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March 13, 2024 

 

Dear Select Board Chair Kerrigan, and Members Mr. Allison and Ms. Turner,  

It is a pleasure to present this report to the Select Board. It is a privilege to live in a town where 
residents can have such access to the means by which we affect change. The ongoing work of 
these volunteers, the Select Board included, is fundamental to the success of Lancaster.  

This report reflects many hours of work, by many people, including those who are no longer on 
the committee. I am personally grateful to each committee member and staff liaison for their 
time, energy, and dedication to fulfilling the mandate of this committee. I am particularly 
grateful to my fellow committee members for their support in my role as chair. 

The Committee worked exceptionally well together, despite some differences of opinion, 
because of our collective goal: to make substantive recommendations, backed by data, that 
would reflect the feedback we received via the survey and informal interactions with residents. 
The collective goal motivated us to engage in respectful, thoughtful, reflective conversations. I 
am proud to report that all three recommendations considered by the committee for presentation 
to the Select Board were approved unanimously, with all members present.  

Importantly, we were diligent in producing recommendations that we believe fulfill our charge as 
mandated by residents at the Annual Town Meeting in May of 2022. “To provide a written report 
to Town Meeting…which recommends any amendments to bylaws and governing practices so as 
to improve the Town’s form of government and governance.”  

This report is presented in service of making Lancaster’s town government work better for 
residents, staff, and board and committee members. I ask that you, the Select Board, review and 
consider the report for what it is: the work of an appointed committee, voted into existence 
through Annual Town Meeeting. I present this report with a belief in the covenant our form of 
government stands for; may it be received in the same spirit. 

It has been an honor and a privilege to serve as the chair of this committee for the past several 
months. I thank you in advance for your feedback and considerations of the recommendations 
made within the report.  

 

Sincerely,  

Emily Taylor, Chair 

Ad Hoc Government Study Committee 
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Introduction 

Committee Background 
The Government Study Committee is an ad-hoc committee comprised of Lancaster residents 
whose mission “surrounds the need for the Town to review the efficacy of Lancaster’s current 
Form of Government and organizational structure. Additionally, the committee will recommend 
changes to Lancaster’s form of government and operations, as necessary, to reflect best practices 
and assure effective and equitable town management, policy adherence, and the timely and 
consistent delivery of excellent public service.”1. A key part of the mandate of the committee is 
to make a recommendation to the Select Board, via a non-binding report, as to whether Lancaster 
should pursue the creation of a Town Charter.  

At the May 2022 Annual Town Meeting (ATM), Lancaster residents voted on Warrant Article 11. 
Residents voted in favor of this article with a vote of 146 Yes, 12 No and 0 Abstaining. 

Source: 1 Warrant Article from May 2022 Annual Town Meeting 

Direction from Town Administrator 
“The Work of the GSC is critical for the Town to be successful in modernizing and conducting 
business in an efficient and effective manner. That said, there are many decisions and discussions 
which need to take place at the committee level. As members of the GSC, you will determine 

 
 
1 Appendix A 
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what may be in the best of Lancaster relative to its form of government and how Town business 
should be conducted. This affects Lancaster’s current and future community members and 
businesses.”2 

Committee Composition 
The Select Board solicited applications from residents to be part of this appointed, ad hoc 
committee. At the Select Board Meeting on June 15, 2022, the Select Board appointed Monica 
Tarbell, Steve Kerrigan, Emily Taylor, David Mallette, Christine Burke, Russ Williston, Anne 
Ogilvie, Jay Moody, and Sue Thompson to the committee. Fire Chief Michael Hanson and Police 
Chief Everett Moody were appointed as non-voting, ex-officio members. Town Administrator 
Kate Hodges was appointed as the Town Staff liaison.3 

The Committee convened on September 8, 2022. At that meeting, Steve Kerrigan was appointed 
as the Chair by a roll call vote of the committee members.  

Between November 2022 and October 2023, Ms. Tarbell, Ms. Thompson, Ms. Burke and Chief 
Hanson resigned from the committee. In October of 2023, Mr. Kerrigan stepped down from the 
committee. Jason Allison was invited to be the Select Board Representative, but declined. TA 
Hodges notified the committee that she had been reassigned by the Select Board and would no 
longer serve as the staff liaison. Chief Moody was appointed as the Town staff liaison. On 
November 6, 2023 Emily Taylor was elected the Chair and Anne Ogilvie was elected as Clerk by 
a roll call votes of the committee. Also in October of 2023, Susan Munyon was appointed to the 
committee.  

Member Jay Moody tragically passed away in January. Chief Moody stepped back from the day-
to-day of the committee’s work to focus on his increased role and responsibilities while Fire 
Chief Hanson is on leave. He has affirmed his interest in participating in the proposed Standing 
Committee.  

As of March 5, 2024, the members of the committee are Ms. Taylor, David Mallette, Susan 
Munyon, Anne Ogilvie, and Russ Williston.  

Meeting Frequency 
Between May of 2022, when the Town Meeting voted to approve the creation of the Government 
Study Committee and October of 2023, the committee met twelve times with Select Board 
member Kerrigan as chair. During that time, there were nineteen meetings scheduled, twelve 

 
 
2  Government Structure Overview. Hodges, Kate. August 16, 2022. Appendix B. 
3 Select Board (2022). VIII. Appointments and Resigna�ons: Government Study Commitee'. Minutes of Select 
Board Meeting 15 June 2022, Nashaway Room, Lancaster Town Hall. 
www.ci.lancaster.ma.us/sites/g/files/vyhlif4586/f/minutes/select_board_special_mtg_minutes_6.15.22.pdf 
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held, and seven canceled. Between October 30, 2023 and March 5, 2024 with Emily Taylor as 
chair, the committee scheduled ten meetings. Nine were held, and one canceled due to illness. 
Agendas and minutes for each of these meetings are available in the appendix to this report and 
on the town website. (Please note we are working on the backlog of minutes. In the interim, 
please refer to the recordings of the meetings as posted on the town website.) 
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Overview of Relevant Municipal and State Government Regulations 
Form of Government, MGL, Existing Town Bylaws, and Town Charter 
Imperative to the work of this committee, and to those considering its recommendations, is an 
understanding of the current Form of Government (FOG) of Lancaster, and the relationship 
between Massachusetts General Law (MGL), Existing Town Bylaws (sometimes referred to as 
“Town Code”), and a Town Charter. 

Current Form of Government 
The Town’s current governmental structure is Open Town Meeting – Select Board – Strong 
Town Administrator. 

MGL Authority 
Ultimately, Massachusetts General Law is the authority of record for non-Federal laws and 
regulations used in municipalities in Massachusetts.  

Home Rule Amendment of 1966 
“Massachusetts state law provides several routes for cities and towns to make changes in the 
organizational structure of local government: election of a charter commission and subsequent 
adoption of the commission’s proposed charter; a petition for enactment of special municipal 
legislation; and using bylaws and “permissive” legislation to enact structural change.” 

As summarized in the document “Government Structure Overview” (Appendix C), created by 
Town Administrator Kate Hodges on August 16, 2022:  

In Massachusetts, municipalities have limited powers under state law. A Home Rule 
Petition is a request from a community to the State for a new type of power from the 
Legislature. One example of this type of power is the ability to enact new tax regulations 
or exemptions from a certain aspect of state law. 

The strongest exercise of Home Rule rights for any community is through actions within 
that entity’s charter (or, once a charter change or creation has begun, through that 
community’s Charter Commission). In that process, the municipality can organize their 
own local government in a way that best meets the needs of their citizens…There are 
significant limitations to Home Rule rights including some local actions which require 
the approval of the State Legislature. 

It is important to note that while each governmental body has the ability to propose and 
accept their own Home Rule Petitions, local laws or regulations can only be upheld by 
the legislature if the laws and regulations proposed are deemed not to be in conflict with 
the Commonwealth’s Constitution or any of the MA General Laws. There are specific 
constitutional clauses (Amendment Article 89, Section 7) which reserve the State’s 
authority to regulate certain areas of local government – a veto, of sorts, to Home Rule 
Petitions. These include any municipality’s ability to: govern its elections; set levy limits; 
assess and collect revenues and taxes; design and implement processes relative to 
borrowing money or bonding capital projects; pledge a municipality’s credit; dispose of 
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parklands, conservation restrictions or open space; enact private or civil laws; or impose 
criminal penalties. 
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Work Phases 
The committee began meeting in September of 2022. The Committee met to discuss its charge 
and the question presented. Based on these discussions, the Committee developed a phased 
approach to the work:  

Phase 1: Articulation of Scope 

Phase 2: Data Collection, Evaluation and Synthesis 

Phase 3: Deliberation 

Phase 4: Report Development, Iteration and Submission  

Phase 1: Articulation of Scope 
During the first several meetings, the committee engaged in substantive discussions about the 
scope of the work, the technical components that would be referenced (i.e. Charter, Home Rule, 
Form of Government, MGL, etc.). These discussions led to a plan for how to engage in the work 
mandated.  
Phase 2: Data Collection, Evaluation and Synthesis 
The Committee deliberated on data collection methods and sources, ultimately agreeing on a 
combination of quantitative and qualitative methods. A brief summary of the Committee’s 
methods and key results are presented below.  

Benchmarking  
In order to understand how neighboring and similar towns have elected to organize their 
government, and to better understand the process of government study, a subcommittee was 
formed to conduct benchmarking. Members Christine Burke and Anne Ogilvie gathered 
information about 16 towns that were nearby and of similar population size to Lancaster. Two 
towns further away but of similar population size were also examined (Georgetown and 
Rowley). 

Ashburnham Georgetown  Princeton Stow Pepperell 

Ayer Harvard  Rowley West Boylston Sterling 

Berlin  Littleton  Rutland Westminster  

Bolton  Lunenburg  Shirley Boxborough  

Boxborough  Pepperell Sterling 
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For our benchmarking exercise, we looked at area, population size, and road miles in each town. 
We also examined government structure, including form of government, elected vs. appointed 
boards and committees, and residency requirements to serve on boards and committees. We also 
looked at financial characteristics such budget size and tax rates to get a sense of how Lancaster 
compared against peer towns in these areas. 

Lancaster was 5th largest in population size out of our 19 town sample at 8455, but this total 
includes the Souza-Baranowski Correctional Center, which houses an estimated 672 people. 
Accounting for the incarcerated residents brings the population to 7783, which would make us 
the 8th largest town by population. Lancaster is the 13th in area at 27.7 square miles, the 13th 
largest in the sample group by area and has 75.14 road miles, the 10th largest number of road 
miles amongst the 18 towns. 

We also collected benchmarking data on finances. Lancaster had the 11th largest overall budget 
in our sample, and the 7th largest school budget. We had the 3rd highest residential tax rate for 
FY2022, with only Bolton and Stow ahead of us, and the 7th highest average annual tax bill 
($7842). Lancaster ranked 15th out of 19 towns in Department of Revenue income per capita 
($40,295). 

 

Benchmark Findings 
Appendix E provides the benchmarking results.  

Form of Government and Town Charters 
 
Of the 18 peer towns that we looked at, all had Open Town Meeting forms of government and 
only five had charters: Ashburnham, Harvard, Lunenburg, Pepperell, and Stow. Four of the 
towns that did not have charters: Ayer, Boxborough, Sterling, and Westminster had chartered 
Government Study Committees in the last 6-15 years, but either the committees did not 
recommend a charter (Ayer, Boxborough, Sterling), or the charter was rejected by voters 
(Westminster). 

Select Board Size 
 
Select Board size was mixed within our sample towns. Nine towns had three-member boards, 
and nine towns had five-member boards. In Sterling, which currently has a three-member board, 
the Government Study Committee recommended a change to a five-person board that has not yet 
been adopted. The Sterling Government Study Committee cited the following benefits of a five-
member board in its recommendation:  
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• Promote diversity of the board and reduce the chances of divisive polarity of opinions 
that can be counterproductive to the proper functioning of the board. 

• Provide a lighter workload for each member which would encourage others to run for 
office, as the workload would be less intimidating. 

• Encourage more vigorous debate and decision-making. 

Executive Leadership 
The chief executive officer is the town administrator in all 18 benchmarked towns except for 
Lunenburg (the only town in our sample to have a town manager), and Sterling (where the SB 
has executive authority). 

Board Formation 
All 18 towns we benchmarked elect their Select Board, Moderator, Library Trustees, and School 
Committees. 17 towns elect their Planning Boards, with Harvard, MA being the only exception 
in our sample. Other popular elected boards in our sample towns were: Board of Assessors (13 
towns) and Board of Health (14). Lancaster is one of six towns that appoints, rather than elects 
the Board of Assessors. Lancaster is one of only three towns that elects the Board of Public 
Works, and one of only two towns that elects their Finance Committee. 

It is interesting to note that in 11/18 towns we examined, the Moderator has a more prominent 
role in appointing town officials to boards and committees. This appears to be done to balance 
the powers within town leadership. In these towns, the Moderator appoints members of the 
Finance Committee, and also shares appointing authority with the Select Board for various 
committees. Some towns also appoint members to committees by the authority of the town 
meeting body. Again, this appears to aim to balance or share the powers within town government 
to some degree. 

Residency Requirements for Board or Committee Membership 
Of the 18 towns we looked at, 17 had residency requirements that require board and committee 
members to be residents. Littleton, Rutland, and Westminster have added this residency 
requirement to their Town Codes. Of the 17 towns with residency requirements, five allow non-
residents such as property, business owners, or farmers to serve on boards related to their interest 
or expertise (such as the Economic Development Committees or Agricultural Commissions). 
Sterling lists no residency requirement on their website or in their bylaws and did not answer 
emails requesting if they had a residency requirement.   

Board Training and Filling Vacancies 
In an effort to better understand how similar towns train board members and help them perform 
effectively, we searched for board handbooks, orientation practices, and information systems. 
Nine out of 18 towns we looked at had published board handbooks that were tailored to town 
policies and practices. Topics ranged from appointment policies and practices, to duties, 
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attendance, vacancies, posting meetings, Open Meeting Law, codes of conduct, purchasing rules, 
public records policies, meeting room policies, and agenda formation. These were excellent 
resources and could be very helpful for board training and the development of more 
knowledgeable volunteer leaders in Lancaster. 

In addition to handbooks, six towns are using an online platform called Board and Committee 
Information System to house and organize all town board information. This platform has 
directories, lists vacancies, and has an online citizen engagement form that helps new residents 
and other interested citizens connect with the town to share their expertise. This kind of 
centralization of board information could be very useful to Lancaster. 

Several towns we sampled had published practices for filling board vacancies. For example, 
Ashburnham has a rolling board application process that accepts applications even when a 
committee is full, and defined two-week posting period for members when a vacancy occurs. 
And in West Boylston, the town code requires all town board chairs and department heads to 
report any vacancies to the Clerk by April 1st so that vacancies can be filled after May elections 
each year.  

These kinds of organizational supports for boards and committees could be very helpful to 
Lancaster, and the GS Committee recommends a future subcommittee review these findings and 
related tools and polices and make recommendations for Lancaster to adopt. 

 

Resident Survey Methodology 
From approximately May 2023 to June 2023 the Committee developed a survey, to be distributed 
to adult residents of Lancaster to solicit information and feedback about Lancaster’s form of 
government, its efficacy and opinions on ways to improve. TA Kate Hodges worked with Chiefs 
Hanson and Moody to draft the initial survey, basing it on similar surveys conducted by other 
Government Study Committees in Massachusetts towns. 

 
Distribution  
The survey was available to residents from September 25, 2023 to October 20, 2023. The 
committee gathered responses for the survey via a web-form based online survey service 
(SurveyMonkey.com) and via paper surveys made available in the Community Center and 
Library.4  

 
 
4 Appendix E: Full survey.  
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We gathered a total of 260 responses: 242 were submitted electronically and 18 were submitted 
via paper survey. The full survey is available as Appendix F. 

Committee Inclusion in Survey Distribution 
The survey was available from September 25 to October 20. During that time, the committee did 
not meet, and had not met since June 29, 2023. The survey was distributed via official town 
channels including the distribution lists for the Community Center, and the library. It was also 
posted by the town on the official town Facebook page. The committee was unfortunately not 
directly notified of the survey being distributed, except through the aforementioned channels, 
and was therefore unable to participate in alerting the community to the survey’s existence and 
availability.  
 

Limitations of the Survey 
Although generally intended to be a survey of Lancaster adults, respondents were not required to 
verify their age or Lancaster residency. One electronic respondent indicated they had lived in 
Lancaster for “0” years and 8 paper respondents did not self-report how many years they had 
lived in Lancaster. Only two respondents reported being less than 18 years old. 
 

Estimating the Adult Population in Lancaster at the Time of the Survey 
At the time of the 2020 US Decennial Census, there were 8441 residents in Lancaster. 17.7% 
(roughly 1494) were under Age 18, leaving 6,947 adults.  
 
The census population of Lancaster includes some number of incarcerated adults at the Souza-
Baranowski Correctional Center. They had no opportunity to respond to the survey, and should 
be excluded from the survey population. According to the “Weekly Inmate Count”5 published by 
the state for September 18, 2023 the prison population that week was 1074 against a maximum 
capacity of 1492.  
 
After the 9/25/2023 Special Town Election the Town Clerk reported that there were 5370 
registered voters in Lancaster. 

It seems reasonable to assume that the adult population of Lancaster at the time of the survey, 
excluding prisoners, was no more than 6,500. 
 

 
 
5 Appendix G: Full statistics from September 18, 2023 Weekly Inmate Count. 

https://www.mass.gov/doc/weekly-inmate-count-162020/download
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Survey Margin of Error 
The margin of error for the survey should be 6% at 95% confidence or 8% at 99% confidence, 
assuming the adult population at survey time was between 6,000 and 7,000. 

95% Confidence Level 
Population Sample SizeMargin of Error 
6000  260  5.95% 
6500  260  5.95% 
7000  260  5.96% 

99% Confidence Level 
Population Sample Size Margin of Error 
6000  260  7.83% 
6500  260  7.84% 
7000  260  7.85% 

 
 
Staff/Stakeholder Interviews 
The committee was unanimous in its belief that engaging town staff was central to the charge of 
the committee. The Committee identified discrete categories of individuals with knowledge and 
experience from whom to request individual interviews. The first group identified was Current 
Town Employees. The second group identified was Current or Former Town Employees or 
Officers from Nearby Towns, and the committee began the creation of a specific questionnaire 
for each of the groups.  

 
Unfortunately, the committee was not granted permission from the Town to conduct the 
confidential, anonymous survey with town staff. It is our fervent hope that this can be done 
under the purview of the proposed Standing Government Study Committee.  

 
Evaluation 
In November 2023, the Committee transitioned to data evaluation and analysis. Many survey 
responses, which are discussed further below, included thoughtful comments. In analyzing the 
quantitative and qualitative data from the survey, key informant interviews and observations of 
the committee, the GSC identified the most-cited “pain points” that were of high importance to a 
majority of survey respondents.  

Based on the survey data, the committee decided to focus on three discrete issues: 

1. Selectboard Size 
2. Appointed vs Elected Boards/Committees 
3. Residential Requirement for Serving on Elected/Appointed Boards/Committees 
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Areas Not Studied in Depth 
The committee initially intended to also focus on the Municipal Reporting Structure and Town to 
Resident Communications based on feedback from the Ex-Officio members and the Town 
Administrator, but were not given permission to conduct any focus groups or administer a 
confidential, anonymous survey to the staff. Thus, there was insufficient data to evaluate, and the 
committee could not study the issue, or make any recommendations.  

 

The committee was asked to review the data to determine if there was significant support for 
recommending a Charter Commission, with the purpose of creating a Town Charter. The survey 
did not indicate significant support for the creation of a Charter Commission. And, without 
access to Town Staff, the committee did not feel confident in a recommendation either way.  

 

Phase 3: Deliberation 
 
The committee deliberated and voted on its recommendations at a meeting on January 2, 2024. 
Two of these are specific recommendations on actions for the Select Board in the near-term. One 
of them is a less time-bound “summary of findings” that offers suggestions for future study.  

 

Recommendation 1: Creation of a Standing Government Study Committee 
APPROVED by 5-0-0 roll call vote on January 2, 2024 
This committee recommends, with the support of the Town Administrator, the development of a 
Standing Government Study Committee. The committee believes that a Standing Government 
Study committee is a critical component to fostering a culture of continual improvement in 
Lancaster’s municipal government.  

 

Recommendation 2: Include a warrant article on the May 2024 Annual Town 
meeting to begin the process of expanding the Select Board 

APPROVED by 5-0-0 roll call vote on January 2, 2024 
The Government Study Committee recommends that Lancaster put a proposal before Town 
Meeting in May 2024 that Lancaster begin the process to adopt a five-person select board. 

 (Suggested language for how to propose this at Annual Town Meeting can be found in the 
section outlining the rationale and describing in depth the recommendation.)  
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Recommendation 3: Continued Study on the Identified Boards/Committees to 
determine if elected boards would better serve the town’s needs.  

APPROVED by 5-0-0 roll call vote on January 2, 2024 
• Residents seem content to continue to directly elect boards: if a need is realized to 

convert an elected board to an appointed board, the town should be prepared to provide a 
rationale for the change. 

• Our survey identified a strong preference for an elected Zoning Board of Appeals 
among respondents. If the town pursues a charter, we might investigate whether an 
elected Zoning Board of Appeals would better fit the town’s needs.  

• Survey respondents indicated a preference for an elected Conservation Commission, 
which state law does not provide for. Residents might prefer the structure Wellesley has 
adopted: they elect members of a “Natural Resources Commission”, which in turn, 
appoints the 5 members of the “Wetlands Protection Committee”, which serves as the 
Conservation Commission. Wellesley created that structure by requesting special 
legislation. 

Recommendation 4: Residential Requirement for Serving on Elected/Appointed 
Boards/Committees 

APPROVED by 5-0-0 roll call vote on March 4, 2024 
That Lancaster put a proposal before the Annual Town Meeting in May 2024 to adopt a police 
that would limit the participation on Lancaster appointed and elected boards and committees to 
Lancaster residents.  

 

Phase 4: Report Development, Iteration and Submission 
 
The Ad Hoc Government Study Committee worked in January and February of 2024 to craft this 
report. The Committee presented a draft of the report at a Select Board Meeting on January 22, 
2024. The committee then iterated based on the Select Board’s feedback. The committee 
continued to review the iterative drafts to ensure agreement (votes were taken at several points).  
 
The Committee submitted an advance copy of the first two recommendations to the Select Board 
for inclusion on the Select Board meeting on March 18; these were submitted in advance to meet 
the approaching deadline for the warrant closing for the Annual Town Meeting.  
 
On March 12, 2024, the committee convened and approved the final draft; it was then submitted 
to the Select Board on March 15, 2024.  
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Recommendation 1: Development of a Standing Government Study 
Committee 
 

Introduction 
Lancaster, like all towns, is constantly evolving. The data gathered by the Ad Hoc Government 
Study Committee in the Fall of 2023 represents a snapshot in time. Through our work as a 
committee for the past year and a half, we have a renewed understanding of how the evolution of 
Lancaster will continuously demand a critical review of our town government so that it meets the 
needs of Lancaster.  

Summary Recommendation 
This committee recommends, with the support of the Town Administrator, the development of a 
Standing Government Study Committee. The committee believes that a Standing Government 
Study committee is a critical component to fostering a culture of continual improvement in 
Lancaster’s municipal government.  

Rationale 
In addition to our observations and conversations about the benefits of a Standing Committee, 
the Ad Hoc committee also draws evidence from a recent Department of Local Services Report. 

On September 18, 2023, the Financial Management Resource Bureau from the Department of 
Local Services, a state agency under the purview of the Massachusetts Department of Revenue 
submitted a report to the town. The report had been commissioned by the Select Board. It was 
presented at the Select Board Meeting on October 2, 2023.6 

The report explains its process as such:  

“At the request of the select board, the Division of Local Services (DLS) Financial 
Management Resource Bureau (FMRB) assessed Lancaster’s implementation of 
recommendations from our 1999 Financial Management Review and provided new 
recommendations based on current observations. As part of this update, we conducted 
interviews with the chairs of the select board and finance committee, town administrator, 
finance director/accountant, treasurer/collector, and assessor. We reviewed town financial 
data and other financial records. Throughout this project, we also consulted with the Division 
of Local Services’ Bureau of Accounts (BOA) and Bureau of Local Assessment (BLA).” 

 

 
 
6 Please see Appendix for full text of DLS Report.  
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The minutes from that meeting describe the presentation of the report to the Select Board (see 
below). Unfortunately, the audio-visual recording of the October 2, 2023, Select Board meeting 
was not on the Town website at the time this report was submitted (March 8, 2024). 

 

This report outlined valuable insights and recommendations for the further refinement of the 
scope of the Ad Hoc Government Study Committee. While it is incumbent on town residents to 
avail themselves of the resources posted on the town website, the Ad Hoc Government Study 
Committee regrets that the report was never explicitly shared with the Committee. It is also 
regrettable that the report was not on the agenda of the Select Board, as requested by Mr. 
Kerrigan, in the months following the initial presentation. 

Recommendations from DLS Report 
The report makes two recommendations that are, in particular, relevant to the Ad Hoc 
Government Study’s work. We will present one here, and one in Section 2 of this report.  

Consider Key Structural Changes Through the Government Study Committee 

“Lancaster’s town meeting authorized a government study committee in May 2022, citing the 
changing scope over government operations and the increased complexity of challenges facing 
local officials. The committee’s stated mission is to perform a comprehensive review of 
Lancaster’s form of government, structure, and operational methods and make recommendations 
for the town to better meet modern challenges. We recommend that the committee evaluate the 
following changes; 

Comprehensive Bylaw Review/Town Charter 

“Either through the committee as a whole or a subcommittee, review the town’s bylaws for 
recommendations to keep, amend, or delete (such as bylaws that are outdated, no longer 
applicable, or contradictory), or propose new bylaws for adoption. One point of focus should be 
ensuring that the bylaws outline responsibilities regarding budget preparation and clearly define 
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the roles of the select board, town administrator, finance director, and finance committee. In its 
review, the committee may recommend codifying the budget process through a town charter 
rather than town bylaws. An effective charter will document the town’s structure, list all 
appointed and elected positions, boards, and committees, and clearly define duties, 
responsibilities, and lines of accountability, while granting town officers the authority they need 
to fulfill their stated roles.” 

Benefits of a Standing Government Study Committee 
A standing Government Study Committee would allow Lancaster to continuously identify areas 
of opportunity for improving the functions of town government, rather than periodically 
reviewing the whole of the town government. It would provide a forum for issues of town 
governance to be thoroughly examined. This ongoing, thorough examination of discrete topics 
would allow the level of detail and depth of analysis of something as complex and consequential 
as a town government deserves.  

Proposed Membership, Organization, and Responsibilities 
The Ad Hoc Government Study Committee has drafted a Warrant Article, outlining the mandate 
of the proposed Standing Government Study Committee. (next page) 
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Draft Warrant Article: Adapted from the Ipswich Warrant Article 
ARTICLE ____ 

Government Study Committee 
Select Board 

To see if the Town will vote to amend Chapter 17 of the Town of Lancaster’s General Bylaw by inserting 
new sections in Article XIII, as follows: 

Article XI  Town Government Study Committee 

§17-47 Membership and Organization 

A. The Town Government Study Committee will consist of five (5) members. Two (2) members will 
be appointed by the Select Board. One (1) member will be appointed by the Finance Committee. One (1) 
member will be appointed by the Board of Public Works. One (1) member will be appointed by the Town 
Moderator.  
B. The members will serve three-year terms that begin on the first day and end on the last day of the 
Town of Lancaster fiscal years, except that the end dates of the terms will be staggered by shortening 
some of the initial terms after the establishment of this committee. The initial terms for all five members 
will begin on the first day of the fiscal year following initial approval of this Committee at Town 
Meeting. The initial term for the two members to be appointed by the Select Board will end three full 
fiscal years later on the last day of that fiscal year. The initial term for the member to be appointed by the 
Finance Committee will end two full fiscal years later on the last day of that fiscal year. The initial term 
for the member to be appointed by the Town Moderator will end on last day of that first fiscal year.  
C. Vacancies among the members that will be appointed by the Select Board, Finance Committee or 
Board of Public Works will be filled by those boards by selecting the member during a meeting and 
submitting the new member in writing to the Town Clerk.  The Town Moderator will fill a vacancy of the 
member they select by submitting a new member in writing to the Town Clerk. 
D. The Government Study Committee will reorganize at the first meeting following the appointment 
of any new member to the committee or resignation of any Committee officer. The Committee’s officers 
will be Chair and Clerk. The Chair is responsible for posting the Committee’s meeting agendas and 
leading the Committee’s meetings. The Clerk is responsible for ensuring that written minutes of the 
committee are prepared and submitted to the Committee for approval. At any meeting where the Chair is 
absent, or if no current member of the Committee is the Chair, the Clerk will assume the additional 
responsibilities of Chair. 

§17-48 Responsibilities. 

A. Reports: before March 1st of each year the Committee will approve and submit a report with their 
annual recommendations to the Select Board. The Committee may review the Town Bylaws, 
opportunities to improve town government, or topics referred to it by another town body.  
B. Best Practices Guide: the Committee will research, develop, and maintain a town “Best Practices” 
guide advising town’s public bodies on how best to operate, hold meetings and communicate with the 
town. The Committee should distribute the guide to town bodies in May each year. 
C. Contribution to the Town’s Annual Report: the Committee will submit a report to the town’s 
“Annual Report” each year detailing the Committee’s activities and the progress of the Town’s public 
bodies in adopting the Committee’s “Best Practices.” or act in any manner relating thereto.  

## END OF DRAFT ARTICLE ## 
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Considerations 
Considerations pertaining to structure and eligibility identified by the Ad-Hoc Government Study 
Committee, and submitted for consideration, include but are not limited to; 

• Determination of whether someone can serve on another board during their term on the 
GSC 

• If town employees will be eligible to serve on the committee, if residents.  

Potential Topics for Proposed Standing Committee to Study 
The mandate and scope of the initial Ad-Hoc Government Study Committee, as presented to the 
Committee by the Town Administrator in May of 2022, outlined the roles and responsibilities of 
the committee. The Ad-Hoc Government Study Committee has reviewed this list and the data 
collected in the Fall of 2023 and proposes the following be considered for defining the mandate 
of the Standing Committee’s work. (Please see Appendix B for the complete list as presented by 
the Town Administrator.) 

The Ad-Hoc Government Study Committee has compiled a list of topics about which we 
observed interesting data, but were unable to study during our term of service. They were 
identified by parsing the quantitative data collected via the survey and the review of the open-
ended question responses. Please see Appendix H for complete transcription and analysis of the 
open-ended questions.  

The topics identified by the Ad-Hoc Government Study Committee as meriting more study are; 

Annual Town Meeting Organization  
• scheduling, mechanics of voting, and accessibility 

Town-to-Resident Communications 
• quality, consistency, frequency 

In-Depth Look at Bylaws, Determination of Solutions 
• find inefficiencies, determine if they can/should be rectified by amending bylaws or if a 

Charter is required 

Coordination Across and Between Boards and Committees 
• alignment, cooperation, consultations 
• reviewing board activity to support boards in being filled and meeting regularly 
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Suggested Considerations for Mandate 
The Ad-Hoc Government Study Committee recommends that the mandate take into 
consideration; 

• Determination of topics to be studied 
• How the topics are triaged 
• A well-defined process for evaluating recommendations and providing actionable 

feedback 
• A well-defined process for how to ratify approved recommendations 

Precedence 
A standing government study committee has precedence in Ipswich, Massachusetts, where a 
standing GSC was voted into being in 1962.  In 2022, the existence of the committee was 
formalized in the Ipswich Town Bylaws.7 

 

END OF SECTION 
 

 
 
7  Ipswich Town Bylaws. Accessed via ecode260.org 
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Recommendation 2: Expanding Select Board from 3 to at Minimum 5 
Members  
Introduction 
The Lancaster Select Board 
“The Town Bylaws and General Laws of Massachusetts grant the Select Board broad powers to 
govern the Town. Currently, the Lancaster Select Board has three members who are elected to 
serve three-year terms, as defined by Bylaw. 

The Select Board [appoints] more than 20 boards and committees (permanent and ad hoc). The 
Select Board acts as the primary policy-making body for a wide variety of issues, which affect 
the Town's development and provision of services. They recommend the budget to the Annual 
Town Meeting, approve the reorganization of Town departments; provide oversight for matters in 
litigation; and act as the licensing authority for a wide variety of licenses and permits. The Select 
Board also [enacts] Rules and Regulations for such matters as traffic control, underground wiring 
and street lighting.”8 

Summary Recommendation 
The Ad-Hoc Government Study Committee recommends that Lancaster put a proposal before 
Town Meeting in May 2024 that Lancaster begin the process to adopt a five-person select board. 
We have included a draft warrant article in this report.  

Rationale 
There are two main sources of data, including qualitative and quantitative, that support the 
recommendation that residents in Lancaster have the opportunity to vote on whether the town 
should begin the process of expanding the Select Board.  

Source 1: Department of Local Services Report, September 2023.  
On September 18, 2023, the Financial Management Resource Bureau from the Department of 
Local Services, a state agency under the purview of the Massachusetts Department of Revenue 
submitted a report to the town. The report had been commissioned by the Select Board. It was 
presented at the Select Board Meeting on October 2, 2023. Please see Appendix I for the report 
in its entirety.  

The report explains its mandate and process as such:  

 
 
8 Town Website. htps://www.ci.lancaster.ma.us/administra�on-select-board Accessed 1.1.24. 

http://www.ecode360.com/?custId=LA2689
http://www.mass.gov/legis/laws/mgl/index.htm
https://www.ci.lancaster.ma.us/administration-select-board
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“At the request of the select board, the Division of Local Services (DLS) Financial 
Management Resource Bureau (FMRB) assessed Lancaster’s implementation of 
recommendations from our 1999 Financial Management Review and provided new 
recommendations based on current observations. As part of this update, we conducted 
interviews with the chairs of the select board and finance committee, town administrator, 
finance director/accountant, treasurer/collector, and assessor. We reviewed town financial 
data and other financial records. Throughout this project, we also consulted with the Division 
of Local Services’ Bureau of Accounts (BOA) and Bureau of Local Assessment (BLA).” 

The minutes from that meeting describe the presentation of the report to the Select Board (see 
below). Unfortunately the audio-visual recording of the October 2, 2023, Select Board meeting is 
not available on the Town website as of this report’s submission. 

 

Of relevance to the Ad Hoc Committee’s recommendation to prepare a warrant article 
authorizing the town to begin the process of expanding the Select Board to 5 members is 
the following: 

“We [DLS Report] recommend considering an increase of select board membership from 
three to five members. Two more members may allow discussion and deliberations to 
continue past where a three-member board could find itself deadlocked. Additionally, this 
would aid in the formation of subcommittees and liaising with other boards and 
committees, expanding communication with a reduced risk to open meeting law 
violations.” 

While it is incumbent on town residents to avail themselves of the resources posted on the town 
website, the Ad Hoc Government Study Committee regrets that the report was never explicitly 
shared with the Committee. This additional data should be considered when assessing this 
recommendation. 
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Source 2: Benchmarking 

Orienting Lancaster in the Massachusetts Municipal Landscape 
There are 351 towns/cities in Massachusetts. Of those, 292 communities utilize a “Select Board – 
Town Meeting” form of government. 

• One has 7 Select Board members (Wakefield) 
• 148 have five Select Board members 
• 143 have three Select Board members 

Benchmarking 
The GSC conducted a benchmarking exercise as part of our research. We looked at eighteen (18) 
towns that are geographically, economically and demographically similar (though not identical) 
to Lancaster. We looked specifically at the size of the Select Board in each town. Nine (9) of 
them had five-person select boards, and nine (9) had three-person select boards. The average 
population of the benchmarked towns with a three (3) person Select Board was 6,380 (rounded to 
the nearest whole number). The average population for benchmarked towns with a five (5) 
person Select Board was 7,992 (rounded to the nearest whole number).  

Lancaster has a population of approximately 8,400 people, which includes the inmate population 
at the Souza-Baranowski. The incarcerated individuals at Souza-Baranowski, though, do not vote 
in Lancaster municipal elections or participate in Town Meeting, and therefore should not be 
included in the population total when discussing the Select Board. There are, as of September 18, 
2023, 1,074 inmates at Souza-Baranowski. Therefore, the relevant population of Lancaster for 
the purposes of discussing a select board is 8,394-1,074, or 7,320. 

With a population of approximately 7,320 people being represented by the Select Board in 
Lancaster, the town is ~600 residents shy of the average population for a town with a five-person 
board, and ~800 higher than the average population of the towns that have a three-person board.
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Towns with a Select Board Population  Five Person Select Board Population 
Princeton 3,499  Boxborough 5,425 

Berlin 3,674  Harvard 5,844 
Bolton 5,378  Rowley 6,131 

Ashburnham 6,341  Stow 7,133 
Shirley 7,279  West Boylston 7,855 
Sterling 8,190  Georgetown 8,416 

Westminster 8,275  Rutland 9,169 
Ayer 8,400  Littleton 10,141 

Pepperell 11,577  Lunenburg 11,816 

Average population 6,957  Average population 7,992 

 

Resident Survey Response 
Question 10 
The GSC administered a survey of residents in the Fall of 2023. Question 10 addressed the size 
of the Select Board. The exact text of the question was: 

“The Select Board (SB) is currently made up of three (3) members. Communities with a 
SB/Town Meeting Form of Government have the ability to elect a three (3) member, five (5) 
member or seven (7) member Board. What do you believe to be the most advantageous number 
of SB members for Lancaster?” 

The available responses were “Three (3) Members)”, “Five (5) Members”, “Seven (7) 
Members”, “I do not have enough information to make a recommendation” and “I do not have a 
preference on the number of members”.  

Response 
Two hundred and forty-two (242) people responded to this question, from a total of two hundred 
and twenty-nine (259) surveys received.  

Key insights:  

• 18.6% of people indicated that the most advantageous number of Select Board members 
for Lancaster is 3 

• 51.4% of people indicated that the most advantageous number of Select Board members 
for Lancaster is 5 

• 7.85% of people indicated that the most advantageous number of Select Board members 
for Lancaster is 7 
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• 18.18% of people indicated they did not have enough information to make a 
recommendation on the most advantageous number of Select Board members for 
Lancaster 

• 6.61% of people indicated they had no preference on the most advantageous number of 
Select Board members in Lancaster 

In summary, 59.25% of people indicated that the most advantageous number of Select 
Board members for Lancaster is at least 5.9  

Based on this data, the committee sees considerable support for expanding the Select Board. In 
the spirit of Lancaster’s Form of Government - Open Town Meeting - the committee 
recommends that the Town be presented with the option to begin the process of expanding the 
select board (by authorizing the Select Board to request Special Legislation) at the Annual Town 
Meeting in May 2024. 

Please see a draft warrant article for consideration on the following page.  

 
 
 

  

 
 
9 Appendix I. 
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Draft Warrant Article 
ARTICLE  ____ 

Government Study Committee: Select Board Expansion 
To see if the Town will vote to authorize the Select Board to file a petition with the General Court to 
enact legislation which would provide that notwithstanding any other general law or special law to the 
contrary, that at the next annual town election after passage of such legislation, but not earlier than the 
2026 Annual Town Election, the Lancaster Select Board shall consist of five (5) members, and which 
would provide, without limitation, a process for an election to fill the two (2) new positions, for no 
change to the term of office of then currently serving members, and for staggered terms of the five (5) 
members of the Select Board; provided that the General Court may reasonably vary the form and 
substance of the requested legislation within the scope of the general public objectives of the petition; and 
to act on anything relating thereto.  The requested legislation is as follows: 

AN ACT increasing the membership of the Select Board of the Town of Lancaster 

Be it enacted by the Senate and House of Representatives in General Court assembled, and by the 
authority of the same, as follows: 

SECTION 1.      
Notwithstanding any provision of any general or special law to the contrary, the number of members of 
the Select Board of the Town of Lancaster shall be increased from three (3) to five (5). The Select Board 
shall annually elect a chairperson from among its members. 

SECTION 2. 
At the first Annual Town Election following acceptance of this act by the voters of the Town, but in no 
event prior to the 2026 Annual Town Election, three (3) Select Board members shall be elected.  The 
candidate receiving the highest number of votes in that election shall serve a three (3) year term, the 
candidate receiving the second highest number of votes shall serve a two (2) year term, and the candidate 
receiving the third highest number of votes shall serve a one (1) year term. Thereafter, as the terms of 
Select Board members expire, successors shall be elected for terms of three (3) years. 

The terms of those members currently serving as Select Board members at the time of adoption of this act 
shall be unchanged by the adoption of this act. 

SECTION 3.        
This act shall be submitted for acceptance to the voters of the Town of Lancaster at the next Annual or 
Special Town Election following its passage, in the form of the following question which shall be placed 
on the official ballot: 

“Shall an act passed by the General Court entitled, ‘An Act increasing the membership of the Select 
Board of the Town of Lancaster’ be accepted?”   If a majority of the votes cast in answer to the question 
is in the affirmative, sections 1 and 2 of this act shall thereupon take effect, but not otherwise. 

 
SECTION 4.       
Section 3 of this act shall take effect upon its passage. 

 

END OF DRAFT WARRANT 

END OF SECTION 
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Recommendation 3: Elected or Appointed Local Boards 
Introduction 
Lancaster’s municipal government includes a mix of elected and appointed boards. Members of 
elected boards are chosen at the Annual Town Election (ATM) each May. With a handful of 
exceptions, the members of appointed boards are chosen by the Select Board from a pool of 
applicants. 

The Ad-Hoc Lancaster Government Study Committee reviewed the current town boards and 
committees, attended a webinar that discussed the rationale for selecting a board by either 
appointment or election, and conducted a survey to gauge public preference regarding some of 
the town’s boards. 
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Review of Current Permanent Town Boards: How are they currently selected? 

 

Lancaster 
Board 

How Selected 
Currently? 

Options for Selection per Existing Bylaws and/or Massachusetts General Law 
(MGL) 

Select Board Elected Must be Elected 
 
“Every town at its annual meeting shall in every year when the term of office of any 
incumbent expires, and except when other provision is made by law or by charter, choose 
by ballot from its registered voters the following town officers…Three or more selectmen 
for the term of not more than three years” (MGL Chapter 41, Section 1) 
 

Planning Board Elected Could be Elected or Appointed 
 
Established as it exists at Town Meeting 2/10/1947 via question 27, to form a board as 
allowed by MGL Chapter 41 Section 81A: “…Such members shall in cities be appointed by 
the mayor, subject to confirmation by the city council and in towns be elected at the annual town 
meeting or be appointed in such manner as an annual town meeting may determine.” 

Conservation 
Commission 

Appointed by 
the Select 
Board 

Must be Appointed 
 
One community has obtained special legislation to alter its Conservation Commission: 
Wellesley. According to Michelle Girard, MACC Education Coordinator on 11/27/2003, 
“MACC is aware that voters in the Town of Wellesley elect members of the Natural Resources 
Commission, which in turn, appoints the 5 members of the Wetlands Protection Committee, which 
serves as the Conservation Commission.” 

Library Trustees Elected Could be Elected or Appointed 
 
MGL Chapter 78, Section 10: 
“A town which raises or appropriates money for the support of a free public library, or 
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Lancaster 
Board 

How Selected 
Currently? 

Options for Selection per Existing Bylaws and/or Massachusetts General Law 
(MGL) 

free public library and reading room, owned by the town, shall, unless the same has been 
acquired entirely or in part through some gift or bequest which contains other conditions 
or provisions for the election of its trustees, or for its care and management, which have 
been accepted by the town, elect by ballot at a meeting a board of trustees consisting of 
any number of persons, male or female, divisible by three, which the town determines to 
elect.” 
 
Lancaster Bylaws 17-5: 
“The Board of Library Trustees shall be comprised of six members to be elected.”  

Board of Health Elected Could be Elected or Appointed 
 
MGL Chapter 41, Section 1: 
“Every town at its annual meeting shall in every year when the term of office of any incumbent 
expires, and except when other provision is made by law or by charter, choose by ballot from its 
registered voters the following town officers for the following terms of office…Three or more 
members of the board of health for the term of one or more years if the town provides for such 
board, otherwise the selectmen shall act as a board of health.”  

Zoning Board of 
Appeals 

Appointed by 
the Select 
Board 

Could be Appointed or Elected 
 
Could be made elected, or appointed by another body, via a local charter. 
 
“Any board of appeals established hereunder shall consist of three or five members who, unless 
otherwise provided by charter, shall be appointed by the mayor, subject to the confirmation by the 
city council, or by the selectmen” (MGL Chapter 40A, Section 12) 

Board of Public 
Works 

Elected Could be Elected, Appointed, or Select Board could act as Board of Public Works 
 
MGL Chapter 41, Section 69D 
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Lancaster 
Board 

How Selected 
Currently? 

Options for Selection per Existing Bylaws and/or Massachusetts General Law 
(MGL) 

“Any town which has accepted the provisions of sections sixty-nine C to sixty-nine F, inclusive, 
shall elect in the following manner a board of public works, hereinafter called the board, to consist 
of three members.”  
 
Town would use the procedure in MGL Chapter 41 Section 21 to change method. 

Economic 
Development 
Committee 

Appointed by 
the Select 
Board 

Could be Appointed or Elected 
 
Lancaster Bylaws 17-45: 
“The Economic Development Committee shall be comprised of five members appointed by the 
Select Board as follows: two members to be appointed for one year, two for two years, and three 
for three years. Thereafter, each member shall be appointed to a three-year term, as each term 
expires.”  

Board of Assessors Appointed by 
the Select 
Board 

Could be Appointed or Elected 
 
MGL Chapter 41, Section 24: 
“There shall be one, three, five, seven or nine assessors in every city and one, three or five 
assessors in every town. The assessors in every city and town shall be elected or appointed as 
otherwise provided by law; but as nearly one-third of their number as may be shall be elected or 
appointed annually, each to hold office for three years and thereafter until his successor is duly 
elected or appointed.” 

Finance Committee Elected Could be Appointed or Elected 
 
MGL Chapter 39, Section 16: 
“Every town whose valuation for the purpose of apportioning the state tax exceeds one million 
dollars shall, and any other town may, by by-law provide for the election or the appointment and 
duties of appropriation, advisory or finance committees, who shall consider any or all municipal 
questions for the purpose of making reports or recommendations to the town; and such by-laws 
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Lancaster 
Board 

How Selected 
Currently? 

Options for Selection per Existing Bylaws and/or Massachusetts General Law 
(MGL) 

may provide that committees so appointed or elected may continue in office for terms not 
exceeding three years from the date of appointment or election.” 
 
Lancaster Bylaws 17-1: 
“There shall be a standing Finance Committee consisting of five members elected at large. The 
members of the Finance Committee shall be elected for alternating three-year terms.” 
  

Recreation 
Committee 

 
Could be Appointed or Elected 
 
Lancaster Bylaws 17-10: 
“The Recreation Committee shall be comprised of seven members appointed by the Select Board 
as follows: two members to be appointed for one year, two for two years, and three for three 
years. Thereafter, each member shall be appointed to a three-year term, as each term expires.” 

Housing Authority Appointed by 
Select Board 

Could be Appointed or Elected 
 
MGL Chapter 121B, Section 5: 
“Every housing and redevelopment authority shall be managed, controlled and governed by five 
members, appointed or elected as provided in this section, of whom three shall constitute a 
quorum.” 
 
Lancaster Bylaws 104-1: 
“The Lancaster Housing Authority is organized pursuant to the provisions of MGL c. 121, § 26K, 
and acts in amendment thereof and in addition thereto.” 
(Section was repealed) 
  

Taxation Aid 
Committee 

Appointed by 
Select Board 

Must be Appointed 
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Lancaster 
Board 

How Selected 
Currently? 

Options for Selection per Existing Bylaws and/or Massachusetts General Law 
(MGL) 

MGL Chapter 60 Section 3D: 
“In any city or town establishing an aid to the elderly and disabled taxation fund, there shall be a 
taxation aid committee to consist of the chairman of the board of assessors, the city or town 
treasurer and three residents of the city or town to be appointed by the mayor or board of 
selectmen as the case may be.” 
 
Lancaster established this fund at the 1999 Annual Town Meeting. 

Historical 
Commission 

Appointed by 
Select Board 

Must be Appointed 
 
MGL Chapter 40, Section 8D: 
“…in towns they shall be appointed by the selectmen, excepting towns having a town manager 
form of government, in which towns appointments shall be made by the town manager, subject to 
the approval of the selectmen.” 

Energy 
Commission  

Appointed by 
Select Board 

Must be Appointed 
 
Could not identify how this committee was established. 
 
MGL Chapter 40, Section 8I: 
“A city or town which accepts this section may establish an energy resources commission, 
hereinafter called the commission, for the promotion and development of the energy resources of 
said city or town… in towns the members shall be appointed by the selectmen, except that in 
towns having a manager form of government appointments shall be made by the town manager, 
subject to the approval of the selectmen” 

Cultural Council Appointed by 
Select Board 

Must be Appointed 
 
MGL Chapter 10, Section 58: 
“Local cultural councils shall consist of at least five and not more than twenty-two members to be 
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Lancaster 
Board 

How Selected 
Currently? 

Options for Selection per Existing Bylaws and/or Massachusetts General Law 
(MGL) 

appointed by the mayor of a city, the city manager in a city having a Plan D or E form of 
government, the board of selectmen of a town or the executive officer in a town having a town 
council form of government.” 

Council on Aging Appointed by 
Select Board 

Could be Elected or Appointed 
 
Lancaster Bylaws 17-20: 
“Regular Members. Until June 30, 2023, said Council shall consist of nine regular members, after 
which time said Council shall consist of five regular members. All members shall be at-large and 
appointed by the Select Board. Regular members shall be appointed on a rotating basis, each for a 
term of three years.” 

Community 
Preservation Act 
Committee 

Appointed Could be Elected or Appointed 
 
Lancaster Bylaws 17-39: 
“…the Committee members shall be as follows: 
1. One member of the Planning Board (created by MGL c. 41, § 81a) as designated by the Board 

for a term of three years. 
2. One member of the Conservation Commission (created by MGL c. 40, § 8C) as designated by 

the Commission for a term of three years. 
3. One member of the Historical Commission (created by MGL c. 40, § 8D) as designated by the 

Commission for a term of three years. 
4. One member of the Recreation Committee (created by MGL c. 45, § 2) as designated by the 

Board for a term of three years. 
5. One member of the Housing Authority Board (created by MGL c. 121B, § 3) as designated by 

its Board of Directors for a term of three years. 
6. Two at-large members of the general public, not Town employees or currently holding elected 

or appointed positions, for a term of three years, as designated by the Select Board.” 
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Lancaster 
Board 

How Selected 
Currently? 

Options for Selection per Existing Bylaws and/or Massachusetts General Law 
(MGL) 

Commission on 
Disability 

Appointed by 
Select Board 

Must be Appointed 
 
MGL Chapter 40, Section 8J: 
“in towns they shall be appointed by the selectmen, except towns having a town manager form of 
government, in which towns appointments shall be made by the town manager, subject to the 
approval of the selectmen and except towns having a town council form of government, the town 
manager. A majority of said commission members shall consist of people with disabilities, one 
member shall be a member of the immediate family of a person with a disability and one member 
of said commission shall be either an elected or appointed official of that city or town.” 

Animal Control 
Commission 

Appointed by 
Select Board 

Could be Appointed or Elected 
 
Lancaster Bylaws 10-8 D: 
“The Commission shall consist of not less than five nor more than seven members who shall be 
appointed by the Select Board. Membership should include a cross section of the community and 
include individuals with professional knowledge pertinent to the member’s responsibilities, (i.e., 
an attorney, veterinarian, police officer, humane society representative, etc.).” 

Agricultural 
Commission 

Appointed by 
Select Board 

Must be Appointed 
 
MGL Chapter 40, Section 8L (f): 
“In a town, the members of the commission shall be appointed after a public hearing by the board 
of selectmen; provided, however, that in a town having a town manager form of government, the 
appointments shall be made by the town manager subject to the approval of the board of 
selectmen.” 

Affordable Housing 
Trust 

Appointed Could be Appointed or Elected 
 
Lancaster Bylaws 17-24: 
“There shall be a Board of Trustees of the Lancaster Affordable Housing Trust Fund (the 



39 
 
 

Lancaster 
Board 

How Selected 
Currently? 

Options for Selection per Existing Bylaws and/or Massachusetts General Law 
(MGL) 

"Board"), composed of one ex officio non-voting member and five voting members. The 
Town Administrator or the Town Administrator's designee shall serve as the ex officio 
member. The voting members shall include: a member of the Select Board (chosen by the 
Select Board) and four members appointed by the Select Board. Members must be 
residents of the Town of Lancaster.” 

Board of Registrars Appointed Must be Appointed 
 
MGL Chapter 51, Section 15: 
“Except as provided in section seventeen, there shall be in every city, other than one having a 
board of election commissioners or an election commission, and in every town a board of 
registrars of voters consisting of the city or town clerk and three other persons who shall, in a city, 
be appointed by the mayor, with the approval of the aldermen, and in a town, by a writing signed 
by the selectmen and filed with the town clerk.”  



40 
 
 

Lancaster 
Board 

How Selected 
Currently? 

Options for Selection per Existing Bylaws and/or Massachusetts General Law 
(MGL) 

Personnel Board Appointed May be Elected or Appointed 
 
Chapter 41, Section 108C: 
“A town may consolidate, in a single chapter or article, all provisions of its by-laws pertaining to 
the administration of its personnel, including, among other things, the compensation plan 
established pursuant to paragraph (b) of section five of chapter thirty-one, the plans established 
pursuant to section one hundred and eight A of this chapter, and any by-laws adopted pursuant to 
section twenty-one A of chapter forty, and may provide by by-law for the establishment of a 
personnel board or other agency for the purpose of administering said plans or other provisions of 
its by-laws pertaining to personnel, determining any questions arising thereunder, and advising the 
town in any matters pertaining thereto; provided, however, such consolidated by-law shall not be 
subject to the approval of the attorney general as provided in section thirty-two of chapter forty.” 
 
Lancaster Bylaws 140-3: 
This Personnel Bylaw shall be administered by a Personnel Board, consisting of three voting 
members appointed by the Select Board. 
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Rationale for deciding whether a board should be appointed or elected 
 
Members of the Committee attended a “Form Government” webinar featuring a panel of experts, 
hosted by the Massachusetts Municipal Association, on November 30th, 2023.  

Some rationale for selecting a committee by appointment or elections was discussed. Among the 
considerations mentioned: 

• State Requirements: in some cases the state requires that a board be elected, like the 
Select Board, or appointed, like the Conservation Commission. 

• Desire for Direct Voter Control: the town may simply prefer to directly select members of 
decision-making boards. 

• Desire for Board Diversity: if a board is appointed, the board responsible for appointing 
its members can work to seat a board that reflects a broader sample of the community.  

• Need to include members who are not town residents: as only town residents can stand 
for election, only town residents can fill elected positions. For this reason, positions like 
“Treasurer” and “Town Clerk” are often appointed now, so that communities can recruit 
outside of their borders. 

• Desire for contested elections: if there are unlikely to be contested elections for seats on a 
board, it may be more desirable to appoint members to that board. 

Survey Results Related to this Topic 
The Government Study Committee surveyed town residents in Fall 2023 about a number of 
matters relating to town government. Among them were questions about resident preference in 
regard to elected or appointed local boards. The specific survey questions were: 

Currently Elected Committees/Boards 

• Should the Board of Health be elected or be appointed by the select board? 
• Should the Finance Committee be elected or be appointed by the Select Board or 

Moderator? 
• Should the Library Board of Trustees be elected or be appointed by the Select Board? 
• Should the Planning Board be elected or be appointed by the Select Board? 
• Should Public Works Commissioners be appointed or be elected? 

Currently Appointed Committees/Boards 

• Should the Conservation Commission be appointed or elected? 
• Should the Zoning Board of Appeals be appointed or elected? 
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Responses for Currently Elected Boards 

 
Board of 
Health 

Finance 
Committee 

Library 
Trustees 

Planning 
Board 

Public 
Works 

Number of Responses/Percentage 
of Total Responses # % # % # % # % # % 
Remain Elected 172 66% 199 77% 186 72% 212 82% 172 66% 
Be Appointed by SB 35 14% 22 8% 40 15% 26 10% 49 19% 
No preference 50 19% 22 8% 31 12% 19 7% 35 14% 
Be appointed by Moderator* N/A N/A 9 3% N/A N/A N/A N/A N/A N/A 
Blank 2 1% 2 1% 2 1% 2 1% 3 1% 
Other 0 0% 5 2% 0 0% 0 0% 0 0% 
Total recorded responses 259 - 259 - 259 - 259 - 259 - 
 

Responses for Currently Appointed Boards 

 
Conservation 

Committee 
Zoning Board of 

Appeals 
Number of Responses/Percentage of Total 
Responses # % # % 
Be Elected 139 54% 156 60% 
Remain Appointed 74 29% 67 26% 
No preference 44 17% 34 13% 
Blank 3 1% 2 1% 
Total recorded responses 259 100% 259 100% 
 
In all cases, respondents preferred an elected board over an appointed board. For the 
Zoning Board of Appeals and Conservation Commission, both of which are currently 
appointed boards, that seems to indicate a preference for a change. 

Note on Process 

Survey respondents indicated a preference for elected boards over appointed boards, given a 
binary choice between the two. Survey respondents considering a binary choice might not have 
considered (or been aware) that the town would need to assess whether MGL requirements make 
a change impossible or impractical. In some cases, Massachusetts law requires that a board be 
elected or appointed, and in other cases, it is a decision we can make locally. 
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Conclusions and Recommendations 
 
What we learned through this study could be used to guide future town decisions, or as a topic 
for future studies:  

• Residents seem content to continue to directly elect boards: if a need is realized to 
convert an elected board to an appointed board, the town should be prepared to provide a 
rationale for the change. 

• Our survey identified a strong preference for an elected Zoning Board of Appeals 
among respondents. If the town pursues a charter, we might investigate whether an 
elected Zoning Board of Appeals would better fit the town’s needs.  

• Survey respondents indicated a preference for an elected Conservation Commission, 
which state law does not provide for. Residents might prefer the structure Wellesley has 
adopted: they elect members of a “Natural Resources Commission”, which in turn, 
appoints the 5 members of the “Wetlands Protection Committee”, which serves as the 
Conservation Commission. Wellesley created that structure by requesting special 
legislation. 

 

END OF SECTION 
 

 
  



44 
 
 

Recommendation 4: Residential Requirement for Serving on 
Elected/Appointed Boards/Committees 
Introduction 
As reviewed in the benchmarking findings, of the 18 towns we looked at 17/18 have a residency 
requirement for board, commission, and committee appointments. Three towns: Littleton, 
Rutland, and Westminster have added this residency requirement to their Town Codes.  

Summary Recommendation 
The Ad-Hoc Government Study Committee recommends that Lancaster put a proposal before 

Town Meeting in May 2024 that Lancaster adopt a residency requirement to serve on town 
boards, commissions, and committees. 

We have included a draft warrant article in this report. 

Rationale 
The committee deliberated this topic on multiple occasions, taking the benchmarking and town 
resident survey data into account, and looking at how other Massachusetts towns beyond our 
benchmarked peers have handled this topic.  

Respondents to the fall 2023 survey expressed an overwhelming preference for a residency 
requirement for serving on appointed town boards in Lancaster. Of the 235 residents that 
answered the survey, 211 believed it, “to be in the best interest of Lancaster to require that 
that all Board, Committee, and Commission members be current residents”.  

Residency requirements for service on volunteer town boards, committees, and commissions, 
and are so common that they can be considered a best practice. The benchmarking data, 
combined with the support of 89% of survey respondents, prompted the committee to 
recommend a residency requirement for Lancaster. We included a provision that current 
members of boards, commissions, and committees who are not town residents shall be 
exempt from the residency requirement until the expiration of their current terms. 

The following draft article language is adapted from Avon, MA, which passed a similar article in 
2011, and from Sharon, MA, which has a similar bylaw: 
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Draft Warrant Article 
 

The following draft article language is adapted from Avon, MA, which passed a similar article in 
2011, and from Sharon, MA, which has a similar bylaw: 

 

ARTICLE  ____ 
Government Study Committee: Elected Boards 

To see if the Town will vote to amend Chapter 17 of the Town of Lancaster’s General Bylaw 
by inserting new sections in Article XIV as follows: 

Be it enacted by the Senate and House of Representatives in General Court assembled, and by the 
authority of the same, as follows: 

No person shall be appointed to or serve on a board, commission or committee of the Town or any 
other board, commission or committee for which the appointment thereto is by a Town board or 
officer, unless such person is a resident of the Town. Any person serving as a member of a board, 
commission or committee who, during the term of office for which appointed, ceases to be a 
resident of the Town shall be deemed to have vacated such membership. 

Non-residency may be indicated by removal from the voter list, by a census update, or by other 
means.  

The provisions of this bylaw shall not apply to ex-officio members [including any nonresident 
Town officer(s) or employee(s) representing the Town in such capacity] and non-voting members. 
Additionally, nonresident members of a board, commission or committee holding such 
membership at the time this bylaw becomes effective shall also be exempt until the expiration of 
their terms. 

## END OF DRAFT ARTICLE ## 

 

END OF SECTION 
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Closing Remarks 
It is a pleasure to submit this report to the Select Board. The Ad Hoc Government Study has 
worked very hard for the past few months to parse data, identify topics to study, deliberate on 
recommendations, and craft this report. The Committee worked exceptionally well together, with 
a collective goal: to make substantive recommendations, backed by data, that would reflect the 
feedback we received via the survey and informal chats with residents. Moreover, we were 
diligent in producing recommendations that we believe fulfill our charge as mandated by 
residents at the Annual Town Meeting in May of 2022. “To provide a written report to Town 
Meeting…which recommends any amendments to bylaws and governing practices so as to 
improve the Town’s form of government and governance.”  
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APPENDIX A: Committee Description from Town Website 
Accessed 4 January, 2024.  
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APPENDIX B: Committee Mandate and Charge 
Committee Mandate and Charge.  
May 16, 2022 
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APPENDIX C: Government Structure Overview. Hodges, Kate. August 16, 2022.  
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APPENDIX D: CHANGING MASSACHUSETTS LOCAL GOVERNMENT 
STRUCTURE  
Department of Housing and Community Development 
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Appendix E: Benchmarking  
Town Population Area 

(sq. 
miles) 

Road 
Miles 

Conservation 
Land (acres) 

Form 
of 

Gov't 

Chief 
Executive 

Officer (CEO) 

# SB 
members 

Charter Master Plan Year Gov't Study Year 

Princeton 3499 35.83 77 4900 OTM TA 3 NO Currently updating N/A 

Berlin 3674 12.97 44.67 
 

OTM TA 3 NO 
 

N/A 

Bolton 5378 20 66 2000+  OTM TA 3 NO 2006 N/A 

Boxborough 5425 10.39 41.4 
 

OTM TA 5 NO 2016 2017 

Harvard 5844 26.99 79 1700 OTM TA 5 YES 2016 adopted 5/8/2018 

Rowley 6131 18.21 51.81 
 

OTM TA 5 NO 
 

N/A 

Ashburnham 6341 38.37 97.6 
 

OTM TA 3 YES 2022 N/A 

Stow 7133 18.11 62 542 OTM TA 5 YES Charter adopted on 
5/13/1991 

 

Shirley 7279 15.91 51 812 OTM TA 3 NO 2018 N/A 

West 
Boylston 

7855 12.95 63 210 OTM TA 5 NO 2005 unknown 

Sterling 8190 31.58 95 318.4 OTM Select Board 3 NO 2018 2012 

Westminster 8275 35.43 111.05 7610 OTM TA 3 NO 2014 2016 

Ayer 8400 9.6 51 440 OTM TA 3 No, but has Articles of 
Incorporation 

2017-2018 2010 

Georgetown 8416 12.86 64.58 
 

OTM TA 5 NO, charter was recommended 
by a MA DoR Review in 2013, 

but has not been implemented 

2007 N/A 

Lancaster 8455 27.47 75.14 3161 OTM TA 3 NO 2007 N/A 

Rutland 9169 35.1 105.66 
 

OTM TA 5 NO 2000 N/A 

Littleton 10,141 17.57 86.32 >2000 OTM TA 5 NO 2017 N/A 

Pepperell 11,577 22.6 87.39 2700 OTM TA 3 YES 2020 N/A 

Lunenburg 11816 27.7 92 2000 OTM Town 
Manager 

5 YES 2002, updates 
2007/2008 

2019 
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APPENDIX F: Survey Questions 
 

1. How many years have you lived in Lancaster?  
2. What is your current age?  
3. Are you the parent or guardian of a school-age child(ren) living in Lancaster?  
4. As a parent/guardian of a Lancaster student, which school category best describes your 

child(ren)'s enrollment?        
5. Do you currently serve, or have you ever served, on an appointed or elected Lancaster 

Board, Committee or Commission?  
6. If YES, select all Boards/Committees which you have served with.   
7. Lancaster has an Open Town Meeting form of government. By statute, this requires that 

participants be present in person in order to cast their votes relative to Town business. Do 
you believe such limitations are appropriate for Lancaster?  

8. Do you regularly attend Town Meeting(s)?  
9. Do you regularly vote in the Town's Annual Election, typically held in May each year, 

where residents cast their votes to elect residents to certain Town Board and Committees 
? 

10. The Select Board (SB) is currently made up of three (3) members. Communities with a 
SB/Town Meeting Form of Government have the ability to elect a three (3) member, five 
(5) member or seven (7) member Board. What do you believe to be the most 
advantageous number of SB members for Lancaster?      

11. Lancaster's Board of Health (BOH) members are elected. Do you believe this is in the 
best interest of Lancaster or should BOH members be appointed by the Select Board? 

12. Lancaster's Finance Committee members are elected. Do you believe this is in the best 
interest of Lancaster or should Finance Committee members be appointed by the 
Moderator, Select Board or another appointing authority?  

13. Lancaster's Library Trustees are elected. Do you believe this is in the best interest of 
Lancaster or should Trustees be appointed by the Select Board?    

14. Lancaster's Planning Board members are elected. Do you believe this is in the best 
interest of Lancaster or should Planning Board members be appointed by the Select 
Board?  

15. Lancaster's Public Works Committee members are elected. Do you believe this is in the 
best interest of Lancaster or should Public Works Committee members be appointed by 
the Select Board?  

16. Lancaster's Conservation Commission members are appointed. Do you believe this is in 
the best interest of Lancaster or should Conservation members be elected by the Town 
Residents?  
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17. Lancaster's Zoning Board of Appeals (ZBA) members are appointed. Do you believe this 
is in the best interest of Lancaster or should ZBA members be elected by the Town 
Residents?  

18. Do you believe it to be in the best interest of Lancaster to require that all Board, 
Committee and Commission members be current residents of Lancaster?  

19. Lancaster currently utilizes a Town Code which is a compilation of several MA General 
Laws, Ordinances and Bylaws that are bound together in a large text, by chapter and 
subject matter, and added to/amended as needed by an ECode service through the State. 
The Codes are used and consulted when determining Lancaster operations and within 
what legal parameters or guidelines the Town may, or should, operate. The ECode Book 
is maintained and amended by an outside firm and is updated as bylaws and MGL's 
change.Some communities choose to have a Municipal Charter as the governing 
document which establishes the municipality's form of government, elected and 
administrative officials, and municipal elections and Town boundaries. Charters outline 
how the government is organized and handles public services. It also outlines the the 
means and models by which the Town handles its financial matters, such as the power to 
tax and to incur debt or bond. A Charter contains information regarding Town boards, 
commissions and committees. While a Charter 'sets the stage' for how Towns operate, 
specific details and parameters are subsequently outlined by Town policies, bylaws and 
resolutions which are not part of the charter, but are incorporated into the operational and 
management guides for the Town. These may be amended at Town Meeting or by the 
Town Regulatory authorities similar to the Codes. Given the background above, although 
limited, do you believe Lancaster is best served through its current Town Code or should 
the Town seek to draft and enact a formal Town Charter?  

20. How do you generally receive information about the Town Lancaster and its Government 
Operations? 

21. Do you have any topic suggestions which you believe the Government Study Committee 
should discuss or investigate?          
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APPENDIX G: Massachusetts Department Of Correction 
Weekly Inmate Count Report September 18, 2023 
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APPENDIX H: Analysis of Open-Ended Survey Questions 
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APPENDIX I: DLS REPORT
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