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(Unnumbered Senate Order of May 10, 196

Order, (offered by Senator Powers), That the Legislative Research Coi;
be directed to investigate and study the use of other duplicating proce
to replace the printing of legislative bills, reports and other documents; anc
that said council shall report to the General Court the results of its stud;
by filing the same with the Clerk of the Senate not later than the last VVedn
day of January, nineteen hundred and sixty-threi

Adopted
By the Senate, May 10, 196;
By the House of Represent

in concurrence. May 18

Note: The deadline for filing the above report was deferred by the General
Court to not later than the last Wednesday of April, nineteen hundred
and sixty-three.
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To the Honorable Senate and House of Representatives:

GENTLEMEN: The Legislative Research Council submits
herewith a report prepared by the Legislative Research Bureau on
the basis of an unnumbered Senate Order relative to an investi-
gation and study of the use of other duplicating processes to re-
place the printing of legislative bills, reports and other documents.

The Legislative Research Bureau is limited by statute to “sta-
tistical research and fact finding.” This report therefore contains
factual material only, without recommendation or legislative pro-
posals. It does not necessarily reflect the opinions of the under-
signed members of the Council.

Respectfully submitted,

MEMBERS OF THE LEGISLATIVE
RESEARCH COUNCIL

Sen. JOHN E. POWERS of Suffolk,
Chairman

Rep. JOHN T. TYNAN of Boston,
Vice Chairman

Sen. NEWLAND H. HOLMES
of Norfolk and Plymouth

Rep. STEPHEN T. CHMURA of Holyoke
Rep. JAMES F. CONDON of Boston
Rep. SIDNEY Q. CURTISS of Sheffield
Rep. WALLACE B. CRAWFORD of Pittsfield
Rep. HAROLD L. DOWER of Athol

LETTER OF TRANSMITTAL TO THE
SENATE AND HOUSE OF REPRESENTATIVES
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To the Members of the* Legislative Research Council:

GENTLEMEN: An unnumbered Senate Order of May 10,
1962 directed the Legislative Research Council to make an investi-
gation and study of the use of alternative duplicating processes
to replace printed legislative bills, reports and other documents.

The Legislative Research Bureau submits such a report herewith.
Its scope and content have been determined by the statutory pro-
visions which limit Bureau output to factual reports without
recommendations.

The preparation of this report was the primary responsibility of
Robert D. Webb of the Bureau staff. It should be noted that his
available time has been curtailed by a second assignment to under-
take extended research work for an important recess commission.

Respectfully submitted,

HERMAN C. LOEFFLER,

LETTER OF TRANSMITTAL TO THE
LEGISLATIVE RESEARCH COUNCIL

Director, Legislative Research Bureau
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ALTERNATIVE METHODS OF LEGISLATIVE PRINTING

Tills study is concerned with less expensive duplicating processes
which might replace the printing of bills, reports and other legisla-
tive documents, provided, of course, that efficient operation of the
House and Senate is the primary consideration in determining
whether such changes should be made. In the latter respect, im-
portant factors are traditional legislative practices tested by long
usage; the quality, volume and speciality of the desired printed
product; and, above all, the saving of time.

This report shows that the costs of printing operations can be
reduced substantially by substituting other reproduction methods
for the current practice of letterpress printing. Moreover, it de-
scribes the successful experiments with alternative printing
methods which have been achieved in a few states while warning
that differing state legislative procedures may prevent or handicap
adoption of the same reforms here that are in effect in other
states.

The directive calling for this study has undoubtedly been
prompted in major degree by the constant and heavy increases in
costs of legislative printing in Massachusetts in recent years. Total
costs have risen by 49.3% between 1950 and 1962 (from $254,320
to $379,688, respectively). This increase reflects a growing volume
of printing. But the probable dominating factor is a rising cost
per unit of printing.

Policy controls over legislative printing are vested in the two
Committees on Rules of the General Court. As a practical mat-
ter, however, detailed controls thereof are exercised for those
Committees by the Clerks of the Senate and House. Thus, the
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latter employees take all actions relative to both the awards and
execution of the separate Senate and House printing contracts now
in effect, always subject to the approval of their presiding officers.

Within the various legislative service agencies the selection and
control of office duplicating processes is left entirely to the officers
in charge. Likewise, the chairmen of committees decide on the
office duplicating equipment to be used.

As to editorial control, certain aspects of the form, extent and
size of printed legislative documents are regulated by statute or
by the legislative rules. The editing of the manuscripts of reports
prepared by direction of the General Court is usually left to the
discretion of the responsible agencies. But the Rules Committee of
the branch concerned may take action to cut printing costs if a
given manuscript contains extended material of limited public in-
terest, too costly to print.

Bills and Reports. Normally, 900 copies of all Senate and House
bills and reports are printed, but the Clerks may be authorized to
print additional copies when a heavy demand is anticipated. Oc-
casionally, the printing of 200 copies of preliminary “committee
bills” is authorized.

Governor’s Messages. Governor’s messages are printed as part
of the Senate and House Document Series of the branch in which
they are filed. By law, 2000 copies are traditionally printed of his
Annual Message (as Senate, No. 1) and his Budget Message (as
House, No. 1). The form and content of the latter document is
regulated in some degree hy law. Other messages of the Governor
are printed in the same number as regular Senate and House bills,
namely, 900 copies.

Other Legislative Documents. Daily journals of Senate and House
proceedings are prepared by their respective Clerks of which 900
copies are printed in pamphlet form. At the end of each annual
legislative session, 1,000 bound copies of the Journals of each
branch, including indexes, are printed.

The Legislative Bulletin is a cumulative publication of develop-
ments with respect to every legislative proposal during the session.

VOLUME OF PRINTING



SENATE —No. 850.1963.] 9

The final edition appears after prorogation of the General Court;
up to 1,800 copies of each Bulletin are printed.

Daily Committee Hearing Lists by individual committees are
prepared to show the matters to be heard by each committee and
the time and place of the hearing; 700 copies are printed. Sim-
ilarly, Senate and House Calendars are prepared by the Clerk of
each branch to show the items to be considered; in this case ap-
proximately 600 Senate copies, and about 1,050 House copies are

0printed for public distribution.

Finally, other legislative publications include (a) the Manual of
the General Court, published biennially in the usual printed edition
of 10,500 copies, (b) Public Officers of Massachusetts, a pictorial pub-
lication, of which 500 or more copies are printed biennially as the
Clerks may determine, and (c) the annual indexed volume of
Acts and Resolves, including advance sheets thereof, which are the
responsibility of the Secretary of State, and hence are not here
classified as legislative printing.

Of this variety of printed legislative documents, most of the
printing is concerned with (a) Senate and House bills, and (b) the
journals of the two branches. Over 4,000 legislative proposals are
introduced annually to accompany petitions for legislation; of
which about 85% are either one or two page bills. In addition, a
few legislative reports are printed each year; their cost per copy
varies according to the size of the document.

The text of a bill to be printed must first be filed in writing by a
legislator for the petitioner, using a form prescribed by legislative
rules. These texts need only be prepared legibly on one side of one
or more sheets of paper. Each petition that is filed must be
checked by the Clerk for required signatures and title. A large

& percentage of the House bills are actually filed with House Coun-
sel, thus stimulating preparation of better texts by experienced
legal draftsmen.

Many of the bills filed in both the Senate and House are accepted
in a time-saving form, referred to as “cut and paste” which con-

INITIAL STEPS IN LEGISLATIVE PRINTING
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sists of paste-ups of desired text cut from old bills supplemented
by new drafts of additional text. Even so, the staffs of Clerks and
Counsels in both branches are barely able to keep up with the
volume of legislation which must be processed. Long-hand and
typewritten material are delivered to the printer without change
because staff limitations and filing deadline pressures preclude the
typing of fresh copies of legible long-hand drafts or paste-up
drafts.

Journals are also sent to the printer as a collection of typewrit- A,
ten, long-hand and cut and paste material. Unlike the bills, jour-
nals must be prepared daily during the session, quickly assembling
minute details and roll calls. Daily calendars are prepared in a
similar manner and sent to the printer for night work and delivery
early next day with the journals.

Senate and House Clerks and their staff members believe that
offset printing of journals is impractical. This view is in accord
with that of the clerical staffs of the Senate and House in Con-
necticut; but in contrast to a strongly favorable attitude of the
Secretary of the State Senate of Washington.

The first step in printing a legislative document is to have the
printer’s proofreaders check the text for format, language and
style. About 40% of the annual quota of bills are paste-ups of
former printed bills. The corrected draft then goes to a monotype
keyboard operator who on a monotype keyboard machine “types”
out coded tapes. This coded tape, with punched holes, is then
used to motivate a machine which casts metal type characters.

The galleys of type thus assembled are separated by a makeup
man into pages of proper numbers of lines. These are inked to
produce page proofs by use of a manual roller, whereupon the
proofs are sent to the proofreaders who mark them with final cor- *

rections.
The separate pages of corrected type are then properly arranged

for the printing operation within a rectangular metal frame called
a “chase” which is locked into a letter press for the actual printing.
Eight or sixteen one-page bills are merely cut and trimmed. For

PROCEDURE IN PRINTING LEGISLATIVE DOCUMENTS
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multiple page documents, one machine folds the sheets, and another
does the stitching and trimming.

The alternative to the above printing of legislative documents,
is the use of the photo offset process. Under the latter process
neither printer’s proofreading nor keyboard and casting machine
operations are required. But in place thereof this photographic
process requires preparation of a letter perfect manuscript on
either an ordinary typewriter, or on a more expensive electronic
machine if the right-hand ends of typed lines are to be lined up
vertically as is done with printed pages. To insure a letter perfect
manuscript these typed pages must be proofread before going to
the printer. Photographic negatives can be corrected for errors
but they have to be spliced into the original negatives where the
errors have been cut out.

Details of the offset process start with the typing of the original
text of a bill. This typing can either be required of the petitioner
or be done by legislative clerks or counsels. It may be done on
regular white paper, or on a printed form which provides all
standard headings in their various styles of type fonts, numbers
the lines on both the front and back of the form, shows by a line
at the right the limit of typing space, and incorporates instructions
for its use at the bottom of the back of the form. When the orig-
inal typing is photographed for offset purposes, the image is trans-
ferred to a flexible, sensitized metal plate which in turn utilizes a
“rubber blanket” cylinder to transfer an image on the blanket to
produce the final printed product.

This offset method is undoubtedly faster than the present letter-
press method. However, as indicated above, a perfect manuscript
must be prepared to be reproduced. And this requirement in-
creases the responsibility of Senate and House Clerks who would
have to hire additional help to type and then to proofread bills and
reports, of which some 40% are “paste-ups.” If the additional
help is hired on a seasonal basis, they would not be experienced
with legislative proposals thus cutting down both production and
dependability. If permanent experienced help at higher wages is
used, other work must be provided during much of each year

ALTERNATIVE OFFSET PROCESS
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when the bulk of legislative printing has been completed. It is
pointed out, however, that such extra typing and proofreading costs
to produce perfect typed copies of much pasteup text, must be set
off against extra and more expensive time for printers to compose
and proofread from difficult copy.

The following machines are available for typing the manuscripts
of bills to be photographed for reproduction by offset process.

Office Typewriter. This economical machine is readily available
for typing along with many skilled typists. A uniform font of type
is desirable, and care should be exercised to obtain uniform spac-
ing and margins. The final offset product can be reduced in size
and therefore a larger type for photographing can be selected for
the initial draft.

Ordinary office typewriters are in use for the offset method used
in the states of Washington and Connecticut for printing their
legislative bills. Their experience indicates that a bill now printed
by letterpress has a printed capacity about 9% greater than that
provided by the typewritten pages they use for photo offset; this
differential means that a 28 page printed bill equals 30 pages of
offset typed text.

VARIOUS OFFSET EQUIPMENT IN USE

Vari-type. To achieve a more professional looking product, the
vari-type machine may be used instead of a regular typewriter to
make possible a large variety of type fonts on a single page. How-
ever, vari-type machines require operators with additional skill.

Justowriter. This equipment consists of two units, similar in ap-
pearance to regular typewriters, which prepares copy with ’’justi-
fied” right hand margins which are lined up vertically as is true
for all printed pages. The operation of the two machines is de-
scribed in detail in the report.

Electric Machines. Electric typewriters and electronic machines
are also available similar in principle to the justowriter machine.

In deciding which of the four above types of machines should be
employed, the total volume of typing will be an important consid-
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eration. In 1962 about 11,000 pages of House bills, resolves and
reports were printed. In addition, a considerably smaller number
of pages of Senate documents were also printed.

FINANCIAL ASPECTS

Offset reproduction costs run from 30% to 40% below those for
letterpress printing, according to the House printer. For example,
a 16-page report costing $6 per page can be produced by offset at

* about $4 per page. As indicated above, however, consideration
must be given costs of additional personnel required to type and to
proofread text for offset photograph. The suggestion has been
made that if the offset process were adopted, these necessary
typists might be used in the stenographic pool recommended by a
Governor’s Committee.

Using offset, daily lists and daily calendars could be printed with
minimum delay, but daily journals may be delivered late. Printing
costs of the Journal would be smaller, but the Legislature would
have to allow extra time while a plate is made. Considerable time
would be required to type the Journal with all of its marginal
notes, etc. Given these facts, legislative officials state that the
letter press printer will run off the journals as quickly as will occur
with offset process. Similarly, the printer believes that the Bul-
letin cannot be produced on time if the offset method is adopted.

During each legislative session the Secretary of State is required
to print “advance sheets” of the newly enacted statutes and re-
solves After adjournment of the General Court he must combine
these sheets in a printed indexed volume. The cost of printing this
volume and the advance sheets was .$60,928 in 1962.

If a justowriter is used to type the statutory text as finally
& enacted, with “justified” right hand margins, the resultant per-

forated tapes can also be used for quick and perfect typing of
statutory texts to be reproduced by offset process as advance
sheets which are later published in an annual indexed volume of
Acts and Resolves. If printing is preferred, the tapes can be used
to set perfect metallic type on linotype or other typesetting ma-

ANNUAL VOLUMES OF ACTS AND RESOLVES
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chines. In any case, the whole operation is the responsibility of
the Secretary of State and hence outside this discussion, primarily
limited to alternative methods of legislative printing.

The purpose of the Legislative Bulletin is to provide current in-
formation on legislative developments for the public. The greatest
problem faced in producing this bulletin is the time required to
prepare and reproduce a great mass of detail. t

The first issue of the 1962 Bulletin ran to 263 pages and the
17th, or final edition, to 741 pages If presession filing of bills in
early December was complete, the typing of the docket items of
each committee and the offset printing thereof, would be simple.
But, new bills are admitted after the session is under way, and
existing bills discharged by one committee must be inserted in the
docket of a second committee. As a result, committee dockets
gradually lengthen and the page must be amended or new inserts
made. As the legislative session progresses, the work of preparing
the Bulletin increases, as is described in detail in this report.

In sum, it is argued that the preparation and publication of the
Bulletin is now efficiently systematized. Offset printing would be
cheaper through elimination of typesetting the first big issue of
the Bulletin and of the further type representing subsequent addi-
tion of much new information throughout the document. More-
over, the offset process would eliminate the proofreading task of
the printer. But the Bulletin would then have to be typewritten
without error, and be proofread before going to the camera; also,
subsequent changes would have to be typewritten on the old typed
pages or new pages would have to be typed for each edition.

DAILY LIST OF COMMITTEE HEARINGS
To produce the Daily List, a cut and paste system is employed [

based on the content of prior Bulletins, which serve adequately
without special typing for the experienced printers who set type
for printing. And saving this time permits lists to be distributed
early so that the press can print them a day in advance for the
benefit of the general public.

LEGISLATIVE BULLETIN
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Were the Daily Lists printed by offset, each list would have to
be typed and proofread every day. It is estimated that the re-
sultant delay would seriously impair the usefulness of the list
whose early issuance is of prime importance.

The General Assembly of 330 members of Connecticut is larger
than the General Court of Massachusetts. It meets only biennially
and must adjourn regular sessions in June. Into this brief bien-
nial session about 4,500 bills are introduced, all of which are pre-
pared by a Legislative Commissioner.

PRINTING OF BILLS

Two copies of every bill are typed double space, an original on
white paper and a carbon on yellow paper. Each bill is given a
number, with certain numbers reserved for Senate introduction and
others for House introduction The yellow carbon is retained by
the Clerk, who sends the original to the printer where it is photo-
graphed and reduced for the offset printing of 350 copies.

One of these offset copies is then distributed to (a) the members
of the joint legislative committee assigned to hear the bill, (b) the
legislative leaders of each branch, and (c) those legislators and in-
terested persons requesting copies. Thus, unlike our General Court,
the entire membership of the Legislature is not automatically pro-
vided with a copy of every bill that is filed.

However, if an “offset” bill receives a favorable committee re-
port, it is then given a “File number” and 550 copies thereof are
printed by letterpress. Each legislator in both branches gets a
file copy.

In the last session, about 1,400 bills were given favorable com-
mittee reports, and only about one-third of all original bills reached
the letterpress printing stage. Of these favorably reported bills,
about 1,100 or nearly 79% were enacted into law. When one party
controls both branches, about 90% of the bills favorably reported
are enacted.

There is no problem of rush printing of the final statutory enact-
ments. The same printer prints these acts which usually are

USE OF OFFSET IN CONNECTICUT
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changed very little from the format in which they were favorably
reported by committees. Usually the printer needs substitute only
the proper heading at the beginning, and the certification indicia
at the end of the act. No special typewriters are used for an en-
grossed copy of bills as is the practice in Massachusetts. The offi-
cial act filed with the Connecticut State Secretary is no different
than any printed copy of the act except for the addition of the or-
iginal signatures of the Legislative Commissioner, the two Clerks,
and the Governor.

Connecticut legislators have limited the above use of the photo
offset process to the reproduction of original bills. This limita-
tion avoids printing about two-thirds of the total numbers of bills,
which are unfavorably reported, and represents a big saving in
costs.

Practically all other legislative documents in Connecticut are
printed by letterpress. The staff deems impractical offset repro-
duction of journals and calendars. These documents, like the
journals and calendars of Massachusetts, are conglomerations of
paste-ups, notes and other symbols which fortunately the printer
is sufficiently experienced to set in type expeditiously. A typist
required to type this material perfectly for offsetting would have
to have an intimate knowledge of legislative procedure as well as
have the ability to do letter perfect typing.

Connecticut’s total printing bill for the last biennial session was
about $250,000, to reproduce all original bills, by the offset process,
and to print by letterpress those bills favorably reported by com-
mittees, along with statutes, journals, calendars, manuals, the
weekly indexes, the daily Bulletin listing of the General Assembly,
and miscellaneous other materials, including not more than 2,000
copies of the Governor’s Budget Report.

In contrast, Massachusetts appropriations totalled about $454,000
for fiscal 1962, Of this total about $414,000 was spent for printing
and binding all hills and journals, the bulletin, the daily list, and

PRINTING OF OTHER LEGISLATIVE DOCUMENTS

COMPARISON OF CONNECTICUT AND MASSACHUSETTS COSTS
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various other legislative documents. In addition $40,000 was ap-
propriated for the printing and binding of the annual volume of
Acts and Resolves by the State Secretary, including advance
sheets of thenew statutes as enacted.

FORMATS OF CONNECTICUT AND MASSACHUSETTS BILLS

The so-called “file bills” in Connecticut are reproduced showing
proposed statutory changes in the General Statutes by enclosing

deletions of language in brackets, and each proposed ad-
dition of language, in italics. Moreover, the entire statutory para-
graph to be amended is printed rather than only the amendment,
and legislators can quickly recognize what the bill proposes. This
procedure adds to printing costs but it is argued that improved
legislative understanding more than outweighs the additional ex-
penditure.

This practice of using brackets and italics which is in use in
many states to indicate omitted and new language, respectively,
has been strongly urged by the Massachusetts Federation of Tax-
payers’ Association. In 1962 its proposal was tried out by House
and Senate Counsels for committee use. They reported unfavor-
able results due to so many typewritten drafts quoting the text of
existing law inaccurately. If the new system is generally adopted
the present Counsel staff must be increased.

USE OF OFFSET IN WASHINGTON

The State of Washington recently converted from the letter-
press printing of legislative bills to the offset method because of
mounting printing costs. Thus, printers’ wage rates of about $3.00
per hour in 1955, had markedly increased to nearly the $4.00 mark
by mid 1962. Other rising overhead costs help to explain the in-
crease in Washington’s legislative printing bill from $183,000 in

* 1357, to $193,000 in 1959, and to $250,000 in 1961 (less an ex-
pected unexpended balance of about $50,000 at year’s end).

Briefly, Washington’s offset process reproduces material in one-
tenth the time consumed formerly by letterpress. In addition it
has eliminated expensive and time-consuming proofreading.
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Washington proofreaders work in pairs and receive the union
wages of journeymen printers.

As a result of offset printing, Washington’s printing costs have
been reduced dramatically. For example, the letterpress printing
of 1,400 copies of bills cost $9.94 per page in 1959. This was re-
duced under offset to only $6.62. By 1961, the letterpress cost
per page increased to $10.70, while the offset costs were declining
further to $6.32. The same costs per page in 1963 will be $ll.lB
for letterpress, and $6.96 for offset. Legislators and others in
Washington have reacted enthusiastically to these results.

Other changes have also accompanied the adoption of the offset
process. Offset copies have also replaced the enrollment of bills
on special parchment, or by special machines, which are expensive
and time consuming and introduce both errors and delays; for this
purpose the offset copy provides three spaces to receive the signa-
tures of the President of the Senate, the Speaker of the House and
the Governor. This reform not only eliminated expensive labor
costs but reduced peak work pressures within Washington’s Legis-
lativeDepartment.

The session laws in Washington are published by the Secretary
of State who used the offset process to print a pamphlet edition of
the initial statutes published during the 1961 session. As a result
much earlier publication deadlines are reported to have been met.
Interested lawyers are said to be much pleased with the pamphlets
of new session laws and some of them endorsed using the same
process to prepare the hound edition of all annual Acts.

Letterpress printing of Washington Senate and House Journals
cost about $50,000 in 1961. Judging by a sample offset printing
experiment this cost can be almost cut in half under the new
method. In the light of a favorable reaction by every Washington
Senator, offset publication of the Washington Senate Journal seems
assured for 1963.

Aside from dollar savings, Washington reports that offset print-
ing makes possible a low cost frequent pamphlet edition which pro-
vide legislators with greater opportunities for suggesting correc-
tions due to their early contact with that pamphlet edition. More-
over, indexing will be speeded up since a cumulative current pagi-
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nation is possible, thereby helping attain earlier publication.

Despite possible savings of from 30 to 40% in costs of printing
alone, it is argued that adequate comparison of these costs re-
quires proper consideration of (a) concomitant staff additions that
may flow from a change from letterpress printing to offset repro-
duction, especially for legislative journals and bulletins, versus (b)
any counter balancing savings in added heavy printer costs to com-
pose and proofread from cut-and-paste copy.

One of the major differences in this area between the states of
Washington and Massachusetts concerns preparatory stages of
printing. In Washington the Statute Law Committee submits typed
bills for letterpress printing of such quality that the shift to offset
printing required no additions of personnel. Unlike Massachusetts,
Washington’s legislative rules permit introduction of bills during
the first 30 days of each session, with bill drafting services avail-
able for several prior months, and in addition their rules prohibit
filing bills by title.

EXPERIENCES IN FLORIDA AND MAINE

Florida prints all bills upon introduction but each original type-
written draft of the bill is carried through the Legislature during
consideration by the appropriate committee for amendment and
up to final engrossment. This original is corrected by the use of
a white paint that covers the type and facilitates the correction of
any errors. When a page is in final form the necessary copies for
introduction are then photographed. Using this process multiple
copies of a new bill are quickly made available to be printed.

Following the enrolling of a bill, necessary working copies of the
original are also photographed to speed up the work of statutory
revision. Mistakes in the reproduction process due to typesetting
or typing therefore cannot occur.

After a bill passes both houses it is enrolled by use of a “Xerox
914” process which photographs the original bill onto loose leaf

WASHINGTON VS. MASSACHUSETTS CONSIDERATIONS

EXPERIENCE IN FLORIDA
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pages of a permanent record book. By photographing the enrolled
bill, proofreading delays are eliminated and the bill can be quickly
submitted to the Governor for his signature. Afterwards the bill
is filed with the Secretary of State for pamphlet copies to be
made. These copies are printed with the same type being used
later in the preparation of the session laws.

Obviously Florida has limited its practices to certain photo
processes which speed up legislative procedure and eliminate log
jams at the enrolling stage, thus saving time to prepare and move
bills through the Legislature. The elimination of proofreading and
typesetting at the enrollment stage is a concrete example of sav-
ings in both timeand printing.

Bills and journals of the Maine Legislature are printed by the
Kennebec Journal, a daily newspaper. In Maine a complete steno-
graphic report is made of legislative proceedings and complete
transcripts of these proceedings are turned over daily by the offi-
cial reporters to the Journal.

The Journal began an experiment in 1959 of transmitting the
Legislative Record from the State House to the newspaper plant
by means of a tape, as soon as the proceedings became available.

The Maine printer feels that this system saves time, streamlines
the printing procedure, and increases good will of the Legislature.

EXPERIENCE IN MAINE
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As indicated by the joint order authorizing this study (see in-
side of front cover), the Legislative Research Council was di-
rected to study “The use of other duplicating processes to replace
the printing of legislative bills, reports and other documents... ”

The general tenor of this report is indicated by the following
quotation from a report on legislative printing in another state.

“.. . there are several possible ways of reducing the printing costs of the
General Assembly

. . .

(but)
. . . Efficiency in operation of the House and

Senate should be the primary concern in determining whether changes
should be made in the printing services currently being used.”l

The above quotation indicates the problem that faces state legis-
lative officials throughout the nation who are responsible for legis-
lative printing contracts. The problem is not only one of tradi-
tional and expensive printing methods versus new and less expen-
sive printing techniques. The really basic issue is which of these
methods is more conducive to an efficiently operated Legislature.

This report will show that the costs of printing operations can
be reduced by substituting other methods of reproducing legisla-
tive documents for the current practice of letterpress printing.
But great care must be exercised to make certain that such sub-
stitution in any jurisdiction will not impair, in whole or in part,
the efficiency of legislative operations that have been painstak-
ingly systematized over long years of experience. Degrees of
success have been achieved with new and less expensive printing
methods in a few states. Yet success in one legislative body may
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ALTERNATIVE METHODS OF LEGISLATIVE PRINTING

CHAPTER I. ORIGIN AND SCOPE OF STUDY

Introduction

1 Arkansas Legislative Council. Legislative Printing Research Report No. 9J,.
April 17. 1958.
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vanish in another state because differing legislative procedures
make the same application hopelessly impractical.

One of the barriers to substitution is undoubtedly tradition
which commands respect in some states and reverence in others.
But it does not follow that because tradition is recognized as an
important factor that this criterion is to be deemed all-controlling.
The quality, volume and speciality of the desired final product also
figure in the consideration of alternative methods of printing. In
any case the most important factor in judging alternative methods
of reproduction processes is time.
Scope of Joint Order

In line with the language of the Order requiring preparation of
this report its scope will be based on a factual discussion of those
duplicating processes alone which are usable for reproduction of
“legislative bills, reports and other documents.”

For purposes of this document, legislative hills are deemed to be
those proposals for legislative enactment which accompany a peti-
tion or a committee report. Reports are construed to be the re-
ports of (a) standing committees, (b) special committees or spe-
cial commissions, and (c) the Legislative Research Council. Other
documents are construed as being resolves, resolutions, orders,
daily journals, daily calendars, daily lists, the “Bulletin of Com-
mittee Work”, miscellaneous reports of non-legislative bodies and
other manuscripts, printed by direction of one or both branches
of the General Court.

Legislative stationery, and the forms used for the filing of peti-
tions and of original bills are not considered to come within the
scope of the study order.

In general, all bills are printed before initial legislative consid-
eration but under certain pressing exigencies a bill may not be
printed until after it has been acted upon. Most reports prepared
by legislative directive are printed. Occasionally, however, the
leadership of the branch in which a report is filed may decide that
the subject matter of the report does not warrant the expense of
printing, and should merely be filed for examination by interested
legislators or other persons at the office of the Clerk. Likewise,
most “other documents” are separately printed, but some orders
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The directive calling for this study of alternative methods of
legislative printing has undoubtedly been prompted in major de-
gree by the constant and heavy increases in printing costs in re-
cent years. As indicated by the Table below, total costs have
risen by 49.3% since 1950 (from $254,320 in the fiscal year 1950,
to $379,688 in the fiscal year 1962). Within that total, increases
of varying severity have occurred in the amounts tabulated for
three major classifications of legislative printing, manual of the
General Court (issued once every two years) and the Legislative
Bulletin. These various increases reflect a combination, in un-
known ratio, of a growing volume of printing with a rising cost
per unit of printing. It is quite certain however, that the latter
higher unit costs are an important and probably dominating factor
in the above overall 49.3% increase in total costs.

are printed only as part of the official Senate or House journals.

Trend of Costs of Legislative Printing

Table I. Annual Legislative Printing Costs In Massachusetts, 1950-1962
Legislative Manual of Legislative

Fiscal Year Printing Gen. Court Bulletin Total Costs

1962 .... $314,688 $ 65,000 $379,688
1961 .... 234,158 $ 18,000 61,600 313,758
1960 .... 261,842 50,000 311,842
1959 .... 244,834 17,000 50,000 311,834
1958 .... 284,673 278 68,760 353,711
1957 .... 223,147 17,000 62,760 302,907
1956 .... 228,645 68,760 297,405
1955 .... 176,375 15,000 48,760 240,135
1954 .... 188,586 48,520 237,106
1953 .... 176,667 13,500 49,999 240,166
1952 .... 202,314 52,280 260,594
1951 .... 185,615 11,000 51,169 247,784
1950 ....

200,000 8,000 46,320 254,320

Sources: Mass. State Comptroller, Massachusetts Financial Report, Public Doc.
No. 140, for Fiscal Years 1950-1962. The figures tabulated above do
not include the following six types of legislative printing costs:
(1) pamphlets of veterans laws; (2) occasional special publications;
(3) legislative stationery; (4) mimeographing and other office dupli-
cating; (5) salaries of legislative personnel engaged in planning, edit-
ing, production and distribution of printed matter; and (6) printing
costs estimated to exceed $50,000 yearly which are “buried” in various
expenditure accounts with non-printing titles.
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Control over the various aspects of legislative printing is vested
by the statutes and by the rules of the General Court in the two
Committees on Rules, with the assistance and guidance of the Sen-
ate and House Clerks. Those legislative documents which are
joint in nature are controlled by the two committees, acting con-
currently; hence, they act concurrently in awarding contracts for
joint legislative printing, such as the Legislative Bulletin and daily
lists. In contrast, those documents pertaining to a single branch
such as Senate or House bills, journals and calendars, respectively,
are subject to the jurisdiction of the Rules Committees and Clerks
of the separate Senate and House Clerks.1

In large degree, the detailed control of joint legislative printing
has been delegated by the Rules Committees to the Clerks of the
Senate and House. However, policy control rests with their Sen-
ate and House Committee Chairmen who, under Title VII of the
joint legislative printing contract,

... shall decide all questions which may arise as to the quantity, quality,
acceptability, fitness and rate of progress of the work to be performed and
furnished under this contract, and shall decide all questions which may
arise as to the interpretation of the specifications . . . and such determina-
tion . . . shall be final.”

Decisions relative to separate Senate and House printing con-
tracts, are made by the Clerk of the Senate or House, respectively,
always subject to official determination by their presiding officers.
The Clerks also consult from time to time with the legislative
printers on production problems. Bills for costs of legislative
printing are sent by the printer to the Printing Office of the State
Purchasing Bureau for “measuring” as to compliance with the leg-
islative contract.

The Rules Committees have not established any regulations of
legislative printing other than with relation to acts performed
under the printing contracts. Thus, the control of office duplicat-

CHAPTER H. PRESENT LEGISLATIVE PRINTING

Policy Control

1 G.L. c. 3, ss. 18, 23, 24, 36, 52; c. 4, s. 3; c. 5, ss. 10-12, 18; Item 0110-02 of
appropriation acts; Jt. Rules 1, 6, 9, 21; Senate Rules 7, 17, 20; House Rules
13, 28, 42.
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ing processes is left entirely to the officers in charge of the various
legislative service agencies, and to the chairmen of committees
which are served by office duplicating equipment. These persons
are free to place orders with printing firms within the limits of
their appropriations, but may not incur liabilities against (a) the
general legislative printing appropriations or (b) separate appro-
priations for the printing of individual documents issued by the
Rules Committees, such as the Legislative Bulletin.

0 Editorial Control
Certain aspects of the form, extent and size of the editions of

printed legislative documents are regulated by statute or by the
legislative rules. These requirements are enforced by the Rules
Committees, acting through the two Clerks.

The editing of the manuscripts of reports prepared for the Gen-
eral Court is left to the discretion of the responsible agencies. The
Rules Committees consider that these reports have been ordered
by legislative directive and ought not be revised by persons other
than those responsible for their preparation.

However, if such a manuscript contains extended material of
limited public interest, which would be costly to print, the Rules
Committee of the branch concerned may insist on action to re-
duce those printing costs. On this score, Joint Rule 21 provides
that “Leave to report in print shall not be construed to authorize
the printing of extended reports of evidence.”
Volume of Printing

Bills and Reports. The number of copies of each publication
printed as a part of the Senate or House Document Series, except
Governor’s messages, is also regulated by Joint Rule 21, as follows;

“ . .. Under the general order to print a bill or other document, the num-
ber to be printed shall be 900, except that in the case of reports authorized
to be made to the General Court, such number, not exceeding 2,000, shall
be printed as determined by the committee on Rules on the part of the
branch in which the report is filed ...”

When a heavy demand of bills and reports is anticipated, the
Rules Committees may authorize the Clerks to order printed more
than the usual minimum of 900 copies. Occasionally, standing
committees may desire preliminary printed copies of drafts of
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bills which are not yet ready for filing; in such instances, the
Rules Committees have authorized the printing of 200 copies of
these preliminary “committee bills”.

Governor’s Messages. Governor’s messages are printed as part
of the Senate and House Document Series, according to the branch
in which they are filed. By law, 2000 copies of the Governor’s
Annual Message to the General Court must be printed, but the
statute does not specify in which branch that document is to be
filed. Traditionally, the Annual Message is printed as Senate, No.
1; and the Governor’s budget message is printed as House, No. 1.
The form and content of the latter document is regulated in some
degree by the State Finance Law (G. L. c. 29, s. 6). Messages of
the Governor other than the foregoing are printed in the same
number as regular Senate and House bills, namely 900 copies.

Daily Journals. The rules of the Senate and of the House, re-
spectively, require the Clerk of each branch to prepare a daily
journal of its proceedings, and to submit the same to the respec-
tive presiding officer for approval. Upon approval, the Clerk must
arrange for the printing of 900 copies of the daily journals to be
printed in pamphlet form. (Joint Rule 21; Senate Rule 6; House
Rule 11). Annually at the end of each annual legislative session,
the Clerk of each branch must arrange for the printing of 1,000
bound copies of the journals of his branch, including indexes
(G. L. c. 5, s. 10).

Legislative Bulletins. The Legislative Bulletin is a cumulative
publication of legislative developments which is printed period-
ically of expanding content during the legislative session. It com-
mences with Bulletin No. 1 issued in the first week of the session
and is devoted to a presentation of the legislative proposals consti-
tuting the dockets of the individual committees. Subsequent issues
show action taken on docket items. The final extended printed
edition appears after prorogation of the General Court. By con-
tract from 1,000 to 1,800 copies of each Bulletin are printed, as
determined by the Rules Committees.

Committee Hearing Lists. In addition to his preparation of
Legislative Bulletin content, the Editor thereof must prepare
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daily, as necessary, a list of the hearings by individual committees
on that day, showing the matters to be heard by each committee
and the time and place of the hearing. (G.L. c. 5, s. 12). Print-
ing of 700 copies of these daily lists of hearings is required under
the legislative printing contract.

Senate and House Calendars. Calendars or agenda covering the
day’s sessions in the two branches must be prepared by their re-
spective Senate and House Clerks and printed for public distribu-
tion. These calendars must list for the next daily session of the
chamber concerned the matters to be considered, matters post-
poned to a date certain (House and Senate), matters laid on the
table (Senate) and such other memoranda as the presiding officer
may specify (Senate Rule 7; House Rule 13). The Senate prints
approximately 600 copies, and the House approximately 1,050
copies of these daily calendars, both under the legislative printing
contracts.

Other Items. Other legislative publications include (a) the
Manual of the General Court which is published biennially in the
usual printed edition of 10,500 copies, (b) Public Officers of
Massachusetts, a pictorial publication, also printed biennially in
an edition of 500 or more copies as the Clerks may determine,
and (c) the annual indexed volume of Acts and Resolves, includ-
ing advance sheets thereof, which are however, solely the respon-
sibility of the Secretary of State.

Of this large variety of printed legislative documents, the vast
bulk consists of either Senate and House bills, or the journals of
the two branches. Over 4,000 legislative proposals to accompany
petitions for legislation are introduced annually; at least 85% of
them are either one or two page bills.

Comparatively few legislative reports are printed each year;
their printing cost per copy are rather large, especially when they
run 100 or more pages in length.

The Legislative Bulletin which starts as a pamphlet and expands
each year through various Editions to a final thick book is an ex-
pensive printed product. Because of its unique nature, this docu-
ment will be discussed separately.

Initial Steps in Legislative Printing
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The text of a bill to be printed must first be filed in writing by
a petitioner, through his legislator. The form of these bills and
resolves must be in accordance with the following rules of the two
branches of the General Court:

In the Senate, “Bills and resolves shall be presented in a legible form
without material erasures or interlineations, on not less than one sheet of
paper, with suitable margins and spaces between the several sections or
resolves. Bills amending existing laws shall not provide for striking words
from, or inserting words in, such laws, unless such course is the best cal-
culated to show clearly the subject and nature of the amendment. No re-
pealed law and no law which has expired by limitation, and no part of any
such law, shall be re-enacted by reference merely.” (Senate Rule 17).

In the House of Representatives, “Bills shall be printed or written in a
legible hand, without material erasure or interlineation, on not less than one
sheet of paper, with suitable margins and spaces between the several sec-
tions. Bills amending existing laws shall not provide for striking words
from, or inserting words in, such laws, unless such course is best calculated
to show clearly the subject and nature of the amendment. No repealed
law, and no part of any repealed law, shall be re-enacted by reference
merely.” (House Rule 42).

In both branches of the General Court, “Bills and resolves reported by
joint committees shall be printed or fairly written in a legible hand, with-
out material erasure or interlineation, and on not less than one sheet of
paper, with suitable margins, and with spaces between the several sec-
tions” (Joint Rule 6).

As will be noted these legislative rules do not require that bills
which are filed with the Clerk be typewritten. Although the bills
need only be prepared legibly on one side of a sheet of paper, a
small percentage of the bills are nevertheless submitted in poor
shape as to legibility.

Each petition that is filed must be checked by the Clerk to en-
sure that (a) the signature of a legislator appears thereon, (b)
that the signature of at least one petitioner is legible, and (c) that
the title of the bill is in proper order. Limitations of staff and time
preclude any reading of the text copy for sense, especially during
the few days prior to the first Wednesday of each December which
is the deadline for the filing of the great mass of the annual total
number of new bills.

In practice, a large percentage of the House bills are actually
filed with House Counsel rather than the House Clerk. This pro-
cedure is considered meritorious because the desired text is then
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prepared by experienced draftsmen. Hence, the bills are filed in
better shape than if they were filed directly with the Clerk. Bills
filed with the Counsel are considered as having been filed with
the Clerk.

Many bills filed both on House and Senate sides are accepted
in a valuable time-saving form referred to as “cut and paste”. This
basis consists of cutting out desired text from former bills and
pasting them together with any desired modifications to create
new bills. Even with this short cut to speed up operations, the
staffs of both the Clerks and Counsels in both branches are barely
able to keep up with the volume of legislation which must be
processed.

The long hand drafts of bills, the paste up drafts, and the type-
written drafts are all delivered to the printer without change. Be-
cause of staff limitations no attempt is made to type fresh copies
of legible long-hand drafts or “cut and paste” drafts.

Similarly, the journals of daily legislative action as prepared
by each branch are sent to the printer as a collection of typewrit-
ten, long hand and cut and paste material. Unlike the bills, jour-
nals must be prepared for each legislative day of the session and
visitors to either chamber can observe the staffs of Senate and
House Clerks busily preparing the journals for that session as ac-
tion proceeds. Under this system, journals of several pages with
minute details and several roll calls can now be prepared by the
combined method of cut and paste and marginal annotations in as
little as five minutes. Roll Call records are sent to the printer in
the original form and the printer works from them directly.

With respect to the journals, even the necessarily untidy draft
must occasionally be amended to adjust for last minute action in
a daily session. Daily calendars are prepared in a similar manner
and sent to the printer for night work and delivery early next day
with the journals.

The Senate and House Clerks and their staff members believe
that it would not be possible to prepare daily journals for offset
printing within the time allotted unless special night clerical help
were hired at overtime wages. They feel that offset printing of
journals is impractical. Thus they differ from the favorable view-
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point of the Washington Senate Secretary1 who, among other
things, believes that cut and paste drafts increase costs by using
expensive printer’s time to compose from difficult copy. But they
agree with the clerical staffs of both Senate and House in Con-
necticut.2

Similar problems are reported for South Dakota in a legislative
report on this subject. In 1962, the Director of Purchasing and
Printing prepared specifications for photo-offset printing of the
1963 journals and bids were solicited on these specifications.
Ironically, the lowest bidder was a letterpress printer.3

To indicate more clearly the problem of legislative printing, a
rather detailed description is given below of the actual procedure
employed in the printing of legislative documents. This material
is based on a guided tour of the printing plant of the Wright and
Potter Company which has done at least part of the State’s legis-
lative printing every year for many years.

Procedure in Printing Legislative Documents
Initial Proofreading of Text. The first step in printing a bill,

resolve, report or other legislative document is to have the proof-
readers check the text thereof for correct format and order be-
fore sending the draft to the monotype keyboard operator. About
40% of the annual quota of bills are paste-ups of former printed
bills, according to those Wright and Potter Company technicians.

The manuscripts of reports by special commissions contain
various different formats, along with frequent inconsistencies in
the use of words to describe state or local agencies and boards.
The task of the proofreaders at this stage is to bring about uni-
formity of format, language and style. For example, a particular
word may be sometimes spelled out in the report and at other
times abbreviated. After the proofreaders have made the appro-
priate corrections in order, spelling, and usage of terms, the draft
goes to the monotype keyboard operator.

Preparation of Coded Tape by Monotype Operator. A mono-
type machine has a keyboard which is similar in appearance to,
but larger than an office typewriter. On this machine, a mono-
1.2 See discussion in Chanters IV and 111 respectively.

3 South Dakota Legislative Research Council, Sixth Biennial Report Vol 1,
Nov. 1962, p. 23.
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type operator uses the above text to “type” out coded tapes. It
is said that a monotype keyboard is better than a linotype machine
in that the former permits the use of more than one style of type
on the same line. Moreover, corrections discovered in set type
during the later “proofreading” stage which require the transposi-
tion or replacement of individual letters in a line can be made
without the necessity of resetting the whole line. These ad-
vantages are stressed at the composing stage since so many short
bills utilize a half-dozen or more different styles of type on a
single page.

Use of Coded Tapes to Cast Type. The coded tape prepared by
a keyboard operator is now placed in reverse position on the cast-
ing machine, and its punched holes control the casting of metal
characters. This technical process is a quick operation and an ex-
perienced operator can attend four casting machines simultan-
eously. To expedite the printing of Senate and House journals,
the Wright and Potter Company uses one of these machines for
this single purpose.

Preparing Page Proofs. Using the type set in metal on the basis
of the bill or other document the first function of the makeup
man is to separate each galley of type into pages. He does this
by separating the galley type at proper intervals and tying it to-
gether for separate pages. Secondly he inks the type and runs a
page proof on a manual roller. Thirdly he sends the proof to the
proofreader whose corrections can be made at this stage. In the
case of reports, however, the proof is reviewed by the author who
may make additions or deletions as well as corrections.

Locking Up Corrected Type for Printing. On a flat table the
corrected pages of type are properly arranged and fastened with-
in a rectangular metal frame called a “chase,” so that the type as
set is then ready for the printing operation. Eight or sixteen one
page bills can be printed on a single sheet of paper.

Actual Printing by Letterpress. This metal frame is now locked
into a flat bed letterpress for the actual printing. Such a letter-
press is said to be more economical for short run printing.

Production of Final Printed Product. From the presses the
printed sheets containing various single page bills are merely cut
and trimmed. For multiple page bills and reports, one machine
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folds the sheets, and another stitches and trims the documents. In
the case of an extra large document, a special stitching machine
is employed requiring individual handling.

Alternative Offset Process
The alternative to letterpress printing of legislative documents

is the use of the photo offset process. If this process is adopted
the printer’s proofreading stages are eliminated along with the
printer’s keyboard and casting machine operations. In this case,
however, a letter perfect manuscript must be prepared on an or-
dinary typewriter, or on a more expensive electronic machine if
the right hand ends of typed lines are to be lined up vertically as
is done with printed pages. In either case these typed pages must
be proofread before going to the printer for in this method they
are to be photographed to produce a final product. Modern tech-
niques allow an error in a negative to be corrected but the correc-
tion has to be spliced into the original negative where the error
has been cut out.

Details of the offset process start with an original typewrit-
ten bill. The typing of this original manuscript can either be re-
quired of the petitioner or be done by legislative clerks or coun-
sels on regular white bond paper. Or a printed form can be used
which provides all standard headings, numbers the lines on both
the front and back of the form, shows by a line at the right the
limit of typing space, and incorporates instructions for its use at
the bottom of the back of the form.

Whatever paper is used, it must not be too transparent. The
typed draft must be proof-read and all errors must be corrected
before it goes to the printer. A typing error that is not caught
means that one of the following steps must be taken: (1) the
full page must be retyped and rephotographed, (2) a corrective
amendment must be typed and photographed, (3) a corrected line
must be typed for splicing on the original negative, as described
above, or (4) as noted below in a discussion of Florida’s printing
practices, a corrective “white paint” must be spread over the words
in error, and the correct words must then be typed in over the
dried paint.

When the original draft is photographed for offset purposes, its
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image is transferred to a flexible, sensitized metal plate instead of
to paper. This plate is attached to a roller, or cylinder on the off-
set press which receives the ink which is applied to the typed
character images on the sensitized plate. The inked impressions
then come in contact with another cylinder called a “rubber
blanket” during which the image is transferred to that “blanket”.
A third cylinder carries the paper to contact with the blanket,
whereupon the image on the blanket is transferred to the paper.

This offset method is undoubtedly faster than the present let-
terpress method. However, it increases the responsibility of Sen-
ate and House Clerks insofar as petitioners now are not required
to submit final manuscripts. The Clerks must therefore hire ad-
ditional help to type bills and reports, and to proof-read them. For
example, a 10-page bill which now may be very quickly put to-
gether by a paste up of language from some previously printed bill
would have to be typed out and meticulously proof-read. (As es-
timated above about 40% of each annual collection of bills are of
the paste up variety.)

The hiring of this additional help would introduce operational
difficulties. If the added typing staff is hired on a seasonal basis,
it would not be experienced with legislative proposals thus cutting
down both production and dependability; if permanent experienced
help at higher wages is used other work must be provided when
the bulk of legislative printing has been completed before each
new legislative session convenes.

Advocates of letterpress printing emphasize that the regular
printed product has permanency and is easy to read. However,
modern typewriters and type styles now provide vastly improved
readability for use in connection with the offset process.
Various Offset Equipment in Use

If offset process is adopted various machines can be used for
preparing the manuscripts of the bills to be photographed.

Office Typewriter. An ordinary office typewriter is perhaps the
most economical machine for this purpose and in addition there is
a large supply of skilled typists ready to use it. Where several
typists are employed to prepare legislative bills, the prime concern
is to employ a uniform font of type. Also of concern are the me-
chanical features of uniform spacing and margins that would be
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decided in advance of any large volume of typing. The final off-
set product can be reduced in size, and therefore a large type for
photographing can be selected for the initial draft. But this photo
reduction calls for sufficient spacing so that the printed bill is not
difficult to read. Ordinary office typewriters are in use in the
states of Washington and Connecticut, both of which have adopted
the offset method for printing their legislative bills.

Their pica style of type permits the use of 67 characters (single
letters, numerals, commas, etc.) per line and 32 lines per page
or a total of 2,144 characters on a page. By contrast, a bill now
printed by letterpress will run 58 characters per line and 41 lines
per page for a total of 2,378 characters on a printed page. Hence,
the latter printed capacity is about 9% greater than that provided
by a typewritten page to be photo offset, which means that a 28
page printed bill would be the equivalent of 30 pages of offset
typed text.

Vari-type. To achieve a more professional looking product, the
vari-type machine may be used instead of a regular typewriter. It
makes available a large variety of type for use on a single page,
as shown on the attached illustration. (Exhibit A). These ma-
chines, however, require skilled operators.

Justo-writer. This equipment consists of two units which are
similar in appearance to regular typewriters. It is used to pre-
pare copy with “justified” right hand margins which are even
vertically as is true for all printed pages. The two machines are
called, respectively, the Recorder and the Reproducer. 1 The Re-
corder is used to type a copy of final manuscript, and at the same
time produce a punched tape. During this typing process a bell
rings a few spaces before the typing has reached the allowed
maximum length of line and the typist must follow normal hy-
phenization to carry syllables which cannot be accommodated to
the next line; moreover, when she makes an error she must press
a special button which shifts the carriage to the next line where
the text must then receive a fresh typing to start at the lefthand
margin.

iSee report by Legislative Research Council, titled, Electronic Equipment to
Facilitate Legislative Procedures (Senate, No. 480, dated January 25 1961
especially Chapter III; Electronic Devices and Legislative Petitions).



SENATE —No. 850.1963.] 35

Exhibit A

Sample Bill Set-up by Varityper, and by Ordinary Typewriter, for Reproduction by Offset Printing

Type Set-up with Varitype Machine

SENATE No. 200

By Mr. Sullivan, petition of George A. Sullivan, Jr., for legislation to
permit the grouping of ballots in blocks of fifty commencing at three
o'clock in the afternoon on the day of any election. Election Laws.

The Commonwealth of Massachusetts

In the Year One Thousand Nine Hundred and Sixty-Three.

AN ACT PERMITTING THE GROUPING OF BALLOTS INTO BLOCKS
OF FIFTY AFTER A CERTAIN HOUR.

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

1 Notwithstanding any provision of law to the contrary, ballots
2 may be grouped into blocks of fifty commencing at three
3 o’clock in the afternoon on the day of any election.

Type Set-up with Ordinary Typewriter

SENATE No. 200

By Mr, Sullivan petition of George A. Sullivan Jr., for legislation to “per-
mit the grouping of ballots in blocks of fifty commencing at three o'clock in
the afternoon on the day of any election. Election Laws.

THE COMMONWEALTH OF MASSACHUSETTS

In the Year One Thousand Nine Hundred and Sixty-Three

AN ACT PERMITTING THE GROUPING OF BALLOTS INTO BLOCKS
OF FIFTY AFTER A CERTAIN HOUR,

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

1. Notwithstanding any provision of law to the contrary, ballots
2 may be grouped into blocks of fifty commencing at three
3 o'clock in the afternoon on the day of any election
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The resultant tape then motivates the Reproducer which auto-
matically produces letter perfect reproduction proofs or direct
image plates at 100 words per minute with all typed lines “justi-
fied” so as to end in the same vertical line, and with all partially
typed lines by error eliminated as though they had never occurred.
Eleven different type faces have been made available in varying
sizes.

A Justowriter Model “AA” is a single machine having all the
features of the Recorder plus the provision for reproducing tapes.
However, this unit is not capable of reproducing justified copy.
But punched tape produced on either the Model AA or the Re-
corder will activate any Reproducer equipped with the same or
another type face.

Various forms of composition may be set by the Justowriter in
addition to the above normal straight justified copy; centered lines
or words; right and left-hand flush or run around copy and tab-
ular matter. These effects are transposed automatically by using
the Recorder tape on the Reproducer. Hence, a variety of formats
may be planned to meet composition requirements.

The tape produced from the Recorder or AA model will produce
justified copy on any Reproducer regardless of type size or point
size. It is therefore possible to mix Recorder copy of one type
style with Reproducer copy in another type style for emphasis,
heads, subheads and captions.

Electric Machines. There are also electric typewriters and elec-
tronic machines similar in principle to the justowriter machine.

In deciding whether any of these four types of machines are
to be employed the total volume of typing will be an important
consideration. In 1962, the Wright and Potter Company reports
that it printed for the House a total of 10,834 pages of bills, re-
solves and reports. In addition Causeway Print Company printed
a lesser but still substantial proportion of bills, resolves and re-
ports for the Senate.

Offset prices run 30% to 40% below those for letterpress
printing, according to Wright and Potter Company which has done
all or part of state legislative printing for many years. For ex-

Financial Aspects
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ample, a 16 page report costing $6 per page can be produced by
offset at about $4 per page.

In judging this differential, however, consideration must be
given to the costs of the personnel which the Legislature must
employ insofar as it must assume responsibility (a) to hire typists
to prepare final copies of bills, and (b) to proof read those manu-
scripts before the camera stage. Both of these costs are now
part of the total printer’s bill.

The printer of course cannot reduce costs of composing since
he must pay prevailing union wages under union contracts. The
Legislature, on the other hand, can hire a typist at a much smaller
hourly wage scale than is paid a compositor, but it must be re-
membered that if the Legislature adopts the offset process it would
have to choose between seasonal help having limited experience,
and experienced help for which other work must be found when
the bill typing rush is over. The suggestion has been made that
these typists might be used as part of the stenographic pool which
the Governor’s Committee recently urged be created to type let-
ters for the members of the House of Representatives during each
legislative session. Presumably most of the typing of new legis-
lative proposals would occur during the last three or four months
of each calendar year when the above legislative correspondence
would probably be at a minimum.

The printer states that the Daily List and the Daily Calendar
could be printed offest with minimum delay. The Daily Journals
may be delivered late if the use of offset is approved; printing
costs would be smaller, but the Legislature would have to allow an
extra 1V2 hours of time while a plate is made. In addition, con-
siderable time is required to type the Journal with all of its mar-
ginal notes, etc. Given these facts, it is stated that the experienced
keyboard operators and monotype casters serving the printer will
run off the journals as quickly as will occur with offset process.
Corrections that have to be made before the offset presses begin
to roll consume valuable time on these rush deliveries. It is easier
and quicker to make corrections under the present system. (The
1962 Senate Journal ran to 1,585 pages and the House Journal to
2,400 pages, excluding the index pages.)

In the printer’s opinion the Bulletin cannot be produced on
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time if the offset method is adopted.

Annual Volumes of Acts and Resolves
During each legislative session the Secretary of State is re-

quired to have printed and made generally available each new
statute after it has been enacted by the two branches of the Gen-
eral Court and signed by the Governor. These printings take the
form of “advance sheets”, numbered serially and gradually ac-
cumulating as the legislative session progresses.

After adjournment of the General Court the Secretary of State
has the responsibility of issuing in a single volume the complete
collection of statutes and resolves enacted during the session, ap-
propriately indexed. The cost of printing this volume and the ad-
vance sheets in 1962 was $60,928.

If the justowriter, described above, is used to type the statutory
text as finally enacted (with the ends of lines “justified”, i.e. lined
up vertically), the resultant perforated tapes can also be used for
quick and perfect typing of statutory texts. Such taped typing
would continue the typing of each numbered statute to whatever
point is necessary on a given page, and then immediately continue
with the initial text of the next numbered statute.

This typing would become available for reproduction by offset
process in what would then be bound in an annual volume of Acts
and Resolves. The whole operation would, however, be the re-
sponsibility of the Secretary of State. Hence, this latter printing
operation is not discussed in detail in this report which is devoted
otherwise to the printing under the control of legislative officials.

While there will undoubtedly be special problems that will arise
if the justowriter is used in such a combination with the offset
process, the combination merits careful attention in case justo-
writers are utilized. It should be noted that this machine is now
in successful use for the preparation of Health Department publi-
cations.

The periodic issue of Legislative Bulletins during each session is
authorized by statute in the following terms:

Legislative Bulletin

“Publication of bulletins of committee hearings. The committees on
rules of the two branches, acting concurrently, shall publish during each
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regular session of the general court bulletins of committee hearings, and
shall appoint the editor thereof and fix his compensation. The chairman
of either of said committees shall approve bills for editing and printing
said bulletins before they are sent to the comptroller for allowance. On
receipt of ten dollars from each applicant therefor the sergeant-at-arms
shall mail to him copies of these bulletins.” (G.L. c. 5, s. 12)

The basic purpose of the legislative bulletin is to provide the
public with timely information of the business of the Legislature.
The greatest problem faced in producing this bulletin is the time
factor.

Over the years the bulletin has been expanded with the volume
of legislative business. Also, there have been added at the request
of subscribers and legislators certain features such as the listing
of the titles and numbers of the acts and resolves, and the listing
of details from Public Document 144. These additions provide a
more comprehensive document, but they also add to the time and
cost for the preparation of each edition. The editor of the bul-
letin would like to add still other features but they are not possible
because deadlines already frequently require working overtime.

The mechanics of producing the bulletin are as follows: The
first issue of the Bulletin on January 3, 1962 ran to 263 pages.
For this initial edition the subject of every bill assigned to a com-
mittee had to be typed under the related committee docket. This
edition was prepared before the session began (usually the pres-
sure is worst around the Christmas holidays) so that the finished
product was ready when the Legislature convened early in
January.

The Bulletin lists the number and subject matter of each bill in
the first column of each page. The second column is left vacant
until a committee hearing date has been set for each bill. The
third column is left vacant until the committee reports on the bill,
whereupon that fact is filled in before the next edition of the Bul-
letin appears.

If the presession filing of bills was complete, the typing of com-
mittee docket items and offset printing thereof would be simple.
Instead, as new bills are printed, late bills admitted and existing
bills discharged from committee, the committee dockets gradually
lengthen. For example, when a committee report must be entered
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in the third column to indicate that a bill was discharged to an-
other committee, the subject matter of that bill must also be added
to the docket of the latter committee. As a result, page numbers
devoted to a given committee frequently change and the total size
of the Bulletin grows.

As the activity of the Legislature is stepped up during the
progress of the session, the work of preparing the Bulletin in-
creases. Generally, committee hearings are held on Mondays
through Thursdays, thus Thursday night is the deadline for enter-
ing (a) first references to new petitions and (b) second references
of bills to other committees. New entries must be quickly dis-
patched to the printer to clear the Bulletin of all changes. By Fri-
day morning the cleared book is back in the Bulletin office, where-
upon late developments on Thursday can be entered so that the
freshly edited document can be back with the printer by Friday
noon. Late that afternoon page proofs are delivered which are
marked to indicate corrections which the printer must make be-
fore he starts runoff of 2,000 copies of the new Bulletin.

These bulky documents must then be cut, bound, stocked and
delivered on Monday. Since the printer does not operate on Sat-
urdays or Sundays, the time factor in this whole operation is of
great importance. First copies of the new bulletins are delivered
to the sergeant-at-arms at 11 a.m. on Mondays, and copies are de-
livered to the Legislative Document room for general distribution
early that afternoon. Every effort is made in this way to keep
both the General Court and the public well informed on legisla-
tive business. Nevertheless, it is virtually impossible to keep all
sections of the document absolutely current. Thus, when the latest
Bulletin arrives on Monday morning, it is inevitably two days be-
hind in the numerical listing of bills in the latter part of the docu-
ment because developments on the previous Friday, and frequently
on the previous Thursday as well, cannot be entered in time for
publication. However, committee dockets are always kept current.

The growth of the Bulletin during the course of a session is illus-
trated in the following table typical of annual developments. As
will be noted a total of 17 separate editions of the 1962 Bulletin
were issued. They started with a 263-page publication of January
3, and concluded with a 741-page publication of July 27.
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In between these editions the listing of the acts and resolves
which first appeared in the sth edition, grew to 77-pages in the
final edition. The 10th edition shows a sharp growth of 156-pages,
mostly because of the first insertion of all bill histories and cur-
rent status covering all Senate bills in numerical sequence and
then all House bills. The 16th or next to the last edition intro-
duced the usual invaluable index which added 42-pages to an al-
ready sizeable document.

It is regrettable that the pressure of meeting necessary weekly
deadlines for Bulletin material precludes an earlier apparance of
this index which has proven so useful to those who rely on the
Bulletin for legislative information.

TABLE 2,

Numbers of Pages in Successive Issues of Legislative Bulletins of 1962

Date of Issue
Jan. 3
Jan. 8
Jan. 15
Jan. 22
Jan. 29
Feb. 5
Feb. 12
Feb. 19
Mar. 5
Mar. 12
Mar. 26
Apr. 9
Apr. 30
May 14
May 28
June 18
July 27

613
644 plus xlii =6863
698 plus xliii=74l

The editor of the Bulletin also prepares the Daily List of com-
mittee hearings. To reduce the time required to produce this daily

Baity List of Committee Hearings

1First issue which listed new 1962 Acts and Resolves to date.

2 First issue which listed Senate and House bills in sequence with action to
date.

3 In addition 42 pages of Index appear for first time.
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publication, a cut and paste system is again employed, using copy
from printed Bulletins. In this manner, lists can be marked up,
printed and distributed by Thursday which relate to hearings
scheduled for the following Monday. The press is eager to have
them early so that the daily newspapers can print them a day in
advance and give the general public sufficient notice to attend.

Were the daily list to be printed by offset, the editor emphasizes
that final copy for each list would have to be typed and proofread
every day. He estimates that hours would be added to the prep-
aratory stage and seriously impair the usefulness of the list which
must be made available as early as possible if it is to serve its
purpose.

One other function of the Bulletin editor is to prepare for the
leadership of each branch a “committee business resume” showing
the current workload and progress of each committee on hearing
and reporting on bills assigned. The work is usually done late in
the week or on weekends and consumes about 12 hours time.

In sum, it is argued that the preparation and publication of the
Bulletin is now systematized so that every available minute is
effectively employed. The printed product is delivered regularly
on time and this is so largely because of (a) the proximity of the
plant, (b) the long experience of its employees in working with
the document, and (c) the close cooperation between those who
prepare the Bulletin and those who print it.

As to whether or not offset printing would improve the present
system or lower its costs, the actual offset printing operation
would be cheaper for it would eliminate setting the type for the
first edition and also the inserting and transposing of slugs in sub-
sequent editions. It would also eliminate the proofreading task of
the printer. But the typesetting stage would be replaced by type-
writing, the Bulletin would have to be not only entirely typewrit-
ten without error, and then proofread before going to the camera,
but all subsequent changes would have to be typewritten and this
means the original negative would have to be altered continuously
or new pages typed for each edition.

Thus, to propose offset printing of the Bulletin would almost
certainly raise the objection that the very purpose of its existence,
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i.e., to provide the public with timely information on legislative
business, would be seriously undermined.

It may be argued that some of the time pressures could be elim-
inated by moving the publication of periodic Bulletins to another
printer one willing to work on Saturdays, for example. This
possibility has been explored. The problem is twofold: (1) that
of finding a printer willing to pay overtime wages for employees
working on Saturdays, and (2) doing the job at a price lower than
is now offered. According to the editor of the Bulletin, other
printers have been invited without avail to submit bids.

CHAPTER 111. USE OF OFFSET IN CONNECTICUT

Background
All of Connecticut’s legislative printing is now done by a private

contractor located about 30 miles from the Capitol. For a very
brief period some years ago, the arguments by critics of private
printing firms that the State was losing money to private printers
resulted in a State operated printing shop being established to do
legislative printing. This new method soon provided a glaring ex-
ample of waste, inefficiency and indifference, according to officials
of the Connecticut General Assembly. 1 Within a year the State
enterprise was financially deep in the red, and personnel problems
involving political appointees became insurmountable. Shortly
thereafter the Legislature abolished the state shop and reverted to
private printing.

Connecticut’s General Assembly is larger than our General
Court. It has a Senate of 36, and a House of 294. or a total of 330
members. It meets only biennially and there is a constitutional
provision which requires a sine die adjournment of regular ses-
sions in June. Into this compressed biennial session about 4,500
bills are introduced of which one-third are Senate bills. All
bills are prepared by the office of the Legislative Commissioner.
Printing of Bills

Every bill that is introduced is typewritten, double-space, on a
special size of paper. The original is typed on white paper, with
a carbon being produced on yellow paper. Each bill is given a

1 Interview with staff of Connecticut Legislature by staff of Legislative Re-
search Bureau of Massachusetts, Sept. 12, 1962.
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EXHIBIT B “OFFSET PROCESS” COPY OF FIRST PAGE OF SAMPLE
BILL, STATE OF CONNECTICUT

STATE OF CONNECTICUT,

Bill No. 1 Page 1 o£ 4

Introduced by A iT... v'! Date

Ref. to Committee oc &<>Lf.y L.

General Assembly,

January Session, A.D, 19

AN ACT CONCERNING
Amending The Charter Of The City Of New Britain To Create Positions

Of Director Of Finance And Deputy Director Of Finance.

Be it enacted by tbe Senate and House of Representatives in General Assembly convened:

Section 1. Appointment. The mayor, upon recommendation of the

Board of Finance and Taxation and with the consent and approval of the

Common Council, shall pppolnt a Director of Finance. The Director if

Finance shall designate, with the approval of the mayor, an elected

officer or full time employee of the city as Deputy Director of Flna: ice,

who,during the temporary Incapacity or absence of the Director of

Finance shall exercise the authority and perform the duties of such

Director. The Director of Finance and the Deputy Director of Flnan'

shall each furnish a satisfactory bond for the faithful performance >f

their duties.

Section 2. Quellfloatlons of Director Compensation. The Director

of Finance shall bo selected from a list of candidates who have passjd

competitive examination conducted In accordance with the ruleo and

regulations of the Civil Service Commission,and shall be a person

who shall have knowledge of municipal accounting and taxation and ah ,11

have had experience In budgeting and financial control bui

(Pages 2 and 3 of this bill not duplicated here)
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number, with numbers 1 to 1,999 reserved for Senate introduction
and No. 2,000 and over, for House introduction.

Of the two copies of the bills, the yellow carbon is retained in
the Clerk’s office. The original goes to the printer where it is
photographed and reduced for the offset printing of 350 copies.
One copy thereof is then provided to (a) each member of the joint
legislative committee assigned to hear the bill, (b) the legislative
leaders of each branch, and (c) each legislator or interested

requesting a copy at the legislative bill room. Thus, unlike~our General Court, the entire membership of the legislature is
not automatically provided with a copy of every bill that is filed.
(See Exhibit B).

However, if a bill receives a favorable committee report, the
bill is given a “File number” and 550 copies thereof are printed
by letterpress. Each legislator in both branches gets a file copy.
The original Senate or House bill number appears in italics on the
File numbered Bill.

In the last session, about 1,400 original bills were given favor-
able reports. Thus, only about one third of all original bills
actually introduced reached the letterpress printing stage, and of
these bills, about 1,100, or nearly 79% were enacted into law.
About half of these bills finally approved were public acts and
half were private acts.

When one party controls both branches, about 90% of the bills
favorably reported are enacted. There is no problem of rush-
printing with the enacted bills. The same printer prints the acts
and generally there is very little change to be made in the format.
The type used for the text of the File Bill is available for the acts
and the printer need substitute only the heading at the beginning,
and the certification indicia at the end of the act. No special type-
writers are used for an engrossed copy as is the practice in Mas-
sachusetts. The official act filed with the Connecticut State Secre-

0 tary is no different than any printed copy of the act except for the
addition of the original signatures of the Legislative Commis-
sioner, the two Clerks, and the Governor. Public Acts take effect
in October after adjournment unless there is an emergency certi-
fication, and Special acts take effect on July 1 unless there is an
emergency certification.
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The use of special typewriters such as vari-typers, IBM or sim-
ilar electronic machines such as justo-writers for preparing bills
for photo-offset are considered by Connecticut’s legislative staff
to be extravagant. In addition to the cost of these machines, per-
sonnel costs would rise because skilled operators must be found
and they are generally not available on a part-time basis. Expert
electronic operators get good wages and will not work on a part-
time basis. While the use of these machines might reduce print-
ing costs alone in Connecticut, the staff is of the firm opinion that
it will definitely boost personnel costs and will also require proof-
readers. The result will be a bigger payroll, yet it will not elim-
inate printing the bills.

According to the staff, Connecticut legislators are quite content
with limiting the use of photo-offset to the reproduction of orig-
inal bills. The fact that this limitation avoids printing the many
bills which are unfavorably reported saves an immense sum.

All other legislative documents in Connecticut are printed by
letterpress, except interim committee reports. The staff deems it
to be impossible, or at least impractical, to print journals and cal-
endars by photo offset. These documents, like our journals and
calendars, are prepared by the clerks during actual sessions and
result in drafts which are conglomerations of cut-outs, pasted
items, marginal notes, abbreviations, scribbling, crossed out ma-
terial and symbols intelligible only to those regularly preparing
the drafts. The printer is so experienced that he can typeset
these drafts expeditiously. If a typist prepares this material for
offsetting, he or she must not only have similar intimate knowl-
edge of legislative procedure but must do letter perfect typing.

A Legislative Record Index is printed which lists all bills and
acts by numerical order and current status, and so is a separate
index which lists by subject matter without reference to current
status.

Some interim committee reports are reproduced by photo-offset
but these are not part of a numbered series such as Massachusetts
recess reports. Some committee reports are printed by letterpress
but these, too, are not of a numbered series.

Printing of Other Legislative Documents
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The total printing bill for the last biennial session was less than
$250,000 this includes offset original bills, letterpress file bills,
public and special acts, the daily journals, the weekly indexes, the
daily Bulletin listing committee hearings and other announcements
of general interest, the daily calendars, manuals of the General
Assembly and interim committee reports, and miscellaneous other
materials. Also included are 1,500 to 2,000 copies of the Gover-
nor’s Budget Report which generally runs between $25,000 and
$30,000 a session.

In contrast, Massachusetts appropriations for fiscal 1962 for
printing and binding of bills and journals, the preparation and
printing of the bulletin and daily list, the preparation and printing
of an index of special acts and resolves, and the preparation and
printing of special veterans laws, amounted to over $414,000. An-
other $40,000 was appropriated for the printing and binding of the
acts and resolves by the State Secretary. This total of $454,000
is for printing expenses in annual session.

So-called “file bills” in Connecticut proposing statutory changes
in the General Statutes show proposed deletions of language in
brackets and proposed additions of language in italics. The entire
statutory paragraph to be amended is printed (rather than the
amendment only) so that legislators can quickly recognize what
the bill proposes. Although this printing of entire paragraphs
may add to printing costs, Connecticut legislators prefer this
format. The staff believes that in the long run this practice pro-
motes better and more efficient legislative procedure since a legis-
lator need not spend time to determine the changes which the bill
would make in the general statute. It is argued that the resultant
improved legislative understanding outweighs the cost of addi-
tional printing.

The foregoing practice of using brackets and italics to indicate
omitted and new language, respectively, is similar to that proposed
by the Massachusetts Federation of Taxpayers’ Associations. An
experiment with the Taxpayers’ Federation proposal was jointly
conducted by House and Senate Counsels in 1962 for committee

Comparison of Connecticut and Massachusetts Costs

Other Printing Improvements
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use but the results were unfavorable in that the typewritten drafts
were found in virtually every instance to contain inaccurate text
of existing law. In some cases the errors were committed by
typists who took liberties with punctuation, or committed simple
typing errors, or typed from privately published volumes of the
laws which contained errors. As a result these experimental copies
had to be proof-read by Counsel.

It should be stated, however, that Counsel do not oppose any
practice that will promote understanding of legislation or facili-
tate committee work. If the Legislature can work on a better and
more informed basis by reference to the bill-format described
above, Counsel agree it is to the advantage of the Legislature to
adopt such a format. However, it is argued that the time re-
quired to prepare this type of bill with accuracy is beyond the
limits of the present Counsel staff. Moreover, Counsel are more
concerned with the correctness of the final text of the enacted
bill, or new law, that goes to the Governor; what the text of law
was is of no value at that stage.

Another practice in Connecticut of interest is that a verbatim
transcript of all legislative proceedings is also available for in-
terested persons which covers both committee hearings and legis-
lative debate in chambers. Soundscribers are used with micro-
phones installed at desks. The basis of this procedure is to show
legislative intent ■— a verbatim record becomes permanently avail-
able for later reference by the public officials who are responsible
for administering or interpreting the laws. This verbatim record
is typed with about 6 carbons being made. The record is not
printed because the expense would be too great for the use made
of the transcript.

The State of Washington recently converted from the letter-
press printing of legislative bills to the offset method of printing.
Unquestionably, these steps to promote economies in legislative
printing have been influenced by Ward Bowden, long time Secre-
tary of the Washington State Senate, with 30 years of experience
as a printer and publisher of a small town newspaper. As he

Background

CHAPTER IV. USE OF OFFSET IN WASHINGTON
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states, there has occurred “a great big departure from traditions
... that have been built into the Legislative Process, through the
years since (Washington was admitted to) statehood.”1

Little had changed since the early formative years in Washing-
ton but Mr. Bowden was convinced that the time to change was at
hand. Within seven years printers’ wage rates of about $3.00 per
hour in 1955, had markedly increased to nearly the $4.00 mark by
mid 1962. The accompanying rise of other overhead factors in
the printing business also help to explain the great increase in
printing costs which continues to occur in Washington. For ex-
ample, its legislative printing bill in 1957 was $183,000; in 1959,
$193,000; and by 1961 $250,000.

Offset Experience in Washington
Briefly, the application of the offset process to Washington’s

printing, is as follows. A typewritten page is photographed with
the typewritten text reduced in size to produce a somewhat smaller
size type than that used by any typewriter now in general use.
The resultant negative is then placed over a sensitized aluminum
or zinc sheet, and a printing plate is produced in seconds by the
flash of an arc light. The plate is then ready for the press. By
this method Washington has accomplished the following:

(1) The State has eliminated the type setting by either hand
or linotype which is required for letterpress printing. A printer
receiving $3.80 per hour for his work is trained to operate lino-
type machines and to set type by hand from type cases. But, to-
day, he is also proficient in techniques of photography, the opera-
tion of cameras, developing solutions and arc lights as applied to
the graphic arts. A form that he could set in 2y2 hours, using
the hot type method can be reproduced photographically from
good copy typewritten in 15 minutes.

(2) This photographic process has eliminated entirely the ex-
pensive and time-consuming printer’s proof-reading. Under the
old hot type method the printer would spend 2V2 hours setting
type, and then take printer’s proof and submit for a check requir-

1From a paper delivered at the National Legislative Conference, Phoenix,
Arizona, Sept. 19, 1962. Mr. Bowden also is the author of an article on leg-
islative printing, published in State Government, Fall, 1959.
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ing 15 to 20 minutes of reading by the proofreaders. The errors
they discover require more type-setting, and in turn the submis-
sion of a revised proof of which the revised sections must be read
again to guard against errors. The proofreaders work in pairs;
one reading and the other checking the proof copy. In Washing-
ton these proofreaders receive the same wages as do journeymen
printers under union rules.

The replacement of typesetting and proof-reading, by photog-
raphy has substantially reduced printing costs in Washington
State. For example, in 1959, letterpress printed bills adjusted to**f
1,400 copies costs $9.94 per page; in contrast, the same number of
offset copies cost $6.62. By 1961, the letterpress cost increased to
$10.70 while the offset costs were declining to $6.32. The same
costs in 1963 will be $ll.lB for letterpress and $6.96 for offset.

Mr. Bowden reports that the shift to offset printing in Washing-
ton was received by legislators and others enthusiastically. The
result is extremely readable (See exhibit C), and the printed bill
being a facsimile of the original proposal has speeded the prep-
aration and consideration of amendments during the legislative
process.

The change to offset bill printing however was just the first
step. In many state Legislatures each enacted statute is then
typed on a large sheet of paper to serve as the official signature
copy for consideration in the Executive Department. After action
has been taken by that department, this “enrolled copy” 1 is trans-
mitted to the Secretary of State. Enrollment is an expensive and
time consuming process, errors creep in, delays are caused, and
may even prevent the final adjournment of legislative sessions on
time. Yet this process has become traditional in many states and
any departure from it is very difficult.

Despite these difficulties Washington State established that in
1961 the addition of signature space and a certificate of authen-
ticity was sufficient to render the “original bill’ in proper form for
transmission to the Executive Department and then to the Secre- ■

tary of State. The offset copy provides three spaces for the signa-
tures of the Senate President, the House Speaker and the Gover-

iReferred to in Massachusetts as the engrossed copy. This copy is prepared
by the Secretary of State.
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"OFFSET PROCESS” COPY OF FIRST PAGE OF SAMPLE
BILL, STATE OF WASHINGTON

THE E f.t'SUr^

CERTIFICATION OF ENROLLED ENACTMENT

SENATE BILL NO ___3l9.

CHAPTER NO _.... i 4 r
EP DENTIFICATIC

Passed theSi .1:

0Yeas Nays.

1Passed the Houseas Amended
5

CERTIFICATE9, 196

/, W.
of U'

d Bowden, Secretary of the Senate of the State
thington do hereby certify that the attached isd Senate Bill No 319 .... as passed hy the
ind the House of R,
set forth.

—•

Secretary of the

(Continued)

k -tfMjlj
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EXHIBIT C (continued)
'OFFSET SAMPLE

SENATE BILL NO. 319

AN ACT Relating to the sale of alcoholic beverages; defining a crime; and1

2
3

providing penalties.

BE IT ENACTED BY THE LEGISLATURE OF THE STATE OF’ WASHINGTON;

NEW SECTION. Section 1. Any person who transfers in any manner an

identification of age to a minor for the purpose of permitting such minor
to obtain alcoholic beverages shall be guilty of a misdemeanor: PROVIDED,

That corroborative testimony of a witness other than the minor shall be a

condition precedent to conviction.

4

5

6

7

8

9

10

Passed the Senate March 9, 1961.11

12

President of Che .senate.

13

14

15

16

Passed the House March 8 1961.17

Q18

19

'peaker of the House.20

21

PROCESS” COPY OF SECOND PAGE OF
BILL, STATE OF WASHINGTON

rernor" of ..ashkigton

25

26

27

CHAPTER N0—147
£ SB 319
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nor. This reform does not have too much to do with printing, but
it did eliminate expensive labor costs, errors and peak pressures
within Washington’s Legislative Department.

Publication of the session laws in Washington is the responsi-
bility of the Secretary of State who quickly saw the advantages of
offset printing of a pamphlet edition of the statutes of the 1961
session. This offset application pleasantly surprised all officials.
Much earlier publication deadlines were met. Legislators and
laymen alike could quickly determine just what happened, by way

*of amendment or deletions, without references to codes or prior
session laws. Lawyers in the State of Washington, according to
Mr. Bowden, have highly complimented the new session law
pamphlet. Some of them have endorsed the proposal that the
bound edition including all acts of a given year be done using the
same process.

Mr. Bowden regrets as a printer “that the beauty, variety and
grace of type faces and fine letterpress printing is being priced
out of the market.” As an example, he refers to the journal of
the Senate of the State of Washington, in 1961. In that volume
there are 1,753 pages printed by the letterpress process, in the
same style since statehood was achieved 72 years ago. Five hun-
dred copies of this book are published following each session for
exceedingly limited use, principally by legislators, the courts, poli-
ticians and legislative technicians. It is important within the leg-
islative sphere and continued publication is essential.

The total cost of this Senate volume was $26,000 in 1961. An-
other $26,000 was needed for the House Journal, so that the two
journals cost about $50,000 to print. By comparison, the total cost
for the journals in each branch back in the 1930s and 1940s was
only about $6,000. To meet this situation a sample offset printing
was made from the 1961 journal. The total cost was drastically
reduced from the $26,000 to about $14,000. On the basis of the
sample printing of the sixteen-page journal in an offset pamphlet,

Bowden reports that every Senator, without exception, reacted
favorably. It is hoped that offset publication of the Senate Jour-
nal will occur when the session convenes again in 1965.

Aside from dollar savings, Mr. Bowden reports that the advan-
tages of offset printing include the possibility of a low-cost daily
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or weekly publication of a pamphlet edition; greater opportunities
for corrections due to early contact by legislators with the pamph-
let edition; and speedy indexing since a cumulative current pagina-
tion would be established, thereby helping attain an earlier publi-
cation date. The 1961 journals, for example, reached completion
almost one year following the adjournment of the session.

Legislative printing in Washington is done by a State Printer, in
a State-owned plant. Installation of offset equipment to accom-
modate the Legislature began in 1955, but other State Depart-*
ments have also requested offset production so that today nearly’?
half of the work produced by the plant is on the offset basis. For
this purpose, the Washington State Printing Plant has added
camera room and other related offset equipment at a total cost of
$92,200.

Washington vs. Massachusetts Considerations
While the cost of printing can be reduced by shifting to the

offset process the question arises: how much of these savings
would be wiped out by the cost of additional personnel and equip-
ment required to prepare proposals for the offset camera? In
Washington this addition is reported to be negligible inasmuch as
legislative personnel had been producing typed rather than paste
up manuscript for the State Printer to reproduce by letterpress
process.

One of the major objections of the legislative clerks and coun-
sel of Massachusetts to the introduction of offset printing, despite
possible savings of from 30 to 40% in costs of printing alone, is
that the new process would interfere with the timely reproduction
of documents, especially of the journals and the bulletins. Sec-
ondly, in order to reproduce such documents in reasonable time,
they firmly believe additions to staff would be necessary. The
House Clerk figures Counsel would need about 50 competent tem-
porary typists during the weeks before January convening of the
General Court, and the Senate Clerk about 8 typists and 4 proof-
readers.

In connection with such a typing workload it should be evident
from the table below which deals with House bills, that there is an
ever-increasing volume of legislation filed annually. The trend
shows no sign of reverse.
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TABLE 3.

Increase in Legislation Filed in House in Massachusetts
Selected Years, 1930-1962

Number of Bills Filed Total Number of Bills
By Early Deadline Filed for Sessiont
1930 1031 1211
1947 1757 1999
1952 2070 2465
1957 2706 3114
1958 2611 3044
1959 2741 2888 ,

1960 2688 3083
1962 3280 3622

Senate Counsel of Massachusetts has estimated that the intro-
duction of offset bill printing would triple the costs of Counsel’s
office operation relative to preparing Senate bills. Furthermore,
that agency stresses a factor usually overlooked when consider-
ing “offset” arguments. For any number of reasons, a particular
moment may be the only time when an occasional controversial
measure can marshal the simultaneous favor of the public, the
press, and the legislative branch concerned. Unless the legislative
wheels then turn the day is lost. Obviously, the Counsel’s office is
then under pressure to have the measure ready for floor action.
If at this stage legislative action must be withheld while a per-
fected draft is typed on a prescribed offset form, followed by proof-
reading, that propitious moment may well have passed.

One of the major differences between the states of Washington
and Massachusetts with reference to this problem is the practice
apparent in the preparatory stages of printing. In Massachusetts,
as described in an earlier chapter, the Senate and House Clerks
usually deliver to the printer for printing a paste-up document
with marginal notes, words stricken in ink, amendatory long-hand
insertions and abbreviations here and there in the document. The
familiarity of the printer with these markings by the legislative
aides is relied on to produce a finished accurate product quickly.

In Washington State, however, the Statute Law Committee
which submits bills for letterpress printing, prepares drafts of

1 This column represents the total bills filed. Actually, 3,961 proposals were
printed in 1962 the difference representing redrafts of original bills.
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such excellent quality, that no additions of personnel were deemed
necessary to handle bill preparation when the State Legislature
shifted to offset printing. This, Mr. Bowden states, is the princi-
pal reason why they were able to adopt offset bill and reproduc-
tion so easily, and achieve such handsome savings in printing
costs. Of course, the chief reason why many Massachusetts House
bills are either rejected, or require a committee redraft is that
until this latter legislative stage Counsel cannot find sufficient time
to review the texts of many bills which were introduced initially
with titles but inadequately prepared texts corresponding thereto.

In Washington, the bill drafter prepares an original and seven
copies of each bill introduced. The bill contents adhere to a rigid
form and observe more or less the form recommended by the Mas-
sachusetts Taxpayers Federation, referred to in the previous chap-
ter (utilizing brackets and italics to show amendments).

The Washington State legislative rules permit introduction of
bills during the first 30-days of each session, with bill drafting
services being available for several months before each biennial
session. Of course they have peaks of production before the end
of the filing period and particularly in view of the fact that their
legislators saw the disadvantage of filing bills by title many years
ago, that practice is prohibited by their rules today. In contrast,
although the Massachusetts’ rules theoretically also require the
complete text of a bill to accompany the title, as noted above this
requirement is rigidly observed on the Senate side alone. Mr.
Bowden has stated that without detailed knowledge he cannot
recommend that the offset process would be the answer to the
legislative printing problems of New York, California, Pennsyl-
vania and Massachusetts. He concedes that what will fit into the
legislative process in Washington may not exactly match proce-
dures that are used in other states.

It has been stated above that legislative printing costs in Wash-
ington rose from $183,000 in 1957, to $193,000 in 1959, and to
$250,000 in 1961. Since the photo-offset process was introduced
in Washington in 1959, it may be asked: How are any “offset”
savings indicated in view of the increases shown for 1959 and
1961? In answer, Mr. Bowden says that the seeming inconsisten-
cies are caused by the fact that reductions in “offset” costs have
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been more than counterbalanced by rising costs of letterpress
printing which continues to be the process used for reproducing
the journals. Moreover, the 1961 figure of $250,000 was money
appropriated, and he believes that at least $50,000 will revert un-
spent at the end of the biennium, thus reducing the 1961 figure to
about $200,000. In the coming biennium Mr. Bowden definitely
plans also to use offset for printing the journal, thereby bringing
about further substantial economies.

While the use of offset eliminates composition and proof-read-
ing stages in the printing process the question remains as to how
much additional time and staff are required in the legislative offices
to prepare final typed documents for offset reproduction. What is
the experience in Washington? Are all original bills typed for
offset? Are all redrafts typed? Are engrossed bills separately
typed? Do all bills go through at least two typings and printings,
and in some cases three?

The procedure in Washington is that the State Printer has al-
ways been furnished carbon copies of original documents for re-
production by letterpress printing, hence this same copy is avail-
able for facsimile offset reproduction and Washington has required
no additional employees. It is reported that only upon rare occa-
sions are bills printed more than once and then because they have
been so drastically amended that a reprinting becomes necessary
to make them understandable.

As used in Washington, “the nomenclature ‘Engrossed Bill’
means a bill which has been amended and pages, where amend-
ments appear, redrafted with amendatory material integrated.”1

Only pages where amendments appear are redrafted and these
only for desk use. Members have the printed bill with amenda-
tory material attached on their copies. When a committee dras-
tically amends a bill, instead of presenting these amendments to
the legislature, a substitute new printed bill is prepared for intro-
duction with the committee report.

A word is necessary here about the state-owned printing plant
in Washington. The operation of the plant is the responsibility
of the State Printer who is appointed by the Governor. While

Defined by the Secretary of the Washington Senate.



[Apr.SENATE— No. 850.58

the State Printer is a political appointee, the State Printing Plant
is manned by employees of the International Typographical
Union, the Pressman’s Union and the Bookbinders’ Union, and is
a strict, closed shop operation. It is conducted under union rules,
and the union has made every effort to keep politics out. Job
advancement is based on ability and seniority, all according to
union rules. For example, the present plant superintendent was
an apprentice in this plant and has worked there for more than
thirty years. It is Mr. Bowden’s conviction, based on many years
of buying from the State Printing Plant, that political
plays no part in the operation of this plant beyond the station of
State Printer. Moreover, he states that due to the addition of
offset equipment the output of the plant has been clearly increased
without additional help.

In Washington State, the following constitutional requirements
and legislative rules control the drafting and filing of bills:

Article n of Constitution
Section 18: Style of Laws The Style of the Laws of the State sh

“Be it enacted by the Legislature of the State of Washington.” and no la
shall be enacted except by bills.

Section 19: Bill to contain one subje bill shall embrace mo
one subject, and that shall be expressed in the title.

Section 20: Origin and Amendment of Bills Any bill maj
either House of the Legislature, and a bill passed by one h
amended in the other.

iise m:

Joint Legislative Rules

In addition, the joint rules of the Senate and House of Repre-
sentatives of Washington provide as follows:

Constitutional and Other Regulation of
Washington Legislative Printing

JJoint Rule 17: Amendatory Bills. All amende
section or sections of the official codes and statutes of V
plements thereto and to the respective Session Laws, to be amended

Joint Rule 18: Amendatory Bill, How Drawn. I
House intended to amend existing statute
amendatory to such existing statutes underlined. Any matter to be d
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from the existing statutes shall be indicated by lining out such matter with
a broken line and enclosing a lined out material within double parentheses,
and no bill shall be printed or acted upon until the provisions of this rule
shall have been complied with.

New sections need not be underlined but shall be designated “New Sec-
tion,” in uppercase type and such designation shall be underlined.

No bill shall be Introduced by title only, and, in the event a bill is not
complete, at least Section One shall be set forth in full before the bill may
be accepted for introduction.

Amendments to bills will be acted upon in the manner provided in the
Rules of the Senate and in the Rules of the House: provided, That no
amendment to a bill shall be considered which strikes the entire subject
matter of a bill, and substitutes in lieu thereof entirely new subject matter
not germane to the original or engrossed bill.

Senate Rules

Introduction of Bills. Rule 58. All bills, resolutions and memorials to be
introduced shall be in quintuplet, each shall be endorsed with a statement
of the title and the name of the member introducing the same. Not more
than three senators may sponsor a bill, except committee bills which shall
be in accordance with the joint rules of the Senate and House, provided,
however, That any member desiring to introduce a bill, joint resolution or
memorial shall file the same with the Secretary of the Senate by 5 o’clock
on the evening of the day before the convening of the session at which
said bill, resolution or memorial is to be introduced; and that no bill, resolu-
tion or memorial is to be introduced which has not been in the hands of
the Secretary at the time above stated.

The original bill is for the use of the Senate, one copy for the printer,
two for the Secretary and the other for use by the members of the Press.

After the fortieth day of the session no bill shall be introduced, except as
the Legislature shall direct by a vote of two-thirds of all the members
elected to each house, said vote to be taken by yeas and nays and entered
upon the journal, or unless the same be at a special session: Provided, that
the time limitation for introduction of bills shall not apply to substitute bills
reported by standing committees for bills pending before such committees,
and general appropriation and revenue bills.

Rule 59. One Subject in a Bill. No bill shall embrace more than one
subject, and that shall be expressed in the title.

Rule 60. Amendatory Bills. Bills introduced in the Senate intended to
amend existing statutes, shall have the words which are amendatory to
such existing statutes underlined. Any matter to be deleted from the exist-
ing statutes shall be indicated by setting such matter forth in full enclosed
by double parentheses, and such deleted matter shall be lined out with
hyphens. No bill shall be printed or acted upon until the provisions of
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this rule shall have been complied with. Sections added by amendatory
bill to an existing act, or chapter of the official code, need not be under-
lined but shall be designated “NEW SECTION”, in upper case type and
such designation shall be underlined. New enactments need not be under-
lined.

Rule 66. Printing of Bills, etc. Unless otherwise ordered, 1500 copies of
all bills of a general nature, originating in the Senate, shall be printed for
the use of the Senate and House of Representatives: Provided, That upon
request of a member of the Senate in writing addressed to the Secretary of
the Senate, up to 1,500 additional copies of such bill shall be printed, but
under no circumstances shall more than 2900 copies be printed without con-
sent of the Senate.

Experience in Florida 1

Florida prints all bills upon introduction. However, an original
and six copies of the typewritten bill are required for introduction.
The original typewritten bill is carried through the Legislature for
consideration by the appropriate committee for amendment and
for final engrossment. It is then used as final copy.

Rather than use carbon copies, the bill drafting agency prepares
one copy which can be corrected by the use of “snopake” or any
white paint that covers the type so that corrections can be made
directly over an error. When a page is finally edited and cor-
rected, the necessary copies for introduction are then photo-
graphed. Using this process multiple copies of the bill are fre-
quently prepared before or after its introduction and before it is
printed.

Following the enrolling of a bill, the bill-drafting agency also
photographs the necessary working copies of the original to speed
up the work of statutory revision for which it is also responsible.
Then the agency does not have to depend on anyone to obtain
authentic copies of a bill which has passed the Legislature. Mis-
takes in the reproduction process due to typesetting or typing can-
not occur because the pages of the bill as passed by the Legisla-
ture are photographed.

After a bill passes both houses it is enrolled by photography.

CHAPTER V. EXPERIENCES IN FLORIDA AND MAINE

1 Based on information supplied by Mr. C. T. Henderson, Director, Statutory
Revision and Bill Drafting, Office of the Attorney General, Tallahassee,
Florida.
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Both the House and Senate make use of a “Xerox 914” process
which permits the photographing of the actual pages of the orig-
inal bill onto loose leaf pages of a permanent record book. By
photographing the enrolled bill to be signed by the Governor proof-
reading at this stage is eliminated; moreover, the agency can get
a bill enrolled quickly for submission to the Governor for his sig-
nature. Afterwards the bill is filed with the Secretary of State for
pamphlet copies to be made. These copies are printed with the
same type being used later in the preparation of the session laws.

*• Obviously Florida has not substituted photographic processes in
its legislative printing to the extent reported by Washington and
Connecticut. Florida has limited its application to certain photo-
processes which speed up legislative procedure and eliminate log
jams at the enrolling stage. Certainly this is a saving of man
hours otherwise required to prepare and move bills through the
Legislature. The elimination of proof-reading and typesetting at
the enrollment stage is a concrete example of saving in both time
and printing.

Experience in Maine
Bills and journals of the Maine Legislature are printed by the

daily newspaper, Kennebec Journal, which has served as Maine’s
state printers for many years. In Maine a complete stenographic
report is made of the proceedings of the House and Senate and
each day complete transcripts of these proceedings are turned over
by the official reporters to the Journal. In making up these rec-
ords the official reporters use recording tapes.

The Journal began an experiment in 1959 of transmitting the
Legislative Record from the State House to the newspaper plant
by means of a tape, as soon as the proceedings became available.
This transmittal was accomplished by a system almost identical to
that used by the Associated Press in its distribution of news. A
standard Fairchild perforator was installed in the State House

�near the House Chamber. This machine produces a six channel
coded tape which immediately goes to a transmitter. The trans-
mitter sends to the plant, via leased wires, the impulses necessary
for motivation of a reperforator (as used by the Associated Press)
which reproduces an identical six code tape near the machine
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which casts lines of metallic type. The tape is then automatically
fed into the line casting machine at an average Journal rate of
about eight lines a minute.

In 1960 the Journal purchased several units of Friden equip-
ment, with a twofold purpose in mind. First, the management
wanted to take advantage of high speed offset equipment without
changing the final printing which, it should be noted, had to re-
main in the letterpress system because of production problems.

During legislative sessions the plant’s equipment usually works *

around the clock to meet legislative requirements. Foremost*
among the legislative printing problems has been the printing of
the Legislative Record. During the session, the printer must de-
liver daily what is called a “House Blanket,” printed in column
lengths and page width similar to a newspaper. It is a rush prod-
uct delivered without proof reading so as to gain the ever impor-
tant time advantage.

The printer feels that some of the advantages existing in its
system are;

1. Eliminates pick-up boy fighting traffic to and from the State
House.

2. Reduces delay between the time copy is ready and the time
that the plant can begin its mechanical operation.

3. The perforator operator at the State House usually is ready
for the copy, thus eliminating the necessity of a copy pick-
up boy waiting around for long periods to get the copy and
thereby also eliminating one handling procedure.

4. A fast perforator operator usually will keep ahead or even
gain on the line casting machine. When this happens the
printer can bring another line casting machine into opera-
tion.

The present operation is accomplished entirely with leased APi
equipment and the plant’s own printing machinery.

Originally the Journal intended to employ Friden “justowrfter”
equipment for producing the “House Blanket.” Their intention
was to convert the tape produced at the same time as the justified
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typewritten copy into a six channel tape. The next step was to
have been correction of the tape used in the original unproofread
“Blanket” and insertion of author’s changes. The final tape then
would be almost an errorless reproduction for the final printing of
the bound volume.

However, because of increased commercial business, the plant’s
offset department was unable to carry the additional load and the
management therefore had no choice but to limit itself to stream-
lining its present hot metal procedure on the basis of the operation
described above.

In the opinion of a Journal executive, there has probably been
no gain dollarwise from the adoption of this streamlined method.
But in his words,

the time element is so Important . . we are now able to keep
abreast of the record on a daily basis for a longer period of the
legislative session. The good will resulting from this .

.
. more than

offsets any other penalty.”!

1 Roland Whittier, Jr., Kennebec Journal, in letter to Legislative Research
Bureau, March 13, 1963.




