), liquor 
stamps (now under State Treasurer), and airplane licenses (now 
under the Department of Aeronautics). * Establish an Advisory Board to assist the Commissioner of Rev­
enue in formulating departmental policy. 

Establish a Quasi-judicial Board to hear appeals from decisions 
of the Commissioner of Revenue. 

14 



Modify personal property tax laws to eliminate inequalities, and 
discontinue taxes which cannot be made to return an amount which 
will exceed the cost of administration by substantially the same per­
centage as do other major sources of revenue. 

Discontinue dedicated funds because they are inconsistent with a 
sound governmental tax policy. 

Extend the county assessor system to all counties. 

Consider ability to pay in addition to assessed valuation in grant­
ing State aids. 
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CHAPTER I 

To the 

INTRODUCTION: 

The Commission desires to declare its faith in our representative, con­
stitutional form of. government. Danger lurks where any branch of the 
government allows itself to become weak and powerless to serve the people 
properly and adequately. This group of private citizens has studied in inti­

detail the structure and operations of the Executive Branch of the 
~~~T"""'·!!:~ • ..., ..... ..,. This could not be done without a particular awareness of the 

of the Legislature in the administration of government. The Commis-
is loath to suggest further improvements in the Executive Branch 

pointing out the need for strengthening the Legislative Branch. 
form of government cannot live unless the three branches of govern­

remain strong and substantially equal in power. 

1. DEPARTMENT OF LEGISLATIVE SERVICES 

Herein we recommend primarily improvements in the Executive Branch 
of the State government. We feel, however, there is urgent need for 
!strengthening the Legislative Branch of Minnesota's State government. 
!The scope of legislation has increased many-fold in recent years. More than 
~ever before, Legislators need competent assistance in bill drafting and 
fobtaining reference library materials. Legislative committees need trained, 
!year-round staff members. This is especially true in the fields of appropria­
. ion and tax legislation. 

Recommendation: 

Establish a Department of Legislative Services on a per­
manent year-round basis to perform the following functions: 

Legislative research; bill drafting; care of the legislative 
archives; publishing the legislative manual; coding and publish­
ing administrative rules and regulations; responsibility for the 
legislative reference library; and responsibility for the func­
tions previously exercised by the Secretary of .State for elections 
and canvassing. In addition, this department should be .respon­
sible for the functions of the voting machine commission for 
which there would no longer then be a need. 
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The Revisor of Statutes, nt>w responsible to the Supreme 
Court, should be assigned to this new legislative service de­
partment. 

The director of this department should preside at the open­
ing session of the House of Representatives and a member of 
the Supreme Court should administer the oath of office to the 
members. The head of this department should be appointed by 
the Legislature. 

2. DEPARTMENT OF POST-AUDITOR 

That no man should be empowered to audit his own books is axiomatic 
in private business. It ought to be so in the public business. In Minnesota, 
the Public Examiner, an appointee of the Governor, post-audits the accounts 
of the departments of the Executive Branch. Clearly this is wrong. 

The function of post-auditing-of reviewing the financial transactions 
and accounts of the State government-belongs to the Legislature. The 
power which the people have placed in the Legislature to appropriate 
money to the Executive Branch carries with it a responsibility to force 
accountability by the Governor and his department heads. When the Legis­
lature has provided the machinery to fulfill this obligation to the people, 
it can, with confidence, accord the Governor power and authority com­
mensurate with his responsibility for all administrative operations of the 
government. 

Recommendation: 

Establish a Department of Post-Auditor in the Legislative 
Branch in order to bring the post-audit function directly under 
control of the Legislature. The Post-Auditor should be an indi­
vidual of high qualification in the accounting and auditing field, 
appointed by the Legislature for a long fixed term of office. 
Sufficient funds should be made available so that post-audits 
can be made currently and not after a lapse of years. 

3. LEGISLATIVE EMERGENCY COMMITTEE 

The Legislative Advisory Committee has served a good purpose in dis­
tributing the contingent fund, veterans' relief, general relief and aids of the 
type which cannot have a definite basis of distribution. However, it was 
ruled by the Attorney General that the Legislative Emergency Committee 
as first created in 1939 was unconstitutional in that it was acting in an 
administrative field. Consequently, the name was changed to Legislative 
Advisory Committee and the legislative members of this committee, under 
the law, act in an advisory capacity to the Governor. 
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Recommendation: 

Establish by constitutional amendment, a Legislative Emer­
gency Committee consisting of the Governor and membership 
from the House and Senate as now prevails on the Legislative 
Advisory Committee. The duties performed by the Executive 
Council in issuing short terms notes, the Allotment Board with 
respect to allotment of highway funds, and activities of the Land 
Exchange Commission, should be assigned to the Legislative 
Advisory Committee. 

4. TRANSFER OF FUNDS 

As has been said, the Legislature is obliged to hold the Executive 
Branch accountable for its expenditures. The Legislature has used rigid 
appropriations to meet this obligation, and the device has created ineffi­
ciency and waste. The practice of appropriating for (1) salaries and (2) 
supplies aBd expense has resulted in conditions where employees who must 
travel in the performance of their duties remain at home, on a salary, be­
cause the amounts necessary for supplies and expenses are not available. 

Recommendation: 

Empower the Legislative Advisory Committee to transfer 
funds from one appropriation to another within a department, 
but not between departments. ~ 

5. ACTING UPON THIS COMMISSION'S RECOM'MENDATIONS 

It has been the history of many interim committee reports that they 
were relegated to the dust-gathering parts of the files, never again to see 
the light of day. Do-nothingness is virtually the antithesis of efficiency. 
This Commission would be derelict in its duty if it did not point out, in the 
very first section of this report, that it is solely the creation of the Legis­
lature. By concurrent resolution the Legislature by-passed the need for 
gubernatorial approval and opportunity for veto. It was the directive of the 
Legislative Branch that the Executive Branch be investigated and studied, 
and that appropriate recommendations be made. These recommendations 
now have been made, but they can be of no value unless action is taken 
to put them into effect. 

Recommendation: 

The Legislature should empower and direct the Department 
of Legislative Services to set up a schedule, to be approved by 
the Legislature, for putting into effect the recommendations of 
this Commission, and should report to the Legislature, at regu­
lar intervals, the progress made toward this end. 
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CHAPTER II 

To Achieve Greater Efficiency and Economy in 

INTRODUCTION 

In its study of executive management in the State government the 
Commission was materially assisted by both private and public groups. 
The Minnesota Society of Certified Public Accountants appointed a special 
committee to study and report to the Commission on accounting and audit­
ing. The Minnesota Institute of Governmental Research authorized its staff 
to give whatever assistance possible in the study of executive management 
and other functions of State government. The staff of the Legislative 
Research Committee participated in the study of executive management 
and, in addition, concentrated on a study of State inspectional services 
which was made available to the Commission. 

The job of executive management is four-fold. The Chief Executive 
must (1) plan, (2) organize, (3) direct and ( 4) represent. 

(1) To plan he must explore alternative courses of action, visualize 
and weigh the consequences of each and review the courses of 
action before making a final decision. 

(2) To organize he must define the tasks assigned to major offices 
and agencies, establish the broad outlines of inter-relationships 
among agencies and determine the lines of authority. 

( 3) To direct he must issue commands for execution of plans, 
policies and assignments ; coordinate the various segments of 
the organization into a smoothly-functioning unit; control by 
ascertaining that assigned tasks have been carried out in an 
efficient and intelligent manner. 

(4) To represent he must be the focal point of decision-making for 
the entire administrative service. 

Tools used in executive management include (1) fiscal management, 
( 2) personnel management and ( 3) legal administration. 

Administration is both an art and a science. It is the application of 
individual skill to administrative problems, rather than the mere applica­
tion of a body of principles to such problems. Students of administration 
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have assembled a body of information taken from a wide range of adminis­
trative experience. This information indicates what techniques and solu­
tions have been found generally effective in given sets of circumstances. 
For want of a better term, the techniques and solutions have been called 
"principles" of administration. As applied to State government, it is gen­
erally agreed among recognized authorities that for maximum efficiency 
in the Executive Branch the following principles must be observed: 

1. Administrative authority, as well as responsibility, should be cen­
tered in the Chief Executive of the State. 

This provides the unity of command so essential to administrative co­
ordination, supervision and direction. A strong executive is the crux of any 
successful organization, public or private. Dispersion of executive power 
creates confusion, irresponsibility and weak and wasteful government. 
The answer to the fear of a strong executive is to be found in stronger 
Judicial and Legislative Branches of government. Lack of the latter is the 
prime weakness of so many proposed state reorganization plans. 

Adherence to this principle requires a short ballot and the elimination 
of the election of independent administrative officers, thus avoiding sources 
of friction in the conduct of the state administration and fixing complete 
responsibility for executive action in the Governor's office. It likewise 
simplifies the ballot for the voter and focuses the spotlight of public at­
tention on the Governor's office. 

2. The "housekeeping" or management services of government should 
be combined in a single administrative department to serve as a direct aid 
to the Governor in managing the State's business. 

Such a department gives the Chief Executive an efficient means of 
directing, coordinating and controlling all state activities. It should be 
responsible for such duties as fiscal control and accounting, budgeting, 
purchasing, engineering and architectural activities and administrative 
planning. This relieves the Governor of much of the management detail 
and makes his time available for policy matters and state leadership. This 
set-up is the key to effective management of state government. 

3. The organizational plan should be as sirnple as possible, with the 
minimum number of departmental units so that the span of control need 
be no wider than is practicable for effective supervision. 

There is a limit to human capacity to supervise a large number of ad­
ministrative units. When several agencies perform the same major func­
tions the result is waste, duplication, friction and inefficiency. 

4. Every principal department should be in charge of a single admin­
istrative head directly responsible to the Governor. 
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Effective management requires that administrative authority for de­
partmental o:peration be in the hands of one man. This results in prompt 
decisions, fixes responsibility for results, and prevents the "buck passing" 
so often common to administrative boards. 

5. Terms of office for the Governor and department heads should coin­
cide and be for a four-year period. 

A four-year term is needed to give the Governor sufficient time to 
develop and carry out his policies. Hold-over heads of departments result 
in irresponsibility as a new Governor cannot be held accountable for their 
actions. In addition, and consistent with the principle of fixing adminis­
trative responsibility in the Governor, department heads should be remov­
able by the Governor at his option and without cause. 

6. Departmental units should be organized on a functional basis (such 
as welfare, education, agriculture, etc.) so as to eliminate overlapping or 
duplicating activities. 

Departmental integration brings together all related activities in an 
orderly relationship. It fixes responsibility on one individual for one major 
function of government. 

7. With certain important and justifiable exceptions, boards and com­
missions should be used only to perform advisory, quasi-legislative and 
quasi-judicial functions. 

Boards and commissions have been classified as administrative, advis­
ory, quasi-judicial, or quasi-legislative (policy-making). A "policy-making" 
board assures collective judgment which may be enforced on an adminis­
trator, and yet may attain a high degree of efficient operation. 

Administrative boards are those in which the members act in a dual 
capacity. Together they act as the legislative body and determine policy. 
They then change to their second capacity and become administrators, 
having personal, day-to-day, full-time responsibility for the direction and 
supervision of a major administrative organizational unit. 

Administrative boards are slow in action, cumbersome, wasteful. They 
are timid in the exercise of their powers, and ineffective in cooperating 
with other departments. In addition, ex-officio members are usually too 
busy with their major assignments to devote sufficient time or energy to 
ex-officio board meetings. Only rarely do they bring any special knowledge 
or experience to these ex-officio jobs. 

Administrative boards served a purpose many years ago when modern 
systems of budgeting, accounting, auditing, purchasing, and, especially, 
independent civil service agencies, were not available to protect the abuses 
of a single executive. These buffer boards are no longer necessary. Only 

22 



EXECUTIVE MANAGEMENT 

a single officer can act promptly on administrative decisions. He can be 
held accountable for his actions while this is impossible with a three- or 
five-man board. Experience has proven there is much truth in the old say­
ing, "boards keep minutes and waste hours." 

Policy-making boards are composed of citizens who serve on a part-time 
basis, and who employ a professionally-trained and experienced executive 
to have complete charge of the administration of the policies established 
by the board. 

Advisory boards to a department head are desirable if their duties are 
limited to advising, counseling or recommending a specific course of action 
on matters of general policy. Such boards offer an opportunity for citizens 
with special knowledge or interests to contribute their experience and 
judgment. 

Boards with quasi-judicial power likewise have a place in the organiza­
tional structure. They should have the authority to hear and adjudicate 
appeals from administrative rules and deci~ions, but should have no part 
in the administration of the department concerned. This arrangement also 
€liminates the "combined prosecutor-and-judge" defect so commonly found 
in administrative agencies, and prevents a board from passing on questions 
that they have already pre-judged. 

8. The appointment and retention of State personnel should be on the 
basis of ability, experience and merit, under a definite Civil Service law, 
thus insuring continuity of administrative service and efficiency. 

The Commission has appraised the organization and management of 
our State government in the light of the above accepted principles and 
those of private business management, and has measured Minnesota 
against the best experience in other states. 

The Commission recommends a number of changes to eliminate de­
ficiencies and provide clear leadership, efficient operation and, above all, 
responsiveness and accountability to the people and their elected repre­
sentatives. The proposed improvements in executive management, there­
fore, are a move toward more democratic, as well as more efficient, 
government. 

1. CONSOLIDATION OF AGENCIES 

1. At present there are 105 agencies in the Executive Branch of the 
Minnesota State government. These consist of 35 major administrative 
departments and elective offices, 58 boards, commissions and committees, 
and 12 semi-official agencies. 

Too many agencies create duplication of plant, equipment and effort, 
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and therefore waste time and money. No Governor or Commissioner of 
Administration can effectively coordinate the efforts of so many govern­
mental agencies. 

Recommendation: 

Except for certain minor offices, non-paid boards and semi­
official agencies, the Executive Agencies of the State Govern­
ment should be consolidated into the following: 

1. Governor's Office 
2. Department of Administration 
3. Department of Civil Service 
4. Department of Law 
5. Department of Agriculture 
6. Department of Armed Forces and Veterans Affairs 
7. Department of Commerce 
8. Department of Conservation 
9. Department of Health 

10. Department of Highways 
11. Department of Labor and Industry 
12. Department of Labor Conciliation 
13. Department of Revenue 
14. Department of Welfare 
15. State Licensing Authority 
16. Live Stock Sanitary Board 
17. Board of Education (Responsible to the Legislature) 
18. Board of Regents (Responsible to the Legislature) 

2. CONSOLIDA'l'ION OF FUNCTIONS 

Under the present plan of organization, there are many agencies operat­
ing in the same major functional fields. This results in duplication, conflict, 
waste and ineffectiveness. There are six agencies operating in the welfare 
field, six in commerce, three in labor, two in conservation, three in educa­
tion, and five in agriculture. There is no central pension agency for the 
State. Revenues are not even collected by one department. Eighteen licens­
ing boards function without management supervision and since they oper­
ate on dedicated receipts their budgets are not reviewed by the Legislature. 

Recommendation: 

Re-allocate to appropriate departments all major functions 
as recommended in following sections of this report. 
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3. THE GOVERNOR'S OFFICE 

Reorganization and consolidation do not center responsibility and com­
mensurate authority in the Governor. They merely arrange the government 
so it can be effectively managed. The Governor's office must be improved. 
There is need for a cabinet of department heads responsible to the Governor 
for efficient and economical management of the departments. 

Under the present system the Governor cannot be held accountable for 
the work of department heads. There are varying terms of office of the 
Governor and his department heads. Responsibility for major phases of 
state operations is dispersed among several elected officials. There is lack 
of team-work among the various offices within the Executive Branch. 

Recommendation: 

(1) Establish a Governor's office to be staffed by four key peo­
ple-an Executive Secretary to handle administrative de­
tails of the office and advise the Governor on appointments 
to public office; a counsel to specialize in proposed and pend­
ing legislation and handle clemency, extradition and other 
legal matters, and to serve as Secretary to the Board of 
Pardons; a secretary trained in general research; and a 
Public Relations Secretary to handle press and radio re­
lationships. 

( 2) Establish a four-year term for the Governor and all De­
partment heads. 

(3) The Governor should appoint all department heads, for a 
term corresponding to his and removable at his option. 

( 4) State elections should be held in alternate odd-numbered 
years, so that a State administration can be judged inde­
pendently of a National administration. 

4. DEPARTMENT OF ADMINISTRATION 

National recognition which has been accorded Minnesota for being the 
first State to appoint a business manager has not been misplaced. Ten years 
of experience with this department has proved its effectiveness. Its manage­
ment of the allotment control system, preparation of the biennial budget, 
control of purchasing and building construction, renting and leasing of land 
and property, providing a central storeroom and service unit, and other 
central management services, are practices similar to those common to most 
successful private businesses. 

The 1939 Legislature did an outstanding job in setting up the Depart­
ment of Administration with the result that a real effort is being made to 
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apply sound principles of business management to state operation. There 
were, however, two serious weaknesses of the 1939 change. One was the 
failure to place the accounting system in the Department of Administra­
tion. Accounting is a major tool of fiscal management and should be located 
where information concerning current operations of state government is 
most needed. Accounting should not be confused with post-auditing. In­
dependent post-audits should be made by the Post Auditor appointed by 
the Legislature. The other weakness was the use, contrary to modern busi­
ness practice, of a separate Office of State Treasurer to handle payments 
and serve as custodian of funds. 

Recommendation: 

( 1) As many of the present duties of the State Auditor as the 
Constitution will now permit should be transferred to a 
division of accounts and financial control in the Department 
of Administration. A constitutional amendment will be 
necessary to fully achieve the Commission's objectives. 

(2) Functions of the State Treasurer should be transferred to 
the Department of Administration, following adoption of a 
constitutional amendment abolishing the Office of Treas­
urer. 

( 3) Improve the budget system by: 
(a) Requiring the Governor to transmit a single appropria­

tion bill covering all proposed expenditures at the time 
the budget document is submitted to the legislature; 

(b) Including all proposed expenditures, regardless of the 
source of funds, in the current appropriation acts and 
making illegal any expenditure not included in such 
acts .. 

( 4) Improve the centralized purchasing system by: 
(a) Following the successful practice of many states of not 

requiring sealed bids for purchases under $2,000. 

( 5) Make the following improvements: 
(a) Establish within the Department of Administration a 

Division of Organization and Methods to constantly 
study management problems and make sound recom­
mendations for increased efficiency and economy; 

(b) Transfer the duties of the Archives Commission to the 
Commissioner of Administration, and empower him to 
destroy records after 30 days written notice to the 
Attorney General, Post-Auditor, and the Director of 
the State Historical Society. 
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( c) Place supervision of construction of new armories 
under the Commissioner of Administration where 
supervision of construction of other state buildings 
now resides. 

5. ARMORY BUILDING COMMISSION 

It is recommended that certain functions of the Armory Building Com­
mission be transferred to the Department of Administration. If provision 
is made for handling of other present duties of the Commission there will 
be no further need for the Commission. 

Recommendation: 

Transfer to the Department of Armed Forces and Veterans 
Affairs those functions of the Army Building Commission which 
are not transferred to the Department of Administration. 

'6. FOR BETTER CO-ORDINATION 

Major reorganizations of large institutions, such as the State govern­
ment, are not quickly and easily accomplished. The day-to-day work must 
go on while change is taking place, personnel must become accustomed to 
new procedures and routines, unanticipated problems must be solved and 
the solutions eased into place. Much has been accomplished since 1939 in 
firmly establishing what has been called an office of "state business man­
ager." However, the idea has not yet been accepted in all quarters of the 
State service. There is a too great readiness on the part of operating depart­
ments to "pass the buck" to the Department of Administration for delays, 
extra costs and unsatisfactory results. The excuse of "too much red tape" 
is offered for failure to comply with central procedural regulations and to 
fully realize the benefits available from central purchasing, budget control 
and other central services. The solution of the problem does not lie in more 
directives and tightened procedures. The problem is primarily one of recog­
nition that successful administration is largely a matter of human relation­
ships. 

Recommendation: 
The Department of Administration should take the initiative 

in informing top personnel in operating agencies of the depart­
ment's objectives, and by personal contact keep such operating 
heads informed of the objectives and methods of operation of 
the central agency. 

7. STENOGRAPHIC POOL 

One of the costly results of having an administrative organization scat­
tered among different locations is the difficulty of fully using stenographic 
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personnel. One office may have personnel temporarily idle during the same 
period that another is having to work overtime. The fact, however, that a 
large part of the State government administrative service is located in the 
Capitol and Office Building makes possible substantial savings. 

Recommendation: 

A stenographic pool should be established to service the de­
partments within the Capitol and Office Building, to the fullest 
extent practicable. 

8. NAMING ORGANIZATIONAL UNITS 

There appears to be no standard nomenclature for identification of 
organizational units. In one case a section is part of a division; in another 
a division is part of a section. For ease of understanding by officials and 
the public, and to aid in comparing operations of various units, a standard 
nomenclature is desirable. 

Recommendation: 

A standard organization nomenclature should be established 
by the Department of Administration to be used by all depart­
ments, e.g. department, division, section, unit, etc., in descend­
ing order within the organization pyramid. 

9. COMPENSATION FOR OVERTIME 

State departments appear to enjoy autonomy in the establishment of 
overtime policies for their employees. In some instances employees are paid 
in proportion to the full amount of overtime worked, in other instances a 
dollar limit is placed upon the amount available for overtime, and in still 
other instances compensatory time off is all that is available to the employee 
who has worked overtime. 

Recommendation: 

Take steps, through the Department of Administration, to 
establish a uniform policy on compensation for overtime work, 
to strengthen employee morale by the equal treatment of all 
employees. 

10. CIVIL SERVICE 

Minnesota adopted a model Civil Service law in 19.39. The Civil Service 
System has stood the tests of manpower shortages, war, inflation and tre­
mendous unrest among the working population. There is room for improve­
ment in the system, but the Commission has found no evidence of a desire 
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on the part of the public or State officials and employees to return to the 
personnel administration methods that prevailed before 1939. 

Minnesota has solved the "spoils" problem. Millions of dollars have been 
saved by the Civil Service System. For example, the State now has 13,700 
employees as compared with 15,800 in 1938, yet many new functions have 
been added in recent years. 

A major defect in the present Civil Service law is the so-called "closed 
back door" which places upon the department head the burden of proof that 
an employee should be discharged. It is the opinion of this Commission that 
it should be the duty of State employees to demonstrate satisfactory per­
formance of duties assigned. 

To suggest more freedom for department heads to remove unsatisfac­
tory employees appears to return the spoils system. This is not so, however, 
because the abuse of such power is not likely to occur when department 
heads must still appoint new employees from eligible lists established under 
the merit system. 

Recommendation: 

The so-called "back door" to Civil Service should be opened 
considerably. Department heads should be authorized to dis­
charge Civil Service employees for cause, after notice and hear­
ing by the appointing authority, except that there should be 
right of appeal to the Civil Service Board when the employee 
claims that the dismissal is based on political, racial or religious 
motives. Discharges by administrative action, and decisions with 
respect thereto by the Civil Service Board, should not be subject 
to review by the courts. 

11. A SINGLE MERIT SYSTEM 

There is lack of uniformity of application of the merit system through­
out the State service. The State Highway Patrol has its own system, inde­
pendent of the regular merit system. Within the Department of Conserva­
tion and the Office of Attorney General, unlike most State departments, 
division heads are not under Civil Service. Duplication of systems is waste­
ful and contributes to competition among systems for higher and higher 
benefits. Exclusions from the merit system provide an opening wedge for 
the ultimate return to the. spoils system. 

Recommendation: 

All State officials and employees up to, but not including, the 
executive head of a department should be under a single civil 
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12. THE CIVIL SERVICE DIRECTOR 

At present the Director of Civil Service is an appointee of the Civil Serv­
ice Board. Because personnel administration is an important tool of exec­
utive management, the Director of Civil Service should be appointed by the 
Governor, but only with safeguards against abuse of the appointing power. 

Recommendation: 

The Department of Civil Service should be retained as a sep­
arate department having a policy-making Civil Service Board 
and a Director who has full responsibility for administration of 
the Civil Service program and who is himself under Civil Serv­
ice. The Director should be appointed by the Governor from a 
a list of three names prepared by the Civil Service Board, as 
now provided by law. 

13. PERSONNEL ADMINISTRATION 

Occasionally, the centralization in one office of a function common to 
many departments has an unfortunate initial effect. The operating agencies, 
thinking themselves totally relieved of responsibility for the function, 
"wash their hands" of it. This attitude results in ineffective administration. 
Transfers of such functions as accounting, purchasing and personnel admin­
istration to a central agency are made only to provide the same service 
more economically and efficiently. The operating agencies have a large stake 
in the successful performance of central services. 

Some operating agencies and the Civil Service Department have not yet 
reached a mutual understanding of their respective areas of responsibility, 
nor a full appreciation of the problems peculiar to each. Specifically, there is 
an inclination to blame each other for failure to transfer, demote or dis­
charge incompetent and non-productive employees, although both agencies 
agree such action is desirable. 

It is not sufficient that a central axiliary agency issue numerous, care­
fully-worded regulations, memoranda, explanatory material, etc., on the 
assumption that because the material has been issued all operating person­
nel will be thoroughly familiar with such material and in substantial agree­
ment with it. Neither will the use of operating department personnel officers 
as liaison between the operating departments and the central agency, in the 
case of personnel administration, eliminate the problem. Personnel admin­
istration particularly is a top management matter which requires the atten­
tion of the Governor, his Director of Civil Service and the operating depart­
ment heads. 

Recommendation: 

(1) Steps should be taken to provide the necessary conferences 
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of department heads and the Director of Civil Service under 
the Governor's sponsorship, to provide continuous top-level 
understanding of Civil Service problems; 

(2) Heads of agencies should fully inform themselves of their 
authority in personnel matters under Civil Service regula­
tions, and then courageously take such action as is deemed 
necessary, within that autht>rity, to provide the greatest 
efficiency in the operations of their departments. 

14. WORK LOADS 

The compartmentalization of the public service which sometimes results 
from a position classification plan, makes it difficult to shift employees to 
meet changes in the work load. It is the duty of operating officials to bring 
such fluctuating work load problems to the attention of the central person­
nel agency in order that that agency may provide for them in the specifica­
tions for various positions. Likewise, it is the duty of the Civil Service 
Department to take cognizance of such situations and provide sufficient 
flexibility in its regulations as to provide for variations in work loads. Of 
several cases reported to the Commission one described an accumulation of 
at least two weeks of inquiries arising from advertisements by the Tourist 
Bureau in the early part of June, 1950, which could not be handled promptly 
because clerical and stenographic help was not, or could not be, shifted to 
handle the load. This is a critical delay for an industry which is highly com­
petitive and depends so completely on two or three months of business for 
its livelihood. 

Recommendation: 

Through the cooperative efforts of the Department of Civil 
Service and operating agencies, methods should be devised for 
moving personnel with ease in order to meet work loads. 

15. SALARIES 

The Commission noted with particular interest that several department 
heads receive lower salaries than do their assistants. Such a situation is 
illogical and demoralizing. 

Recommendation: 

Pay schedules for all officers and employees of the State 
should provide that no subordinate in the State service shall be 
compensated by the State at a rate greater than the compensa­
tion rate of his superior. 
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16. MERIT INCREASES 

During the 10 years of Civil Service certain weaknesses have appeared 
which bear watching and can probably be eradicated without danger to the 
whole Civil Service System. The Commission is of the view, for example, 
that Civil Service is more inflexible than it needs to be to accomplish its 
objectives, and that there is need for wider joint participation by the 
operating departments and the Civil Service Department in personnel ad­
ministration. 

Recommendation: 

The legislature should make a study of the problem of grant­
ing merit increases more frequently than the present Civil Serv­
ice laws permit. 

17. TECHNICAL EXAMINATIONS 

There was frequently presented to the Commission testimony to the 
effect that the examinations given by the Civil Service Department were not 
appropriate to the requirements of technical positions. The Commission did 
not analyze positions and examinations to pass judgment on this matter, 
but considers it one which merits attention. 

Recommendation: 

The Civil Service Department should consider following the 
policy of giving department heads an opportunity to review 
written examinations for technical positions within their depart­
ments before such examinations are held, not for the purpose 
of requiring approval by operating departments but to assure 
that examination questions are practical and appropriate. 

18. RETIREMENT 

Time did not permit a comprehensive study of the several retirement 
systems serving different groups of public employees. Further, the recently 
enacted Federal legislation which permits extending the Old Age and 
Survivors Insurance coverage to public employees is not yet in full opera­
tion and should be considered before far-reaching recommendations are 
made. Some improvements can and should now be made, however, in accord­
ance with the trend toward coupling responsibility for salary scales and 
pensions in a single department. 

Recommendation: 

(1) The State Employees' Retirement Fund and the State High­
way Patrol Retirement Fund should be consolidated, and 
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together with the Teachers' Retirement Fund, they should 
be transferred to the Civil Service Department. The Direc­
tor of Civil Service should be made ex-officio secretary of 
both funds and should have responsbility for all so-called 
"housekeeping" duties. All ex-officio members of the retire­
ment boards should be replaced by the members of the 
Civil Service Board, but employees' representatives should 
continue to serve on the boards as at present. 

(2) A study should be made to determine the advisability of: 
(a) Early consolidation of all retirement systems for State 

and local government employees; 

(b) Utilization of the Federal Social Security program for 
payment of the portion of the retirement allowance 
which it will provide, supplemented by a State fund 
system; 

( c) Mandatory retirement upon reaching retirement age, 
unless the head of the employee's department re­
quests continued employment and· the Civil Service 
Department approves. 

19. BENEFITS FOR STATE EMPLOYEES 

State employees are treated differently from most private employees 
with respect to unemployment compensation insurance and liability insur­
ance. The State, as an employer, is exempt from the unemployment com­
pensation laws. If a State employee becomes unemployed he can draw no , 
unemployment compensation benefits based on State employment. This fact 
indirectly retards the discharge of employees whose removal from State 
service is desirable. It interferes materially with the objectives of an "open 
back door" policy. 

With respect to liability insurance, if a State employee who is operating 
a State vehicle becomes involved in an accident he is personally liable for 
damages. Consequently, some employees refuse to drive State cars and, on 
the other hand, supervisors hesitate to request employees to run such risks. 
Where forest wardens, for example, have needed drivers during emer­
gencies this has interfered with efficient operations. 

Recommendation: 

The Legislature should give consideratio~ to plans for unem­
ployment compensation insurance and liabilty insurance for 
State employees comparable to the present systems applicable. 
to private employees. 
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20. VETERANS' PREFERENCE 

Testimony given before virtually every committee of the Commission 
established the fact that the present Veterans' Preference law acts to 
reduce the efficiency of the State departments. Vacancies can be filled, in 
many instances, only by appointment of persons substantially less qualified 
than others available for employment, because the less qualified persons 
have veterans' preference. 

Recommendation: 

The State should continue preference for veterans. Pref er­
ence should be available for use only once. It should not be 
applied to a candidate's examination grade unless he first earns 
a passing grade. Preference should not exceed a certain number 
of examination points for an able veteran and a greater number 
for a disabled veteran. The total of examination grade points 
plus veterans' preference points should determine the veteran's 
position on eligible lists. No veteran should go to the head of an 
eligible list unless his earned grade plus veterans' preference 
points place him there. 

21. LEGAL ADMINISTRATION 

The position of Attorney General is an elective office. The Attorney Gen­
eral represents the State in all civil actions and criminal appeals, and per­
forms many other legal duties not the least of which is the rendering of 
opinions on legal questions to State executive departments. He appoints 
certain Assistant Attorney Generals to be the legal officials of several large 
departments whose legal work requires the services of a full-time legal 
counsel. 

Because it is an elective office, the incumbent might easily be of an 
opposite political party from that of the Governor. The views of the two 
might be at complete variance. Furthermore, the views of the legal coun­
sels within the several departments might well work to prevent the execu­
tion of programs to which the Governor is pledged by virtue of his election. 

Efforts to hold the Chief Executive accountable for his acts and the acts 
of his department heads are defeated when faced with this situation. 

Recommendation: 

Establish a Department of Law, to be headed by the At­
torney General appointed by the Governor. The department 
should perform the usual legal work now assigned to the At­
torney General, and in addition should exercise the functions of 
the following agencies: 
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(a) The Bureau of Criminal Apprehension; 

(b) The law enforcement functions of the Liquor Control Com­
missioner; 

( c) The Division of Fair Trade Practices of the present Depart­
ment of Business Research and Development; 

( d) The Athletic Commission. 

( e) Arson investigation function now performed by the Fire 
Marshal Division. 

All positions within the Department of Law, except the At­
torney General, should be under Civil Service and the legal coun­
sels of the various departments should be appointed by the 
heads of the respective departments from Civil Service lists. 
The recommendations listed here should not be made effective 
until the adoption of a constitutional amendment which will per­
mit appointment of the Attorney General. (The Commission 
recommends such an amendment.) 
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CHAPTER III 

To Achieve Greater Efficiency and Economy in 

AGRICULTURE 

INTRODUCTION 

Minnesota is primarily an agricultural state. 

The agricultural interests of the State are served by several govern­
mental agencies. The United States Department of Agriculture, one of the 
largest governmental agencies in the wor Id, spends many millions of dollars 
annually to assist agriculture in the State of Minnesota. The University of 
Minnesota, in cooperation with the United States Department of Agricul­
ture, has an extensive program in the interests of agriculture. In addition, 
several State agencies, the largest of which is the Department of Agricul­
ture, serve the agricultural interests of the State. 

The State's participation in agricultural programs is largely in the field 
of inspections and regulation. The Commission's recommendations are 
aimed primarily at increasing the efficiency of the State's service in these 
fields, and reducing the cost. 

1. INSPECTION FUNCTIONS 

At the present time the Railroad and Warehouse Commission performs 
the functions of grain inspection, livestock weighing and warehouse regula­
tion. In addition, the State Department of Health shares with the Depart­
ment of Agriculture, Dairy and Food the responsibility for certain health 
inspectional activities, perhaps the most glaring example of duplicated and 
overlapping inspectional activities in the State service. 

The Commission is of the opinion that the objectives of inspectional 
functions of the State should be to prevent violations rather than to appre­
hend and punish violators. The problem and the recommended solution is 
described in detail in the chapter on "Examining, Licensing and Inspecting." 

Recommendation: 

The name of the Department of Agriculture, dairy and food 
should be shortened to: Department of Agriculture. It should 
continue to exercise its present functions, and the following 
functions should be added to this department. 
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( 1) Grain weighing and inspection, livestock weighing, and 
warehouse regulation (from the Railroad and Warehouse 
Commission) ; 

(2) Powers and duties of the Weights and Measures Division, 
of the Railroad and Warehouse Commission; 

(3) Hotel inspection but not boat inspection (from the Depart­
ment of Health); 

( 4) Responsibility for inspection of lodging places, food and 
food services and all other sanitary and health inspections ; 

( 5) Routine liquor inspections conducted at the premises of 
on-sale and off-sale liquor dealers (after establishment of a 
Department of Law under an appointed Attorney General, 
to which should then be transferred the law enforcement 
functions of the State Liquor Control Commissioner); 

( 6) Livestock buyers' and dealers' licensing activities (from the 
Railroad and Warehouse Commission); 

(7) Function of the Land Use Committee. 
Inspectional activities of the Department of Agriculture 

should always be accompanied by a program of education for 
the purpose of reducing violations and attaining the major 
objectives of the inspectional program. 

2. ADVISORY BOARD 

Fear arises in the public mind when it is suggested that control of a 
large State department be centered in a single official. The idea of central­
ized authority in government is repugnant to most Americans. 

On the other hand, one of the major tools of efficient and economical 
administration is the single position serving as the center of authority and 
responsibility. This tool has proved its worth in the fields of military, 
church, business and government organization and administration. How­
ever, a large governmental agency directed by a single individual is subject 
to the errors of human direction, and precaution must be taken in the plac­
ing of this authority. The Legislature must assure, in so far as possible, 
that the major policy decisions of a single department head are conditioned 
by his positive familiarity with the wishes of those served. Although the 
department head must assume full responsibility for his decisions, he must 
not be deaf to the potential interests and needs of the public. The Executive 
Branch in our system of government needs to be, and can be efficient; above 
all else, however, it must be responsibly aware of the will of the people. 

In this report, we have recommended the establishment in more than 
half of the major administrative departments, of advisory boards to assist 
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department heads in the establishment of departmental policies. The pat­
tern recommended in the following paragraphs is that suggested for the 
other departm~nts, subject only to such variations as are required by the 
peculiarities of the work of those departments. Such variations will be men­
tioned in the appropriate chapters. 

Recommendation: 

Establish for the Department of Agriculture an Advisory 
Board to assist the Commissioner of Agriculture in an advisory 
way only, in establishing departmental policies. 

The Board should consist of five members, appointed by the 
Governor for six-year overlapping terms, and removable by him 
only for cause. Members should be persons who have demon­
strated a broad interest in, and familiarity with, the Agricul­
ture of Minnesota. It should be required that one member should 
be selected from the Agriculture Department of the University 
of Minnesota. 

The Board should have no administrative responsibility and 
its findings, decisions and recommendations should not be bind­
ing upon the Commissioner. 

The Commissioner should be required by law to meet with 
the Advisory Board not less than four times a year if and when 
meetings are called by the chairman or at the written request 
to the Commissioner by a majority of the members, at a time 
convenient to both the Board and the Commissioner. 

The Commissioner should be required by law to make avail­
able to the Board such information as they may request regard­
ing the policies and programs of the department. 

Members of the Board should be compensated on a per diem 
plus actual expense basis; the chairman should be compensated 
at a slightly higher rate than is paid the other members of the 
Board. 

3. QUASI-JUDICIAL BOARD 

The present Railroad and Warehouse Commission combines in one 
board quasi-legislative, quasi-judicial and administrative functions. When 
the administrative duties are transferred to the Department of Agriculture 
and Department of Commerce provision must be made for performance of 
the other functions. 

Recommendation: 

Establish in the Department of Agriculture a quasi-judicial 
board to handle grain appeals. 
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The board should consist of three members, appointed by the 
Governor for six-year overlapping terms and removable by the 
Governor only for cause, and should be located within the de­
partment solely for "housekeeping" purposes. 

Decisions of this Board with respect to quasi-judicial mat­
ters should be independent of, and superior to, those of the Com­
missioner of Agriculture 

4. EXTENSION SERVICE 

It has already been mentioned that the University of Minnesota, in 
~ooperation with the United States Department of Agriculture, is one of 
the important agencies of the State serving the agricultural interests. Here 
is a ready-made and natural alliance which, if taken advantage of, will 
bring good results. Agricultural education already is carried on at public 
expense by extension agents in every county. Their work is coordinated 
through the Extension Service at the University of Minnesota. 

Recommendation: 

There should be constant and effective liaison between the 
Director of Extension and the Commissioner of Agriculture. 
Every inspector employed by the Department of Agriculture 
should maintain a close working relationship with the county 
agents in the area in which he operates. This relationship should 
not be left to chance, but should be planned for and insisted 
upon by the top officials. 

5. LIVE STOCK SANITARY BOARD 

Information was obtained from other midwestern states in which work 
-comparable to that of the Live Stock Sanitary Board is organized differ­
ently from the organization in Minnesota. It appears that nothing would be 
gained by reorganizing along different lines and perhaps there would be con­
siderable loss. 

Recommendation: 

No change should be made in the organization of the Live 
Stock Sanitary Board, at this time. 

·6. WEIGHTS AND MEASURES 

The Railroad and Warehouse Commission has two administrative units 
which are concerned with weights and measures inspections. This is due to 
-conflicting provisions of the law, which, on the one hand, give the Depart­
ment of Weights and Measures within the Railroad and Warehouse Com-
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mission supervision and control over all weights, weighing devices and 
measures in th~ State; and on the other hand, the law specifically exempts 
all track scales in the State and all hopper scales in terminal elevators from 
the jurisdiction of the Sealers of Weights and Measures and places them 
under the supervision of the State Weigh Master who is in charge of grain 
weighing. 

Recommendation: 

Transfer weights and measures activities from the Railroad 
and Warehouse Commission to the Department of Agriculture 
and amend the law to permit all weights and measures activities 
to be performed by a single administrative unit within the De­
partment of Agriculture. 

40 



CHAPTER IV 

To Achieve Greater Efficiency Economy 

COMMERCE A 

INTRODUCTION: 

Traditionally, a major function of government has been that of regula­
tion. As our social customs and economic practices have advanced they have 
become more complex and thus more difficult for the individual to under­
stand and prepare for. Increasingly, then, the government has been called 
upon to regulate in detail the operations of certain businesses and in­
dustries. 

In addition, the states (which are in competition with all other states) 
have been called upon to assist, encourage and promote commerce and in­
dustry, presumably for the benefit of all of the citizens af the State. Minne­
sota's State government has been called upon to increase its regulation of, 
and assistance to, business in the State. In responding, there have sprung 
up the i11evitable large number of independent agencies each intended to 
attain certain specified objectives and yet with considerable freedom to 
develop programs intended to implement their major objectives. 

1. ORGANIZATION 

The number of major and minor agencies in the field of commerce and 
utilities has materially extended the span of control of the Governor with 
the consequent reduction in ability to supervise adequately the work of the 
various agencies in this field. In addition, the number of agencies has 
created duplication of services and competition for funds. 

Recommendation: 

There should continue to be a Department of Commerce as 
one of the State's major administrative agencies. 

The present three-member Commerce Commission should be 
replaced by a single Commissioner of Commerce appointed by 
the Governor and removable by him. 

Except for the functions performed by the State Fire Mar­
shal, the Department of Commerce should continue to perform 
the functions of the present Division of Insurance, Division of 
Banking, and Division of Securities. 
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In ·addition, the following functions should be transferred 
to the Department of Commerce: 

( 1) All functions of the present Railroad and Warehouse Com­
mission, except Grain Weighing and Inspection, Livestock 
Weighing and Warehouse Regulation which should be 
transferred to the Department of Agriculture, and Bus and 
Truck Inspections which should be transferred to the High­
way Patrol. 

(2) The functions of the present Department of Aeronautics. 

( 3) The functions of the Department of Business Research and 
Development. 

( 4) The functions of the Iron Range Resources and Rehabilita­
tion Commissioner and Commission. 

( 5) The functions of the Great Lakes-St. Lawrence Tidewater 
Commission and the Upper Mississippi-St. Croix River Im­
provement Association. 

2. ADVISORY BOARD 

There is need for an Advisory Board to assist the Commissioner of 
Commerce in the establishment of departmental policies. The nature of the 
Commissioner's work is such as to make it advisable that such Advisory 
Board have certain strictly specified and carefully limited duties, in addi­
tion to those of a purely advisory nature. 

Recommendation: 

Establish for the Department of Commerce an Advisory 
Board to assist the Commissioner of Commerce, in an advisory 
way only, in establishing departmental policies. 

The Board should consist of seven members, appointed by 
the Governor for six-year overlapping terms, and removable 
by him only for cause. Members should be persons who have 
demonstrated a broad interest in and familiarity with the busi­
ness and industry of Minnesota. 

The Board should have no administrative responsibility and 
its findings, decisions and recommendations should not be bind­
ing upon the Commissioner. 

The Commissioner should be required by law to meet with 
the Advisory Board not less than four times a year if and when 
meetings are called by the Chairman, or at the written request 
to the Commissioner by a majority of the members, at a time 
convenient to both the Board and the Commissioner. 
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The Commissioner should be required by law to make avail­
able to the Board such information as they may request regard­
ing the policies and programs of the Department. 

Members of the Board should be compensated on a per diem 
plus actual expense basis; the Chairman should be compensated 
at a slightly higher rate than is paid the other members of the 
Board. 

The Board should have the following duties, but no others: 

To act on charter applications for new banks, small loan 
companies, thrift companies, building and loan companies, credit 
unions and other financial institutions licensed to do business by 
the State of Minnesota. 

To fix legal reserve rates for banks within a range to be 
established by the Legislature. 

To fix the fees for investigations necessary to the chartering 
and licensing of banks, small loan companies, thrift companies, 
building and loan companies, credit unions and other financial 
institutions. 

To fix fees for auditing services, at such rates as shall make 
those services self-supporting. 

:3. QUASI-JUDICIAL BOARD 

With the consolidation of the functions of the present Railroad and 
Warehouse Commission within the Department of Agriculture and De­
partment of Commerce, each of which is headed by a single administrator, 
there is need for a quasi-judicial board to handle appeals and rate-making 
matters. In several sections of the report it is recommended that quasi­
judicial boards be established because quasi-judicial matters should be de­
termined on the basis of collective judgment, rather than on the decisions 
·of a single individual. The pattern for quasi-judicial boards in each instance 
follows that described in the accompanying recommendation, except for 
variations due to the peculiarities of functions assigned to particular boards. 

Recommendation: 

Establish a quasi-judicial board within the Department of 
Commerce to handle appeals and rate-making matters. 

The board should be independent of the Commissioner of 
Commerce, and its decisions in quasi-judicial matters should be 
superior to his. · 

The board should consist of three members, appointed by the 
Governor for six-year overlapping terms and removable by him 
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only for cause, and who should fairly represent the interests of 
all concerned. 

The board should be located administratively within the 
Department of Commerce solely for convenience and economy .. 

4. DIVISION OF BANKING 

The Division of Banking is operating at a deficit. The annual expendi­
tures for the past two years have exceeded the receipts by an average of 
$5,000. Because of rising costs and the increase of workloads, it is reason­
able to anticipate that the expenditures will exceed the receipts by an in­
creasing amount in the years ahead. It is interesting to note that despite 
the evidence in 1941 that there was need for a general increase in fee 
schedules, the Legislature changed the examination schedule for credit 
unions and reduced the charges to these institutions for such service. The 
fact that the credit unions are being examined at less than cost, means that 
the burden is being shifted to other institutions subject to examination, and 
to the general taxpayers. 

Recommendation: 

Fee schedules for examinations, charter investigations, etc., 
should be adjusted to do two things: 

( 1) Place the services on a self-sustaining basis, and 

(2) Set fees at an amount which will correspond to the cost 
of the service performed, regardless of the type of institu­
tion being serviced. Fees should be set at such a figure as 
to provide a reasonable reserve to cover minor variations in 
costs. 

5. RURAL CREDITS ORGANIZATION 

The duties of the Conservator of Rural Credits are primarily those of 
liquidation. The total amount of loans and contracts held by the State 
under the Rural Credits program has been substantially reduced in the 
past two years. Yet at the present time, the number of funds and the num­
ber of accounts within funds is practically the same as it was at the time 
Rural Credits was a large State operation. 

Recommendation: 

The number of funds in rural credit operations should be 
reduced to one, and the bookkeeping should be simplified to 
correspond with the bookkeeping needs of the present operation. 

Specifications for positions in rural credits should be broad 
enough to permit changes in the duties of employees without 
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having to reall9cate the positions of these employees to higher 
paying classes. The number of employees should be reduced to 
the extent made possible by the simplification of the accounting 
system. 

6. RURAL CREDITS: ITS FUTURE 

It is not the purpose of this report to provide a history of the Rural 
Credits operation in the State of Minnesota, nor to criticize that costly 
.operation. Currently there is discussion of the advisability of disposing of 
all of the assets of Rural Credits because it appears that the program is 
.being prolonged unnecessarily. The desire to terminate this activity is un­
.derstandable, but action should not be taken without full consideration of 
.all of the factors involved. Information presented to the Commission indi­
.cates that contracts and loans presently held by Rural Credits are returning 
revenue to the State during the time that the State must pay interest on 
.some 14 million dollars in bonds and certificates of indebtedness which can­
not be redeemed before 1954. The present loans and contracts are return­
ing approximately $120,000 per year, whereas the expenditures for opera­
tion of Rural Credits is now about $50,000 per year. 

Recommendation: 
The assets of Rural Credits should not be sold or the opera­

tions terminated until a careful study has been made to de­
termine whether such action would be economical. The State 
should make every effort to recoup the losses incurred over the 
past quarter of a century. 

7. DISPOSAL OF LANDS 

Under the laws of 1947, lands which were held by the Conservator of 
Rural Credits were transferred to the Division of Lands and Minerals of 
the Department of Conservation for disposal by that Department. Much of 
the land available for sale is sub-marginal land which probably would not 
bring a price of more than $2.00 per acre, and which is so located as to 
make it unwise to offer it for sale because of the potential demand for 
schools, highways, welfare, etc. from persons who might purchase the land. 
'The law prohibits the Department of Conservation from selling any land 
for less than $5.00 an acre. The low value of the land in question, together 
with the undesirability of disposing of it, results in the Conservation De­
partment's holding about six thousand acres. 

Recommendation: 

Funds should be provided to permit Rural Credits and the 
Department of Conservation to survey jointly the thirty-nine 
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parcels of land now under the Division of Lands and Minerals to 
determine which lands should be sold and what lands retained by 
the Department of Conservation for State purposes. 

The Department of Conservation should be authorized to 
compensate the Department of Rural Credits at a figure (esti­
mated at $6,000) agreed upon by the two departments, for land 
retained for State purposes. This would permit Rural Credits to 
clear the item from its books. 

Land which can be sold without adverse indirect cost to the 
State should be transferred back to Rural Credits for disposal. 

8. INSURANCE: PREMIUM TAX 

Revenue from the insurance industry is produced by a 2% premium tax 
which is levied on only a part of the insurance industry in the State of 
Minnesota. The Commission is not passing upon the merits of a tax policy 
which includes a tax on insurance premiums paid in the State. It does 
point out, however, the inequality which exists here without apparent 
justification. 

Recommendation: 

The tax structure should be revised to include all insurance 
premiums now exempt from taxes under the present laws of the 
State. 

The law should provide that the 2% premium tax now im­
posed on part of the industry should be imposed on all premium 
income, except for that received by Township Mutuals doing 
business only on a local level and not on an interstate or state­
wide basis. The exemption of Township Mutuals should be con­
tinued, however, only so long as they are subject to the present 
restrictions as to area of operations and kinds of insurance sold. 

9. INSURANCE: TOWNSHIP MUTUALS 

A large number of the people of Minnesota are being insured by Town­
ship Mutuals on a local basis. The interests of such persons should be pro­
tected. Examinations by the Division of Insurance are designed to give this 
protection, but the Township Mutuals are not subject to examination. 

Recommendation: 

The Division of Insurance should be authorized to examine 
Township Mutual Insurance Companies at least every three 
years. 
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10. INSURANCE: LAWS 

The insurance code of the State of Minnesota has been amended so 
many times that it has become almost impossible for the insurance in­
dustry to interpret its many and sometimes conflicting provisions. 

Recommendation: 

There should be a complete revision and recodification of 
the Insurance Laws of the State of Minnesota. 

11. INSURANCE: ANNUAL REPORT 

Virtually the only source of information on the activities of the entire 
insurance industry within the State is the Division of Insurance. Each year 
the division prepares an annual report to the Governor which contains in­
formation of interest and value to people in the insurance industry. 

Recommendation: 

The annual report of the Division of Insurance to the Gov· 
ernor should be published and made available to the industry. 

12. INSURANCE: APPROPRIATION 

In 1944 the United States Supreme Court declared the insurance in­
dustry to be interstate commerce. Since that time there has been evidence 
of a desire on the part of the Federal government for Federal regulation 
of the insurance industry. At the present time State supervision is being 
continued under an agreement between the Congress and the States where­
by the States may retain supervision only so long as the Congress considers 
such State supervision to be adequate. If the administration of the insur­
ance laws of the State should fall below the standard set by the Congress 
of the United States, it is likely that the power to regulate the industry 
within this State would pass to the Federal government and the State would 
lose the nearly $5,000,000 of annual revenue which is now collected through 
the premium tax. 

Recommendation: 

Appropriations for the activities of the Division of Insurance 
should be increased by $60,000 annually in order to maintain 
the highest possible standard of service. 

13. SECURITIES: REGISTRATION 

Section 80.08 of the Minnesota Statutes grants to the Commerce Com­
mission authority to deny an application for registration of securities "for 
good cause appearing to the Commission." Although the courts have ruled 
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that fraud or a tendency to defraud must be shown in denying an applica­
tion, an applicant who receives a denial has no recourse except to the courts 
which would have the effect of defeating his own purpose. Legal action by 
an applicant, even though he were to be successful, would involve delay 
and publicity which would likely make his transaction unsuccessful. 

Recommendation: 

Section 80.08 should be rephrased so as to define more pre· 
cisely the circumstances under which registration of securities 
by application may be denied. 

14. SECURITIES: CO-OPS 

Securities of cooperative associations are exempt from the registration 
provisions of the law. This type of financing has expanded greatly in re­
cent years and the securities often find their way into the hands of inex­
perienced investors. 

Recommendation: 

The securities of Cooperative Associations which are offered 
for sale to the general public should be placed under the same 
registration requirements as apply to other securities, in order 
to provide protection for the investing public. 

15. SECURITIES: SALESMEN 

There is growing use of part-time salesmen to distribute certain kinds 
of securities, notably mutual bonds and shares. Frequently, such salesmen 
are inadequately trained. 

Recommendation: 

The rules and regulations of the Department of Commerce 
should be more precise as to the qualifications required of sales· 
men of securities. 

16. SECURITIES: REPORT 

The law requires the Commissioner of Securities to. prepare a lengthy 
and detailed annual report, the bulk of which consists of lists which could 
as well be made available for reference in the Commissioner's _office. 

Recommendation: 

The law should be amended to permit a more simplified re· 
port form, with consequent savings. 
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17. COMMUNITY PROMOTION 

The program of business research and development which the State has 
carried on has concentrated on assistance to the small towns of the State, 
leaving the three large cities to operate their own promotional activities 
with their specialized staffs. The program is still in the formative stage 
and consideration should be given to devices for more efficient and econom· 
ical service. 

Recommendation: 

Consideration should be given by the Department of Com­
merce to a plan for regional efforts which would combine the 
promotional activities of several towns or cities in the various 
"natural" areas of the State and provide economy of effort on 
the part of local communities. 

18. INDUSTRIAL PROMOTION 

One of the most valuable services which the State provides to industries 
thinking of locating in Minnesota is the assembling of essential data on 
cities and regions of the State, which data may be used as factual back­
ground in the industries' consideration of locations and sites. 

Recommendation: 

The program of gathering basic data for industrial use 
should be expanded to meet the demand. 

19. TRUCKING OPERATORS 

In performance of its regulatory functions the State has an obligation 
to the citizens to tell the "why" of the regulations. There is not, however, 
an obligation to do the citizens' work for them in order that they may avoid 
violation of law. Personnel in the Bus and Truck Division of the Railroad 
and Warehouse Commission have devoted a good portion of their time to 
helping individual truckers and trucking companies properly keep their 
records, remit properly for C.0.D. items and in general doing many things 
which the operators should be doing for themselves. 

Recommendation: 

The laws should be amended to make trucking operators 
solely responsible for their own operations. 

20. HIGHWAY INSPECTION 

Inspectors of the Railroad and Warehouse Commission travel the high­
ways of the State checking on truck and bus safety, licenses, permits, etc . 
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Recommendation: 

· The highway inspection activities performed by the Rail­
road and Warehouse Commission personnel should be trans­
ferred to the State Highway Patrol. 

21. RAILROAD PROPERTY VALUATIONS 

If the value of the railroad property in any taxing jurisdiction exceeds 
25% of the entire property value, that jurisdiction shares in the gross 
earnings tax assessed against railroads. There are about 27 such com­
munities in the State, to which some $100,000 of the gross earnings tax 
is allocated annually. The Engineering Division of the Railroad and Ware­
house Commission is required by law to keep up-to-date valuations of rail­
road property in each of these jurisdictions as well as certain other j uris­
dictions. The cost to the Division is between $10,000 and $12,000 annually. 

Recommendation: 

Methods of evaluating railroad property should be revised 
to reduce the present exorbitant cost. 

22. HEARINGS 

One of the most costly functions of a regulatory body is the holding of 
hearings. Public protection, of course, is of first importance. However, 
judgment must be used to assure that the hearing process does not become 
unduly expensive. 

Recommendation: 

Hearings by the Department of Commerce that are not 
mandatory should be eliminated wherever possible, consistent 
with adequate protection of the public. More extensive use 
should be made of examiners to conduct mandatory hearings, 
when this will conserve the time of top level personnel. Report­
ers' notes shold be filed regularly and transcribed only when 
required. 

23. UTILITY REGULATION LAWS 

Over a period of years, the laws with their several amendments often 
become conflicting and inappropriate to the times. For example, the State 
law requires a member of the Railroad and Warehouse Commission to 
visit annually each county in which there is a railroad and to inquire into 
the railroad business of the county. He must make inspections of depotsp 
after filing advance notice in the local newspapers. 
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Recommendation: 

A special committee of the Legislature should be appointed 
to study the laws relative to the regulation of utilities for the 
purpose of removing archaic provisions and bringing the laws 
into conformity with modern requirements and practices. 

24. TOURIST BUREAU 

The State spends substantial sums each year to attract tourists to our 
State. Unless the expenditures get results they are completely wasted. 

Recommendation: 

A competent Citizens Advisory Committee should be created 
to review the expenditures of the Tourist Bureau at regular 
intervals to determine that a choice of media and other adver­
tising activity is consistent with the demonstrated consumer 
preferences and responses among our recreational visitors. 
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CHAPTER V 

Achieve Greater Efficiency and Economy in 

INTRODUCTION: 

The term "conservation" as used in this report embraces the preserva­
tion and development of natural resources, and the activties incidental to 
the principal objectives of the State's several conservation programs. 

Conservation is a major function of the Minnesota State Government. 
The fact that Minnesota's economy is built around several great extractive 
industries and the tourist trade makes careful husbanding of our natural 
resources of vital concern to every citizen. 

The successful administration of the conservation function depends 
upon the presence of the following: 

(1) Sound long range policies, patiently and courageously adhered to; 

(2) Appropriate organizational structures; 

(3) Highly trained and skilled technical personnel; and 

( 4) Scientific methods and equipment. 

1. ORGANIZATION 

Industrialization of our nation has been accompanied by a growing 
false notion that so long as we can manufacture and fabricate we can pro­
duce. As the number and size of our urban areas increase, appreciation of 
the importance of natural resources diminishes. Therefore, the major task 
of state officials in the field of conservation is to inform, advise, educate, 
and direct the public for the protection of its own long range interests; to 
demonstate that without natural resources to process we can produce noth­
ing. Administration of departmental affairs is of secondary importance. 

Furthermore, the various conservation programs are closely inter­
dependent. As an example, fish propagation depends on water supply, and 
water supply depends on land use. 

The conservation agencies of the State must be organized with the major 
task of those agencies clearly in mind, and the close inter-dependence of 
the various programs recognized. 
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Recommendation: 

The Department of Conservation should be headed by a Com­
missioner of Conservation appointed by the Governor and re­
movable by him. 

The Department should be so organized that the immediate 
subordinates of the Commissioner of Conservation should be 
two, namely a Deputy Commissioner of Conservation and an 
Assistant Commissioner of Conservation. 

The Deputy Commissioner of Conservation and the Assistant 
Commissioner of Conservation should be career men who are 
under civil service, but the major functions of each should be 
entirely different. 

The Deputy Commissioner of Conservation should be in 
charge of the administration of the day-to-day affairs of the 
department. The directors of the several divisions of the de­
partment should report to the Deputy Commissioner and he 
should have within his office a business management unit into 
which would be centralized all the business management affairs 
of the department having to do with fiscal, personnel and 
"housekeeping" activities, and a legal section. 

The major responsibility of the Assistant Commissioner 
should be public relations, sharing with the Commissioner the 
attendance at meetings and having under his direction the ac­
tivities of the Information Division. 

2. SOIL CONSERVATION 

At the present the State's Soil Conservation Committee is relatively 
independent of the Department of Conservation. This relative independence 
prevents the necessary close cooperation which ought to exist between the 
State Conservation Committee and the Department of Conservation. 

Recommendation: 

Establish a Division of Soil Conservation to be headed by a 
director who should serve as the executive secretary of the 
Soil Conservation Committee. 

The Soil Conservation Committee should consist of the 
State Commissioner of Agriculture and the Director of the Pro­
duction Marketing Administration (of the U.S. Department of 
Agriculture), as ex-officio members, and three public members 
appointed by the Commissioner of Conservation. 

It should be a major function of the Director of the Soil 
Conservation Division to serve the Soil Conservation Committee. 
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3. PUBLIC RELATIONS 

The Commission wishes to emphasize, again, that public relations in 
the broad sense are the major tasks of the Department of Conservation. 
For this reason, it has recommended the establishment of an Assistant 
Commissioner position to reduce the public relations load upon the Com­
missioner. 

Successful conservation programs are greatly dependent upon public 
knowledge and acceptance. Today the competition for attention is extremely 
keen yet there are available today better facilities than ever before to in­
form and re-educate the public. It is the belief of the Commission that an 
informed public will accept programs based on sound policies set forth by 
the Department. 

Recommendation: 

Establish a strong Division of Information headed by a high­
ly qualified information man under the general direction of the 
Assistant Commissioner. 

He should be responsible for aggressively informing, educat­
ing and publicizing on conservation matters. 

He should be editor of the department's magazine and should 
steadily push for its expanded circulation and should have the 
same status as the other directors of the various operating 
divisions who report to the Deputy Commissioner of Con­
servation. 

4. ADVISORY BOARD 

Centralization of authority and responsibility for the major functions 
of State Government in single positions is necessary for maximum efficiency 
of operations. However, it is necessary that the heads of large and impor­
tant departments be constantly aware of the interests of persons who are 
affected by the policies of the department. 

Recommendation: 

Establish for the Department of Conservation an Advisory 
Board to assist the Commissioner of Conservation, in an ad­
visory way only, in establishing departmental policies. 

The Board should consist of five members, appointed by the 
Governor for six-year overlapping terms, and removable by him 
only for cause. Members should be persons who have demon­
strated a broad interest in, and familiarity with conservation 
activities in Minnesota. 



CONSERVATION 

The Board should have no administrative responsibility and 
its findings, decisions and recommendations should not be bind­
ing upon the Commissioner. 

The Commissioner should be required by law to meet with 
the Advisory Board not less than four times a year if and 
when meetings are called by the Chairman, or at the written 
request to the Commissioner by a majority of the members, 
at a time convenient to both the Board and the Commissioner. 

The Commissioner should be required by law to make avail­
able to the Boarc} such information as they may request regard­
ing the policies and programs of the Department. 

Members of the Board should be compensated on a per diem 
plus actual expense basis; the Chairman should be compensated 
at a slightly higher rate than is paid the other members of the 
Board. 

5. NON-MINERAL LANDS 

The duties of the director of the Division of Lands and Minerals are 
highly specialized. Unfortunately, there has been assigned to this division 
the administration of other than mineral lands, which has reduced the 
effectiveness of the division in carrying out its major functions. 

Recommendation: 

All non-mineral lands administered by the Department of 
Conservation should be transferred from the Division of Lands 
and Minerals to the Division of Forestry. 

The responsibility of coordinating the activities of all agen­
cies, such as townships, counties and the State Department of 
Conservation having to do with the management and adminis­
tration of public lands should be vested in the Director of the 
Division of Forestry. 

The State Geographic Board should be discontinued and its 
duties assigned to the Division of Forestry. 

6. POLICIES 

The Commissioner of Conservation cannot escape the responsibility for 
making important decisions. He does have, however, considerable latitude 
in the selection of advice and facts upon which such decisions are based. 
Fortunately, the department staff and facilities are capable of producing 
the kind of technical information necessary if policies are to be based on 
scientifically-determined facts. Facts, however, have been discarded in 
favor of opinions. Particularly has this been so when there appeared 
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unanimity of opinion among the special interest groups which have organ­
ized themselves to "bring pressure to bear." The Commission has found 
that some administrative decisions, such as changes of game, fur and fish 
seasons, reversals of recommendations of the Director of Lands and Min­
erals on mineral prospecting permits and renewals of mineral leases, and 
failure to salvage forest products advised by the Division of Forestry, have 
been based on the whims of pressure groups, political groups and indi­
viduals, and not on the technical advice of technicians within the Depart­
ment. TJi.e Governor's Advisory Committee on Conservation frequently is 
not given the facts behind regulations. The biologist's recommendations and 
the Committee's recommendations were over-ridden on the 1950 closed deer 
season. 

Recommendation: 

Departmental and division policies should be based on what 
is found to be technically, ecologically or fundamentally correct 
to the best of existing knowledge and uses, and not on the emo­
tions or opinions of any group of groups not technically quali­
fied in the particular field. 

If the facts indicate a choice of policy is available, the De­
partment should seek the suggestions and recommendations of 
the official advisory board before deciding on a particular policy. 

7. STAFF MEETINGS 

Policies are meaningless unless effectively administered, and good ad­
ministration doesn't just happen. It must be worked at constantly, to keep 
the staff alert, the organization adapted to changing problems, and the 
parts of the organization synchronized. These things can be accomplished 
only if there is understanding throughout the organization of the objec­
tives and procedures of the department, delegation of authority to the di­
vision heads, and a high morale which stimulates action. 

Recommendation: 

Fairly frequent, even if irregular, staff meetings of the Com­
missioner and division directors should be held. The primary 
objective of those meetings should be to integrate the several 
divisions into a smooth functioning organization in which top 
personnel serve the Department of Conservation first and then 
their particular divisions. 

8. CONSERVATION MAGAZINE 

The departmental magazine has proved its worth, although its full 
effectiveness has not been reached because of excessive editing of factual 

56 



CONSERVATION 

articles to force them into a pattern of departmental and divisional think­
ing. Department men in the scientific field should have the same right as 
those in the education field to publish in scientific journals the results of 
their research efforts and should be encouraged to do so. 

Recommendation: 

Publication of the conservation department magazine writ­
ten for laymen should be continued. 

It should include technical information and articles pre­
pared by field men of the department, uncensored by division 
directors. 

The cost of the magazine should be pro-rated among the 
various divisions according to their respective budgets. 

9. PERSONNEL ADMINISTRATION 

Competence and high morale within the technical staff are major in­
gredients of effective administration. A number of conditions, in and out 
of the Department's control, have prevented maximum effectiveness. For 
example, the Commissioner spends too much time on game and fish work; 
the activities of game conservation and land use have not been coordinated; 
the research programs are not sufficiently applied to the solution of basic 
problems ; the artificial game bird propagation program is of little assis­
tance to either the sportsman's bag or the breeding population. Those rec­
ommendations which the Department can adopt are included here; others, 
necessary but outside the Department's jurisdiction (such as extension of 
civil service, more realistic civil service examinations for technical posi­
tions, limited veterans' preference, higher salaries, etc.) are included else­
where in the report. 

Recommendation: 

Technical personnel should not only be permitted but en­
couraged to publish in scientific journals the results of their 
research. 

Establish within the office of Assistant Commissioner a 
program of in-service training of departmental personnel so 
that each employee of the Department of Conservation shall 
come to understand and be qualified to discuss and explain the 
objectives of the Department. 

Top personnel should restrain themselves from personal 
participation in the administration of individual divisions. 
They should delegate responsibility to division heads, and assist 
them in increasing their ability to handle greater responsibil-
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ities. They should thus conserve their energies and talents for 
the important tasks of making policy, directing overall admin­
istration and representing the Department of Conservation. 

10. GAME AND FISH 

The Division of Game and Fish spends more money than all of the rest 
of the Department of Conservation. A large part of the expenditures is 
financed from license fees which, in effect, are dedicated funds. Such large 
expenditures should be made prudently, in accordance with policies based, 
to the fullest extent possible, upon factual data. To do otherwise leads to 
short-sighted, unwise, and wasteful programs. The Division is hampered 
by internal politics, pressure groups, and partisan political influence. This 
gives rise to a program in which vast sums are spent on questionably 
productive, short-range, short-sighted groups of activities ill-fitted to a 
policy that should rest on sound biological and ecological facts. 

Modern game management operates under a policy that first requires 
a sound land use plan and then recognizes that any improvement in the 
status of wild life is dependent upon such a sound land management 
program. 

The Commission appreciates the fact that the Division of Game and 
Fish has been under undue pressure from groups that have insisted on the 
expenditure of millions of dollars for unwise purposes. In addition to these 
groups, the Commission has noted that even legislators use the influence of 
their office to encourage unsound game and fish practices. 

It should be pointed out also that the present administration of the 
Division of Game and Fish, intentionally or unintentionally, has encouraged 
public misconception of a sound conservation program by annually solicit­
ing advice from unqualified organizations as to game populations, suggested 
bag limits and length of seasons, as well as by encouraging the demand 
from such groups for artificial propagation of species, increased bounties, 
and other unwise and costly practices. 

Recommendation: 

Develop immediately a long-range departmental policy 
based on: 
( 1) Sound land use; 
(2) Sound fisheries practices, and 
( 3) Accepted game management practices. 
The present program should be re-analyzed and re-evaluated, 
then altered to fit the long-range policy. The official advisory 
board proposed herein should be used to assist in establishing 
these policies. 
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11. GAME WARDENS 

Just as the policeman on the beat is the "city government" to most 
city dwellers, so the game warden is "the Department of Conservation" 
to those who frequent woods and streams. Armed with a knowledge of the 
Department's long-range policies, as well as a gun, game wardens are the 
best public relations men the Department has. The strict enforcement of 
the game and fish regulations is important, but the reasons for such regula­
tions are even more important. Furthermore, there is need for closer super­
vision of warden personnel. The present practice of sending the wardens' 
daily reports direct to the St. Paul office prevents the district supervisors 
from using one of the best supervisory tools available. 

Recommendation: 

Wardens should be trained in the overall objectives of the 
Department and the peculiar problems of the districts to which 
they are assigned. 

On-the-job training should be continuously carried on under 
direction of district game warden supervisors who should re­
ceive for examination the daily reports of the game wardens 
and should maintain a permanent record of activities within 
their districts. 

A study should be made to ascertain the feasibility of con­
solidating the work of field men in the Divisions of Game and 
Fish and Forestry under a district conservation officer who 
would be responsible for the direction of all conservation 
officers working in the district. 

All reports, including diaries, should clear through such 
district conservation officers, and they should be responsible 
for the development of a good land use program for their re­
spective areas. 

12. FISH PROPAGATION 

It is the opinion of recognized experts that artificial propagation should 
play a relatively small role in fisheries matters. Lake and stream improve­
ment, with a resulting improved condition which encourages natural prop­
agation, should get the bulk of attention and funds. Yet, from the 1948-49 
budget of the Conservation Department only a little over $60,000 was spent 
for lake and stream· improvement and natural propagation, while more 
than eight times that amount was spent for artificial propagation. 

Recommendation: 

Relatively greater emphasis should be placed on natural 
propagation of fish. 
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13. FISHERIES 

Basic fisheries research should precede expenditures. It is unwise and 
wasteful for a department to undertake programs unless it knows where 
it is going and what the limitations on its programs are likely to be. Fur­
thermore, research should be continuous, and geared to a long range de­
partmental policy. Research projects should be carefully thought out before 
started, and then carried to completion. They should not be "put on the 
shelf" in favor of "service biology" projects. The fisheries research pro­
grams of the Department of Conservation have suffered from all of these 
faults. 

Recommendation: 

Establish a comprehensive, far-sighted basic research pro­
gram, and def er any extensive fisheries expenditures until the 
research program demonstrates the need. 

Thereafter, basic research on fisheries biology should have 
priority over service biology. 

14. STREAM IMPROVEMENT 

Stream improvement efforts are futile unless water sheds are under 
control. Minnesota has been retarded in this because of the view that pub­
lic rp.oney cannot be used on private lands for soil conservation purposes. 

Recommendation: 

Authorize reasonable expenditures on private lands where 
stream improvement will clearly result. 

The proposed Division of Soil Conservation should serve as 
a liaison between the Department of Conservation and the 
United States Soil Conservation service to obtain maximum 
stream improvement benefits from the soil conservation work 
in the various local districts. 

15. FISH PLANTING 

Fish planting, particularly of trout and wall-eyed pike, is costly. It runs 
as high as $1.50 per pound of fish taken to creel. 

Recommendation: 

Establish a special license to pay for fish planting. 

16. ROUGH FISH CONTROL 

Control of rough fish, not elimination, is the most realistic objective 
of a rough fish removal program. Game fishing can exist where there are 
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carp. On the other hand, some lakes whose value for game fishing has been 
impaired by silting and erosion can be made good permanent carp lakes. 
The State policy with regard to rough fish is not realistic. 

Recommendation: 

Establish a program of rough fish control, using carp control 
dams where warranted and employing private contract fisher­
men, except for routine duties. 

17. WILDLIFE DEVELOPMENT 

Both the University and the Department of Conservation have an in­
terest in wild life development. Students need practical experience, and 
the Department's Division of Game and Fish needs the part-time services 
which students can provide. 

Recommendation: 

The Department of Conservation should grant modest sti­
pends for employment of highly qualified graduate students in 
the execution of the wild life development program. 

18. COORDINATION OF PROGRAMS 

The inter-dependence of conservation programs is especially apparent 
where wild game is concerned. Game conservation is related to land use, 
while food and cover are related to soil conservation. 

Recommendation: 

Establish closer coordination of game management and the 
programs of other units in and out of the Division of Game and 
Fish. 

19. RESEARCH 

The solution of many basic management problems depends on the find­
ings from research projects, and the experiences of departments in other 
states. Season determination for fish and game is only one of many uses 
of research. 

Recommendation: 

Research personnel should be relieved of administrative 
duties in order that they may devote more time to research. 
The department should exercise courage,· as well as caution, in 
adopting modern game management practices based on research 
finding·s and experience. 
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20. GAME REFUGES 

Minnesota ·has over three million acres of game refuges. Properly 
managed, a game refuge can be an important device for promoting game 
population, although there are four or five other ways to accomplish the 
same goal. Improperly managed, a game refuge can defeat its own purpose 
by reducing the carrying capacity of the range or over-populating areas 
with consequent loss to disease or predation. 

Recommendation: 
Restricted use, if not discontinuance, of the Red Lake 

Refuge, and greater flexibility in the use of all refuges. 

21. BOUNTIES 

The State provides bounty money for only one purpose-to reduce the 
population of predatory animals. Bounties paid on a state-wide basis with­
out regard to ecological situations, are a waste of public funds. 

Recommendation: 
A flexible bounty program related to local land use problems. 

22. FORESTRY 

For forty to fifty years, Minnesota has ignored an important economic 
fact. That fact is that the potential value of Minnesota's forest produc­
tion far exceeds the potential value of her mineral production. Ignoring 
facts usually leads to costly mistakes. In this case instead of perpetuating, 
managing and preserving forests, the State has permitted millions of dol­
lars of loss by fire, disease and insects, for want of adequate personnel 
and equipment. 

Recommendation: 
The State should invest an additional one million dollars per 

year for such a period as necessary to acquire and maintain the 
personnel and equipment needed to protect the forests against 
fire, insects and disease and to develop the State's forests. 

23. TAX .. FORFEITED LANDS: MANAGEMENT 

The State holds in trust for local political sub-divisions 4,300,000 acres 
of tax-forfeited lands. No long term plan for management of these lands 
has been devised. 

Recommendation: 
The Division of Forestry should be assigned the responsibil­

ity of developing a long range plan for the management of tax­
f orf eited lands. 



The Commissioner of, Conservation should be given such de­
cision-making authority as is necessary to permit the comple­
tion and inauguration of this plan within three years. 

24. TAX-FORFEITED LANDS: EARNING CAP A CITY 

Several million acres of tax-forfeited lands are held by the State be­
cause the owners would not or could not pay the taxes levied against this 
property by the various taxing jurisdictions, both State and local. Thous­
ands of acres are still held in trust because the counties and private opera­
tors do not agree as to the earning capacity of certain forest lands and 
the tax revenue they should produce to the county. This stalemate is to 
the disadvantage of all concerned. 

Recommendation: 

Accept the statement by experts that, in general, a tax of 
ten cents per acre per year on productive forest lands is the 
break-even point. 

The Division of Forestry should assign qualified personnel 
to auxiliary forest work for the purpose of education, standard­
izing procedures, and supervising the operation of the auxiliary 
forest law. 

State and County forestry officials and the auxiliary 
forest owners, at the start of each logging season, should agree 
on general cutting regulations and the schedule of prices for 
timber to be cut on auxiliary forest lands. 

Larger owners should estimate the total cut for the year 
from auxiliary forest lands and post a bond covering the total 
estimated yield tax plus twenty-five percent. 

The State Area Forestry Supervisor should be notified di­
rectly when cutting is to be undertaken on auxiliary forest 
lands and copies of this notification should be sent to the County 
Auditor and the State staff man assigned to the auxiliary forest 
job, with the understanding that cutting can commence within 
one week of the date of notification to the area supervisor unless 
the owner is advised otherwise. 

The State Division of Forestry should be responsible for 
the scales on the cuttings of the auxiliary forest lands. 

Authority for conducting hearings, and for approving or 
rejecting applications for auxiliary fores ts should be trans­
ferred to the Commissioner of Conservation from the Boards of 
County Commissioners. 
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25. LAWS 

By agreement with the County Board, and with the approval 
of the Commissioner of Conservation, the owner of an auxiliary 
forest tract should be permitted to make an annual advance pay­
ment of four cents an acre to the county, which sum should be 
credited against the yield tax when it becomes due. 

Over a period of years laws become out-dated and in conflict with one 
another. This has happened to the laws relating to State lands, tax­
forfeited lands, and forestry matters. 

Recommendation: 

The State timber laws should be amended to permit modifi­
cation in both size of sale and period during which cutting must 
be completed following sale of state-held forest lands. 

The State land laws should be amended to permit sale of 
trust fund lands for specified conservation purposes. 

All laws relating to State lands, tax-forfeited lands and 
forestry matters should be codified. 

26. MEMORIAL FORESTS 

Some of the memorial county, municipal, township and school forests 
of the State are of such area and location as to make difficult, if not im­
possible, the profitable management on a productive basis. Also, in most 
cases counties will not off er for sale land best suited for timber production. 

Recommendation: 

The Commissioner of Conservation should conduct a survey 
of all present memorial county, municipal, township and local 
forests to determine whether or not the size and location of such 
forests is such that it would be possible to manage profitably 
the forest on a production basis, having in mind the personnel 
and funds available for such purpose. 

If such survey of any forest determines that the area or lo­
cation is too large for such purpose, then such forest should be 
reduced as determined by the Commissioner of Conservation, 
and the territory not included within the limits determined by 
the Commissioner should then revert to the status of other tax­
forf eited lands. 

All county, township, school and memorial forests should be 
examined and classified and a management plan submitted to 
the Department of Conservation for approval within three years 
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from the date of the establishment of the forest. The Commis­
sioner should be requested to approve or disapprove the plan 
within six months of his receipt of it, but if no plan is submitted 
the land should revert to the status of other tax-forfeited lands. 

Upon request of any bona fide prospective purchaser (and 
approval of the request by the Department of Conservation), 
the county should be required to off er for sale land for auxiliary 
forest purposes in blocks not to exceed five thousand acres in 
one unit. 

27. LAKES AND STREAMS 

A single lake or stream may have potential use for industrial, recrea­
tional or conservation purposes. Oftentimes there arise conflicts among the 
parties who are interested in the development of a particular lake or stream 
for a particular purpose. At present, before a determination as to use of a 
particular lake or stream can be made, it is necessary for the interested 
parties to go through a long series of lengthy hearings. 

Recommendation: 

For the purpose of reducing the number of hearings, and 
to guide the Department of Conservation in lake and stream 
improvement and wild life propagation, the Commissioner of 
Conservation should be empowered immediately to survey and 
classify for industrial, recreational or conservation purposes all 
lakes and streams within the State. 

28. TIMBER SCALING 

Wherever the sale of State timber is involved, extreme care should be 
exercised to avoid any loss to the State. 

Recommendation: 

When State, County or auxiliary forest timber is cut subject 
to scale, adequate records should be kept. The functions of the 
surveyor general of logs and lumber should be transferred to the 
Division of Forestry, with provision made in the Department of 
Post-Auditor for check scaling timber cut on State or County 
lands, or auxiliary forests. 

29. STATE PARKS 

The tourist trade is one of the major industries of the State. Conse­
quently, sound management and adequate maintenance of the State parks 
is very important, for the benefit not only of the residents of the State wh0, 
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wish to use park facilities, but also of the thousands of persons from out-of­
state who visit Minnesota. The park system cannot be adequately managed 
and maintained if it is over-extended and the funds are spread too thinly 
over the whole system. The State park system should not be further ex­
panded until such time as an adequate plan for management, improvement 
and upkeep of present parks has been fully developed. The status of our 
present State parks should be re-evaluated and parks which have outlived 
their usefulness should be eliminated. Such an economy would make addi­
tional money available to other parks. The Tourist Bureau should widely 
publicize the nature and location of State parks. It now fails to do this. 

Recommendation: 

With the assistance of recognized authorities in the field of 
park development and management, the Department of Conser­
vation should develop a master park plan for the entire State. 

The number of parks should be reduced, or the present sys­
tem expanded, or additional land for parks be acquired according 
to the provisions of the master park plan. 

Recognition should be given to the large number of tourists 
who need and enjoy roadside areas with picnic facilities, and the 
Department of Conservation and the Department of Highways 
should cooperate in the development of more of these facilities 
with adequate identification on maps and along highways to 
show their location. 
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CHAPTER VI 

Achieve Greater Efficiency 

INTRODUCTI()N 

This chapter deals with administration of the highest-priced function 
of the State government. The Commission does not propose to quarrel with 
those who contend that education is "cheap at any price." It does observe 
that because huge expenditures are being made for education it is ex­
tremely important that we do whatever can be done to provide a full 
dollar's worth of educational service for every dollar spent. 

The Commission was materially assisted in its work in this field by 
a firm of experienced management consultants.1 Copies of the report of 
this firm contain findings and recommendations to which the reader is 
referred. The report is available to the Legislature, the Governor, and 
interested State officials and citizens. 

Conclusions from a study of this kind are built upon certain basic 
concepts. The Commission has based its conclusions on the fundamental 
principle that education is primarily the responsibility of the parents and 
the local community. The government-first at the local government level, 
then at the county level, and finally at the State level-has an obligation to 
assist the parent but never entirely to supplant parental and community 
responsibility for the education of the child. 

Contained herein are recommendations which, in the judgment of the 
Commission, will protect Minnesota's high position in education, yet will 
provide more efficient and less costly administration within the constitu­
tional educational structure which prevails in our State. 

1. LEGISLATIVE ADVISORY CO;MMISSION 

There is a vital need for the integration and coordination of the cur­
ricula of the State's institutions of higher education. The Commission 
found duplication of curricula which is a potential source of waste and 
extravagance. 

The concept and rank of professors varies between institutions, and 
misunderstandings occur as a result thereof. 

1 Public Administration Service, Chicago 
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There is need for further refinements in the control of research pro­
grams being earried on by the colleges within the University and other 
State institutions. 

The cost of the educational system of the State is increasing at a 
tremendous rate, far in excess of increases due solely to higher costs. No 
statutory limits, nor even definition of general powers or purposes, exist 
to furnish a boundary for educational activity. Expansion beyond the 
ability of the State to carry the load is likely if some such limits are not 
established or defined. 

There is need for an agency to provide information and qualified inde­
pendent judgment relative to the needs of the State-supported institutions 
of higher education. 

Recommendation: 

Establish a five-member legislative advisory comm1ss1on 
on higher education composed of the President of the Univer­
sity, the Commissioner of Education, two lay members and a 
full-time executive director appointed by the Legislature. The 
executive director should be a professional educator of high 
standing. 

The Commission should have no administrative authority 
or power but should report to the Legislature as to whether the 
programs for which the institutions request appropriations are 
in conformity with its recommendations and free from expen­
sive and competitive duplication. 

2. BOARD OF EDUCATION 

There is nothing in the statutes to indicate the purpose or to define the 
limits of the educational responsibility of the State Board of Education. 
In defining the general powers and duties of the Board there should be 
recognition that the development of literate, intelligent and self-supporting 
citizens, in industrial America, requires a more effective coordination of 
academic and vocational education. Few citizens are able to contribute 
much to their community until they are able to more than sustain them­
selves. 

Recommendation: 

Enact into law a guide for the policies of the State Board of 
Education, charging the board with responsibility of establish­
ing educational policy to the end that: 

( 1) All children of school age in the State shall be provided 
with opportunities for the basic education needed by a lit-
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erate and intelligent citizenry necessary to the continua­
tion of democracy, and 

(2) So far as may be done under the laws of the State, all 
children, youths and adults shall be provided the oppor­
tunity for vocational training to meet the legitimate voca­
tional needs of such persons and to assist them to become 
useful and productive citizens. 

3. ADDITIONAL FUNCTIONS 

If the usual pattern of organization along functional lines were fol­
lowed, all educational agencies would be placed within a single department. 
The Commission has considered an alternate arrangement providing for 
a Department of Higher Education which would include the University, 
the five teachers colleges and the junior colleges. The latter would accept­
ably divide administrative responsibility in the field of education between 
elementary and high schools under the Board of Education, and education 
above the high school under the Department of Higher Education. 

However, the Teachers' College programs need to be closely coordinated 
with the general education system. While they are, in a minor way, insti­
tutions for general educational purposes, the Teachers' Colleges are pri­
marily teacher-training institutions, and this should continue to be their 
main function. 

Recommendation: 

Transfer to the Department of Education the functions now 
performed by the Teachers' College Board, the School for the 
Deaf and the Braille and Sight-Saving School. The Department 
of Education should retain its present functions. 

4. POLICY-MAKING BOARD 

There is need for continuity of policies and stability of programs in 
the field of education. Also, there is need for safeguards against the use 
of the Department of Education for propaganda or political purposes. 
The sound administrative practice of having executive department heads 
appointed by the Governor has, we believe, a justifiable exception in the 
field of education. 

There should be placed in one department, however, full responsibility 
for all education work, except that of the University .. 

There is need for a complete, unified, coordinated educational program 
for the entire State, based on continuous study. · 

There should be in the Department of Education a chief executive 
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officer who would have clear legal authority to provide leadership for 
concerted action, coordinated supervision and elimination of waste. 

Recommendation: 

(1) Place at the head of the Department of Education a nine­
member policy-making board, appointed by the Legislature 
for six-year overlapping terms and in a manner similar to 
appointment of members of the Board of Regents. 

(2) The functions of the board should be policy-making within 
limits definitely fixed by the Legislature. It should confine 
its activities to those of an advisory and legislative nature, 
including such specific matters as approval of the budget, 
the annual report and departmental rules, regulations and 
standards. 

( 3) The Board of Education should employ an executive to be 
designated Commissioner of Education, to have complete 
administrative control of the department. 

( 4) The Commissioner of Education should have power to 
appoint all departmental employees, including the teachers' 
college presidents whose appointments should be subject 
to approval of the Board of Education. 

5. STAFF, TECHNICAL AND INSPECTION SERVICES 

The present organization of the Department of Education is deficient 
in the following respects: 

(1) At no place in the department is responsibility centered 
for coordinating research on the educational problems of 
the State, for identifying the major educational needs, and 
for planning the programs of the department and of other 
educational institutions to meet these needs. 

(2) The provision of departmental administrative services and 
the processing of state aids (after certification) should be 
organizationally separated from research and planning 
functions. 

(3) The organizational dispersion among 10 or more units of 
services to the 7,000 local school systems in the state pro­
duces a fragmented program and a lack of cohesion and 
purposefulness in the department's efforts, undoubtedly 
results in a great deal of inefficiency in such matters as 
the scheduling of field visits, and makes it difficult for the 
department to provide consultative services to the local 
school systems equally and uniformly. 
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( 4) This same organizational dispersion of effort means that 
practically each division in the department is attempting 
to serve the essentially local and immediate needs of each 
of the 7,000 school districts, at the expense of more con­
centrated attention to the preparation of published mate­
rials-on curriculum improvement, school business admin­
istration and the like-which could be made available to 
and be made to serve, all school districts uniformly. 

(5) At present no provision is made for administration of the 
Teachers' College program. 

Recommendation: 

1. PJovide staff services to the Commissioner, consisting of 
a Research and Planning Division and a Division of Depart­
mental Administration. 

The Division of Research and Planning should have responsi­
bility for analyzing reports, statistics, and other materials 
pertinent to educational problems confronting the State; for 
identification of education needs and for the formulation of 
methods to meet these needs; for the maintenance of close 
liaison with other agencies conducting educational and related 
research. 

The Division of Departmental Administration should carry 
on for the Department-or be the department's representative 
with the other State agencies responsible-such administrative 
functions as budget preparation and control, personnel transac­
tions, purchasing, accounting, and payroll administration. In 
addition, the Division should perform the administrative proc­
essing of State aids to local school systems (after certification 
by other Divisions), and should provide the necessary central 
office facilities such as switchboard services, duplicating services 
and the like. 

2. Establish three technical divisions covering instructional 
services, vocational services and school administrative services. 
These Divisions should be responsible for the development of 
phases of the total program coming within their individual spe­
cialities and serve as training and advisory groups to the field 
staff. 

The Instructional Services Division would be concerned with 
development of suggested general curricula, improved teaching 
methods and aids, the effective use of classroom and related 
equipment and the preparation of technical guidance materials 
and manuals for the use of agency field staff and local school 
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officials. It should also be responsible for teacher certification 
and other teacher personnel services. 

The Vocational Services Division should have similar respon­
sibility in the vocational fields and also-because of its close 
relationship-for the vocational rehabilitation program con­
ducted by the Department. 

The School Administrative Service Division should be con­
cerned with improving the school organization, budgeting and 
accounting systems, physical plant problems, the school lunch 
program and transportation of school children. It should also 
compute and certify State and Federal aids in accordance with 
the policies of the Department and upon certification of the 
eligibility of the schools by the field staff. 

3. Establish a level embracing inspectional and advisory 
services to school districts (field services), the operation of the 
two schools for handicapped children-Braille and Sightsaving 
School and School for the Deaf-and Teachers Colleges. 

Responsibility for normal field activities of the Department 
should be centralized and assigned to a single unit-the field 
services. The staff of this Division would make periodic visits 
to the local public schools, identify and discuss needs and prob­
lems with appropriate officials and off er constructive assistance 
as required. Field staff members should be generally familiar 
with the range of problems confronting school administrators 
and instructional employees-including curriculum, teaching 
methods, use of equipment and general school administration. 
Particularly complex or specialized problems should be ref erred 
to the appropriate technical office division through the chief of 
the field unit for special advice and assistance. The technical 
divisions should be responsible for the study and analysis of 
school needs; for the· formulation of techniques, methods and 
specific plans for meeting these needs; and, on the basis of such 
study, for the preparation of manuals, bulletins and other ma­
terials. Results of specialized office activities should be brought 
together in the field operations unit and applied directly to local 
school problems through a coordinated field service program. 

The two institutions transferred from the Division of Public 
Institutions-the Braille Sight-Saving School and the School for 
the Deaf should be located in the Department directly under the 
Commissioner. The operation of these schools should receive 
direct attention, as required, by the executive head of the agency 

. although it would be expected that large delegations of authority 
for operations would be made to the respective superintendents. 

72 



The schools, however, should receive special services from func­
tional units of the agency, and administrative controls and serv­
ices should be provided to the~ by the Division of Departmental 
Administration. 

The Teachers College Division should assume the administra­
tive duties previously performed by and under the direction of 
the Teachers College Board. 

6. COUNTY SCHOOL SUPERINTENDENTS 

The Department of Education uses many field personnel in its general 
supervision of local school systems. The effectiveness of their work is 
dependent upon the competence and workmanship of the elected County 
School Superintendents. Yet there are no particular educational qualifica­
tions required of a candidate for County Superintendent of Schools. 

Recommendation: 

Authorize Boards of County Commissioners to appoint 
County Superintendents of Schools, subject to the approval of 
the Commissioner of Education. 

The County Superintendent should be required to hold a 
teaching certificate equivalent of that required of the adminis­
trative or supervisory assistant for the public schools. 

County Superintendents should perform such services as 
the Department of Education requires. 

7. EQUALIZATION AIDS 

The basic aid, the swamp land aid and the $10.00 census aid are satis­
factory and should be retained. The distress and emergency aids are being 
well handled. Effective use is being made of a relatively small amount of 
money to accomplish the purpose for which these aids were established. 
However, it is disturbing to note that equalization aids for education pur­
poses were paid, in some amount, in every county of the state, while 
equalization aid for welfare purposes was paid in only fifteen of the 
northern counties of the state. Drawing a line east and west across the 
state at the approximate level of Stearns County, the Committee found 
that $2,429,783.00 was paid out in equalization aids to counties south of 
this line. Places like Litchfield, Albert Lea, Worthington, White Bear, 
St. Louis Park and Robbinsdale all received substantial equalization aid 
payments, according to the estimated equalization aids. for 1949 and 1950. 
Robbinsdale, for instance, received $130,946.00. Substantial variations, 
difficult to reconcile,' appear in this equalization aid picture. Hennepin 
County, for instance, received $600,000.00; Cook County received $12,-
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998.00. The Commission does not understand the need for payment of 
$600,000.00 in equalization aid to Hennepin County. Equalization aid, 
while separate from emergency or distress aid, was established as an aid 
to make possible better education for children in the poorer school districts. 
Distress or emergency aid is being properly handled but approximately 
$2,500,000.00 is being needlessly expended because of the abuses of the 
assessed valuation test for distribution of equalization aids. 

The present system of allocating equalization aid is based solely on the 
test of "assessed valuation." This approach puts a premium on fraudulent 
valuation and is not a workable or practical approach. The State says, in 
effect, that it will give districts money if they need it and proceeds to dis­
tribute the money on the basis of the district's answer to the question 
"How much do you have?" Gross abuses have occurred and unconscionable 
advantages have been taken as a result of the present system of equaliza­
tion aids. The best way to jeopardize legitimate aid to poorer school dis­
tricts is to make improvident use of such funds where their use is not 
warranted. 

Recommendation: 
Pay no equalization aid to any school district until the Com­

missioner of Revenue shall have certified to the Department of 
Education that the ratio of assessed value to true value in the 
district is in conformity with the ratios prevailing throughout 
the State. 

Any State expense incurred by the Department of Revenue 
in furtherance of this recommendation should be paid out of 
the Income Tax Fund. 

8. VOCATIONAL TRAINING 

There has been in recent years relative de-emphasis on the importance 
of vocational training. The unfortunate result has been that too few of 
those who complete their formal education are adequately equipped to 
meet the employment requirements of an industrial economy. 

Recommendation: 
Re-direct the program of the public schools so as to provide 

vocational training which will prepare the youth of the State to 
engage in the employment opportunities which are offered in 
the State. 

9. LOCAL SCHOOL SYSTEMS 

The Commission gave considerable attention to the progress being 
made to reorganize the local school systems of the state. There is still much 
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to be done and a substantial defect exists in the maintaining of schools with 
inadequate enrollments, in which educators inform us there are very 
meager educational offerings. As the state substantially increases its sup­
port to local education it faces an obligation to be certain that the money 
is actually giving better educational results and is not ineffective because 
.of support of schools which are too small. Local savings up to three mil­
lion dollars per year can be effected and better schooling provided for the 
rural areas of the state when larger attendance units are obtained through 
reorganization or consolidation of both elementary and hig;h schools. 

Recommendation: 
Encourage establishment of schools large enough for efficient 

and economical operation, yet not so large that children are re­
moved from the influence of the home for too much of the day. 

Action should be by local decision but the State must eventu­
ally reduce or stop State support of uneconomic schools. 

10. BOARD OF REGENTS 

Members of the Board of Regents of the University have neither the 
time nor the facilities for reviewing and passing judgment on the tre­
mendous volume of specific business transactions. Relief of the Board from 
detailed administrative matters should permit that body to devote suf­
ficient time to the formulation of long-range objectives and policies, the 
deployment of resources and facilities between teaching and research and 
among the several colleges and other primary University organizational 
units, provision of support and guidance to the President, faculty, and 
staff of the University, reviewing of periodic educational, financial, and 
administrative reports, and appraisal of the total adequacy and effective­
ness of the institutional program. The present practice also requires that 
office personnel-both in the President's office and elsewhere-prepare and 
assemble voluminous tabulations and reports, many of which would be 
otherwise unnecessary. 

Recommendation: 
Examine the detailed functions of the Board of Regents and 

relieve that board of its present concern with minor adminis­
trative matters. 

Provision should be made for the delegation to the President 
of authority for all appointments of personnel other than a 
limited number of key officials of the University, for the ap­
proval of budgetary transfers within major purpose categories 
(e.g. Colleges), and for the expenditure of funds in accordance 
with provisions of appropriations and internal University 
allotments. 
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11. UNIVERSITY: ORGANIZATION 

The President of the University is currently responsible for the in­
struction and guidance of more than 22,000 students, for the conduct of 
important research projects in the physical and social sciences-many of 
which are directly related to the national security and defense-for the 
supervision of upward of 6,800 academic and civil service employees, and 
for the general direction of an institution spending at a rate approaching 
$50,000,000 annually. 

Additional assistance is required in the office of the President to reduce 
the excessive burdens devolving on the President. Otherwise, there will 
continue to be lack of opportunity to give sufficient attention to certa:ln 
matters. 

Although several arrangements have been made for assistance in 
planning the educational program of the University, they fall considerably 
short of the facilities needed to insure that the great resources and ener­
gies of this large institution are directed toward activities and services 
which meet the needs of the State satisfactorily and efficiently. No pro­
vision has been made for the systematic analysis of State and National 
educational needs, for the review of present and proposed curricula in 
terms of these needs, for the continuing review and improvement of teach­
ing methods and techniques, and for the relation of these findings in the 
planning and direction of academic operations. 

The University is spending upward of $3,000,000 annually for research 
under contract and special appropriations in addition to indeterminate 
amounts in the form of part-time research activities of the teaching staff. 
Little provision, however, has been made to assist the President in the 
evaluation and coordination of these extensive activities. Research pro­
grams involving contracts or the expenditure of special funds pass through 
the comptroller's office and this official has provided a measure of coordina­
tion and central review; these efforts, however, are limited as this official 
has neither the time nor the necessary staff. 

The President has no office to which he can turn in matters of academic 
personnel administration; nor does he have adequate statements of policy 
and criteria by means of which to evaluate proposed personnel transac­
tions. Recommendations from deans with respect to academic personnel 
matters are, depending on the rank involved, scrutinized personally either 
by the academic vice president or by the President himself. 

Inadequate provision has been made for the review of college and 
departmental budget estimates and of requests for transfers of funds and 
supplemental allotments during the course of the fiscal year. No budget 
examiners have been attached to the office of the business vice president 
or President to review the propriety of requests and as a result determina­
tions are actually made on the basis of insufficient information. No pro-
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vision has been made for the systematic review of organization problems ; 
as such problems arise current practice is to establish a special committee 
or make a special assignment to a member of the University staff for the 
development of recommendations, or to request, in limited areas, assist­
ance from the University civil service personnel office. Except for recent 
materials prepared in connection with employee training programs, no 
manuals of procedures have been prepared and no office has been concerned 
with problems of procedure analysis and control. Similarly, no formal 
provision has been made for the regular development, installation, and 
improvement of systems of administrative reporting through the several 
levels of the University hierarchy. 

Recommendation: 
Reorganize the top management structure of the University. 

(1) Provide a Vice President of the University, to serve as 
principal assistant to the President in matters of academic 
and related affairs. 

(2) Provide a Vice President for Student Affairs, with responsi­
bility for functions of the Dean of Students, Health Service 
activities, guidance of student affairs, formulation of 
scholarship policy recommendations and alumni relations. 

(3) Provide a Vice President for Business Administration, with 
substantially the same duties as at present. 

( 4) Provide a Director of the Budget, to act as a key subordi­
nate to the President in the development and execution of 
the budget. He should direct the mechanics of budget 
preparation, review proposed expenditure programs and 
formulate recommendations for presidential action, and 
assist the· president in presentation of the budget to the 
Board of Regents and the State Legislature. 

(5) Provide a Director of Educational Research, to concentrate 
on identification of education needs, evaluation of present 
curricula, teaching loads, instructional methods and general 
results of the educational effort measured against present 
and anticipated future requirements of citizens of the 
State. 

(6) Director of University Relations, to carry out a basic re­
sponsibility of the University to publicize its programs and 
activities and disseminate the results of its work. 

12. COST ACCOUNTING. 

One of the approaches which the Commission made to a study of higher 
education was an attempt to secure meaningful figures on costs. It was 
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surprised to find that no adequate cost figures existed available to deter­
mine relative expense of functions within the institutions or to make com­
parisons between the institutions. For example, the information given the 
Commission revealed that the cost of a day's maintenance in the dormitories 
at St. Cloud Teachers College was $1.27, whereas the cost at the University 
was $2.40. It does not believe that these figures represent true differences. 
The University was unable to furnish cost figures to determine what the 
State has invested, for instance, in a graduate of aeronautical engineering. 
Sound accounting practice is an essential procedure for business. It is an 
equally sensible procedure for the business of higher education in Minne­
sota, for clear knowledge of facts is the best insurance against waste, 
inefficiencies and extravagance. 

Recommendation: 

Set up a uniform system of cost accounting in the institu­
tions of higher learning receiving State funds to the end that 
figures be made available to the business management of the 
institutions, to the Legislature, which appropriates the money 
for their operation, and to the citizen, who pays the taxes. 

13. UNIVERSITY PHYSICAL DEVELOPM'ENT 

Effective planning for the physical development of the University has 
been impeded by lack of provision for long-range educational and research 
plans. University "master plans" have been prepared which consist pri­
marily of area maps with indications of possible building sites. 

Recommendation: 

Place with the University's Vice President of Business Ad­
ministration responsibility for coordinating the preparation, as 
soon as practicable, of master plans for physical development of 
the University which will establish, after approval of the Re­
gents, a land acquisition program, building priorities, sizes and 
types of construction, preliminary plans, estimated costs, and 
related information. 

14. UNIVERSITY: THE BUDGET 

The budget preparation process at the University consists of two 
major phases: (1) development of estimates on which to base requests for 
funds to the Legislature, and (2) preparation of the internal operating 
budget of the institution in view of actual amounts appropriated and 
available. 

Previous actual expenditures are employed in the development of the 
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legislative requests, but colleges and ()ther organization units are provided 
only with past years' allotments for guidance in the preparation of internal 
budget estimates. The latter practice is undesirable in that it permits the 
incorporation of previous errors in future estimates. 

The present internal budget is adopted in considerable detail by the 
Board of Regents, including line items for all regular personnel services. 
In theory this would mean that, for instance, transfers of funds between 
items covering civil service salaries in a particular college or office would 
require specific regents' approval. In practice, however, the comptroller 
has been authorized to approve transfers within allotments for specific pur­
poses within the same organization unit as, for example, academic payrolls 
or supplies. Requests for other budget changes are treated as supplemental 
allotments and are reviewed and passed on by the president, subject, of 
course, to final regents approval. This practice tends to involve the presi­
dent unnecessarily in a considerable amount of detail. 

Expenditure estimates prepared by the several deans and other respon­
sible administrative officers-both in the legislative and internal budget 
processes-are often insufficiently justified and documented. In general, 
only requests for additional funds, new positions, or other major items are 
explained in detail and no effort is made to justify the continuance of past 
levels of expenditures. 

Recommendation: 

(1) Provide actual expenditures and obligations of relevant 
previous periods to estimating units. Many decisions at the 
present time are, of necessity, made on the basis of insuf­
ficient information. Establishment of the proposed budget 
unit attached to th.e presidential office will eliminate this 
deficiency and provide the mechanics for effective control 
of University spending patterns. 

(2) The Regents should approve the University budget in lump 
sum by colleges and other major organization units so that 
transfers within these units may be made by the adminis­
tration, and authorize the budget office to approve intra­
unit transfer-generally regardless of the object category 
involved, but with questions of policy or significant de­
parture from customary practices being referred to the 
President for final decision. 

(3) Require detailed work programs in support of all requests, 
and where applicable require units of proposed work to be 
expressed in measurable terms in order to facilitate com­
parisons of plans and actual subsequent performance. 

79 



EDUCATION 

15. UNIVERSITY: FINANCIAL STATEMENTS 

At the present time no frequent summary financial statements are pre­
pared for the President of the University, regular reports to the chief 
executive consisting primarily of copies of detailed appropriation state­
ments, together with data comparing estimated with actual revenues and 
income. 

Recommendation: 

Supply the President with summary statements reflecting, 
in convenient form, the results of over-all fiscal operations, in· 
cluding explanatory texts pointing up significant problems and 
trends. 

16. UNIVERSITY: COMMODITY SPECIFICATIONS 

Few commodity specifications are used by the University purchasing 
office although some standard descriptions have . been prepared by ware­
house personnel. Specifications are highly desirable elements of a sound 
procurement program in stimulating the widest possible competition and 
in providing standards against which to compare commodities subsequent­
ly delivered. 

Recommendations 

Prepare specifications for items in common use at the Uni­
versity, including adaptation of commodity specifications de­
veloped by the State Purchasing Division, within the Depart­
ment of Administration. 

17. UNIVERSITY: MATERIALS TESTING PROGRAM 

The University makes few tests of deliveries of commodities at the 
present time and, as a result, receiving units are not assured that receipts 
actually comply with requested materials and equipment. 

Recommendations 

Expand the materials testing program to the end that the 
University will be assured that suppliers are delivering items 
meeting purchase order specifications. 

18. UNIVERSITY: PURCHASE RECEIPTS 

Present procedures for acknowledging receipt of mate.rials are unsatis­
factory. Departments and offices report receipt of orders to the business 
office on copies of invoices forwarded by the latter unit. As considerable 
time often elapses between deliveries and receipt of invoices, the probabil-
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ity of error in acknowledgment is enhanced. Further, the likelihood of 
error is also increased by the pre-insertion of quantities on receiving docu­
ments-as in the case when copies of vendors invoices are used for this 
purpose. 

Recommendation: 

Send a copy of the purchase order-in which quantities are 
blocked out-to requisitioning departments. Quantities actually 
received then should be posted to this copy, receipt acknowl­
edged, and the document sent to the accounting office immedi­
ately after deliveries are effected. 

19. UNIVERSITY: SEALED BIDS 

Standard requisitioning forms and instructions have been prepared by 
the University, but practices with respect to the stimulation of competi­
tion among vendors, advertising, use of sealed bids and related matters 
have not been formalized and codified. 

Recommendation: 

Develop regulations, to be adopted by the Regents, setting 
forth the conditions under which sealed bids should be used 
and the procedures to be followed in the solicitation of bids and 
awarding contracts. Such regulations should also set forth pro­
cedures to be followed in stimulating competition where the use 
of sealed bids is not mandatory. 

20. UNIVERSITY: COORDINATION WITH STATE PURCHASING 

Some cooperative arrangements exist between the University and other 
state agencies, particularly in the matter of materials testing. Consider­
able savings might be effected-by both the University and the State gov­
ernment as a whole-if closer coordination were developed between the 
institution and the State Department of Administration which has central 
responsibility for the state purchasing program. 

Recommendation: 

Develop arrangements providing that the State agency 
purchase and supply the University with common items now 
procured by the Department of Administration. 

21. UNIVERSITY: PERSONNEL ADMINISTRATION 

The cooperative spirit existing between the faculty and the executive 
heads of the University has placed Minnesota among those institutions 
which have done a good job in the handling of academic personnel matters. 
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A faculty tenure system has recently been formulated and adopted; fixed 
rates have been established for teaching and research assistants and mini­
mums set for instructors and assistant professors. Recommendations are 
submitted by deans to the office of the President where transactions affect­
ing staff below the rank of associate professor are scrutinized by the aca­
demic vice president; those involving positions above this rank receive the 
personal attention of the President. No criteria have been developed, how­
ever, with respect to qualifications for recruitment, promotion, salary in­
creases, or other faculty personnel actions. Wide flexibility is highly desir­
able in the recruitment, payment, and promotion of top-level academic per­
sonnel in order to secure and retain the character of staff required at an 
institution such as the University of Minnesota. 

Recommendation: 

Inventory and examine practices and develop basic policies 
for the guidance of deans, key administrative officials and others 
directly concerned with academic personnel matters. 

22. UNIVERSITY: REPORTING SYSTEM 

Effective planning, coordination, and evaluation of institutional per­
formance requires that key officials be adequately informed. At present, 
there is no system of regular administrative or activity reporting within 
the University. Important matters are often called to the attention of the 
President and other major officials by personal contact or individualized 
memoranda. 

Recommendation: 

Make a detailed analysis of the informational requirements 
of key academic and administrative posts in terms of content, 
amount of detail and timing. 

Construct a system which will provide, through successive 
levels of university hierarchy, for the reporting of activities, 
present and anticipated problems, trends and other significant 
matters. 

23. UNIVERSITY: DIRECTIVES 

No system has been developed for the efficient transmission of orders 
and directives from the University Regents and top executive offices to the 
deans, departmental chairmen, and others concerned. Some of these mate­
rials are now channelled through the student newspaper and the monthly 
faculty bulletins; others are promulgated as unnumbered letters from the 
President's office. 

8~ 



EDUCATION 

Recommendation: 

Make a careful examination of the nature and classes of 
information disseminated throughout the University in terms 
of content, frequency, clientele, and establish a series of classi­
fied, numbered and dated orders or directives which will f acili­
tate reference and use and will assure that all offices and officials. 
affected by particular classes of decisions and information are: 
systematically appraised. 
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CHAPTER VII 

To Achieve Greater Efficiency and Economy in 

MI ING, LICENS 
G 

Examining and Licensing 

INTRODUCTION: 

This chapter of the report deals with (1) State licensing and examining 
boards, and (2) the major inspectional activities of various State agencies. 
The Commission was greatly assisted by the staff of the Legislative Re­
search Committee which made a detailed study of the State's inspectional 
activities and made its findings available to the Commission. 

In Minnesota the following independent State boards license their 
respective trades and professions: 

Board of Accountancy 
Board of Registration for Architects, Engineers, and Land 

Surveyors 
Board of Barber Examiners 
Board of Examiners in Basic Sciences 
Board of Chiropody Examiners 
Board of Chiropractic Examiners 
Board of Dental Examiners 
Board of Electricity 
Board of Hairdressing and Beauty Culture Examiners 
Board of Medical Examiners 
Board of Massage Examiners 
Board of Nurses Examiners 
Board of Optometry 
Board of Pharmacy 
Board of Veterinary Examiners 
Hairdressing and Beauty Culture Code of Fair Competition, etc. 
Board of Watchmaking Examiners 
Board of Osteopathy 
Board of Law Examiners 

In general, the members of the boards are appointed by the Governor 
from the members of the trade or profession licensed by that board. The 
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Governor usually· requests recommendations from the respective trade or 
profession. The citizens of the State have benefited in many ways from the 
services of the boards. Hundreds of individual board members, over many 
years, have contributed their time and talents to improve the quality of 
professional and trade services and to protect the public from unscrupulous 
and/or incompetent persons. 

The boards have served the State well, yet there is room for improve­
ment. The Commission has a number of recommendations which it believes 
will advance the high purposes of the State boards, will further increase 
public confidence in the boards, and make for greater efficiency and 
economy. These recommendations are based in certain concepts of the 
nature of State boards, and the power they wield, and the Commission 
feels it is .appropriate to describe these basic concepts. 

Ours is a government of laws. The power to administer the laws is 
received as a grant from those to be governed. When these powers are 
invoked they are presumed to apply equally to individual citizens for the 
potential protection of all citizens. 

Within this framework men are free to pursue their own courses so far 
as they do not materially interfere with the courses chosen by other citi­
zens. Interference may take several forms, such as a threat to the physical 
safety of, endangering the health of, or interrupting or destroying the 
economic well-being of, the main body of citizens. 

When such interference takes place, or there is the likelihood or pos­
sibility of such interference, the power to administer the laws-which we 
call the "police power" -may be exercised by the State to prevent or stop 
such interference. For example, the various boards may revoke a license, 
or further than that they may refuse to grant a license on the basis that 
the candidate for a license might interfere with the public in the ways 
described. 

The authority to exercise police power is the life blood of the State 
boards. It is the solemn obligation of such boards to exercise that power 
for the protection of the public; it is an equally solemn duty to refuse to 
exercise the police power of the State for any other purpose. 

Having these basic concepts always in mind, the Commission makes the 
following comments and recommendations respecting the organization, 
management and operations of the several State licensing and examining 
boards. 

1. ORGANIZA'fION 

In this period of highly developed techniques and skills, when scientific 
knowledge is increasing at a rapid rate, and public protection requires the 
services of specialists, the professional nature of licensing and examining 
boards is a necessity. Laymen would be at a loss to judge the technical 
competence of candidates for licenses. 
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On the other hand, even the most highly trained and experienced pro­
fessional or trades person does not exist in a vacuum. His views may at 
times be colored by personal considerations. The public, whose total wel­
fare is so dependent upon the professions and trades, must be protected 
against the dangers which may result if members of the State boards 
should ever succumb to the enticements of personal consideration. 

This Commission has accepted the responsibility for utter objectivity 
in proposing machinery of government which will do two necessary things : 

(1) Utilize the capacities of the professions and trades in 
order to assure the quality, identity and integrity of those 
professions and trades; and 

(2) Preserve the right of the public to judge the acts which 
affect its members individually and as a whole. 

Recommendation: 

( 1) That, except for one, the present State Licensing Boards 
should be continued and they should perform the following 
functions: 

1. Prepare and direct the examination of candidates for ad­
mission to the respective trades and professions; 

2. Hear demands (made in accordance with procedures of 
the State Licensing Authority) for license suspension or 
revocation, to be initiated by the Board, submitted by any 
citizen or the Director of Licensing and Registration 
(described below), and recommend appropriate action to 
the State Licensing Authority (described below) : 

3. Recommend, upon their initiative or when requested by 
the State Licensing Authority, rules for the regulation of 
their respective trades and professions; 

4. Notify the Director of Licensing and Registration of the 
names of those who have qualified for licenses; 

5. File with the Director of Licensing and Registration 
official minutes of all meetings and other official docu­
ments, and copies of all Board correspondence. 

Licensing Boards should be composed of five members, ap­
pointed by the State Licensing Authority from lists ·of candi­
dates submitted by the governing board of the respective trade 
or professional association in the manner described below. They 
should be appointed for five-year, over-lapping terms. They 
should be compensated on a per diem plus actual expense basis 
as determined by the State Licensing Authority. 

86 



EXAMINING, INSPECTING 

(2) Establish an agency of State Government to be known as 
the "State Licensing Authority," having no administrative 
duties but empowered to perform the following quasi-legis­
lative and quasi-judicial functions: 

1. Adopt rules for the regulation of trades and professions 
under its jurisdiction, upon its initiative or when recom­
mended by a State Licensing Board. It should be required 
to refer all rules which it initiates to the appropriate 
State Licensing Board for review and comment and to 
adopt such rules only after considering the recommenda­
tions of the appropriate board unless such board has not 
replied within 90 days of receipt of the draft of the pro­
posed rules. All rules of the Authority should be subject 
to provisions of law respecting review by other agencies 
of the State. 

If rules initiated by a State Licensing Board have not 
been acted upon by the State Licensing Authority within 
120 days of receipt, whether or not modified or amended, 
they should become law and the Director of Licensing and 
Registration should promulgate them in the same manner 
as though they had been approved by the State Licensing 
Authority; 

2. Appoint members of State Licensing Boards from lists of 
candidates submitted by the governing boards of the re­
spective trades or professions, only, however, if a list 
contains at least twice as many names as there are vacan­
cies to be filled; 

3. Hear and act upon appeals from decisions of State Licens­
ing Boards respecting questions of admission to examina­
tions, conduct of examinations, licensing of persons, sus­
pension of licenses, and revocation of licenses. The State 
Licensing Authority should be empowered to concur in, 
modify, or reverse the decisions of Licensing Boards in 
appealed cases; 

4. Order State Licensing Boards to serve notice of suspen­
sion or revocation upon licensed persons, or to set a date 
for a show cause hearing. If within 90 days of such order 
the State Licensing Board shall not have acted, the State 
Licensing Authority should be empowered to hold a hear­
ing, suspend or revoke a license without ref err al to the 
appropriate State Licensing Board; 

5. Set fees for examinations, licensing, and activities inci-
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dental to the regulation of trades and professions, such 
.fee schedules to apply as equitably as possible to the 
various trades and professions, and among individuals, 
it being the purpose to set such fees as will make the reg­
ulation of trades and professions self-supporting but not 
profit-making for the State. 

6. Fix the licensing periods, and the license due dates, for 
all professions and trades under its jurisdiction. 

7. Appoint the Director of Licensing and Registration from 
a list of eligibles submitted by the Civil Service Depart­
ment, and remove the Director, when necessary, accord­
ing to Civil Service provisions. The Director of Licensing 
and Registration and all regular, full time employees 
should be in the classified Civil Service. 

The State Licensing Authority should be composed of five 
persons, appointed by the Governor for five-year, over-lapping 
terms and removable by him only for cause. They may, but 
need not, be members of any trades or professions licensed by 
the State. They should be compensated on a per diem plus actual 
expense basis established by the Legislature. 

The State Licensing Authority should have power to estab­
lish its own rules of procedure and elect its own officers. 

2. CENTRAL SECRETARIAT 

Presently there is no central secretariat for the various boards. They 
either choose one of their members to serve as secretary, or employ another 
person, frequently on a part-time basis, to serve as secretary. Offices and 
files of the various boards are in numerous places throughout the State. 
With changes of secretaries there is danger of loss, or failure to transfer, 
valuable records. Persons making inquiry about certain professions and 
trades have to journey to more than one office. The preparation of exami­
nations, making arrangements for examination rooms, writing and sending 
of notices, etc., are details which are handled by persons as an "extra" 
job with the danger of neglect and delay. 

There is no uniform method of regularly checking the quality of serv­
ices provided the public by licensed persons. 

Recommendation: 

Create the position of Director of Licensing and Registra­
tion. The person filling this position should be the chief admin­
istrative officer serving the State Licensing Authority and 
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State Licensing Boards. He should have the following kinds of 
duties: 

1. Be responsible, under the State Licensing Authority, for per­
formance of all clerical, secretarial, financial, inspectional and 
investigative work of the Authority, including the issuance 
and withdrawal of licenses upon proper authorization. 

2. Perform administrative duties for the various licensing 
boards, e.g. preparing examinations, arranging for examina­
tion rooms, notifying applicants and successful candidates, 
handling correspondence, etc. 

3. Be the sole custodian of all records of the State Licensing Au­
thority and the State Licensing Boards. 

There is a general misconception that fees paid to licensing boards are 
private funds which should be dedicated for the exclusive use of the 
particular licensing board to which they have been paid. This ignores the 
fact that the State, in exercising its police power, has an inherent right to 
make a charge on a benefit basis for services rendered. With minor excep­
tions, fees paid to the various licensing boards in Minnesota are under the 
exclusive control of the particular board to which paid, and expenses of 
the boards are paid from such fees rather than from appropriations made 
by the Legislature. 

Recommendation: 

Fees collected by the State Licensing Authority should be 
deposited in the General Revenue Fund and the operations of the 
State Licensing Authority and the State Licensing Boards 
should be financed by appropriations made to the Authority, sub­
ject to the same budgetary control as are the appropriations of 
regular tax-supported State agencies. 

When appropriations are first available, unobligated bal­
ances on hand in the Treasury of each State Licensing Board, 
should be deposited in the State Treasury to the credit of the 
General Revenue Fund as soon thereafter as practicable. The 
State Licensing Authority should be directed to adjust the 
schedule of licensing and other fees, by profession and trade, so 
that each profession or trade will receive full credit, in the form 
of reduction in fees, for the amount of the balance it deposited 
in the General Revenue Fund. Adjustments should be made so as 
to require at least a minimum fee payment, and to provide that 
the total of all adjustments shall equal the balance deposited 
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within a period of not more than 5 years. Adjusted fee sched­
ules should be made effective within one year from the effective 
date of the act. 

4. POLICE POWERS 

Economic pressure encourages the members of trades and professions 
to seek use of the police power of the State to restrict the number of 
entrants into their particular trade or profession. This sometimes leads to 
ill-advised legislation which establishes licensing and examining boards 
whose function is predominantly the protection of the individual license 
holder, not the public. For example, in 1937, the State extended use of the 
police powers to the painters and decorators. To the credit of the Legisla­
ture, that law was repealed in 1941. 

Recommendation: 

The law establishing a Board of Watch-Making Examiners 
should be repealed and the Legislature should exercise extreme 
care and courage in extending the police power only to types of 
employment where the public interest is greatly involved. 

Inspectional Services 

INTRODUCTION: 

From the days when the primary function of government was the 
maintenance of law and order, to the present day when government is 
generally accepted as a great service agency, inspections have been a 
principal device of law enforcement. State government, particularly, has 
traditionally performed numerous and varied inspectional functions, and 
Minnesota State government has conformed to the general pattern. 

For many reasons, the organization for, and conduct of, inspections 
by the State is an integral part of the problem of efficiency in government. 
The inspectional services are expensive, and they are a major area of 
contact between the citizens and the government; and state inspections are 
so widespread, varied, and intimately concerned with personal affairs of 
many citizens that they are not easily administered. 

Efforts to provide well organized and efficiently administered inspec­
tional services in Minnesota have not been markedly successful. The study 
made by this Commission leads to the conclusion that there are many 
inefficiencies in the present system. Duplications exist which could be 
eliminated. The grouping of inspectional activities has been haphazard 
rather than logical. Improvements in organization and administration 
have been undertaken, only to die for lack of persistency on the part of 
responsible officials. 
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In order to facilitate consideration of this Commission's comments and 
recommendations, the inspectional activities are grouped by type of inspec­
tional activity. The Commission has listed only those state inspectional 
activities about which it is prepared to make recommendations. 

5. BOATS 

Two state agencies inspect boats in Minnesota. The Department of 
Health, through its hotel and resort inspection, inspects so-called "small 
boats". The boiler inspectors from the Department of Labor and Industry 
inspect steam boats and inboard motor boats, and the chief boiler inspector 
examines, as to qualifications and fitness, the masters and pilots of all 
steam boats and vessels and all gasoline boats and vessels carrying pas­
sengers for hire on the inland waters of the State. Furthermore, agencies 
of the Federal Government pass on fitness of certain vessels and the 
qualifications of certain officers. 

With the present staff, the Department of Health is unable to inspect 
all of the small boats which are used in the State. On the other hand, it is 
reported that there are no longer any steam boats plying the waters of 
Minnesota, thus there is no need for the qualifications of a boiler inspector 
in the inspection of boats. There is need for the boat inspection function 
to be performed by personnel who are qualified by experience and training, 
whose seasonal workload will permit complete coverage of those points at 
which boats are let. for hire, and, where possible, it is economically desir­
able that boat inspection be performed as an incidental duty by someone 
whose regular duties take them to the place at which boats are placed for 
hire. 

Recommendation: 

The boat inspection function now being performed by the 
Health Department and the Department of Labor and Industry 
should be transferred to the Department of Conservation under 
the supervision of the game wardens. 

·6. LODGING PLACES, FOOD AND FOOD SERVICES 

The essential purpose of inspecting places of lodging, food and food serv­
ice is the protection of public health. Which agency of government does the 
inspecting is of secondary importance, but the protection of the public 
health should take precedence over any promotional activities which may 
also be assigned to such agency. However, the efficiency and economy of in­
specting depends upon proper organization and administration. 

The organization and administration of state inspection of lodging 
places, food and food service is marked by duplication of services, inade­
quate supervision~ uneven distribution of work loads, over-specialization by 
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inspectors, incomplete coverage and failure to use the fundamental tools 
necessary to assur~ effective work. For example, both the Department of 
Health and the Department of Agriculture exercise jurisdiction over restau­
rants, dining rooms, drive-in refreshment stands and food and beverage 
vending machines. The Health Department has jurisdiction over the sale 
of food for consumption on the premises, and Agriculture has jurisdiction 
where food is prepared, handled or sold. Obviously, such over-lapping 
jurisdiction results in duplication of services. To further aggravate this 
problem the two departments have been unable to arrive at standard re­
quirements, with the result that in some instances compliance with the 
regulation of one department means violation of the regulations of the 
second department, and vice versa. 

At present, at least thirty-six inspectors in the Department of Agricul­
ture report to one supervisor. An analysis of the work loads of the Dairy 
and Food Inspectors reveals that one inspector is used to inspect sixty­
four creameries and pasteurizers in a district having an area of 8,447 
square miles, whereas two inspectors are used to inspect sixty-one cream­
eries and pasteurizers in an area of 3,400 square miles. 

Both the inspectors and laboratories servicing the inspectors are highly 
specialized. There are beverage inspectors, fish inspectors, dairy and food 
inspectors, law enforcement inspectors, and still others; also, the Depart­
ment of Agriculture has three independent laboratories, a food laboratory, 
a bacteriological and canning laboratory and a feed and fertilizer labora­
tory. Despite the numerous kinds of inspectors and the several laboratories 
an analysis of work performed by the inspectors reveals that considerable 
areas of the state receive little or no inspectional service while at the same 
time the work of the laboratories cannot proceed regularly because of the 
lack of samples for laboratory examination which must be provided by the 
inspectors in the field. 

Such tools of effective administration as education of those who do not 
comply with regulations in the areas where there is need, the use of manuals 
of instruction to guide and train inspectors, and the use of check lists to be 
certain that all items are covered and all facilities and products are in­
spected, are items which are little known in the inspectional services of the 
State. 

Recommendation: 

Responsibility for the inspection of lodging places, food and 
food service and all other sanitary inspections should be placed 
in the Department of Agriculture. 

A program for training or retraining inspectors should be 
established which will qualify inspectors to perform inspections 
of more than one kind wherever it is economical and efficient to 
do so. 
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Inspectional services should be organized into about five 
regions or districts with a supervisor of inspections in charge of 
each region or district who in turn will report to the head of 
the Division. 

The Division should include not only all inspectional services 
of the Department but should have within it the laboratories 
engaged in servicing the inspectional activities. It should be the 
duty of the district supervisors to maintain accurate records of 
compliances within the district and be especially equipped to 
carry on a sound public relations and educational program 
which will raise the standard of compliance throughout the dis­
trict so that in all areas compliance will be substantially the 
same. 

Management tools, such as manuals of instruction, should be 
prepared by the Division for use in training new personnel and 
in maintaining the highest quality of service among all employ­
ees. Such manuals should be prepared by the Division after con­
sultation with district supervisors who in turn will have request­
ed from the inspectors in the field recommendations and sug­
gestions. 

Check lists should be used by all inspectors, because of the 
multitude of details involved in an inspection; in order that he 
may be assured, and the person whose facilities are inspected 
may be assured, that no important item has been overlooked and 
to provide the supervisor with information which will indicate 
the areas which need his special attention. 

It should be the duty of the head of the Division to make as­
signments and coordinate the work of the Division in such a 
manner as· to provide even workloads among the employees, 
eliminate unnecessary travel, centrally locate inspectors in areas 
they are to serve, and provide the maximum of joint use of 
laboratories and inspectional facilities. 

7. MOTOR POOL 

Recommendations contained herein, if adopted, could provide substan­
tial reduction in the number of inspectors which might cover a particular 
industry or territory. Pooling of motor vehicles could further reduce the 
costs of inspections. 

Recommendation: 

Establish a motor pool for State-owned motor vehicles to 
reduce duplicated travel and provide maximum service from 
vehicles. 
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8. JAIL AND LOCK-UP 

The State employs, in the Division of Public Institutions, a jail and 
lock-up inspector who is required by law to inspect each of the nearly four 
hundred jails in the State at least once a year. The inspector checks for 
safety, security and sanitation. Because one person, stationed in the Capitol, 
must inspect all jails under the present arrangement, it is obvious that a 
great deal of time must be spent in travel rather than in productive work. 
Furthermore, because of inadequate supervision the inspector is inclined to 
travel a greater amount of time than would be necessary if a regular rout­
ing were required. 

Recommendation: 

Inspection of jails and lock-ups should be transferred to the 
County Welfare Boards which should report results to the Direc­
tor of Social Welfare. This should preclude the necessity of 
having an annual inspection of jails and lock-ups by local health 
officers. 

9. LIQUOR 

The duties of liquor inspectors cover three major and quite different 
functions. (1) The liquor inspectors check for violation of the liquor tax 
law. (2) They perform routine inspections of on- and off-sale dealers" 
premises. (3) They conduct investigations preliminary to apprehension of 
violators of liquor laws. It is to be noted that the liquor inspectors do not 
have the power of arrest (beyond that of an ordinary citizen), but make 
the investigations upon which may be based arrests by local peace officers. 

Recommendation: 

The functions performed by the liquor inspectors should 
be divided in three ways as follows: The liquor tax work of this 
office should be transferred to the Department of Revenue; the 
routine inspections conducted at the premises of on- and off-sale 
dealers should be assigned to the general inspection division of 
the Department of Agriculture; and the investigatory function 
should be transferred to the Department of Law which has 
people trained in this kind of work and with whose work this 
type of activity is consistent. 

10. LIVESTOCK BUYERS' AND DEALERS' LICENSE AND BOND 

The Railroad and Warehouse Commission supervises the operation of 
livestock buyers and dealers both of whom are licensed and bonded. These 
activities are very similar to those performed by a division of the Depart-
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ment of Agriculture in relation to wholesale produce dealers licensing, 
bonding, and inspection. 

Recommendation: 

The inspection work connected with the livestock buyers' 
and dealers' licensing and bonding should be transferred from 
the Railroad and Warehouse Commission to the Department of 
Agriculture, and integrated with the services provided the 
wholesale produce dealers by that department. 

11. MOTOR VEHICLE REGISTRATION 

In Minnesota a division within the office of the Secretary of State reg­
isters motor vehicles, and the registration laws are enforced jointly by the 
Highway Patrol and the Law Enforcement Inspectors employed by the 
Secretary of State's office. Both the Highway Patrol and the Law Enforce­
ment Inspectors check to see that these motor vehicles are registered in 
the proper class and that they display the proper evidence of such regis­
tration. The Highway Patrol, however, has jurisdiction only over vehicles 
which are operating on the State highways whereas the Law Enforcement 
Inspectors check on vehicles which are off the highways, in parking lots, or 
on side roads and on private property. The present procedures used by Law 
Enforcement Inspectors, are awkward and wasteful because the number of 
vehicles registered is so great that all the law enforcement officer can do 
is record information from the vehicle and then check the office records to 
determine whether there has been a violation, and then apprehend the 
violator, if possible. 

Recommendation: 

The registration of motor vehicles function should be trans­
ferred from the office of the Secretary of State to the Depart­
ment of Revenue (and collections credited to proper funds). 

The powers of the Highway Patrol should be broadened so as 
to authorize it to check on registrations off as well as on the 
State highways. 

The law should be changed to require registrants of trucks 
to carry in the cab of the truck a copy of the registration cer­
tificate showing all information on the original certicate, with 
the exception of evidence of ownership. 

12. PLUMBING 

There is within the State Department of Health a plumbing unit which 
examines and licenses plumbers and sets up standards for safe and sanitary 
plumbing installations. 
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Recommendation: 

Tlie functions of plumber examination and licensing and the 
establishment of plumbing standards should be transferred to 
the Department of Labor and Industry. 

The law should require that before regulations respecting 
plumbing are promulgated by the Department of Labor and In­
dustry there should be review and comment, though not neces­
sarily approval, by the Department of Health. 

13. SAFETY 

Safety inspection in Minnesota is carried on by several departments. 
The Department of Labor and Industry has two units performing inspec­
tional services under the heading of sa£ety inspections and the Fire Mar­
shal Division within the Division of Insurance of the Department of Com­
merce performs a similar function. The Department of Labor and Industry 
utilizes so-called safety inspectors, boiler inspectors and steam-fitting 
inspectors. The safety inspector's primary responsibility is to prevent acci .. 
dents which would do injury to the public and employees. The boiler inspec­
tors' and steam-fitting inspectors' duties are to prevent accidents due to 
explosions and poor workmanship, and the damage which would result 
therefrom. The safety inspection function of the Fire Marshal's office is 
designed to prevent and eliminate fire hazards. 

Recommendation: 

All of the safety inspection functions of the State should be 
placed within one division in the Department of Labor and 
Industry. 

Arson investigation functions of the Fire Marshal Division 
should be transferred to the Department of Law. 
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CHAPTER VIII 

Achieve Greater Efficiency an.d Economy 

INTRODUCTION: 

The Commission studied very carefully and in great detail, the organi­
zation and operations of the State Department of Health. A firm of pro­
fessional management consultants* was employed to make a study on behalf 
of the Commission and their report supplements this report and is avail­
able to members of the Legislature, the Governor and interested State offi­
cials and citizens. The consultant's report contains a great many details to 
which the reader is referred. We confine ourselves here to the major recom­
mendations and a brief statement of the reasons therefor. 

1. ORGANIZATION 

The State Board of Health is headed by an administrative board of nine 
members appointed by the Governor with customary (not required by law) 
Senate confirmation, for three-year overlapping terms. Boards are useful 
where the collective judgment of a number of persons is required, but 
they are recognized as having distinct disadvantages when heading admin­
istrative organizations. They diffuse both responsibility and authority 
which confuses the public and employees, they provide almost unlimited 
opportunity for "buck-passing," they delay decision making, and are gen­
erally cumbersome and undesirable for getting administrative work done. 

Recommendation: 
Establish a Department of Health under a single official, en­

titled the Commissioner of Health, who should be appointed 
by and removable by the Governor and whose term shall be 
co-terminous with that of the Governor. 

The law should establish such qualifications for the Commis­
sioner of Health as recommended by the U. S. Public Health 
Service for persons holding positions as Chief State Health 
Officers. 

2. ADVISORY BOARD 

It is essential that the head of a major State department be kept in­
formed and aware of the interests of those persons affected by the opera--

*J. L. Jacobs and Company, Chicago 
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tions of the department which he heads. This can be done without inter­
ference with the. administration of the departmental affairs. 

Recommendation: 

Establish for the Department of Health an Advisory Board 
to assist the Commissioner of Health, in an advisory way only, 
in establishing departmental policies. 

The Board should consist of five members, appointed by the 
Governor for six-year overlapping terms, and removable by him 
only for cause. Members should be persons who have demon­
strated an interest in and familiarity with matters of public 
health. 

The Board should have no administrative responsibility and 
its findings, decisions and recommendations should not be bind­
ing upon the Commissioner. 

The Commissioner should be required by law to meet with 
the Advisory Board not less than four times a year if and when 
meetings are called by the Chairman, or at the written request 
to the Commissioner by a majority of the members, at a time 
convenient to both the Board and the Commissioner. 

The Commissioner should be required by law to make avail­
able to the Board such information as they may request regard­
ing the policies and programs of the Department. 

Members of the Board should be compensated on a per diem 
plus actual expense basis; the Chairman should be compensated 
at a slightly higher rate than is paid the other members of the 
Board. 

3. LOCAL HEALTH UNITS 

It is generally recognized that whether it is desirable or needed, there 
is a strong trend towards centralization of government. It is the view of 
the Commission that wherever decentralization is possible and practicable 
it ought to be effected. Public health is a field in which local administra­
tions can be both efficient and economical, particularly when aided by edu­
cational, consultative and supervisory services at the State level. Numerous 
studies and much experience have demonstrated what is a desirable size 
of local administrative units for public health purposes. 

Recommendation: 

Establish single- or multiple-county Health Districts having 
adequate financial resources to assure necessary local public 
health services by the respective local health units. 

Authority and responsibility for public health administra-
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tion should be transferred to the local health districts as rapidly 
as possible and the State Department of Health should increas­
ingly limit its activities to educational, consultative and super­
visory services, except where local health units have not been 
established. 

4. LOCAL HEALTH SERVICES 

With public health administration decentralized there is need for 
reorganizing the State Health Department so as to perform most efficiently 
its functions in serving the local health units. The present organization 
of the State Health Department does not provide maximum emphasis on 
local health administration. 

Recommendation: 
Reorganize the Department of Health on a functional basis 

by the establishment of four divisions, namely, the Division of 
Environmental Sanitation, the Division of Local Health Serv­
ices, the Division of Departmental Administration and the 
Division of Disease Prevention and Control. 

The Division of Local Health Services should be under the 
immediate direction of the Deputy Commissioner of Health and 
should serve as a central operating division from which all serv­
ices should be channeled to the district health officers and to the 
local health units. 

5. PREVENTIVE HEALTH 

Over the years, the Minnesota State Department of Health has concen­
trated on preventive public health rather than care and treatment of 
disease. With the expansion of the State's mental health program there 
immediately arose the question as to whether the State Department of 
Health should participate in this expanded program. 

Recommendation: 
The State Department of Health should continue to concen­

trate on the preventive phases of public health. 
The mental health section should be a part of the Division 

of Local Health Services in order that it may assist in the pro­
motion and educational programs on mental health and mental 
hygiene. 

6. INSPECTIONAL SERVICES 

One of the most glaring evidences of overlapping ·jurisdiction in the 
State government is that between the Department of Agriculture and the 
Department of Health, in the field of inspectional services. 
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Recommendation: 
~esponsibility for the inspection of lodging places, food and 

food service and all other sanitary inspections should be placed 
in the Department of Agriculture, and any such functions now 
performed by the State Department of Health should be trans­
ferred to the Department of Agriculture. 

The Boat Inspection function now performed by the Depart­
ment of Health should be transferred to the Department of Con­
servation and be the responsibility of that Department's game 
wardens. 

7. HEALTH LAWS 

Numerous amendments of statutes and enactments of new laws have 
been made to meet the development and expansion in the field of public 
health. There are instances where specific provision in the laws and regula­
tions are in conflict or are overlapping, and some provisions are now obsolete 
or outmoded. 

Recommendation: 
Completely revise and simplify existing laws, rules and regu­

lations, and compile a modern Public Health Code, with supple­
mentary regulations. 

8. ACCOUNTING RECORDS 

It is not infrequent that departments, feeling the need for certain 
accounting information, establish departmental accounting systems which 
parallel and duplicate the accounting systems in the central State agencies. 
Likewise, divisions within a department frequently maintain accounting 
records which are duplicated elsewhere within the department. In the De­
partment of Health, budgetary accounting records are maintained in sev­
eral of the divisions and even in units and sections. 

Recommendation: 
Duplicate budgetary accounting records should be discon­

tinued, and the budgetary accounting records of the Division 
of Accounts and Finance should be maintained as the central 
records for the department, with provision for supplying unit 
and section heads with information which they may require. 

9. MECHANIZED EQUIPMENT 

The increasing volume of vital statistics and public health information 
which must be obtained and disseminated by the Department of Health 
necessitates the use of mechanical tabulating equipment. 
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Recommendation: 

Wherever practicable mechanical tabulating ·equipment 
should be used to expedite tabulating work. 

The services of the statistics unit should be extended to 
other divisions within the Department in order that they may 
have the benefit that accrues from the use of mechanical equip­
ment. 

10. HEALTH DEPARTMENT QUARTERS 

The State Department of Health is one of several State agencies whose 
activities are located at widely separated points. The major locations are 
on the University of Minnesota Campus and in the State Office Building in 
St. Paul. 

Recommendation: 

Conduct a space survey to determine the requirements of 
the Department of Health, providing minimum space for indi­
vidual employees. 

Take steps to provide quarters for the entire department in 
one location in order to increase the efficiency of departmental 
operations. 
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CHAPTER IX 

Achieve ·Greater Efficiency and Economy in 

A 

INTRODUCTION 

AYS 
AUTICS 

Highways 

The increased registration of cars and trucks, greater average annual 
mileage per vehicle and increased weights and speeds, have combined to 
expand Minnesota's highway problem many times in recent years. In 1930 
there were licensed 624,651 automobiles and 108,063 trucks; by 1949 the 
corresponding figures were 876,538 and 182,548, an increase in automobiles 
of 40.2%, and in trucks 68.9%. Greater speeds require the elimination 
of curves. Traffic congestion forces the construction of wider roads. The 
trucking industry has expanded by leaps and bounds, and the average speed 
of trucks has doubled in one decade, requiring the construction of more 
expensive types of roads. Unfortunately, highway construction has not kept 
pace with this large increase in highway use and needs so that we face a 
critical highway problem today. 

All classes of roads (State, county, town and city) are part of one 
transportation system. Each is of little value without the others since the 
great majority of motor vehicle trips involve travel on more than one class 
of roads. 

Demands for improvements in all classes of roads are far in excess of 
available revenues. Clearly, there will not be sufficient funds to do a large 
job of construction for many years to come. The problem is to maintain 
a proper balance between expenditures on each class of roads so that the 
entire system will reasonably serve the needs of the people in all vocations 
and in all sections of the State. 

It is the duty and obligation of the Department of Highways to make 
the best possible use of the available highway funds and to conserve to the 
fullest possible extent the existing highways of all types-town and county 
roads, State trunk highways, and city and village streets. This is more 
urgent in Minnesota, with our relatively extensive road mileage, than it 
is in other states. It is a difficult task because our total highway system 
is administered by 2, 700 units of government. 
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The accompanying recommendations are made, therefore, to conserve 
and protect the existing highways, and to give the highway users a better 
and safer highway system. This can be done within the present revenue 
of the Department plus an amount to finance the drivers' license activity 
and an expanded Highway Patrol. 

1. REDUCTION OF STATE HIGHWAYS 

Additional funds for construction can be made available if the State 
trunk highway system is reduced in size. The State trunk highway system 
which was originally included in the State Constitution totalled 6,891 miles. 
The Legisltaure has added 5,069 miles. Minnesota now has one of the 
largest State highway system in the country. The net total today is 11,892 
miles. , 

The mileage as of January 1, 1949, included ·3,293 miles of concrete, 
5,485 of bituminous, and 2,241 of non-dustless roads. Unfortunately, there 
are still over 2,000 miles of gravel roads in the State trunk highway sys­
tem. This does not mean that the Commissioner of Highways has over­
looked these roads, but rather there is no sound social or economic reason 
for improving these lightly traveled roads. 

If these little-used roads remain in the State trunk highway system, 
only a limited amount of work will be done on them during the next 10 
years. On the other hand, if local pressure causes any work to be done 
on these little-used roads it will be largely an economic waste. This could 
easily run into many millions of dollars and, in addition, would delay 
the building of many roads that are urgently in need of a better type of 
surface. 

Recommendation: 
Pass legislation authorizing the Commissioner of Highways, 

after recommendation by the Highway Planning and Advisory 
Board (hereafter recommended), to eliminate not less than 
1,000 miles nor more than 2,000 miles of roads in the State 
trunk highway system. 

2. PLANNING AND ADVISORY BOARD 

We believe that it is very important to determine the type of highways 
that this State reasonably requires, and where they should be built. The 
type of highway to be built and the place of construction should be deter­
mined by careful traffic counts, as well as by the social and economic 
factors involved. Long range and scientific highway_ planning, removed 
from local pressure groups, is essential to a sound State highway system. 
Further, the plans adopted must conform to the reasonable ability of high­
way users to pay for them. 
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At the same time, the public should have knowledge as to the proposed 
building progra~s of the Department. At present the Commissioner of 
Highways spends approximately fifty million dollars annually without con­
sultation with any agency of government, and designates where, when and 
how this vast sum of money is to be spent. 

Our highways are vital to the economic life of the State. It is possible 
for the Commissioner of Highways to retard the growth and development 
of communities through failure to build the necessary highways. We must 
be certain that the more important and heavily traveled roads are built 
first. "First things first" must be our highway objective. 

This State is fortunate in its present Commissioner of Highways and 
in the general efficiency and honesty of the Department. In the past the 
Department has not always been efficiently or even honestly conducted. 

There is need for an. official group of disinterested and informed men 
able to give the Commissioner valuable advice and assistance in the forma­
tion of highway policies and programs. 

Recommendation: 

Create a Highway Planning and Advisory Board of five men 
to be appointed by the Governor and removable by him only 
for cause. 

The Board should consist of five members with six-year over­
lapping terms. The Commissioner of Highways should desig­
nate someone from his Department to act as permanent secre­
tary of the Board. The Board should meet at least once 
quarterly. 

The Board should consider such matters as 

(1) Analysis of, and recommendations for, long and short term 
programs for highway construction and maintenance; 

(2) Methods of financing highway construction; 
( 3) Distribution and allotment of highway funds to local units; 
(4) Policing and safety of highways; 
( 5) Policies that may affect the efficiency of the Department; 

and 
(6) Reductions and limitations on highway system mileage. 

The Board should be advisory only to the Commissioner of 
Highways. 

The Commissioner should be required by law to make 'avail­
able to the Board such information as they request relative to 
the policies and programs of the Department. 

The last meeting of the Board in each calendar year should 
be devoted to the review and analysis of the program of the 
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Department for the ensuing year and to an appraisal of the ten­
year program to be prepared and filed by the Highway Com· 
missioner. 

3. WEIGHT RESTRICTIONS 

This Commission is convinced that there is a great waste of taxpayers' 
money in permitting the highways to be used by vehicles having load 
weights far in excess of the designed strength of the road. 

This is said in full knowledge that the great trucking industry is of 
vital importance to the economic development of this State. Our road 
system must be designed to permit heavy trucks to reach every major sec­
tion of the State. On the other hand, it is not believed that the State can 
finance 11,000 miles of heavy duty roads. We must therefore protect and 
conserve the roads we now have. It is of special importance to the truck­
ing industry that we follow this policy. 

Highways are not just built, but are scientifically constructed and 
planned to carry definite maximum load weights. It is folly to permit 
trucks in excess of these designed road weights to travel these roads, as 
·they can quickly do tremendous damage. 

Recommendation: 

Grant authority to Boards of County Commissioners to 
classify county roads for truck use based on the gross weight 
of the vehicle and restricting the use for any time of the year 
regardless of weather conditions or deterioration. Authorize 
County Boards to delegate to County Engineers the duty of 
restricting road use during the spring breakup. 

Modify the truck license law so that a license shall not be 
issued to a truck that exceeds Minnesota standards as to weight 
and length. The specifications of a truck should be part of the 
application for registration. 

4. HIGHWAY PATROL 

The purpose of the Highway Patrol is to protect the lives and property 
of highway users, and the highway itself from destructive and illegal use. 
The need for an effective law enforcement agency performing these func­
tions is clear from the following facts : 

In 1949, violation of the law on the highways produced 539 deaths, 
18,898 injuries, and the loss of property valued at more than $30,000,000. 
A total of 41,779 accidents were reported, involving 77,892 vehicles. The 
annual loss in property exceeds the annual amount paid out for new roads. 
In the same year the Patrol made 3,548 arrests for motor vehicles exceed-

105 



HIGHWAYS, AERONAUTICS 

ing the lawful axle weight limit. For the same offense in 1949, there were 
1,704 more arrest~ made than in 1947. Apparently this AVil is increasing. 

Seme trucking companies, for a period of seven months in 1950, were 
each arrested from 20 to 40 times for exceeding the axle load weight limit. 
Such unlawful acts must be profitable. The Department estimates that not 
over 10% of overweight violators were detected. It is impossible to estimate 
the damage to our highways by these thousands of overweight vehicles 
whether detected or undetected. The State should take the profit out of 
law violation and protect the lawful operator from unfair competition. 
Also, the limit of jurisdiction of the Highway Patrol, which now may 
not leave State trunk highways except in "hot pursuit," should be 
extended. 

Recommendation: 

Double the State Highway Patrol and extend its jurisdiction 
to all roads, especially county roads. 

The Patrol should use all mechanical devices that will aid 
in law enforcement. 

Roads should be policed to prevent overweight trucks from 
using both the State and county highway systems. 

Fix the minimum fine for an overload weight at $25.00, and 
for the second violation and subsequent violations at $100.00. 
On conviction for a third violation, the license plate to operate 
such vehicle should be cancelled and such vehicle should not be 
operated unless a license is obtained for the full year in which 
the offense was committed. 

Where an overload violation is committed by a truck not 
licensed in this State, its permit to operate in the State should 
be cancelled and the owner of such truck should be required to 
purchase a license plate for such truck as would be ·required of 
a domestic truck. 

5. DRIVERS' LICENSE FEES 

The present drivers' license fee is $1.00 for four years. This is not 
adequate to support the Drivers' License Bureau and the Highway Patrol. 

The Drivers' License Division protects the highway user by determin­
ing through examination the ability of a person to drive a motor vehicle. 
The actual cost of this examination to the Department is $2.75 per person. 
The Department loses practically the entire cost of the examination. In 
addition, the Department carries on an effective State-wide educational 
campaign in our schools. The processing of a quarter of a million accident 
reports a year is also handled by this Division. 

Alone, the annual expense of operating the Drivers' License Division 
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of the Highway Department is running about $150,000 greater than an­
nual receipts. 

A drivers' license fee of $3.00 for two years ($1.50 per year) would 
produce $1,291,000 over the present annual cost of the Department. This 
sum and the fines collected by the Highway Patrol would be sufficient to 
pay the cost of increasing the number of personnel of that Department 
from 160 to 320, and would relieve the trunk highway fund of an ex­
penditure of approximately $860,000 per year. The latter amount could 
be used to expand the construction program. 

The additional money collected from the motor vehicle owner for a 
drivers' license could give the taxpayer far more highway service for his 
highway tax dollar. It could give him more police protection on the high­
way and make his roads safer. It could also protect the highway itself 
from unlawful destruction, and hence provide a better highway to drive 
on. It would protect the State's multi-million dollar investment in high­
ways. 

Recommendation: 

Increase the drivers' license fee to $1.50 per year, or $3.00 
for two years, in order to finance the Drivers' License Division 
and the enlarged Highway Patrol. 

6. ISSUANCE OF DRIVERS' LICENSES 

At present drivers' licenses can be obtained from the offices of the clerks 
of district court. A fee of 20c for issuing each license is paid by the State. 
There is no reason why the licenses should not be issued directly by the 
Department, and the State saved this expense. Such a policy would result 
in an estimated net savings to the State of $100,000 per year and would 
cause less inconvenience to persons renewing their drivers' licenses. 

Recommendation: 
Issue drivers' licenses by mail directly from the Department 

of Highways (Drivers' License Division) through the United 
States mail. 

7. CHAUFFEURS' LICENSES 

Chauffeurs' licenses were in use before the State required drivers' 
licenses. Most states have abolished chauffeurs' licenses. It is illogical to 
have the drivers' licenses issued in one department and the chauffeurs' 
licenses in another. 

Recommendation: 

Transfer issuance of chauffeurs' licenses from the Office of 
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Secretary of State to the Drivers' License Division of the High­
way Department. 

This license should be a combination drivers' and chauffeurs' 
license and should run for two years from date of birthday, at 
a fee of $5.00. Such a license should require strict tests as to 
driving ability and physical condition of the applicants, with 
tests to be repeated each two years. 

The money collected from the issuance of both chauffeurs' 
and drivers' licenses should be put into the trunk highway 
fund. Expenditures for the Drivers' License Division as well as 
the State Highway Patrol should be charged to this fund. 

8. ALLOCATION OF HIGHWAY FUNDS 

One-third of the gasoline tax or about $12,000,000 per year, is reserved 
for the counties. The bulk of this money is then divided between the State 
Aid Road Fund and the County Aid Road Fund. Within limits set by the 
Legislature (not less than 1 % nor more than 3%, and not less than%% 
nor more than 3%, to any one county in any one year respectively from the 
two funds), the Allotment Board apportions the funds among the counties. 
The Board is directed to consider mileage, traffic needs and conditions of 
the counties in making the allocation. In addition, the Board has discre­
tionary power to make special allotments for unusual and especially 
burdensome road work required by individual counties. 

The Commissioner of Highways has reported that "the laws supply 
no guide for the State Board of Allotment in determining what shall con­
stitute a fair and equitable distribution of highways funds among the 
counties." 

It is recommended elsewhere that the allotting of these funds be made 
the duty of the Legislative Emergency Committee. Whether or not this 
change is made immediately, it is desirable that wide discretion be left 
with the Allotment Board because county highway needs are constantly 
changing. It is probably impossible to devise an exact and arbitrary legis­
lative formula that would be satisfactory. 

Recommendation: 
Re-examine promptly the present formula used for alloca­

tion of State aid money, and obtain the impartial advice and 
opinion of an investigating agency as to what changes, if any, 
should be made in the present formula. The Planning and Ad­
visory Board possibly should consider this problem. 

9. ALLOTMENT BOARD 

The present Allotment Board is composed of the Commissioner of 
Highways, State Auditor and State Treasurer. The allotment function 
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should be assigned to the Governor and the chairman of the two tax com­
mittees of the respective Houses. This group is now known as the Legisla­
tive Advisory Committee. This proposal would bring the allotment pro­
cedure closer to the thinking of the Legislative bodies. 

Recommendation: 

Transfer the present functions of the Allotment Board to 
the Legislative Emergency Committee. 

10. STATE AID FOR COUNTIES 

The county property tax levy for roads and bridges amounted to $13,-
595, 644 in 1950. If the State aids are added to the county property levy 
for roads and bridges, and the percentage thereof figured by the counties 
we find that in one county (St. Louis) the county provides more than 75% 
of the total available; 51 counties provide from 50% to 75%; 28 counties 
provide from 25% to 50%; and 6 counties provide less than 25% of the 
total. The six counties providing less than 25% of the total are Aitkin, 
Cass, Clearwater, Cook, Mahnomen and Lake of the Woods. These counties 
are usually considered to be the financially distressed counties. 

It is obvious from the above data that all counties are not making the 
same effort to finance roads. The Commission believes that in revising 
the allotment formula, some minimum levy or a matching of State funds 
should be required before a county is eligible for State aids. 

Recommendation: 

Require some minimum county levy or a matching of State 
funds before a county is eligible for State aid. 

Eliminate the existing limitations (usually fifteen mills), 
and give County Boards discretion as to the amount that 
should be levied in order to lessen the pressure on the Legisla­
ture to shift county roads to the State trunk highway system. 

Deny State Aid to counties unless they prepare and adopt 
long-range construction and maintenance programs, and have 
them approved by the Commissioner of Highways. 

The Highway Department should cooperate with the counties 
in the preparation of such plans even to the point of offering 
free engineering service. 

11. CLASSIFICATION OF COUNTY ROADS 

County roads are now classified as State aid and county aid roads. This 
is confusing. 
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Recommendation: 

Require County Boards to reclassify and mark county roads 
into primary and secondary systems. 

The county primary system should consist of heavily­
traveled roads and designation should be subject to approval of 
the Highway Commissioner. 

The county secondary system should consist of the roads 
carrying light traffic, and be the direct responsibility of the 
County Boards. 

12. PRIMARY ROADS 

State funds should be used primarily in developing the so-called 
"primary roads" in the various counties. These roads are the most im­
portant roads in the county in so far as traffic needs are concerned. This 
can be accomplished without increasing State aids to counties, and yet 
would leave with the county boards the right to determine where local 
property taxes for highways should be spent. 

Recommendation: 
Increase the total amount of allotments for primary (State 

Aid Fund) roads from $1,200,000 to $6,000,000 per year. 

13. GAS TAX REFUNDS 

There is great pressure for more highway funds at the county level. 
It is therefore worthy of note that over $6,000,000 from gasoline taxes 
are refunded to non-highway users annually. Furthermore, the refunds to 
non-highway users require a great deal of red tape and provide opportunity 
for fraud. 

Recommendation: 
Consider abolishment of non-highway use gas tax refunds 

and the making of grants in equal amounts to the counties, 
rather than to individuals, for use on rural roads. 

14. STATE AID FOR CITIES 

The 1949 Legislature gave the counties responsibility over State aid 
county roads. The county property levy for roads is against urban property 
as well as rural, so cities are entitled to some direct benefits for such levies. 

Recommendation: 
Provide additional aid to cities by requiring counties to as­

sume responsibility for secondary county roads through cities 
and villages. 
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15. AUTO LICENSE FEES 

The present practice of reducing the auto license fee with the age of 
cars is illogical. Only six states follow this practice. An old car uses the 
road to the same extent as a new one. This tax is not based on value but 
on the privilege of using the highways. 

Recommendation: 

Eliminate age of vehicle as a factor in determining motor 
vehicle license fees. 

16. SURVEY REPORT 

The Commission gave considerable time to a study of plan of organiza­
tion and procedural methods of the State Department of Highways for 
the purpose of increasing the efficiency and reducing the cost of adminis­
tration. Work was aided materially by the survey and report of the Public 
Administration Service, Chicago, dated August 14, 1950. This survey 
was authorized by the Commissioner of Highways but the survey staff 
was made available to the Commission. The Commission gives approval 
to the report and endorses the recommended changes. Most of these pro­
posed changes can be made by the Commissioner of Highways without 
any change in legislation. It is our hope that these improvements will be 
made promptly. 

The survey report had the following conclusion as to the department: 
"The State Highway Department has a good organization. This asser­

tion is true when comparisons are made with road organizations in other 
states ... For more than thirty years the highway department has been 
directed by one administrator, rather than a board, and as a result, there 
has been no splintering of responsibility. For the most part authority has 
been properly delegated. The department has kept abreast of advances in 
highway planning, research, and special studies." 

Recommendation: 

(1) Adopt the recommendation of the Public Administration 
Service report to make the Planning Division a staff 
agency. 

(2) Adopt the recommendations of the Public Administration 
Service report which provides for changes in legislation in 
respect to the accounting system of the Highway Depart­
ment. The law requiring accounts to be kept on a County 
basis should be repealed and the type of accounting system 
left to the discretion of the Commissioner of Highways. 

(3) Adopt the recommendation of the Public Administration 
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Service report to establish, subject to approval of the Com­
missioner of Administration, the office of a Chief Construc­
tion Engineer in the Department, and to give the eight 
district engineers greater authority for construction. 

17. CONTRACT BIDDING 

The present law in respect to the bidding on State highway contracts 
is restricting competition. Contractors must now present a bond cover­
ing 5 % of their estimated bid. These bids may be changed just before 
being deposited and it is difficult to change the amount of the bond at such 
a short notice or to rewrite the proposal. The Commissioner of Highways 
is qualified to know the amount of the bond or certified check which should 
be deposited with the bid. 

At the present time the Highway Department retains 15% of bid pay­
ments on contracts as well as on the final payment. This provision ties up 
a large amount of contractors' funds so that many of them are not able 
to bid on new contracts until the final payment is made, thus reducing 
competition on highway projects. Financing costs of loans are necessarily 
included in the bids, thus highway costs are increased. 

Recommendation: 

Adopt the Federal provisions on public works and highways 
in Minnesota, by which the State would retain no more than 
10% of each estimate up to 50% of the contract price. 

The State should pay interest at 4% on all unpaid balances 
after 90 days from the completion of the contract. 

Amend the statutes so that the Commissioner of Adminis­
tration or the Commissioner of Highways may accept a bid 
containing alterations or erasures if, in his opinion, those 
erasures or alterations have not been made for fraudulent or 
unlawful purpose. For an additional protection it is suggested 
that any contract let on bids in which fraudulent alterations 
or erasures have been made shall be declared void. 

18. FINANCING CONSTRUCTION 

Contracts cannot be awarded unless cash funds are available in the 
State Treasury. This has slowed down the construction program. 

Recommendation: 

Authorize the Commissioner of Highways to let contracts 
against estimated receipts for the year subject to the alloting 
authority under the Commissioner of Administration. 
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19. COUNTY PURCHASES 

In the year 1949, 87 counties of the State purchased approximately 
$1,600,0-00 worth of machinery and supplies for the use of their respective 
highway departments. The Commissioner of Highways purchased for the 
State of Minnesota in the same period approximately the same amount 
of similar machinery and supplies at much lower prices. 

It is obvious that if bids for the purchase of such supplies and mate­
rials both for the state and counties could be combined that a substantial 
saving could be made by the counties. This would give the benefit of volume 
buying to the counties acting jointly which cannot be obtained by the 
counties acting separately. The savings to the counties by channeling their 
purchase requirements through the State would be at least $300,000 per 
year. The counties are agents of the State. The business of the construction 
and maintenance of county highways is a part of the functions of the 
State government. There appears to be no reason why all possible savings 
should not be made for the benefit of these agents of the State. 

Recommendation: 
Amend Chapter 161.03, Subsection 12, Minnesota Statutes, 

1949, so that the Commissioner of Highways may assist the 
Counties in the purchase of machinery, supplies and special 
services. 

20. COUNTY HIGHWAY EMPLOYEES 

The county highway departments are a key unit in the entire highway 
program of the State. Additional powers are suggested for counties in this 
report. It is therefore important that "political spoils" be removed from 
county highway units and that the professional status of engineers and 
other employees be raised materially. 

Recommendation: 
Consider requiring all Country Highway employees to be 

under a "merit system" to be. administered by the State Civil 
Service Department. 

21. COUNTY HIGHWAY ENGINEERS 

The qualifications and appointment of county highway engineers is 
fixed in Section 162.00, Subdivision 2, of the Statutes. The present term of 
office is two years. A longer term would result in a more stable situation 
and enable the County Board and Engineer to consider and formulate 
long-range programs. 

Recommendation: 
Extend the term of County Highway Engineers to four 

years. 
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22. TOWNSHIP ROADS 

The townships have jurisdiction over approximately 80,000 miles of 
roads. The major portion of this mileage consists of lightly traveled land 
access roads. There are areas in the sparsely settled portions of the State 
where valuations are so low that townships are unable to raise sufficient 
money for road purposes. It is obvious that most towns do not have suf­
ficient valuation to bring in any sizeable amount of taxes for roads, yet 
modern road building requires expensive machinery as well as engineering 
knowledge, centralized purchasing, a merit system for selecting employees, 
etc. 

One possible solution to this problem is to give towns the option of 
discontinuing their highway divisions and turning this function over to the 
county government. At present some towns are turning over their highway 
activities to the counties on an agreement basis. This should be done on a 
county-wide basis. 

The State of Kansas reports very favorable results with a different 
type of legislation. In that state a county board can adopt the county unit 
plan by resolution. Unless a protest petition signed by ten percent of the 
voters is filed within 90 days, the resolution becomes effective. Otherwise 
the county board must call an election to decide the question. Half of the 
counties in Kansas have adopted the county-unit plan by this voluntary 
method. Some of the states, such as Iowa, have abolished the town road 
building units and assigned this activity to the counties. Results in Iowa 
warrant serious consideration of such a step in Minnesota. 

Recommendation: 

Adopt some type of permissive legislation which will enable 
Counties to take over township roads, and authorize Counties 
to go beyond the 15-mill limitations in such cases. 

Aeronautics 

INTRODUCTION: 

At the end of the war there was a general belief that the non-military 
aviation industry would expand very rapidly, probably following the 
course of the automobile and highway development of a quarter of a cen­
tury ago. There was a great deal of energy back of this expansion and 
many felt that Minnesota could not afford to stand back and ignore this 
new means of rapid transportation. 

Following this lead, the State Legislature adopted an aggressive policy, 
set up a Department of Aeronautics with far reaching powers, and made 
liberal appropriations, even to the extent of issuing State general obliga­
tion bonds to assist in the building of local airports. No other state gov-
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ernment except Illinois has been so generous in assisting in the construc­
tion of local airports. 

In addition, a new policy of taxation, designed to make the users of 
this means of transportation pay a large part of the cost thereof, was 
inaugurated. 

The Legislature set up three major tax sources-a plane license tax, 
a gas tax of four cents per gallon with a sliding scale based on volume 
of gasoline used, and a flight property tax (in lieu of local personal 
property taxes) to pay off the bond issues. 

The Legislature of 1943 created the Metropolitan Airports Commis­
sion with jurisdiction over aviation in the cities of Minneapolis and 
St. Paul and an area of 25 miles distant from the court houses in Ramsey 
and Hennepin Counties. 

Based on population, ability to finance and need for the service, Min­
nesota has spent more money for its State Department of Aeronautics 
and for aid in building local airports than any state of the Union. It, 
therefore, appeared necessary to the Commission that the attention of the 
Legislature be forcefully called to these facts. If some action is not taken 
now we believe that the State will find itself saddled with a debt and cur­
rent operating cost for aviation activities beyond the means of the "user" 
taxes to finance, thus throwing this burden on general taxpayers who 
have little interest in and no direct benefit from air transportation. 

1. TRANSFER OF FUNCTIONS 

The major functions of the State in the aeronautics field are those of 
advising on aviation matters and regulating aviation activity. The Depart­
ment of Commerce is primarily a regulatory agency and it is, therefore, 
the logical place to assign this aviation activity. 

Recommendation: 
Transfer the aviation activities and powers of the Aeronau­

tics Department to the Department of Commerce. 

2. MEETINGS OF METROPOLITAN AIRPORTS COMMISSION 

The Metropolitan Airports Commission is a large and important factor 
in the aviation picture of the State. Local civic groups of the Twin Cities 
have suggested that the membership of this Commission be reorganized 
since, as they point out, it has been very difficult for the Mayors of the 
two cities to find time to attend the numerous meetings that are necessary. 
The Chairman must reside outside Ramsey and Hennepin counties. The 
law sets seven of the nine members as the quorum necessary to do business. 
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Recommendation: 

Reduce the number required for a quorum of a Metropolitan 
Airports Commission meeting from seven to six. 

3. JURISDICTION OF METROPOLITAN AIRPORTS COMMISSION 

The Metropolitan Airports Commission is a municipal body created 
pursuant to Chapter 500, Laws of 1943. It had for its object and purpose 
the creation of one authority in the cities of Minneapolis and St. Paul for 
the purpose of construction, operation and maintenance of airports. It 
was a finely conceived piece of legislation and has resulted in splendid 
cooperation between the cities. This body has the power to issue bonds up 
to $15,000,000 and levy taxes for the payment of such bonds as well as for 
operating deficits. It is operating one of the best aeronautical facilities of 
cities of like size in the United States. For example, over 600,000 pas­
sengers made use of these facilities in 1949. 

It was the purpose of the original act that the Commission should have 
full and complete jurisdiction over the construction and operation of all 
fields within an area of twenty-five miles of the downtown centers of the 
two cities. 

The Legislature of 1947, Chapter 363, of the 1947 Session Laws, took 
away from the Metropolitan Airports Commission all control and jurisdic­
tion over airports within the metropolitan area other than airports direct­
ly owned and operated by the Commission, except for control over flight 
and traffic patterns. As a result of this amendment divided authority 
exists between the Commission and the State Department. This has 
created considerable friction. 

Power to determine what airports, other than those operated by the 
Commission, may be operated within the area has rested with the State 
Commissioner of Aeronautics. In addition, if the Metropolitan Airports 
Commission proposes to construct an airport or improve an airport and 
State funds are involved, the State Department has authority to veto the 
plans and designs of the commission. These provisions created a great 
deal of friction. 

This divided authority in the law has led to constant trouble and dis­
pute between the State Department of Aeronautics and the Metropolitan 
Airports Commission. Evidence presented to the Commission indicates 
that various actions of the State Department have been costly to the Met­
ropolitan Airports Commission and have caused much unnecessary delay 
in construction. The law as now framed does not work for the best and 
the most efficient and economical operation of aviation in and for the 
Twin Cities area, although the Metropolitan Airports Commission was 
created for the sole purpose of serving this metropolitan area. 
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Recommendation: 

Repeal the amendment passed by the legislative session of 
1947 and return to the Metropolitan Airports Commission full 
and unrestricted power as provided in the original act. 

If any appropriations are made by the Legislature for the 
use of the Metropolitan Airports Commission, such appropria­
tions should be made directly to the Commission or channelled 
through the Governor and Legislative Emergency Committee 
without any control over the same by the State Department 
of Commerce. 

Provide by law that insofar as the Metropolitan Airports 
Commission might revoke or refuse to license an airport, either 
private or municipal, operating at the time of revocation, the 
Commission should be compelled to compensate the owner for 
the value of such field. 

4. AIRLINE TAXES 

The present burden of taxation on commercial air lines, by both the 
flight property and the gasoline tax, is very much out of line with similar 
tax burdens levied in other states. Twenty-six states do not levy a gasoline 
tax on the industry. The flight property tax has not been adopted in any 
other state. No other state approaches the amount of tax levied by Min­
nesota on the interstate aviation transportation industry. The above criti­
cism does not apply to the license tax and gasoline tax on intrastate flying. 
Steps should be taken to ease the tax burden on the commercial airline 
industry so this industry is not placed in an unfavorable competitive posi­
tion. Unfortunately no major tax change can be made until the outstanding 
bonds are paid by 1956-57. 

Furthermore, some financial aid should be given the key or commercial 
airports of the State since a large portion of the revenue originates from 
this source. The cities lost the right to tax airplanes as personal property 
when the Constitution was changed to permit the financing and construc­
tion of local airports. 

Twin Cities property taxpayers are facing a heavy load to pay the 
debt service on millions of dollars of bonds that have been issued to build 
metropolitan airports. They have every right to protest against using their 
share of users' taxes to pay for State debt after 1957. 

Recommendation: 

Once the State debt is paid off the Legislature should re­
duce and allocate the flight property tax and the proportion of 
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the gas tax paid by these interstate carrier planes. These re­
ceipts_ should be distributed to the municipalities where the rev­
enue was derived from on some equitable formula to be de­
termined at that time. 

5. LOCAL LANDING FIELDS 

Practically every area of the state is served by airports. The objective 
of the Department to place airports approximately forty miles apart has 
been substantially reached. Planning of airport locations has not been well 
conceived in all cases. It was apparently the policy of the Legislature to 
aid in the construction of airfields wherever a local group developed a 
plan for constructing an airport. This resulted in duplication of service 
in some areas. 

The wisdom of creating so many small fields in this State at the present 
time can be questioned. In fact, we believe that this program has expanded 
beyond present needs and uses. Data showing actual traffic counts on the 
landing fields is not available. Use can be measured roughly, however, by 
the number of licensed planes in the State. The number of planes has 
dropped from 1,924 in 1948 to 1,789 in 1949, and 1,777 in 1950. 

There are eleven counties with ten or fewer registered aircraft using 
fields which have a capital investment of $15,000 to $40,000. Clearly, the 
State has an over-supply of airports at the present time. 

Recommendation: 

Discontinue State aids for building or improving local land­
ing fields. 

6. STATE OWNERSHIP OF AIRPORTS 

Some municipal fields are not receiving sufficient revenue to pay for 
their operations. Where municipalities refuse to furnish the necessary 
funds to pay for current operating deficits such fields should be abandoned, 
and not in any instance turned over to the State government. A bill was 
presented to the 1949 Legislature authorizing the State to take over and 
operate local airports, but failed to pass. A similar bill is likely to be pre­
sented again in 1951. If such legislation were adopted it would put the 
State government in the aviation business, and ultimately cost millions of 
dollars. In addition, it would discourage private investment in airport 
facilities. The State now owns and operates a field at Grand Marais at 
a cost of $58,000. This is a bad precedent for State ownership. The real 
value of the Grand Marais field is to the National Guard for emergency 
and auxiliary purposes. 
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Recommendation: 

Prohibit the State Government from owning or operating 
airports. 

Transfer the Grand Marais Air Field to the National Guard. 

7. FUTURE FINANCING 

Large sums of public money could easily be spent on aviation, and 
there exists a small and insistent minority that will demand unlimited 
expenditures for their special benefit. The general taxpayer should not be 
burdened for the pleasure of a few citizens nor for the economic advantage 
of a special group, except for the early development of such activity. The 
current construction program should be completed and this expense will 
undoubtedly require most of the $650,000 bond issue authorized in 1949. 
The Federal Government will no doubt continue to aid local :fields up to 
50% of the costs for the next few years. Urgently needed local fields can 
still be built with federal assistance. 

Recommendation: 
Finance all future expenditures in the aeronautics field 

solely by aviation "user" taxes and limit the spending program 
to the receipts obtained from such tax sources. 

8. TRANSFER OF FUNCTIONS 

The Federal Government regulates and supervises the operation of 
airplanes in every conceivable respect. It has approximately 85 employees 
located in the State who are exclusively engaged in aeronautical work 
duplicated by the State Department. The broad statement can be made that 
there are no services rendered by the State Department of Aeronautics 
that cannot be obtained by interested parties from the Federal Civil 
Aeronautics agencies. 

We do not believe that the doctrine of state rights as applied to the 
aviation industry has any significance, or that there is any reason for the 
states to attempt to duplicate federal regulation of this industry on the 
plea that the state should not abandon its constitutional rights to regulate 
aviation. The Federal Government will continue to police and regulate 
aviation, and most of the duplication of federal service by the State is an 
unreasonable waste of the taxpayers' money. 

The Federal Government has a department in Minnesota for policing 
and enforcing the federal law for the safe operation of planes. In other 
words, the service performed by the State Department is paralleled by 
the service performed by the Federal Government. There is a limited field 
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for state policing and accident investigation of non-carrier aircraft in­
volving violations. of the State aeronautical code. For this reason, it is 
advisable to continue the State agency, though on a limited scale. 

The federal department has competent men who aid in the construction 
and planning of air fields from the commencement to the conclusion. In 
fact, it aids in the construction of local fields to an even greater extent 
than the State government. It licenses all planes, licenses all pilots, gives 
examinations to pilots, checks the safe condition of all planes for each 
100 hours of operation, and federal inspectors are constantly visiting the 
airfields of the state. For example, during the latter part of November 
federal inspectors visited municipal fields at Duluth, Hibbing and Willmar, 
and checked planes and the condition of the fields for safe operation. It 
also furnishes the same service to private fields. 

The Commission questions, as did a recent California legislative inves­
tigating committee, whether there is any reason for state licensing of 
planes and pilots. New York, Texas and California-major aviation states 
-do not license either planes or pilots. In fact few states do. Actually the 
State government is merely registering licenses already issued by the 
Federal Government. 

Not only does the Federal Government certify (similar to licensing) 
all planes, pilots and air schools, but it provides accurate, up-to-the minute 
IBM registration data free of charge to any state, simply for the asking. 
It is, therefore, difficult to justify the cost, inconvenien~e and red tape of 
duplicate State licensing. 

It might be contended that the State must register the aircraft in order 
to collect the flight property tax and the license fee. These State taxes 
can be levied and based on federal registration lists which are available to 
all State officials. This will save money, time and trouble. In addition, it 
is sound fiscal practice to place all tax collecting functions in a single 
department. 

Recommendation: 

Withdraw the State from all aeronautical activities where its 
service is duplicated by the Federal Government, except in the 
few instances cited. 

Transfer to the Department of Revenue the collection of 
aviation license fees. 

Explore the possibilities of having the State Highway Patrol 
assist in investigating aircraft accidents, and give Highway 
Patrol and aeronautics investigators joint use of radio facilities. 
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9. BUDGET 

The Commission is of the opinion that the Department of Aeronautics 
has been well administered, but that State participation in the field of 
aeronautics has exceeded that required for sound development of aviation 
and protection of the public interest. Funds will not be required in the 
amounts previously spent, if State aeronautical activities are limited as 
suggested here. 

Recommendation: 
Reduce the budget for State aeronautical activity from 

the present $110,000 a year to approximately $50,000 per year .. 

10. LIABILITY INSURANCE AND TITLE REGISTRATION 

The Commission did not have the time or staff to investigate the 
various problems concerning liability insurance and registration of titles 
in respect to airplanes. We believe that these problems are sufficiently 
important to warrant consideration by the Legislature. We call attention 
to the fact that the Minnesota State Bar Association has such proposed 
legislation under consideration. 

The Legislature should be concerned with the State's responsibility 
for passengers riding in State-owned planes. This subject also needs study. 

As suggested by the Commissioner of Aeronautics, the statutes should 
be amended to permit the State to impound abandoned aircraft and, if 
the owner does not come forward; to dispose of them at a sheriff's sale 
to recover delinquent taxes, and to preclude the use of un-airworthy 
aircraft. 

Recommendation: 
None. 
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CHAPTER X 

Achieve Greater Efficiency and Economy 

I 

INTRODUCTION: 

"Ideas pay dividends in Minnesota" is an appropriate slogan ot the 
State's official business-promotion agency. The slogan is accurate largely 
because of the high quality of our laboring force and the capable leadership 
of our industrialists. The two, aided by sound legislation, have an enviable 
record of cooperative relationships. The State agencies directly concerned 
with labor and industry are discussed in this chapter, and recommenda­
tions are made for improvements in the organization and work of these 
agencies. 

In its study of the Division of Employment and Security, the Commis­
sion was assisted by Gri:ffenhagen and Associates, Chicago, consultants in 
public administration and finance. The reader is referred to the Gri:ffen­
hagen report on file. 

1. ORGANIZATION AND MANAGEMENT 

As presently constituted, the Department of Labor and Industry is 
under the administrative management of a three-member board known 
as the "Industrial Commission." This Commission performs administra­
tive, quasi-judicial, and quasi-legislative functions. 

The principal criticism of the present management and operations of 
the Department of Labor and Industry, and the agencies which would 
become component parts of the proposed Department of Labor and Indus­
try, is due in large part to the present form of organization. It is virtually 
impossible to gain maximum administrative effectiveness under a multi­
member board type of organization. There are unlimited opportunities for 
"passing the buck" from one member to another. Costly, and otherwise 
undesirable, delays result from the need for reaching complete and mutual 
understanding and agreement among the members of the board before 
decisions can be made. It is extremely difficult to obtain maximum coordi­
nation of the activities of all of the administrative units under the Board's 
direction when the heads of certain administrative units are responsible 
to one Board member, others to a second Board member, and still others 
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to a third Board member. While it appears that in recent years there has 
been harmony within the Industrial Commission, the potentiality for fric­
tion, dissension and stalemate in the conduct of public business is great 
and dangerous. 

Recommendation: 

Establish a Department of Labor and Industry under the 
direction of a single official who shall be known as the Commis­
sioner of Labor and Industry. To this Department head should 
be transferred the administrative and rule-making functions 
now being performed by the Industrial Commission. 

The quasi-judicial functions should be assigned to a quasi­
judicial board, described below. 

With the transfer of the functions of the Industrial Com­
mission, there would be no further need for a three-member 
Industrial Commission. 

The Commissioner of Labor and Industry should be appoint­
ed by the Governor and should be removable by the Governor. 
His term of office should correspond to that of the Governor. 

Place full administrative responsibility for management of 
the Department of Labor and Industry upon a single official 
serving as Commissioner of Labor and Industry. 

Integrate administrative authority to do at least three im­
portant things: 

( 1) Fix responsibility to permit recognition of good work and 
to identify the source of poor work. 

(2) Materially expedite the work of the Department. 

(3) Eliminate uncertainty among personnel within the agency 
as to the center of responsibility and authority. 

2. ADVISORY BOARD 

As in the case in several other major departments, and for the same 
reasons, the Commissioner of Labor and Industry should have assistance in 
establishing major departmental policies. 

Recommendation: 

Establish an Advisory Board to assist the head of the De­
partment of Labor and Industry, in an advisory way only, in 
establishing departmental policy. The number and qualifications 
of members should reflect the variety of subjects upon which 
departmental policies are required. The members of the Board 
should be appointed by the Governor for six-year over-lapping 
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terms, and should be removable by the Governor only for cause. 
Such :Soard would have no administrative responsibilities and 
its findings, decisions, and recommendations would not be bind­
ing upon the Commissioner of Labor and Industry. 

The Advisory Board should be subject to the call of the 
Commissioner. He should be required by law to meet with such 
Advisory Board not less often than four times a year if and 
when meetings were called by the chairman of the Advisory 
Board, or upon written request to the Commissioner by a major­
ity of the membership of the Board, all such meetings to be 
at a time convenient to the Board and the Commissioner. The 
proceedings of the meetings should be a matter of public record. 

The Commissioner of Labor and Industry should be required 
by law to make available to the Advisory Board such informa­
tion as they may request respecting the policies and programs 
of the Department of Labor and Industry. 

Members of the Advisory Board should be compensated for 
their services on a per diem plus actual expense basis, the 
chairman to be compensated at a rate slightly higher than other 
members. 

3. QUASI-JUDICIAL BOARD 

Quasi-judicial matters should be determined on the basis of collective 
judgment. With the establishment of administrative responsibility under a 
single official, there still remains the quasi-judicial function which has 
previously been performed by the Industrial Commission and other State 
agencies. 

Recommendation: 

Establish a Quasi-Judicial Board which would be independent 
of, and whose decisions in quasi-judicial matters would be su­
perior to, the Department of Labor and Industry. 

This Board should be composed of three members who would 
fairly represent the interests of all concerned in matters to 
come before the Board. They should be appointed by the Gov­
ernor for six-year over-lapping terms and be removable by him 
only for cause. 

It should be the duty of this Board to hear and adjudicate 
disputed claims under workmen's compensation and unemploy­
ment compensation, establish compensation insurance rates and 
perform related work, perform the quasi-judicial functions now 
being performed by the State Industrial Commission, and con-
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duct hearings in contested representation cases of the kind 
which now go before the Division of Conciliation. 

With the transfer to this Board of the quasi-judicial func­
tions of the Compensation Insurance Board and handling of the 
ministerial functions by the Department of Labor and Industry, 
there should be no further need for the Compensation Insurance 
Board. 

4. UNEMPLOYMENT COMPENSATION CLAIMS 

Disputed claims for unemployment compensation are presently sub­
mitted to a three-member tribunal whose decisions are subject to review 
and overruling by the Director of the Division of Employment and Security. 
This arrangement, whereby a single administrative official can over-ride 
the collective judgment of a board sitting on a quasi-judicial matter, seems 
to complicate the procedure and invalidate the primary objective of the 
three-member tribunal serving as a Quasi-Judicial Board. 

There is need for greater protection to the participants in disputed 
unemployment compensation claims cases, protection of the kind that places 
final determination in quasi-judicial matters in the hands of the Board 
rather than a single official. 

Recommendation: 

Retain the present statutory prov1s10ns for referees and 
tribunals within the Division of Employment and Security. 

Appeals from the administrative decision of a referee (when 
no tribunal is used) or a tribunal, should be made directly to 
the Quasi-Judicial Board without review by the Division or De­
partment Head. The latter would be notified of the Board's 
decisions for his information. 

Appeals from decisions of the Quasi-Judicial Board should 
go to the State Supreme Court. 

5. DEPARTMENT OF LABOR CONCILIATION 

Under a peculiarly worded provision of the law, the Division of Con­
ciliation is "established in the Department of Labor and Industry ... but 
not in any way subject to the control of the Department" (M.S. 179.02). 
The Labor Conciliator, who has supervision and control over the Division 
·of Conciliation, is appointed by the Governor with the advice and consent 
·Of the Senate. It is not clear whether it was the intention of the Legislature 
that this Division should be a part of the Department of Labor and Indus­
try or should not be a part of said Department. 
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Recommendation: 

Establish a Department of Labor Conciliation, having the 
full status enjoyed by the other major departments of the ex­
ecutive branch of the State Government, under a Commissioner 
of Labor Conciliation who would be appointed by and removable 
by the Governor and whose term would correspond to that of 
the Governor. 

The Division of Conciliation now constituting a part of the 
Department of Labor and Industry would no longer be needed. 

The functions of the Department of Labor Conciliation 
should be the same as the functions of the present Division of 
Conciliation, except that the responsibility for the conduct of 
hearings in contested representation cases should rest with the 
Quasi-Judicial Board described above. 

6. FIRE MARSHAL DIVISION 

There is within the Division of Insurance of the Department of Com­
merce a Fire Marshal Division. This office makes inspections of public 
buildings, hotels, liquified petroleum gas and other petroleum products 
installations. The Division also carries on programs to increase the effec­
tiveness of the fire fighting forces in the State and to prevent fires. These 
activities are for the purpose of reducing loss of property, and constitute a 
public safety function similar to the public safety function in the Depart­
ment of Labor and Industry. 

Recommendation: 

Transfer the safety functions now performed by the State 
Fire M'arshal Division of the Division of Insurance within the 
Department of Commerce to a Division within the Department 
of Labor and Industry, which division may or may not be known 
as the "Fire Marshal Division.'' 

The function of investigation of arson cases should be trans .. 
ferred to the Department of Law. 

7. DEPARTMENT OF SOCIAL SECURITY 

There is in the State government a Department of Social Security, com­
posed of the Division of Employment and Security, the Division of Social 
Welfare and the Division of Public Institutions. The heads of these divi­
sions compose the Social Security Board whose function is to "coordinate" 
the functions of the three divisions. The function of the Division of Employ­
ment and Security is primarily that of job placement and administration 
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of unemployment compensation, for persons in the labor market. Despite 
this primary objective, the Division of Employment and Security is not 
located organizationally within the Department of Labor and Industry. 

Recommendation: 
Transfer the Division of Employment and Security of the 

Department of Social Security to the Department of Labor and 
Industry. 

Upon the transfer of the functions of the Division of Public 
Institutions and the Division of Social Welfare to another De­
partment, there will then be no need for the continued existence 
of the Department of Social Security. 

8. DIVISION OF EMPLOYMENT AND SECURITY 

The present organization of the Division of Employment and Security 
violates several principles of public administration. For example, the span 
of control of supervisory personnel at various levels is so broad as to inter­
fere with effective operation; organizational units are not grouped logically 
according to their major functions in many cases; staff and line activities 
are combined under single supervisors more frequently than is desirable 
for maximum efficiency; lines of authority are not always clear. 

Recommendation: 
Reorganize the Division of Employment and Security accord­

ing to the following plan (lines of descending authority are 
shown by indentation of position titles) : 

Position Title Staff Section Units 
Director 

Deputy director 
Assistant director 

Accountant 
Personnel officer 
Tabulating ma-

chine supervisor 
Executive 
Plant maintenance 

engineer 
Attorney 
Attorney 
Informational rep-

resentative 
Employment re­

search supervisor 
Executive 

H7 

Administrative services section 
Fiscal unit 
Personnel unit 
Tabulating unit 
Office services unit 

Plant maintenance and custodial 
unit 

Appellate section 
Legal section 

Information section 

Research and statistics section 
Planning section 
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Assistant director 
Farm employment 

supervisor 
Employment secur­

ity supervisor 
(6) 

Employment secur­
ity supervisor 

Assistant director 

Accountant 
Unemployment 

compensation 
supervisor 

Operating Sections and Units 
Employment service section 

Farm placement and clearance 

District supervisors-six local 
office districts 

Local office managers 
Unemployment compensation and 

S.R.A. section 
Accounting section (tax collec­

tion) 

Benefits section 

9. ADMINISTRATIVE SERVICES SECTION 

Presently the heads of three staff sections of the Division of Employ­
ment and Security-office management, personnel and fiscal-report to the 
Director. The tabulating unit, which serves many sections of the Division, 
and the supervision of custodial workers in the central building, are under 
the Director for Unemployment Compensation and Servicemen's Readjust­
ment Allowances. 

Recommendation: 

Consolidate the units responsible for personnel, fiscal and 
office management functions of the Division of Employment 
and Security in a single staff section entitled the Administrative 
Services Section. 

The tabulating unit and supervision of custodial workers in 
the central building should be transferred to this section. 

The head of the proposed administrative services section 
should be an assistant director who reports to the director. 

10. LEGAL SECTION 

The responsibility for the legal activities of the Division of Employ­
ment and Security is split between two units of the Division. An Assistant 
Attorney General, assigned full-time to the Division, acts in a legal advis­
ory capacity to the Director of the Division and, as Chief Counsel, is 
responsible for all litigation in which the Division is involved in the courts 
of the State. Another employee, the Chief of the Legal Section, acts in a 
legal advisory capacity to the heads of the various organization units in 
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the Division and also represents the Division in hearings before tribunals, 
prosecutes fraud cases, negotiates compromise settlements, certifies all 
legal documents and decisions to the Secretary of the federal Department 
of Labor, and performs other legal activities within the administrative 
framework of the Division not especially referred to the Chief Counsel 
by the Director. 

This arrangement makes it difficult to obtain the coordination neces­
sary between the activities of the two units, has resulted in some confusion 
in the minds of officials in the agency as to whom to go to for advice on 
legal matters and has made it necessary to establish extra clear&nces in 
order that each may be informed of the work of the other. It is always 
possible, too, that the advice of one may not be in entire agreement with 
the advice of the other on any given legal matter. 

Recommendation: 

Consolidate responsibility for the legal functions and activ­
ities of the Division of Employment and Security in a single 
staff section entitled the legal section. The head of the proposed 
legal section should report directly to the Director of the 
Division. 

11. PLANNING SECTION 

The Planning, Standards and Methods Section is a staff section of the 
Division of Employment and Security and is responsible for planning, 
reviewing and developing operating procedures, reducing the procedures 
to writing, and establishing production schedules and operating standards 
of performance. 

There is also a Technical Services Unit which is a staff unit in the 
Employment Services Section of the Division. The Technical Services 
Unit plans, develops and coordinates programs for job analysis, industrial 
services, counseling, staff training and occupational testing. It maintains 
relationships with government and private agencies, interprets policies in 
the assigned fields of activities and evaluates and makes recommendations 
on technical services programs to be carried out in the local offices of the 
Employment Service. 

There is another staff training unit which serves in a staff capacity on 
the staff of the Assistant Director in charge of Unemployment Compensa­
tion and Servicemen's Readjustment Allowances. This Training Unit as­
. sists in determining training . needs, develops training m~terial, conducts 
training sessions, exercises functional supervision over personnel engaged 
in conducting training, evaluates results of -training and . keeps training 
records. 
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Recommendation: 

Consolidate the several units now responsible for planning, 
standards, methods, technical services, unemployment compen­
sation and SRA training, and employment service training func­
tions into a single staff section in the Division of Employment 
and Security, to be entitled the planning section. The head of 
the proposed planning section should report directly to the 
Director of the Division. 

12. EMPLOYMENT SERVICE 

There are 33 local Employment Service Offices operating in the State 
under the supervision of an Assistant Director of the Division of Employ­
ment and Security. In addition, there are approximately 118 itinerant 
points in the State served by the local Employment Service Offices. 

Five Employment Security Supervisors (grade IV) assist the Assistant 
Director in supervising the various local offices. 

It was reported that during the first six months of 1950, these five 
Employment Security Supervisors, spent their time as follows: 

Hours Spent in Hours Spent in Hours Spent in 
Supervisor Local Office State Office Travel Status 

No. 1 540 272 219 
No. 2 160 774 27 
No. 3 381 495 105 
No. 4 391 414 118 
No. 5 480 328 185 

Totals 1,952 2,283 654 

It is noted from the above that of 4,889 hours tabulated, only 1,952 
(40% of the total) were spent by these five supervisors in local offices. 

Recommendation: 

Organize the employment service on a district basis, as 
shown below, by the establishment of six districts and place the 
local employment service offices in each district under an em­
ployment security supervisor (Grade IV). 

The headquarters office of each district should be at a cen­
tral point within the district. 

The district supervisors should report to the assistant direc· 
tor in charge of the Employment Service Section. 

Organizational plan: 
Assistant director, employment service 
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Farm employment supervisor II 
Farm employment supervisor I 
Employment security supervisor IV (Minneapolis district) 
Employment security supervisor IV (St. Paul district) 
Employment security supervisor IV (outstate district No. 1) 

6 local office managers 
2 sub-local office managers 

Employment security supervisor IV (outstate district No. 2) 
8 local office managers 

Employment security supervisor IV (outstate district No. 3) 
8 local office managers 

Employment security supervisor IV (outstate district No. 4) 
7 local office maangers 

· 13. REPRESENTATION CASES 

The Division of Conciliation performs two major functions: concilia­
tion and determining representation. The performance of these two func­
tions by a single agency may act to invalidate the effectiveness of that 
agency. Conciliation is a function whose successful performance requires 
recognition by all parties of the impartial nature of the agency providing 
the conciliation service. Representation cases, on the other hand, are mat­
ters requiring judicial decisions which affect not only employers and 
employees, but many times make a choice between employee groups, thus 
creating the feeling on the part of the groups not favored by the decision 
that they are being discriminated against by the Division of Conciliation. 
The determination as to whether an election shall be held, or which group 
shall be recognized for representation purposes without the holding of an 
election, is a quasi-judicial function which ought to be performed by an 
agency specializing in quasi-judicial matters and not responsible for a 
conciliation function. 

Recommendation: 

Relieve the proposed Department of Labor Conciliation of 
responsibility for conducting hearings in contested representa­
tion cases. 

14. WORKMEN'S COMPENSATION CLAIMS 

Workers, whose workmen's compensation claims are denied by insurers, 
are now having to wait an average of three to three and a half months 
after the filing of a claim petition before they get the first hearing before 
a referee. This is due to several factors, the major ones being requests for 
continuances and shortages of referees. 
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Recommendation: 

Use· stringent legal devices, such as fees, penalties, etc., to 
reduce to a legitimate minimum the number of denials of lia­
bility by insurers. 

Because of the great importance to the individual employee 
affected, and the fact that workmen's compensation claims are 
rarely filed except when an' employee has suffered injury and is 
in more than usual need of income, everything possible should 
be done to streamline the procedures for acting on workmen's 
compensation claims and reduce to the very minimum the length 
of time that expires between the date of injury and the deter­
mination of claims. 

15. REFEREES 

It appears that the present staff of referees (four) is not sufficient to 
provide prompt consideration and decision respecting disputed workmen's 
compensation claims. 

Recommendation: 

Increase the staff of referees sufficiently to keep work cur­
rent, if detailed study of work loads confirms the need. 

16. CONSOLIDATION OF BOILER AND STEAMFITTING INSPECTORS 

Boiler Inspectors are now appointed on a part-time basis, and appoint­
ments are made under Civil Service, but according to Senatorial Districts. 

Recommendation: 

Combine the positions of Boiler Inspector and Steamfitting 
Inspector so that both kinds of work can be handled by a single 
inspector who shall be a full-time Civil Service employee with­
out regard to the senatorial district of his residence. 

17. COMPENSATION OF BOILER AND STEAMFITTING INSPECTORS 

The fee system is used to compensate Boiler Inspectors with a limit 
placed upon the totwl amount of the fees which may be collected in any 
one year by a Boiler Inspector. It is inevitable that such a system encour­
ages service for a fee rather than because of the need for protecting the 
public, and it is reasonable to expect that the number of inspections made 
would be reduced materially after the Inspector has reached the maximum 
amount of income permissible during any ·one year. · 
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Recommendation: 

Pay each of the Boiler Inspectors-Steamfitting Inspectors 
according to the Civil Service pay plan, in lieu of compensation 
based upon fees collected for services rendered. Fees should be 
deposited in the General Revenue Fund. 

18. CONSOLIDATION OF OTHER INSPECTIONAL SERVICES 

The Department of Labor and Industry has inspectors of various kinds, 
such as the above mentioned Boiler Inspectors, Safety Inspectors, Inspec­
tors of Steam-fitting Standards, Labor Investigators, etc. The private citi­
zen whose business may be inspected by three or four different inspectors 
from the same Department within a very short period, questions, and 
rightly so, whether such inspections might not be handled by fewer per­
sons from the Department. 

Recommendation: 

Combine inspectional services wherever possible so that a 
single employee may perform the duties n6w performed by 
two or more people. 

19. INSPECTIONAL SERVICE FEES 

The fee schedules for inspectional services, some of which were estab~ 
lished about 1900, do not provide revenue equal to the cost of the services. 

Recommendation: 

Adjust fee schedules for all inspectional services to provide 
sufficient revenue to cover the entire cost of such inspections 
plus related costs, in order that this function may be placed on 
a self-supporting, but not profit-making, basis. 

20. WORKING CONDITIONS 
-...-:'l'l'~ 

The Department reports that physical working conditions for employees 
within the Department of Labor and Industry, with respect to lighting 
and other items, fall below the standards which the Department enforces 
on private industry. 

Recommendation: 

Improve working conditions of State employees so as to be 
equal to or better than those required in the minimum stand­
ards set by the State for private industry. Public employees 
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should not be exempt from the rules and regulations governing 
working conditions which their governmental employer imposes 
upon private industry. 

21. STORAGE OF RECORDS 

The Department of Labor and Industry is required by law to retain 
its records for 18 years. Records kept that long, of course, accumulate and 
ultimately occupy an undue amount of space. Storage space for records, 
particularly in central locations and highly congested areas, is very 
expensive. 

Recommendation: 

Make a thorough study to determine whether there is need 
for retaining records for a period of 18 years. 

If there is need for old records a comparison should be made 
between the cost of micro-filming inactive files and the cost of 
using space and filing cabinets required for standard sized files. 
The recommendations from such a study should be adopted by 
both executive action and statutory change, if necessary. 

22. WORKMEN'S COMPENSATION INSURANCE PROGRAM 

The cost of administering the workmen's compensation insurance pro· 
gram (the Division of Workmen's Compensation and the Statistics Divi­
sion of the Department of Labor and Industry, the Compensation Insur­
ance Board, and miscellaneous costs) is about $175,000 per year, of which 
about $160,000 is paid from the General Revenue Fund and is, therefore, 
a direct charge against the taxpayers of the State. The Commission recog­
nizes that the general public has an interest in an adequate and well­
administered workmen's compensation insurance program, and may have 
an obligation to finance a portion of the cost of administration from gen­
eral tax fund. The total cost of administration should not be paid by the 
general taxpayers. Private insurance companies profit from business 
which, by law, employers are forced to place with some approved insurer. 
Currently, annual premium payments for workmen's compensation insur­
ance total $15,000,000 in Minnesota. 

Recommendation: 

Take action to make the administration of the workmen's 
compensation insurance program self-supporting, but not profit­
making. 

Establish a charge of one percent on gross premiums paid, 
and a comparative charge against self-insurers, to make admin­
istration of the workmen's compensation insurance program 
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virtually self-supporting. Use this method or some other equi­
table method to relieve the general taxpayer of the burden of 
administrative costs of the workmen's compensation insurance 
program. 

23. TABULATING EQUIPMENT 

The Department of Labor and Industry reports that the mechanical 
tabulating equipment is antiquated and subject to frequent breakdowns, 
requiring manual operation of the accounting system. This condition is 
wasteful and inefficient. 

Recommendation: 

Discontinue the use of inaccurate and poorly functioning 
tabulating equipment. Both the operating department and the 
Department of Administration should see that such conditions 
are eliminated insofar as appropriations will permit. 

24. BUILDING INSPECTION 

Several State departments perform functions related to building con­
struction as it affects the public safety. There is no single department or 
official to whom the architects, engineers and contractors can turn for 
final decisions. Also, there is no uniform code of minimum standards for 
building construction applicable throughout the State. The public has little 
or no protection in the rural areas, and except in the largest cities the 
facilities for drafting and enforcing adequate municipal building codes 
are insufficient to provide the needed public protection. 

Recommendation: 
Transfer building inspection activities of the various State 

Departments to the Department of Labor and Industry. 
The Commissioner of Labor and Industry should be respon­

sible for: 
1. Integrating building inspection activities. 
2. Drafting, adopting and enforcing a code of minimum building 

standards based on performance alone and applicable to all 
building construction except farm buildings and one and two­
family dwellings. 

3. Drafting minimum standard performance codes for volun­
tary adoption by local governments when authorized, to pro-
tect farmers and home owners. -

The Department should be required to accept inspections by 
local officials to the fullest extent possible, in order to retain 
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local administration of building regulation and avoid duplication 
of inspections by State and local officials.* 

25. BENEFIT CLAIMS 

The Statutes provide that a claimant for unemployment compensation 
benefits may be disqualified from receiving benefits for from three to seven 
weeks, for one or more of the four major causes for such disqualification. 
In order for the Division of Employment and Security to have adequate 
information as to the reason for a worker's unemployment, Regulation 
No. 18 was promulgated, requiring an employer to file with the Division a 
separation notice on a form furnished by the Division at the time an 
employee separates, whenever, in the employer's opinion, there is cause 
for disqualifying the employee from receiving benefits. The statutes pre­
scribe also that employers shall be notified when initial claims are deter­
mined and be given 12 days to file a disqualification protest. Since com­
pliance with the regulation just cited does not affect the employer's right 
of protest, employers usually disregard it and do not file a protest with 
the Division until they are informed that an employee has filed an initial 
claim for benefits. As a result, it is necessary for the Division to make 
special disqualification determinations which require a considerable amount 
of extra clerical work and also extend the time which the claimant has to 
wait for his initial benefit determination and benefit check. 

Recommendation: 

Amend the statutes so as to permit only those employers 
who have complied with the regulations of the Division of 
Employment and Security and have filed a separation notice 
indicating possible disqualification within five days after separa­
tion, to file a disqualification protest within twelve days after 
an employee files his initial claim for benefits. 

26. INVESTIGATION OF CLAIMS 

The Division of Employment and Security is investigating all claims 
for benefits filed to determine whether or not the claimants are drawing 
benefits during the time they are working. The investigation of every 
claim filed during all four quarters of the year represents a workload of 
considerable size, and it is reported that during the last year only about 100 

*'NOTE: The program recommended agrees substantially with the views of the League 
of Minnesota Municipalities, Association of General Contractors and the professional 
societies of architects and engineers, except as to organization where the Commission 
recommends inclusion in an existing department, rather than creation of a new and 
separate department. 
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cases of possible fraud were discovered. It is reported that it is not ex­
pected that every possible case of fraud can be discovered in this type of 
investigation but that the investigation serves as a deterrent, generally, 
to any widespread attempt by the workers to obtain unemployment com­
pensation benefits fraudulently. 

Recommendation: 

The Division of Employment and Security should perform 
fraud investigation in greater detail than at present, but on an 
alternate quarter basis rather than for every quarter. Vary the 
pattern of alternate quarters from time to time so that the same 
quarters will not be covered year after year. 

27. BENEFIT CHECKS 

Minnesota is one of the few states that has adopted the practice of 
preparing and issuing benefit checks in the local Employment Service 
Offices. The procedure has considerable merit because it expedites the 
,payment of benefits to workers and increases the prestige of the local 
Employment Service Office in the community. There is a need, however, to 
find some way to speed up the writing of checks and posting to the pay 
authorization cards and claim record cards in the local office. 

Recommendation: 

Consider installation of machines in local employment serv­
ice offices which will perform in one operation the benefit 
check writing and posting operations now performed in separate 
operations. 

28. EMPLOYER CONTRIBUTION REPORTS 

The Division of Employment and Security retains employer contribu­
tion reports in file for a period of four years, after which time the reports 
are microfilmed. The retention of these reports in the active file for a 
period of four years requires a considerable amount of filing space and 
equipment. There is little, if any, need for reference to these employer 
reports after they have been on file for a period of three years. 

Recommendation: 

The Division of Employment and Service should retain em­
ployer contribution reports in file for a pedod of only three 
years before microfilming them. 

It should retain the continuation sheets of these reports in 
file for a period of only three years before destroying them. 
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29. INACTIVE RECORDS 

An inspection of "the building housing the central office of the Division 
of Employment and Security reveals that the major portion of the base­
ment is used for the storage of all types of inactive records. There are 
many, many tons of these paper records, most of which could be disposed 
of without loss to the Division. 

Recommendation: 

Destroy or otherwise dispose of the accumulation of paper 
records now stored in the basement of the central office building 
of the Division of Employment and Security. 

30. FARM' PLACEMENT AND CLEARANCE UNIT 

The Farm Placement and Clearance Unit is a staff unit in the Employ­
ment Service Section and is responsible for developing programs for 
specialized recruitment service to agriculture and rural industries. It 
operates a clearance system for the transfer of workers between areas 
within the State and between Minnesota and other states. The unit is 
supposedly headed by a Farm Employment Supervisor, grade II, and there 
are two Farm Employment Security Supervisors, grade I, assigned to the 
unit. In actual practice the Supervisor responsible for clearance, as well 
as the head of the unit, reports directly to the Assistant Director. 

An evaluation of the workload accomplished in the unit indicates there 
is not sufficient work to warrant the assignment of two Supervisors, 
grade I, to this unit. 

Recommendation: 

Define and reduce to writing the responsibilities and duties 
of the several supervisory positions in the farm placement and 
clearance unit in the employment service section. 

Provide that only the head of this unit report directly to the 
Assistant Director in charge of the section. 

Eliminate one position of farm employment supervisor, 
Grade I. 

31. EMPLOYMENT SECURITY REPRESENTATIVES 

As of December 31, 1949, there were 388 Employment Security Repre· 
sentatives serving the Division of Employment and Security on a part­
time basis in placing workers locally- and in· recruiting workers during peak 
harvesting and canning periods. These representatives are located in small 
towns and are paid on a placement unit activity basis. During the calendar 
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year 1949, the total compensation paid to Employment Security Repre­
sentatives for work performed was reported as $12,100. 

Prior to 1946, Employment Security Representatives did not receive 
compensation for the work they performed for the Division, but in 1946, 
when the Employment Service was returned by the Federal Government 
to the State, the Division established a policy which provided for paying 
these representatives at a nominal rate. 

It is probable that the work performed by the representatives in these 
very small towns would be accomplished by civic-minded citizens at no 
cost to the Division even if the Employment Security Representatives had 
not been appointed and paid for such work. 

Recommendation: 

Discontinue the practice of employing and paying employ­
ment security representatives in small communities on a year 
round basis. 

Appoint such representatives only in selected communities 
as needed on a part-time basis to assist in the recruitment of 
workers during the canning and harvesting seasons. 

32. LOCAL EMPLOYMENT SERVICE OFFICES 

Minnesota, with 33 local Employment Service Offices, has a greater 
number of local offices in cities under 10,000 than do other midwestern 
states. In addition, nearly 120 localities receive "itinerant" service from 
near-by local offices. The workload accomplishments of five of the smaller 
local offices and five large offices, for the year 1948 and 1949, is reported 
as follows: 

No. of 
1948 1949 F.ull Time 

Employees Initial Cont'd Initial Cont'd Itinerant 
Popula August 1, Place- UC UC Place- UC UC Points 

Local Office tion* 1950 men ts Claims Claims men ts Glaims Claims Served 

Alexandria 5,051 4 601 591 2,249 685 754 3,665 2 
Grand Rapids 4,875 4 436 829 3,396 357 2,338 8,485 5 
Little Falls 6,047 7 908 731 3,923 604 1,988 8,269 3 
Marshall 4,590 5 659 404 1,678 791 716 2,309 4 
Thief River 

Falls 6,019 5 794 456 2,606 807 921 4,306 3 
Duluth 101,065 42 15,599 5,215 20,898 9,171 13,459 60,449 8 
Faribault 14,527 6 1,384 752 2,857 1,762 1,079 3,896 1 
Mankato 15,654 13 5,205 1,829 7,428 9,386 2,777 11,877 11 
Minneapolis 492,370 118 44,903 20,746 91,917 40,031 42,.063 217,870 0 
Rochester 26,312 10 2,948 1,226 5,519 2,979 1,700 7,036 1 

*1940 Census. 
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Recommendation: 

Make a detailed analysis of the workload and administrative 
factors which justify establishment of full-time local offices. 

Re-determine the need for local Employment Service offices 
in cities of less than 10,000 population, particularly in the non­
agricultural areas of the State. 

33. INTRA-GOVERNMENTAL RELATIONS 

The Division of Employment and Security has developed satisfactory 
cooperative relationships with certain other State agencies. The relation­
ship that exists between the Division and the State Department of Admin­
istration is generally satisfactory, except for being somewhat strained 
because of the conflict between the budgetary controls exercised by the 
Department of Administration in the State and the Bureau of Employ­
ment and Security in the Federal Government. 

The Division contends that it requires additional work in the Fiscal 
Section to satisfy the budgetary control requirements of both these agencies 
because they differ in several respects. The State Department of Adminis­
tration requires the submission of a biennial budget and a quarterly allot­
ment budget, while the Federal Bureau requires the submission of an 
annual budget and quarterly reports of workload accomplished and ex­
penditures. The Federal Bureau permits transfer of funds from category 
to category with the exception that funds approved for the purchase of 
new equipment may not be used for any other purpose. The rules of the 
State Department of Administration prohibit the tr an sf er of funds between 
major categories and also provide for a position control. 

Recommendation: 

The Director of the Division of Employment and Security 
and the Commissioner of Administration should confer as long 
is necessary to determine the specific elements of conflict be­
tween the controls exercised by the State Department of Admin­
istration and the Federal Bureau of Employment and Security, 
to reconcile the differences, and to develop an agreement that 
will provide adequately for the Division to meet the require­
ments of both agencies without any unnecessary additional work 
on the part of the staff of the Division. 

34. COVERAGE UNDER UNE;MPLOYMENT COMPENSATION 

The Minnesota Employment and Security Law provides that employers 
performing service in a city or town of 10,000 population or more, having 
one or more workers, and employers performing service in a city or town 
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of less than 10,000 population, having eight or more workers, shall pay 
contributions in accordance with the tax provisions of the law. Workers 
engaged in similar employment may or may not accumulate benefit rights, 
depending only on the size of the city in which they perform services. 
Claimants for benefits are not always aware of the effect on their benefit 
rights of this split coverage provision, and in many cases insist that 
.employers have erroneously reported the wages paid with respect to the 
differentiation between the work performed inside and that performed 
-0utside of cities of 10,000 or more population. The Division is required to 
determine the status of employers and to maintain records of employer 
contributions under a dual system of coverage. The above illustrates con­
ditions which seem to impose upon the Division unnecessary administra­
tive costs and delays. Minnesota is reported to be the only state operating 
under a split coverage provision of law. 

Recommendation: 

Amend the statutes to provide uniform coverage of employ­
ers under the unemployment compensation program. 

The extent of coverage under the State unemployment com­
pensation laws should be a matter for legislative determination. 

35. UNEMPLOYMENT COMPENSATION FUND 

The Unemployment Compensation Fund from which benefits are paid 
-to workers during periods of unemployment is supported by revenues in 
-the form of payroll taxes paid by employers in the State. 

The contributions received, the benefits paid during the year, and the 
balance in the Fund at the end of each year, for the last four calendar 
years were reported by the Division as follows: 

1946 
1947 
1948 
1949 

Contributions Benefits 
Received Paid 

$ 14,368, 783 $ 9,639,544 
14,952,127 4,585,276 
13,004,185 5,558,895 
10,447,461 13,343,639 

Fund 
Balance 

$ 100,426,389 
112,779,620 
122,558,053 
122,287 ,337 

The Griffenhagen report states: "There is a distinct possibility that 
-the present schedule of rates which determines the amount of contribu­
tions to be paid by employers will not provide sufficient revenues to 
support the fund during a continuing period of widespread unemployment 
in the state. There are several reasons which make it advisable that con­
sideration be given to the possible revision of the schedule, included 
. among which are: 

(1) The minimum rates may be too low to provide adequate 
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revenues to keep the fund solvent during periods of high 
unemployment. 

(2) During a continuing period of unemployment, the schedule 
of rates may not provide for a rate of increase in taxes in 
proportion to the rate of decrease in the payrolls. 

(3) During a continuing period of unemployment, the increases 
in the taxes necessary to keep the fund solvent may be 
greater than the increases necessary when employment is 
at a high level. 

(4) In a number of instances the minimum rates established 
in the present schedule have resulted in many employers 
paying quarterly contributions in such small amounts that 
it costs the division more to process the payments than the 
amount of the payments received. 

(5) During a period of continuing unemployment, the in­
creases in tax rates provided in the rate schedule may not 
be sufficient to maintain a proper proportionate relation­
ship between revenues received and benefits paid." 

The Griffenhagen report has raised a question as to the adequacy of 
the State Unemployment Compensation Fund, under the present statutes, 
in the event of severely adverse conditions of unemployment. 

Recommendation: 

Continue legislative consideration of the question of the 
unemployment compensation fund. 

Consider the advisability of creating a special interim com­
mission to analyze the present statutes to determine whether 
they should be amended. Such a special commission should be 
required to file its report not later than December 1, 1952. 



C APTER XI 

To Achieve Greater Efficiency Economy 

T 

INTRODUCTION: 

An understanding of the legal and traditional part the State plays in 
law enforcement, and a knowledge of the roles of the various law enforce­
ment agencies are prerequisites to judging the quality of their work and 
properly recommending a distribution of functions. 

Although elected by the local people, the county sheriffs and county 
attorneys are State officials. The counties, unlike the cities and villages 
which are municipal corporations, are sub-divisions of the State govern­
ment. Therefore, under the direction of the Governor and with the counsel 
and assistance of the Attorney General, the sheriffs and county attorneys 
enforce the law. Certain local laws are enforced by officials of the munici­
pal corporations because the State has delegated to the cities and villages 
authority to exercise the police power in certain, restricted, local matters. 

As the problems of law enforcement have increasc::d in scope, com­
plexity, and variety, it has become necessary for the State to create certain 
agencies to provide technical advice and specialized assistance to the 
so-called "local" law enforcement officials, and to centralize certain related 
activities within these State agencies. This advice and assistance is pro­
vided primarily by the office of the Attorney General, the Bureau of 
Criminal Apprehension, the Liquor Control Commissioner and the State 
Highway Patrol, each specializing in certain kinds of assistance. In addi­
tion, these central agencies perform functions which have little or no rela­
tion to the problems of local law enforcement. 

To demonstrate the dual role of State law enforcement agencies, it is 
noted the Attorney General represents the State in purely State matters, 
yet he assists county, city, village and town attorneys. The State Highway 
Patrol has as its primary function the protection of the State's investment 
in highway facilities and the promotion of safety on the highways, yet it 
incidentally assists the local law enforcement officers where it has jurisdic­
tion. The Liquor Control Commissioner performs a three-way function, 
namely, State liquor tax law enforcement, inspection of licensed premises 
and assistance to local government investigations necessary in apprehend­
ing violators of liquor laws. The Bureau of Criminal Apprehension, while 
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it possesses concurrent jurisdiction with the sheriff, has a positive directive 
from the Legislature to "cooperate" with local law enforcement officers. 

The State Highway Patrol, the Liquor Control Commissioner, and the 
Bureau of Criminal Apprehension have given assistance to local commu­
nities in greater or less degree according to the needs of the local law 
enforcement agencies and according to the authority which the State 
agency has. For example, the Bureau of Criminal Apprehension has 
assisted local law enforcement agencies in such a way that there might 
be substantially the same quality of law enforcement work throughout the 
State. Those counties and cities where personnel and finances make pos­
sible good law enforcement rarely call upon, or are expected to use, the 
Bureau of Criminal Apprehension; on the other hand the small com­
munities and weaker counties lean heavily on the Bureau of Criminal 
Apprehension and receive the bulk of its attention. A proper evaluation 
cannot be ;made of the work of the Bureau of Criminal Apprehension 
without considering local law enforcement requirements. 

The work of the three agencies mentioned above is so closely related 
to that of the local law enforcement officers that the Commission feels it 
should make recommendations respecting local law enforcement wher­
ever such recommendations are closely related to the entire problem of 
law enforcement throughout the State. 

1. TRANSFER OF FUNCTIONS 

At the present time several State agencies perform law enforcement 
activities which ought to be transferred to other agencies. For example, 
the State Fire Marshal makes arson investigations, which is the type of 
function which ought to be assigned to the regularly constituted law 
enforcement agency. On the other hand, the Liquor Control Commission 
collects liquor taxes, a function which might more properly be placed in 
the Department of Revenue. Also, there is some crossing of lines of author­
ity with respect to the organization for management of the Bureau of 
Criminal Apprehension. The law creating the Bureau of Criminal Appre­
hension placed it "under the Attorney General," but provided that the 
Superintendent of the Bureau of Criminal Apprehension be appointed by 
the Governor. Both the 'Governor and Attorney General are elective of­
ficials, who might be from opposite political parties. It appears desirable 
to have the 'Attorney General an appointive position, which would require 
a constitutional amendment. Aside from that desirable change, when 
there are too many small, semi-independent departments of the State gov­
ernment, the span of control of the Governor becomes so extended, as to 
make it impossible for him to supervise adequately the work o:f the agency 
heads. · · 
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Recommendation: 

Transfer the functions of the Bureau of Criminal Apprehen­
sion, the investigatory and liquor control functions of the Liquor 
Control Commissioner and the arson investigation activities of 
the State Fire Marshal to the Department of Law. 

Persons in charge of the above functions should be ap­
pointed by the Attorney General and be under Civil Service. 

This recommendation is contingent upon adoption of a con­
stitutional amendment providing for the appointment of the 
Attorney General by the Governor. 

2. LIQUOR CONTROL INSPECTORS 

The present law has been construed to deny the Liquor Control Com­
missioner's inspectors the power of arrest. These inspectors regularly assist 
local law enforcement officers in investigations of liquor law violations and 
are frequently at the scene when offenses are committed, but because they 
do not have the power of arrest effective enforcement of the law is mate­
rially reduced. 

Recommendation: 

Give the law enforcement inspectors under the Liquor 
Control Commissioner the power to make arrests for offenses 
committed in their presence. 

3. LIQUOR LICENSES 

Under the present law neither the Liquor Control Commissioner nor 
the local governing bodies have the power to suspend licenses as disciplin­
ary measures. The power to revoke, however, is given to both the State and 
the local communities. This "all or nothing" situation reduces the flexi­
bility of the enforcement program and severely handicaps both the State 
and the local community in effectively disciplining, when necessary, those 
engaged in the liquor business. 

Recommendation: 

Give the Liquor Control Commissioner and the local govern­
ing bodies equal authority to suspend as well as revoke liquor 
licenses. 

/ 
Give the State authority to suspend as well as to revoke 

licenses of municipal liquor stores. 
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4. JURISDICTION OVER LIQUOR ESTABLISHMENTS 

The Liquor Control Commissioner has jurisdiction, concurrently with 
the local governing body, of off-sale liquor establishments. He has no juris­
diction over on-sale establishments. 

Recommendation: 
Give the State Liquor Control Commissioner concurrent 

jurisdiction with local governing bodies over both on-sale and 
off-sale liquor establishments. 

5. BUREAU OF CRIMINAL APPREHENSION 

The Bureau of Criminal Apprehension operates through five districts, 
the agents in each district being under the supervision of the Assistant 
Superintendent whose position is classed by Civil Service as Crime Investi­
gator Supervisor. In addition, the Assistant Superintendent is the admin­
istrative officer of the Bureau. 

Recommendation: 
Re-assign the duties within the Bureau of Criminal Appre­

hension, possibly with the appointment of an administrative 
assistant, to free the Assistant Superintendent of administra­
tive detail in order that he may devote full time to the prof es· 
sional work of the Bureau. 

6. CONSOLIDATION OF RADIO FACILITIES 

Both the State Highway Patrol and the Bureau of Criminal Apprehen­
sion operate radio communication systems. There has been considerable dis­
cussion regarding the advantages and disadvantages of consolidating these 
two radio systems. The Commission is informed that technical develop­
ments in radio communication now permit the handling of both emergency 
and non-emergency calls over the same net-work, using the same personnel, 
transmitter, tower, etc. 

Recommendation: 
Consolidate State radio facilities to the fullest practicable 

extent, with the management and operation of the radio system 
assigned to one department. 

Give priority to police emergency calls of the law enforce­
ment agencies being served. 

7. REGISTRATION OF FELONS 

At one time the Twin Cities area of Minnesota was considered a major 
crime center. Now, as then, felons were free to move in and out of the State 

146 



LAW ENFORCEMENT 

without restriction, and only after they had committeed, or were suspected 
of committing, a crime, were the law enforcement officers of the State free 
to apprehend them. 

Recommendation: 
Require by law the one-time registration of all felons under 

the Bureau of Criminal Apprehension, such registration to be, 
limited to five years after release from a penal institution or 
from being placed on probation. 

8. LIE-DETECTORS 

One of the valuable tools of crime detection and prevention is the poly­
graph or "lie-detector." Many large city police departments have and use 
lie detectors to assist in gaining confessions. The Bureau of Criminal 
Apprehension has no such equipment, but uses equipment owned and 
located at the University of Minnesota and the St. Paul Police Department. 

Recommendation: 
Equip the Bureau of Criminal Apprehension with a poly­

graph to free the Bureau from dependence upon other agencies 
for help in expediting solution of crimes and to provide im­
proved service and assistance to local law enforcement officers .. 

9. MOBILE CRIME UNITS 

Criminal activity, with which the Bureau of Criminal Apprehension 
must be concerned, extends throughout the entire State. This vast area, in 
any part of which a crime may occur, requires great mobility on the part of 
the agents of the Bureau, and in particular mobility of the scientific crime 
detection facilities which the Bureau possesses. 

Recommendation: 
The Bureau of Criminal Apprehension should specialize in 

the development and use of mobile crime units so that it may 
act quickly and effectively in the solution of crimes which occur 
away from the the main centers of population. 

10~ LICENSING OF USED CAR DEALERS 

There is frequent interchange of motors in cars with the result that it 
is extremely difficult to reduce the traffic in stolen cars. 

Recommendation: 
The State should license used car dealers and require them 

to put up a bond. 
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The licensing of used car dealers should be assigned to that 
agency which registers motor vehicles, but enforcement of the 
licensing law should be assigned to the Department of Law. 

11. LOCAL LAW ENFORCEMENT 

There are a number of matters affecting law enforcement at the local 
government level which have come to the Commission's attention. To the 
extent that local law enforcement can be made more effective and self­
sufficient, the State will be relieved of the burden of assisting local law 
enforcement agencies. 

Recommendation: 

(1) Instead of permitting the sheriff to have only one hundred 
dollars at the beginning of the year for liquor law enforce­
ment activities and making the liquor law enforcement pro­
gram dependent upon fines and other miscellaneous income, 
the law should be changed to authorize a revolving fund 
which may be set at one thousand dollars, or the Board 
of County Commissioners should appropriate sufficient 
amounts to adequately enforce the liquor laws within the 
county. 

(2) Since Minnesota is the only jurisdiction that follows the 
English system which gives defendants the final argument, 
with the result that the State is severely handicapped in 
the prosecution of cases, the State should be given at least 
the opportunity for rebuttal in trials. 
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CHAPTER XII 

To Achieve Greater Efficiency Economy 

INTRODUCTION 

The State is administering a vast and costly combination of programs 
in the welfare field. Thousands of persons, unable to care for themselves or 
failing to conduct themselves in a manner acceptable to the community, 
are assisted or supervised by the State through one or more of the 
following: 

The Division of Social Welfare 

The Division of Public Institutions 

The Department of Veterans Affairs 

The Board of Parole 

The Soldiers Home Board 

The Youth Conservation Commission 

These agencies are some of the largest in the State service. In order 
adequately to study their problems of organization and administration, the 
Commission engaged a nationally-known firm of management consultants1 

to make detailed reports on these agencies. Also, the studies made by 
another management consultant firm 2 on behalf of the Division of Public 
Institutions were available to the Commission. 

These various reports contain numerous suggestions for constructive 
economy, most of which can be accomplished by administrative direction, 
which, for the purpose of keeping the report focused upon the important 
general plan, we have not touched on specifically. The Commission endorses 
the suggestions contained in the reports of the two consulting firms, and 
considers these reports as supplements to the Commission's report, except 
where they are inconsistent with the recommendations which the Com­
mission has made specifically. Copies of the consultants' reports are on file 
and are available to the Legislature, the Governor, and interested State 
officials and private citizens. · 

(1) Griffenhagen & Associates, Chicago (did not study Division of Institutions) 
(2) Public Administration Service, Chicago (studied Division of Institutions) 
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1. ORGANIZATION 

The number of departments in the field of public welfare and correc­
tions, reporting directly to the Governor and Legislature, extends span of 
control beyond that which can reasonably be handled, and contributes to 
unwieldy organization of State government as a whole. Some of the insti­
tutions of the State are attached to agencies according to functions. Others 
are grouped together simply because they are institutions. 

Staff services and controls provided by the Department of Administra­
tion and the Civil Service Department are so far removed from the operat­
ing units the result is misunderstanding, confusion and discord. 

Recommendation: 

Establish a Department of Welfare under a single executive 
to be appointed by the Governor. To this Department should be 
assigned the functions presently performed by the Division of 
Social Welfare, the Division of Public Institutions, the Youth 
Conservation Commission, the Soldiers Horne Board, the Board 
of Parole and the relief activities of the Department of Vet­
erans Affairs. The Department of Welfare might consist of a 

Division of Public Assistance 

Division of Mental Health 

Division of Corrections 

Division of Medical Care 

Division of Youth Conservation and Child Welfare 

The Department should be organized functionally and the 
institutions assigned to the proper functional divisions. Within 
this framework the head of the Department of Welfare should 
be given wide latitude to assign functions and duties and to 
create administratively the necessary subdivisions. 

The staff services and controls such as business manage­
ment, including cost accounting and collections, legal advice, 
personnel, and also those staff services peculiarly necessary 
for institutional operation such as dietitian, farm advisor, 
building repair and maintenance, should be established at the 
departmental level, at least to the extent that such services at 
the departmental level are in conformity with the general pat­
tern of the State government. Where controls are to be exer­
cised state-wide, effective liaison should be established at the 
departmental level. 
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2. ADVISORY AND QUASI-JUDICIAL BOARDS 

Establishment of a single Department of Welfare under a responsible 
administrator, necessary to secure effective administration, carries respon­
sibility for good or for evil. The lives of thousands are involved. Also, past 
history of governmental charities and institutions shows long periods of 
bureaucratic stagnation and neglect interspersed with short and sporadic 
efforts at reform for many classes of State wards, while other classes 
assumed to be politically important have been dealt with more generously. 
The State must guard against abuses of this or any other kind. 

Recommendation: 

( 1) Establish an Advisory Board of nine persons appointed by 
the Governor for overlapping terms of six years. It should 
be the function of such a board to be a consultant to the 
Commissioner of Welfare on matters of the establishment 
or change of policy, or regulations, or of the failures or 
needs of any particular branch or division of the depart­
ment. Such a board should have no administrative power 
but should be given sufficient authority that it may con­
tinuously examine the program and results of the depart­
ment and make its findings and recommendations known to 
the head of the Department, and if necessary, to the Gov­
ernor, the Legislature, and the public. 

(2) Establish a Quasi-Judicial Board to perform the quasi­
judicial functions now performed by the Board of Parole, 
and the Youth Conservation Commission. Such a board 
should be limited to quasi-judicial functions and not con­
trol administratively the personnel which may be necessary 
to administer the system of probation and parole. 

3. PUBLIC ASSISTANCE PROGRAM 

Minnesota has a comparatively liberal policy with respect to the various 
public assistance aids and relief. Assistance to the needy consists of a 
patchwork of aids for specified groups, financed and administered jointly 
by Federal, State and local governments, superimposed upon the all-inclu­
sive direct relief to needy which historically has been administered and 
financed by local units of government. The differing and extensive regula­
tions covering eligibility requirements, standards of aid, relative and 
family responsibility, together with a staggering total cost, has created in 
the minds of the average citizen a feeling of confusion and bafflement 
which makes most efforts at explanation futile. 

The Commission assumes that the State desires a public assistance 
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program, and a method of administering it, that will provide the assistance 
necessary for a reasonable standard of existence to all those who are unable 
to support themselves, furnished to them in a manner which does not single 
them out to little-thinking neighbors as paupers on the one hand, and on 
the other hand does not contain abuses, the shirking of family responsi­
bility, or discourage initiative and efforts for self-support. 

Recommendation: 

( 1) Abolish the present system of categorical aids. Establish 
a general relief program uniformly applied to all classes of 
needy persons. 

(2) Direct relief should remain within the control and respon­
sibility of local government administered by the county 
welfare boards. 
The statutes governing direct relief should be codified and 

, clarified. 

(3) There should be one uniform requirement regarding legal 
settlement of eligibility for all of the public assistance pro­
grams. 
The requirement for legal settlement in a township, village, 
or town should be eliminated. 

( 4) The county, in which a recipient of an old age assistance 
grant resides, and intends to reside, should be responsible 
after one year for paying local share of the grants as is 
done in the Aid to Dependent Children program. This will 
minimize the administrative costs involved in the inter­
change of local funds. 

(5) Non-citizens should be granted old age assistance on the 
same basis as citizens. This will permit Federal participa­
tion in the cost and will relieve the drain on general relief 
funds. 

4. RESPONSIBILITY OF RELATIVES 

There should be uniform treatment of all applicants for, and recipients 
of, public assistance insofar as support from legally responsible relatives 
is concerned. The same principles should apply with respect to responsi­
bility for reimbursing the State for the cost of care of inmates in all state 
institutions other than penal institutions. 

Recommendation: 

Limit responsibility for relatives to spouse, parent, and 
child. These relatives should be responsible for the full amount 
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of assistance or care necessary to the extent of their ability to 
contribute. 

Categorical aids should be denied and only direct relief 
granted where responsible relatives, having the ability, fail or 
refuse to support or refuse to cooperate in determining their 
ability to contribute. 

Monthly old age assistance :requirements which prevent a 
uniform application of this policy. 

5. PROSECUTION 

Vigorous efforts at enforcement and recovery should be instituted to 
the end that relative responsibility may be made as uniform as possible. 
The responsibility for enforcement is now divided between the Division of 
Social Welfare, the county welfare boards and the county attorneys. The 
results have not been uniform and effective. 

Recommendation: 

Secure uniform prosecution in non-support, abandonment 
and recovery cases, by having the State Department of Welfare 
employ a few attorneys to prosecute such cases uniformly. In 
outlying sections of the State the Department of Welfare should 

/ designate practicing attorneys which the county welfare boards 
should be required to employ to prosecute such cases. 

6. SUPPORT OF CHILDREN 

The State is now supporting or assisting in the support of children in 
many cases in which it would be unnecessary if their natural parents were 
making a proper contribution to their support. There are loopholes in the 
statutes which permit unwilling parents to escape payment. 

Recommendation: 

Amend the laws relating to abandonment and non-support so 
that women can be held guilty of abandonment. 

Correct the statutes so that persons cannot escape prosecu­
tion unless they devote a substantial portion of their income to 
the support of the children for whom they are responsible. 

The State should enter into a reciprocal agreement with 
other states designed to facilitate the collection of support 
money from persons who are residing in other states. (Many 
other states are now doing this.) 
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7. DIVORCE CASES 

Judges are without factual information, especially in uncontested 
divorce cases, upon which to base their decision for support and custody of 
minor children, which may contribute to these children later becoming 
public charges. 

Recommendation: 

Set up machinery and procedures to insure that the Depart­
ment of Welfare, through county welfare boards, or other 
approved social agencies, will make an investigation of all 
divorce cases in which minor children are involved for the pur­
pose of presenting to the court plans adequate to insure the 
material support of the children. This procedure will protect 
the State's interests in regard to the eventual support of these 
children. 

8. DISPOSAL OF ASSETS 

Some persons dispose of their assets by transfer to their children fon 
the purpose of becoming eligible for old age assistance or for the purpose 
of def eating the lien law. 

Recommendation: 

Fix at six years the time within which a disposal of assets 
may be considered a disposal in contemplation of seeking public 
assistance. 

9. SALE OF TAX JUDGMENTS 

In some counties there is loss of thousands of dollars by the transfer of 
property subject to old age assistance liens through the purchase of tax 
judgments. 

Recommendation: 

Prohibit county auditors from selling tax judgme~ts taken 
against properties subject to old age assistance liens. 

10. COST OF MEDICAL CARE 

Testimony submitted to the Commission indicates that the biggest 
"leak" in relief funds is in medical care, which has been increasing very 
rapidly in recent years. It is estimated that this is costing at least $2,000,000 
a year more than is necessary. This is occasioned by clients repeatedly 
seeking medical care when none is needed, and by the prescription of 
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types of care beyond what is reasonably essential. The provision for medi­
cal and hospital assistance to the various classes of needy has resulted 
in a tremendous increase in the costs of medical care and presents one of 
the unsolved conundrums of socialized medicine. Self-supporting persons 
do not seek medical care unless their complaints, and the prospect of relief, 
are sufficient to encourage them to face the cost. Free relief medicine gets 
out of hand because it contains no corresponding regulator. 

Recommendation: 

Make a continuous study of methods to confine medical costs 
for assistance and relief recipients to that which is essential. 

Consider a legal provision to the effect that when a recipient 
seeks medical care of his own volition that he be required to 
pay for the first office or home call out of his regular main­
tenance grant, and that subsequent visits or medical services be 
paid for at public expense only when the doctor specifically re­
quests he return or orders additional treatment or care. For 
extended treatment or care a prior authorization from the 
county welfare office should be required. 

11. POST AUDITING 

There is now duplication in the post auditing of county welfare depart­
ments. E:ff ective post auditing of welfare activities requires more than 
financial auditing. 

Recommendation: 

The State's post-auditor or the Department of Welfare 
should make a post audit of each of the County Welfare 
Departments each year. The Department of Welfare may make 
the post audit if it conforms to the standards which the Post 
Auditor may direct, and if it is filed with the County Auditor 
and otherwise made available to the public to the same extent 
as are the reports of the Public Examiner. 

Strengthen the personnel of the post auditor's office by the 
occasional employment of persons or firms who have sufficient 
knowledge of the field of public welfare to make an operational 
as well as a financial audit of the activities of the department, 
and report whether or not the department is effectively carry­
ing out the provisions in the statutes which govern its opera­
tion. This recommendation should not be construed to mean 
that the post auditor should not be permitted to make a sample 
audit of representative county welfare boards as a part of the 
audit of the activities of the State Department of Welfare. 
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12. CARE OF TUBERCULOSIS PATIENTS 

The State provides hospitalization for persons who have tuberculosis. 
Use is made of the state-operated sanatorium at Walker and 14 local sana­
toria operated by counties, or groups of counties, which the State assists 
by a system of grants-in-aid. The size, the adequacy and the standard of 
care which can be economically provided by the local sanatoria varies 
widely. Counties and groups of counties in most instances are ill equipped 
to provide the type of administrative supervision and control which is 
necessary to assure that such institutions are operated effectively and 
economically. The incidence of the disease is decreasing in relation to the 
population and, with improved methods of case finding and care, can be 
expected to further decrease. At present there are 2,075 beds available with 
1,754 in use. 

Recommendation: 

(1) Utilize the largest and best equipped State sanatoria to 
provide an improved standard of care to tubercular patients 
without regard to their residence. 

( 2) The State should provide care and treatment for tuber­
culosis by taking over not more than six of the local insti­
tutions as are suitable and needed and operate them as one 
of the functions of the proposed division of medical care 
within the proposed Department of Welfare. The other 
institutions can be discontinued or utilized for other groups 
of persons requiring custodial care. 

13. RELIEF FOR INDIANS 

In operating a system where the local governments are responsible for 
payment of direct relief, and a portion of the categorical aids, it is essential 
that the burden be distributed as equitably as possible. The Indian popula­
tion is concentrated in comparatively few counties and constitutes a sub­
stantial relief burden in these localities. Because of their mode of living 
and the exemptions of Indian lands from taxation they contribute little 
to the taxable resources of the counties in which they reside. 

Recommendation: 

(1) The State should assume the financial responsibility for all 
forms of relief and assistance granted to Indians. 

It should continue to use the local welfare offices to 
administer such assistance. 

(2) Seek additional federal reimbursement, over and above the 
regular reimbursements allowed for specific types of aid 
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under the Federal Social Security Act, to defray a larger 
portion of the cost involved in providing financial assistance 
to Indians on reservations, as has been done in some other 
states. 

14. RELIEF FOR TRANSIENTS 

Transients and persons without legal settlement create a problem in 
equitably financing a substantial portion of the relief load upon a local basis. 

Recommendation: 
Provide State reimbursement to counties for the cost of 

general assistance for persons in need who do not have legal 
settlement in this State, or in the county in which they reside, 
at time of application, utilizing the established county welfare 
boards for administration. 

Continue vigorous efforts to return to the place of legal set­
tlement persons applying for assistance who have no legal set­
tlement within the State. 

15. RELIEF FOR VETERANS 

There is a duplication of activity in the present system of county Vet­
erans Service Officers. Also veterans' relief activities are carried on by the 
Department of Veterans Affairs and the Soldiers Home Board. To provide 
more efficient administration and effect substantial savings, certain organ­
izational changes are desirable. 

Recommendation: 
Provide relief and service to veterans from State funds 

through the Department of Welfare and the county welfare 
boards. 

Coordinate these activities on a local basis under the admin­
istration of the county welfare boards and have each county 
provide an office or personnel, under civil service, especially 
skilled in administering and advising on the various veterans' 
programs. 

\These offices should be known as veterans offices and be sep­
arate and distinct from the regular county welfare offices. They 
should be conducted under conditions where the personnel will 
be available for assisting with the general welfare program 
when not needed on veterans' work. 

16. M'ENTAL HEALTH: ORGANIZATION 

At present the administration of the mental health program, and of the 
various mental institutions, is in a state of flux in the inauguration of the 
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new and improved program established by action of the 1949 session of 
the State Legislatu~e. Until these new procedures, principles and policies 
are put into operation and installed as a going concern, they are difficult 
to evaluate with respect to efficiency and economy. It is believed that the 
organization which this report suggests will allow the adoption of the new 
standards on a sound framework of administrative organization which 
should facilitate the greatest economy consistent with the expanded pro­
gram. 

It is important to emphasize the basic change which is undertaken ir 
the new mental health program. Prior to its adoption the State provided> 
primarily, custodial care for persons whom it was necessary to remove from 
community life because of mental illness or defects. It has now established 
a program based upon the principle that mental illness is, in a large meas­
ure, a preventable and curable affliction calling for greatly improved stand­
ards with respect to space, food, clothing and attendants, and an indi­
vidualized program of treatment looking to the cure or improvement of 
each patient and his eventual release. 

Recommendation: 

(1) Establish a division of mental health as one part of an ex ... 
panded and coordinated Department of Welfare. 

(2) Give the head of the division of mental health, under the· 
general direction of the head of the Department of Welfare, 
line control over the various State mental institutions as 
well as such facilities as may be necessary for a general 
preventive and educational program and for continuous 
follow-up care in the communities for discharged patients. 

17. MENTAL HEALTH: LONG-RANGE PLANNING 

To prevent costly mistakes in the new mental health program there is 
need for careful planning. There is presently a lack of long-range planning 
for institutional construction based upon well defined purposes to which 
each institution should be devoted, and upon carefully calculated expected 
loads. 

Recommendation: 

Investigate the following areas before the pattern or organ ... 
ization becomes too immobile and fixed. 
( 1) Calculate expected future loads by types of cases under 

conditions which might exist when the so-called "total 
push" program is provided for all patients, as a guide in 
any new building program. 

(2) Calculate the extent to which economy will or will not be· 
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facilitated by specialization of the institutions for particu­
lar types of cases as against their utilization as general 
institutions caring for several types of afflicted on a geo­
graphical basis. 

( 3) Calculate the extent to which it may ultimately be desirable 
to provide treatment for mental patients at local general 
hospitals, with partial State support, which would facilitate 
the development of the private practice of psychiatry, as 
against the development of the State institutions and State 
medicine to shoulder the total load of mental illness. 

( 4) Define the place of the geriatric units at the State mental 
institutions in the general development of a program for 
the institutional care of the aged, which will eventually 
have to encompass adequate facilities for chronic and con­
valescent hospitalization, and rest homes. 

( 5) Calculate the extent to which research and staff training 
programs should be concentrated and coordinated with the 
activities of educational institutions as against the develop­
ment of research programs in all of the institutions. 

18. MENTAL HEALTH: ADMINISTRATION 

Competent supervision is essential in the operation of mental institu­
tions, if efficiency and economy are to be obtained. There is evidence that 
appointments are made to supervisory positions on the theory that because 
a person is a skilled physician he will be a successful administrator. There 
is increasing recognition that it is a costly waste of medical talent to bur­
den professional personnel with the details of administration. 

Recommendation: 
Upgrade and strengthen the office of business manager in 

the various institutions, if the policy of utilizing professional 
psychiatrists as superintendents of the individual institutions is 
continued. This, together with staff services to be provided by 
the Department of Welfare, will relieve the superintendent of 
administrative and paperwork details and permit him to devote 
the majority of his time and efforts to clinical duties. 

19. MENTAL HEALTH: RESPONSIBILITY FOR PATIENTS 

There is need for relative responsibility for mental patients just as 
there is similar need in other forms of public assistance. 

Recommendation: 
Establish responsibility for support of mental patients under 

principles similar to those recommended for public assistance 
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programs, to-wit: That the patient himself should be respon­
sible for his support to the extent that he has assets of his 
own; that his spouse, his parents and his children should be 
responsible for the full cost of care to the extent of their means. 

Institute adequate measures of enforcement, including legis­
lation designed to prevent the disposal of assets or the disin­
heriting of immedate members of the family to escape support 
payments. 

20. MAINTENANCE OF BUILDINGS 

There is a lack of an effective and uniform policy in providing pre­
ventive maintenance and repair of institutional buildings. 

Establish a more effective and uniform policy for the pre­
ventive maintenance of State institutional buildings. 

This can be accomplished by (1) strengthening the business 
management at these institutions and giving it a greater respon­
sibility in budget making, (2) more effective inspection and 
supervision by a departmental agency concerned with building 
maintenance, and (3) the institution of cost accounting and per­
formance budgeting which will recognize depreciation and main­
tenance as regular cost factors. 

21. COST ACCOUNTING 

There is lack of effective accounting, particularly cost accounting, on 
the institutional level and the utilization of such information for manage­
ment purposes and budgeting. The local management of the institutions 
appears to have little knowledge or control of the budgets which are made 
for them. 

Recommendation: 
Continue efforts toward development of a useful system of 

cost accounting and utilize it for the purpose of management 
such as the eventual inauguration of performance budgets, the 
determination of profitableness of agricultural operations, etc. 

YOUTH CONSERVATION AND CHILD WELFARE: STATE LEVEL 

There is duplication and confusion in the statutes and functions between 
the Youth Conservation Commission and the child welfare activities con­
ducted through county welfare boards under the Division of Social Welfare. 

Recommendation: 
Establish a division of youth conservation and child welfare 

within the proposed Department of Welfare. 
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The statutes governing child welfare and youth conservation 
should be codified into a single system providing a complete pro­
gram for dependent, neglected and delinquent children and 
youths, and community activities for the prevention of the 
same. This can be accomplished only by acquiring competent 
personnel in each county. Some of the funds now being used for 
special programs should be utilized for financial assistance to 
counties for such personnel. 

23. YOUTH CONSERVATION AND CHILD WELFARE: 
COUNTY LEVEL 

As a part of the State's earlier program for child welfare several coun­
ties have provided officers performing functions in the field of juvenile 
probation and parole. The metropolitan counties have gone further in pro­
viding institutions for the care and training of delinquent children or 
youths. The operation of these institutions has resulted in the State-oper­
ated institutions at Red Wing and Sauk Center being graduate institutions 
for the metropolitan counties, but schools of original commitment for the 
rest of the State. The State institutions for both boys and girls are not 
now being used to capacity and at Sauk Center, particularly, there is a 
great excess in capacity and staff in relation to the load. On the other hand, 
there is need for a central reception center, which should be located ad­
jacent to the metropolitan area. 

Recommendation: 

Parallel the coordination of youth conservation and child 
welfare activities on the State basis with a similar coordination 
in the local counties by bringing the probation or parole work 
for children and youths under the jurisdiction of the county 
welfare boards. 

Investigate the advisability of having the State take over 
the county institutions for delinquent boys and girls. 

Provide a single;system for the care and correction of delin­
quents by utilizing one institution for a reception center, one for 
boys, and one for girls. Consider the probability that the present 
institution for girls at Sauk Center could be closed entirely or 
used for the care of other classes of persons needing custodial 
care. 
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CHAPTER XIII 

Achieve Greater Efficiency and Economy in 

INTRODUCTION 

This Commission was not asked to suggest major changes in Minne­
sota's tax policies. The prime objective has been only to help bring about a 
more efficient and economical administration of these policies. 

It is not always easy, however, to draw a sharp line between policy and 
administration: often it is necessary to change a particular tax law in 
order to improve the overall effectiveness of tax collection. 

That is why the recommendations that follow include in some cases a 
consideration-even though brief-of certain specific tax policies such as 
those affecting personal property and dedicated funds. These were found to 
present definite problems of an administrative nature. They demanded the 
Commission's attention. 

It should also be pointed out that, because of a paradox peculiar to tax 
collection, one rule for administrative economy does not necessarily apply 
to this field. In the case of most State agencies, a reduction of personnel 
usually results in a saving of money (though perhaps not increased effi­
ciency). The reduction of staff in tax collection often means the loss of 
revenue, and frequently inequitable treatment of taxpayers. 

1. ORGANIZATION 

Taxes and fees are now collected in a number of State offices. For ex­
ample, the State Treasurer collects the liquor stamp taxes, the Division 
of Insurance collects insurance taxes, certain tax laws are enforced by the 
Liquor Control Commissioner, and auto license fees are collected by the 
Secretary of State. 

Recommendation: 

Establish a Department of Revenue to replace the present 
Department of Taxation. 

The Department of Revenue should serve as a single central 
collection agency for the State. 

Its functions should include the collection of liquor, auto 
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and insurance taxes, and all other major taxes and fees except 
those paid to a specific department. 

It should be headed by a Commissioner appointed by and 
removable by the Governor. 

The Commissioner's term should be co-terminous with that. 
of the Governor. 

2. ADVISORY AND QUASI-JUDICIAL BOARDS 

Minnesota has adopted the modern device of placing a single adminis­
trator in charge ol_ the major tax collection agency. This contributes to 
maximum efficiency of operation, but does not provide the safeguards to 
which citizens are entitled to protect them against capricious or arbitrary 
actions of a single individual. 

Recommendation: 

( 1) Establish for the Department of Revenue an Advisory 
Board to assist the Commissioner of Revenue, in an ad­
visory way only, in establishing departmental policies. 

The Board should consist of six members, appointed by the 
Governor for six-year overlapping terms, and removable by 
him only for cause. Members should be persons who have 
demonstrated an interest in and familiarity with tax 
matters. 

The Board should have no administrative responsibility and 
its findings, decisions and recommendations should not be 
binding upon the Commissioner. 

The Commissioner should be required by law to meet with 
the Advisory Board not less than four times a year if and 
when meetings are called by the Chairman, or at the writ­
ten request to the Commissioner by a majority of the 
members, at a time convenient to both the Board and the 
Commissioner. 

The Commissioner should be required by law to make avail­
able to the Board such information as they may request 
:regarding the policies and programs of the Department. 

Members of the Hoard should be compensated on a per diem 
plus actual expense basis; the Chairman should be com­
pensated at a slightly higher rate than is paid the other 
members of the Board. 

(2) Create a three-member Quasi-Judicial Board within the De-
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partment of Revenue to hear appeals from decisions of the 
Commissioner of Revenue. Members should be appointed 
by the Governor and removable by him only for cause. They 
should have six-year overlapping terms. The Board should 
be located administratively within the Department only for 
convenience and economy. The Board's decisions in quasi­
judicial matters should be independent of, and superior to, 
those of the Commissioner of Revenue. 

3. PERSONAL PROPERTY TAX 

Household goods and inventories are included within the term "personal 
property," and they are taxed according to the value which is placed upon 
them as of May 1 each year. It is a well-known fact that valuations placed 
on household goods so frequently fail to cover all household goods and fall 
so far short of the true value of the property listed, that the assessing of 
household goods has become a public farce. In many instances, the tax 
collected is less than the public cost of collection. With respect to taxes on 
inventories, those who can operate for a short period with a minimum in­
ventory use many means to assure a negligible inventory on May 1. Those 
whose type of business cannot operate with a reduced inventory, then must 
bear a disproportionate portion of the personal property tax burden. 

Recommendation: 

Modify the personal property tax laws to eliminate inequali­
ties and discontinue taxes which cannot be made to return an 
amount which will exceed the cost of administration by sub­
stantially the same percentage as do other major sources of 
revenue. 

4. DEDICATED FUNDS 

When funds are ''dedicated" or "ear-marked" for special purposes they 
contribute to certain very undesirable administrative practices, as well as 
working counter to certain basic principles of representative government. 
For example, the availability of fun<;ls which cannot be used for any other 
purpose, no matter how great the need, encourages unsound spending for 
the dedicated purposes and results in "feast and famine" spending. Dedica­
tion permits the accumulation of funds which cannot be used by a unit of 
government which may, at the same time, be having to borrow at interest 
to finance necessary activities. Furthermore, dedication of funds, especially 
by constitutional provision, removes the power to spend from the elected 
and appointed officials who represent the people whose money is filling the 
dedication coffers. 
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Recommendation: 

That the Legislature recognize that all dedicated funds are 
unsound as a governmental tax policy and that the Legislature 
take the steps necessary to discontinue the present dedication 
of funds and to prevent further dedication of funds. 

5. COUNTY ASSESSORS 

Under present laws each county must have either a county assessor or 
a supervisor of assessments. Presently about half the counties have one 
system, and half have the other. "Supervisors of assessments" is a mis­
nomer; they cannot "supervise," they only "advise" the many town, village, 
and city assessors. There are still in excess of 2,600 local assessors, most 
of them without training or adequate experience, and working on a part 
time basis. The desirable goal of true equalization of assessments through­
out the State will never be attained so long as the supervisor of assessments 
system exists. 

Recommendation: 

Provide a county assessor for each county, to be appointed by 
the Board of County Commissioners with approval of the Com­
missioner of Revenue and subject to removal by the County 
Board, or by the Commissioner of Revenue. 

6. STATE AIDS 

A large item of state expenditure is grants-in-aid to local units of gov­
ernment. School aids and welfare aids are most significant at present. Aids 
are based on assessed valuations for several reasons. For example, it is a 
relatively stable base, it is the traditional (although not accurate) measure 
of ability to pay, and the validity of other bases of making aid payments is 
subject to challenge. On the other hand, an aid program in which the aids 
increase as assessed valuations decrease is an open invitation to local 
citizens to press for lower valuations and to local assessors to accede to 
the pressure. Furthermore, there results a head-on clash between the 
movement for better assessing, if that should result in higher assessments, 
and the drive to keep assessments down. 

Recommendation: 

State aids should be paid to counties upon an ability to pay 
formula or some other basis which will eliminate tendencies 
toward inadequate assessments, rather than upon the basis of 
assessed valuations, as at present. To facilitate administration, 
it is suggested that aids be distributed among local units of 
governments within counties according to assessed valuation. 
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7. HOUSING THE DEPARTMENT OF REVENUE 

Different units of the Department of Taxation are located in as many as 
five different locations, some several blocks from files or other units with 
which they must transact a great deal of business. Maximum efficiency 
and high morale are impossible under such conditions. 

Recommendation: 

The housing in a single location of all the major units of the 
Department of Revenue, and exploration by the Legislature of 
the desirability of constructing a building for the Department of 
Revenue and perhaps other state agencies. 

8. PERSONNEL 

The amounts of revenue collected by the state, and collection of all taxes 
to assure an equitable distribution of the tax burden, is dependent in large 
degree upon the number and efficiency of the tax examiners, auditors, and 
investigators in the Department of Revenue. The Commission believes the 
employment of additional personnel in these positions is justified and is 
a sound investment. 

Recommendation: 

There should be appropriated adequate funds to employ such 
additional examiners, auditors, and investigators as will clearly 
return more in revenue than their employment will cost and will 
permit more efficient operation of the Department. 

9. INCOME TAX RETURNS 

For several years the Department of Taxation has assigned professional 
staff members to stations in Minneapolis, St. Paul, Duluth, to assist tax­
payers in the preparation of their income tax returns. No charge is made 
for the service, although it is provided only in these restricted areas in 
the State and at a direct cost of more than $25,000 per year. 

Recommendation: 

That the Department of Revenue discontinue the discrimina­
tory and costly practice of preparing income tax returns in 
cities of the first class. 

10. REPORTS 

Among the many reports prepared by the Taxation Department are 
two which go to the State Treasurer and State Auditor. The report to the 
State Treasurer certifies as to every receipt and also the name, address, 
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account number, and amount of payment of every taxpayer. The report to 
the State Auditor classifies all deposits, immediately upon receipt, into 12 
fund classifications. 

Recommendation: 
That the Commissioner of Revenue and the Commissioner of 

Administration confer with the object of eliminating every un­
necessary item now reported by the Taxation Department. 

11. TAX INFORMATION 

Tax administration is difficult work, and tax administrators are con­
stantly having barriers thrown in their way which make more difficult, if 
they do not prevent, collection of taxes properly due. For example, in an 
attempt to prevent disclosure of the affairs of private citizens who report 
to State agencies, helpful exchanges of information between departments 
and within departments are not made. 

Recommendation: 
( 1) Amend the present income tax laws to authorize the Com­

missioner of Revenue, at his discretion, to make income tax 
returns available to division heads within the Department. 

(2) Make the records of the Division of Employment and Se­
curity available to the Department of Revenue, upon 
written request from the Commissioner of Revenue, not as 
a routine matter but when specified information is desired. 

( 3) Make necessary appropriations to finance the photostating 
every three years of federal income tax returns filed by 
Minnesota taxpayers with the U. S. Treasury Department. 

12. JOINT TENANCY TAX 

When a man and wife jointly own property (in joint tenancy), and one 
of the two dies, it is sometimes very difficult to determine how much the 
surviving spouse contributed in acquiring the property which was jointly 
owned. Yet the law requires such a determination because inheritance taxes 
are due on the part of the property which the deceased party contributed. 
It is often claimed that contributions were made in kind rather than cash, 
and the value of such contributions becomes the subject of disagreement 
between the surviving spouse and the Department of Taxation, and the 
detailed work of making the determination is very time-consuming and 
expensive. 

Recommendation: 
Amend the law to provide that where the deceased joint 

tenant was the spouse of the surviving joint tenant there 
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be included in the estate of the deceased joint tenant one-half 
of the value of the property without regard to who furnished 
the consideration; and that where the deceased joint tenant is 
not the spouse of the surviving joint tenant, the entire value of 
the property be included in the estate of the deceased joint 
tenant. 

13. SPECIAL USE FUEL TAX 

A so-called Special Use Fuel tax is levied on material other than gaso­
line consumed in motor vehicles on the public highways. The owners of 
the vehicles are permitted to remit these taxes directly to the state. There 
are only about 300 such owners registered in the State, but to collect the 
tax the Taxation Department must contact individually, each month, more 
than 200 of these persons. The cost of collection is extremely high in rela­
tion to the revenue collected. 

Recommendation: 

Change the law to require special use fuel dealers, not vehicle 
owners, to remit to the State the tax on special use fuel. 

14. NON-HIGHWAY GASOLINE TAX REFUNDS 

Excessive fluctuations in work load are a major cause of inefficiency of 
clerical operations. The present provisions governing refunds of non­
highway gasoline taxes create peak work-loads because the refund period 
is six months and the bulk of the gasoline purchases are made in the plant­
ing season and not paid for until the fall. Consequently, during a very short 
period, six months after planting, the Department receives a huge volume 
of refund applications; the remainder of the year the number is small. In 
the chapter on Highways it is recommended that refunds to individuals 
be replaced by equal refunds to the counties. 

Recommendation: 

If non-highway gasoline tax refunds are continued to indi­
viduals, reduce the refund period from six to four months to 
permit a more uniform volume of work and more efficient use of 
personnel and equipment within the Department of Revenue. 

15. ASSESSMENT OF UTILITIES 

At present local assessors are responsible for assessment of certain 
kinds of electric utility properties, and the Commissioner of Taxation is 
responsible for assessment of the remaining kinds outside corporate limits. 
The Commissioner is required to equalize the valuations fixed by the local 
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assessors. As a matter of practice, the original assessment of all utility 
property except land is being done increasingly by the State. 

Recommendation: 

The State should recognize the demonstration of lack of 
qualification in local assessors to assess utility properties and 
should relieve the local assessors of that legal responsibility. 

16. MECHANIZED EQUIPMENT 

In an operation involving as much detailed, routine work in such huge 
volume as is done by the Department of Taxation, it is essential that the 
operations be mechanized as far as possible both for economy and efficiency 
of operations. 

Recommendation: 

( 1) That the Department of Revenue continue mechanizing 
wherever possible and that a qualified representative of the 
Department visit other States to note the uses of mechan­
ical equipment which might be instituted here; 

(2) That the Department survey its procedures in order to 
simplify the work as much as possible, using professional 
management consultants to assist if necessary; 

(3) That every effort be made to locate units using mechanical 
equipment in such proximity to each other that maximum 
use may be made of existing equipment instead of duplicat­
ing equipment as has been the case of necessity in the 
Petroleum and Tax Research Divisions. 

17. TAX-EXEMPT PROPERTY 

The Commission has observed concern about the increasing amount of 
tax-exempt property throughout the State, and the number of claims for 
exemption which are of questionable validity. 

Recommendation: 
A thorough study should be made by the Legislature of the 

entire problem of tax-exempt property to determine the relative 
importance of the problem and to determine whether present 
tax-exemption provisions of law should be altered. 
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A Note on the 
Judicial Branch 

The Judicial Branch has not been given detailed consideration by the 
Commission. In connection with studies of executive agencies, however, 
the Commission observed conditions which it is deemed warrant the 
following. 

Recommendation: 

(1) The present State library, which is essentially a law 
library, should be called the State Law Library, and the 
Law Librarian should be appointed by and be responsible 
to the Chief Justice of the Supreme Court. (At present the 
State Librarian is appointed by the Governor.) 

(2) The elective status of the Clerk of the Supreme Court 
should be abolished and the office made appointive by the 
Chief Justice of the Supreme Court. 

(3) The Supreme Court Reporter, and the Board of Law Exam­
iners should be appointed by the Chief Justice rather than 
by the entire Supreme Court Bench as at present. 
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Senate Concurrent Resolution No. 5 
(Creating the Efficiency in Government Committee) 

Introduced February 25, 1949 
By Neumeier, Sletvold & Miller 

A concurrent resolution creating an interim commission to 
study problems of State Government relating to efficiency and 
economy in government and the avoidance of waste and dupli­
cation. 

WHEREAS, the amount paid for government has been greatly increas­
ing from year to year; and 

WHEREAS, the functions and cost of government have become so 
great and the shares of the earnings of persons and corporations taken for 
governmental purposes so large that great fear is being expressed that soon 
taxes will have reached the point of diminishing returns; and 

WHEREAS, the Legislature is each session being required to search for 
new sources of revenue; and 

WHEREAS, many citizens claim that there is waste and needless dupli­
cation in some departments of government and that there are being per­
formed many governmental functions that are unnecessary or not worth 
what they cost ; and 

WHEREAS, the Legislature is in session for only 90 days during each 
biennium and during its short sessions has so many pressing and important 
problems to solve that it cannot devote the necessary time to make a thor­
ough study to determine how to promote greater economy and efficiency in 
government and to eliminate waste and duplication; and 

WHEREAS, citizens frequently criticize politicians and refrain them­
selves from engaging in politics and yet are vitally interested in govern­
mental efficiency and economy and many are by business training and prac­
tical experience well qualified to make constructive suggestions for the 
solution of such problems; 

WHEREAS, it is the desire of the Legislature of the State of Minnesota 
that they have such an opportunity and that the Legislature have the bene­
fit of their experience and recommendations; 

NOW, THEREFORE, BE IT RESOLVED by the Senate, the House of 
Representatives concurring that an Interim Commission to be known as 
Efficiency in Government Commission be and the same is hereby created 
to consist of 19 members, nine to be appointed by the Senate, nine to be 
appointed by the House of Representatives and one to be appointed by the 
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Governor. The nine to be appointed by the Senate are to be appointed by 
the Committee on Committees from a list of three names from each of the 
nine congressional districts of the state submitted by the majority vote 
of the senate members from each of said districts, one to be appointed" 
from each congressional district. The nine to be appointed by the House of 
Representatives are to be appointed by the Speaker of the House from a 
list of three names from each of the nine congressional districts of the 
state submitted by the majority vote of the members of the House from 
each of said districts, one to be appointed from each district. None of said 
members so appointed to the Commission shall be members of the Legisla­
ture or officials or employees of the State government, provided that this 
shall not exclude the appointment of any persons from the University of 
Minnesota, but said members shall be business, professional, labor and 
agriculture leaders from each of said congressional districts. In the event 
of vacancies on said Commission for any reason, the remaining members 
of the Commission by a majority vote thereof may fill said vacancy, pro­
vided, however, that said vacancy shall be filled by a man from the same 
congressional district, if possible, in which the vacancy occurs. 

Said Commission is hereby authorized to organize, elect a chairman, its 
officers and agents and ten members shall constitute a quorum. 

It shall be the duty and purpose of the Commission to fully and impar­
tially inform the Legislature about administration of State government so 
that measures may be taken to achieve efficiency and economy. To this 
purpose the Commission shall investigate and study the organization, meth­
ods of operation, and activities of State government and recommend what 
changes, if any, are required or advisable by 

(a) reduction of unnecessary expenditures 

(b) elimination of duplication and overlapping of services and functions 
(c) consolidation of similar services 

( d) abolition of unnecessary functions. 

( e) definition and limitation of activities of the various divisions of 
government 

(f) assuring responsiveness and adherence to statutory authority and 
policy 

(g) such other measures as the Commission finds will effect its general 
purpose. 

The field of study and investigation of the Commission shall be primari­
ly the Executive Branch of the government, including all departments, 
divisions, bureaus, agencies, boards, and commissions thereof, and includ­
ing the several licensing boards and commissions. It is not intended that 
the Commission shall study the relations between State and local govern­
ment except to the extent only that such study may be incidentally involved 
in its primary study. 

The Commission shall submit to the Governor and to the Legislature a 
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report of its findings and recommendations between November 15, 1950, 
and January 1, 1951, and until such formal submission its findings and 
recommendations shall not be disclosed. 

The Commission may appoint committees to deal with particular prob­
lems or phases of its study, but there will be at least one member of the 
Commission on each committee and no person shall be eligible for appoint­
ment to a committee who would not be eligible for appointment to the 
Commission. The Commission and its committees may hold hearings at 
such times and places as may be convenient for the purpose of taking 
evidence and testimony to effect the purposes of this act, and for such 
purposes the Commission and its committees may issue subpoenas. In the 
case of contumacy or refusal to obey a subpoena issued under the authority 
hereof, the district court of the county where such refusal or contumacy 
occurred may upon complaint of the Commission by its chairman punish as 
for contempt the person guilty thereof. Witnesses shall be paid the fees 
and mileage required to be paid to witnesses in civil actions in district 
court, but fees need not be paid in advance unless so ordered by the Com­
mission or by the committee issuing the subpoena. The Commission is 
authorized to secure directly from any executive department, bureau, 
agency, board, commission or office, or any official or employee of the State, 
information, suggestions, estimates and statistics for the purpose of this 
act, and each such department, bureau, agency, board, commission, officer, 
and employee is authorized and directed to furnish such information, sug­
gestions, estimates and statistics directly to the Commission or to a com­
mittee upon request made by the chairman of the Commission. Provided, 
however, that said Commission shall not have the authority to examine any 
income tax returns or to examine any papers, records or documents of 
fiduciary character or nature. 

Members of the Commission and its committees will serve without pay, 
except that the chairman may be paid such compensation as the Commis­
sion may determine, or in lieu of compensation to the chairman the Com­
mission may employ a full-time director at such compensation as the 
Commission may determine, who shall not be a member of the Commission 
and shall be subject to its authority. Members of the Commission and its 
committees shall be paid for their actual traveling and other expenses 
necessarily incurred in the performance of their duties. The Commission 
may employ expert clerical and professional aid and assistance; it may 
purchase stationery and other supplies; and it may do all things reasonably 
necessary and convenient in carrying out its purposes and duties. 
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