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LETTER OF TRANSMITTAL TO SENATE AND HOUSE OF
REPRESENTATIVES OF EXCERPTS FROM COUNCIL
REPORT, DATED MARCH 5, 1959.

March 18, 1959.

To the Honorable Senate and House of Representatives.

Gentlemen: —We have the honor to submit herewith, under
authority of General Laws, c. 3, s. 61, excerpts of an extended
mimeographed report by the Legislative Research Council relative
to the Printing and Sale of Stale Documents, dated March 5, 1959,
which was prepared by request of the House Committee on Ways
and Means. These excerpts from the complete report consist of
(1) the Council letter of transmittal to the House Committee on
Ways and Means; (2) the summary pages thereof; (3) Chapter XII
bringing together legislative problems raised at various points in
the full document, and (4) an Appendix A reprinting the original
table of contents.

We believe that the printing of these excerpts will prove informa-
tive to the members of the General Court who are interested in
promoting efficiency and economy. A limited supply of the full-
length report is available in the office of the Legislative Research
Bureau to persons seeking more detailed information. In addition
copies of the complete report may be consulted in the State Library
and in the offices of the Senate and House Clerks.

Respectfully submitted,

Sen. John E. Powers of Suffolk,
Chairman.

Rep. John F. Thompson of Ludlow,
Vice Chairman.

Sen. Newland H. Holmes of Norfolk-Plymouth
Rep. John W. Costello of Boston.
Rep. Frank S. Giles of Methuen.
Rep. Walter F. Htjrlburt of Greenfield.

Cl)c Commontoealtl) of spassacjnisetts

MEMBERS OF THE LEGISLATIVE RESEARCH COUNCIL.
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LETTER OF TRANSMITTAL TO HOUSE COMMITTEE
ON WAYS AND MEANS OF COUNCIL REPORT,
DATED MARCH 5, 1959.

March 5, 1959.

Representative Michael P. Feeney, Chairman, House Committee on Ways and
Means, Stale House, Boston 33, Mass.

Dear Mr. Chairman: —ln accord with the request of your
Committee, the Legislative Research Council submits herewith a
third report on state printing policies and practices. As requested
it emphasizes the printing and sale of state publications. Two
earlier printing studies in this series dealt with: (1) Multiple An-
nual Printing of Acts and Resolves (June 4, 1957); and (2) State
Printing of Annual Encampment Proceedings of Veterans Associ-
ations (September 3, 1958). This third report has had to be de-
veloped at considerable length in view of the complexity and detail
entering into state printing policies and practices in Massachusetts,
and a related multitude of administrative requirements.

The lengthy text of the document has, however, been summarized
. . . with emphasis on those aspects of the text which call for
legislative action. Legislative proposals could not, however, be
recommended because the work of the Legislative Research Bureau
is limited by statute to “statistical research and fact-finding.”

The study was prepared by James H. Powers of the Bureau staff,
under the supervision of the Bureau Director, Herman C. Loeffler,
and with general guidance from Charles E. Shepard, your Budget
Director.

We take this opportunity to express our gratitude to the many
officials and private citizens in Massachusetts and other states, who
provided information appearing in this report.

Sincerely your:

THE LEGISLATIVE RESEARCH COUNCIL

N Sen. John E. Powers,

Clje Commontoealtf) of Massachusetts

Chairman.
Rep. John F. Thompson,

Vice Chairman.
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Legislative Background

This report by the Legislative Research Council of state printing
problems was requested by the House Committee on Ways and
Means. It is concerned with a broad and complex range of prob-
lems pertaining to state practices in the planning, editing, produc-
tion and distribution of printed matter. The document necessarily
discusses at some length the history, legal aspects and administra-
tive organization of state printing controls; and the practices of
other States are presented by way of comparison. These summary
pages attempt to highlight the more important considerations.

Two earlier mimeographed Council reports have dealt with
special aspects of this printing study which it seemed best to treat
separately, namely, Multiple Annual Printing of Acts and Resolves
(1957, 21 pp.), and State Printing of Annual Encampment Proceed-
ings of Veterans’ Associations (1958, 29 pp.). The first of these two
reports has motivated extensive revisions and economies in the
annual printing of the “Blue Book” of Massachusetts statutes.

Legislative concern over the efficiency of state printing and the
elimination of wasteful practices has inspired many studies in the

�past century and more. Among these studies by legislative com-
missions and by administrative agencies were the following:

1. An 1831 Senate Committee investigation of delays in legisla-
tive printing.

2. A 1916 survey of all state printing by the Commission on
Economy and Efficiency (predecessor of the present Commission on
Administration and Finance) which found great waste and ad-
ministrative inefficiency.

Ci)t Commontoealtf) of e@asoacinisetts

EXCERPTS FROM COUNCIL REPORT RELATIVE TO THE
PRINTING AND SALE OF STATE DOCUMENTS.

SUMMARY OF REPORT (REPRINT).

Past Studies.
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ssion” study of executive bEhe 1922 “Webster Comm
printing, which also revealed em
and influenced the establishment

rmous waste in printing practice:
of the Commission on Administra

tion and Finance
ng by the Commission on Admin-A. 1944 survey of state prin

istration and Finance, on its own motion, which resulted in tl
transfer of various printing control functions to the State Purchas-
ing Age

5. An incomplete 1951 study of state printing by the staff of
Special (“Little Hoover”) Commission on the Structure of tl
State Government, which provided much material for this stud

These jpast reports and resulting legislative action, are sum
rized and reviewed in Chapter II of this report which describes mar
schemes of printing control which have been tried. These include
control by (a) Legislative Committees, (6) the State Secretary witl
without other officials, (c) a State Board, and (d) the present Ce
mission on Administration and Finance, functioning largely throi
the State Purchasing Agent

Massachusetts State Printing Cost

It is estimated that the Commonwealth spent more than $2 mil
lion in 1957 for state printing. Three-fourths of this total amoum
appears under the two principal state accounting codes, entitled
“Blueprints, Photostats, Mimeographing, Multigraphing, Address-
ing, etc.,” (553) and “Printing and Binding.” (559). The remain-
ing fourth was, by conservative estimate, “buried” elsewhere in the
state accounts under subjects other than printing, according to a
1951 study by the “Little Hoover Commission”. Of the $1.46 mil-
lions of specifically recorded printing costs shown by the two ac-
counts, the executive branch spent $1.17 millions, the legislative
branch $0.28 million and the judicial branch less than $O.Ol million

Types op State Printing

Executive Branch

Phe varied printed matter of the executive branch may
vided into four categories, as follows

1. Department Reports. Of 116 departments and agencies di
Ted by law to render annual or periodic reports, only about 2 i

are formally printed as part of the Public Document Serie;
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are mimeographed or multilithed, some are printed as legislative
documents, and the rest are either filed but not printed, or not
filed at all.

2. Informational and Educational Printing. This material is
largely issued by agencies concerned with education, health, wel-
fare, labor and industries and commerce. Much of it is duplicated
on office equipment and is not reported as printing.

3. Administrative Printing. State agencies print many items
for administrative purposes, including regulations, statutes, man-
uals, questionnaires, bulletins, reports, notices, posters, proclama-
tions, forms, labels and stationery. Thousands of these items are
prepared on office duplicating equipment in the agencies, while
others are let out in contract with printing firms.

4. Quasi-executive Printing. Certain other documents are for
the executive and legislative branches from the appropriations for
the Secretary of State. The most important of these are three forms
of the annual Acts and Resolves, (annual cost of about $40,000), the
cumulative Table of Changes in the General Laws, the reports of three
judicial agencies, and election printing (annual cost of up to 1500,-
000, depending on length of ballot and other factors).

The following additional legislative printing is printed under the
direction of the Senate and House Clerks and other legislative
officials:

1. Senate and House Documents. —These two numbered series
include bills; committee, commission and other reports; Gover-
nors messages; and legal and judicial opinions.

2. Senate Journals and House Journals. These two journals
are printed daily in pamphlet form, then bound for issue at the end
of each session.

Bulletin, issued periodically dur-
i of bills to committees, committee
and resolves toward final passage.
$18,760 for salaries and other ex-

3. Legislative Bulletin. This
ing the session, shows assignment
hearings, and the progress of bills
Its cost in 1958 was $50,000, pin.l
penses.

4. Manuals. Included here are the Manual of the General
Court, the revised treatise on Legislative Procedure, and the pictorial
Public Officers of Massachusetts.

5. Other Publications. ■— This printed matter includes daily cal-
enders, lists, stationery, petition forms, roll-call blanks, circulars,

Legislative Branch.
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special publications and mimeographed Legislative Research Coun
cil documents.

Judicial Branch.
The printing of the state courts is a relatively minor aspect of

state printing activity, the most important of which are the official
“Massachusetts Reports” series of volumes of Supreme Judicial
Court decisions ($28,681 cost in 1957). The other printed docu-
ments are the decisions of the lower courts, a few court forms, and
several annual reports.

Editing and Printing of State Documents.
State printing is subject to administrative controls which vary

between the three branches of government. Even within the execu-
tive branch alone, control is far from uniform. Thus, certain types
of printing are specifically exempted from control. Other types of
printing, such as office duplicating, take place outside the system of
control. In general, the relative independence and diversity of the
large agencies, their fluctuating and unforeseen printing needs, and
their geographical dispersion in the State, all tend to impede the
systematic oversight of printing. This situation, however, also
prevails in most of the States in the nation which have central
printing controls in effect.

State Purchasing Bureau. • By far the most important printing
control within the executive branch is that exercised by the Com-
mission on Administration and Finance through its State Purchas-
ing Bureau. Subject to certain exceptions the State Purchasing
Agent has important responsibility for supervising and purchasing
all state printing. The most important of these exceptions are leg-
islative and judicial printing, statutory printing by the Secretary of
State (though he may assist as a matter of courtesy), municipal ac-
counting forms (55,000 in fiscal 1959), and certain reports.

In practice, controls are exercised by the small Printing Office in
the State Purchasing Bureau, whose nine employees in fiscal 1957
handled some 4,000 printing orders, spending $868,000.

Generally speaking, executive printing controls in Massachusetts
have their defects, but appear to be an extensive and effective as
similar state controls elsewhere. The Massachusetts controls are

Executive Branch Controls
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of three main categories exercised by the Printing Office of the State
Purchasing Bureau, with relation to (a) editing, (6) purchasing,
and (c) distribution, as follows:

(a) Editorial Control. Editorial control is based on six criteria:
(1) need for such a printed document; (2) compliance with agency
purposes; (3) effectiveness, accuracy and economy of presentation;
(4) use to increase agency efficiency; (5) size and number of copies;
and (6) printing economies. In practice editing is shared with the
author-agency, but the latter cannot oppose decisions of the State
Purchasing Bureau other than appeal to Governor’s Council. Edi-
torial control by the Purchasing Agent applies not only to textual
and physical characteristics of printed material, but to whether a
document should be printed at all. This authority has been used to
limit the number of printed departmental annual reports to about
one-fifth of the number authorized by statute. Efforts have been
made to simplify reports and to encourage the use of mimeographing
rather than letter-press printing.

The Printing Office follows less restrictive policies in the case
of agency promotional and informational material.

Although also legally authorized to do so by section 10 of the
Appropriation Act, the State Purchasing Agent has in practice been
able to exert little effective control over office duplication. This is
due in part to the special and highly varied nature of this material,
the small number of copies ordinarily made, and the small size of
the Printing Office staff, which not only edits texts but performs the
duties of procurement as well. However, unrestricted office dupli-
cating permits agencies to circumvent central controls over the
printing of large reports and other documents.

(6) Purchasing. Purchases of printing follow the usual manda-
tory procedures - advertisement, competitive bidding, standard-
ization requirements in the interest of economy and preferential
consideration of Massachusetts suppliers.

Only printing firms paying the “prevailing rate of wages” and
having required facilities are eligible to bid on state contracts.

The statutory requirement of a prevailing wage rate has been
■riticized on the grounds that (a) it raises the state printing costs,
b) discourages the use of small non-union firms, (c) constitutes

statutory pressure on non-union firms, and (d) adds to the adminis-
trative burdens of the Printing Office and the Division of Industrial
Safety.

However, supporters of this provision point out that there an
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23 non-union printing firms among the 85 firms qualified to bid on
state printing orders. The State Purchasing Agent believes that the
statutory “prevailing wage” requirement has not prevented com-
petent non-union printers from bidding or resulted in a sharp in-
crease of state printing costs. A non-union shop which maintains
the required wage rate may even have a competitive advantage
over union shops, since it may not provide employees with fringe
benefits prevalent in union shops. Both the State Purchasing
Agent and the Division of Industrial Safety regard the “prevailing
wage” rule as a protection against the use of unreliable, fly-by-night
printing firms.

The policy of the Purchasing Bureau is to discourage non-competi-
tive awards of small printing orders, in spite of the statutory provi-
sion which permits contracts for purchases of 8500 or less to be
placed without competitive bidding. This policy has been criti-
cized by certain departments. However, the Purchasing Agent
believe the placing of small orders would make it impossible to ad-
minister the prevailing wage rule since separate small orders entail
costly procedures. The “Little Hoover Commission” study of 1951
found that almost half of the 176,000 annual state purchase orders
were for items costing $25 or less.

(c) Distribution. - - The State Purchasing Bureau influences dis-
tribution by deciding that submitted materia! shall be printed, and
the number of copies thereof, but does not undertake to control
distribution otherwise.

Other Executive Agenc

General Aspects. The Agencie
editing proposed material and 46
central editorial review. However
formal procedures. Control is mot
for material submitted to the Purch

s have initial responsibility for
agencies reported some form of
only four of them made use of

t exacting for major reports and
ising Bureau. Office duplicating

and other printing done by the agency on its own machines is subject
to minima! control by top officials, usually with limited questions
of policy. This is particularly true of the larger agencies. Seventeen
agencies, including five large departments, reported no editorial
control at all. Another 14 did not report on this question.

Office Duplicating. While the agencies do not purchase their
printing, those using office duplicating equipment are in effect
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printers. A partial survey of 76 executive agencies by the Legis-
lative Research Bureau in 1957-1958 showed these agencies using
282 office duplicating machines, operated by 238 state employees
plus other help, mostly on a part-time basis. Eight of these agencies
totalled 41 million impressions per year. Fourteen agencies have
established central duplicating shops which range in size from
that in the Comptroller’s Office with a single machine producing
250,000 impressions a year, to the Division of Employment Security
shop with 25 machines producing a total of 10 million impressions a
year.

Special Cases. The following agencies within the executive
branch conduct the printing operations summarized below;

1. Department of Mental Health. The printing needs of this
Department are served by the printing plant in the Gardner State
Hospital. This plant, manned by two state employees and four to
six patients, has a value of only 815,000, and produced five million
pieces of printed matter in 1957. Its printed matter, subject to
approval by the State Purchasing Agent, is used within the
Department.

2. Prison Industries Printing. The Prison Industries Program
is carried on in various institutions under the Department of
Correction. Prison printing, however, is done solely at the new insti-
tution at Walpole which has a modern plant with equipment valued
at $125,000 and produces work said to be comparable in quality
with that of any outside shop. This plant is operated at full ca-
pacity on work for other state agencies, and usually has on hand
between 75 and 150 printing orders.

State and local government agencies are directed by law to give
preference to “articles and materials” manufactured by Prison
Industries. However, this directive has been interpreted by the
Purchasing Agent to exclude printing, since printing is defined as a
service rather than a manufacture.

3. The University of Massachusetts. Planting for the Univer-
sity of Massachusetts is classed with other types of executive branch
printing and is subject to the central controls described above.

Objections to these controls have been raised by University offi-
cials, particularly over the Purchasing Agent refusing to permit
award of small non-competitive printing contracts. The Univer-
sity Administration is urging exemptions of printed University pub-
lications from editorial control of the Purchasing Agent, and points
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to many universities, 30 of them state universities, which are pub-
lishers or operate a university press. The University complains
that present contracts, negotiated at long range in Boston, have re-
sulted in unnecessary delays and costly work which is below the
desired level of performance.

Opponents of this argument by University officials hold that the
University is a public agency, supported by public funds, and should
be subject to regular financial controls. Advocates of central state
control also point to the large volume of University printing and
object that making an exception of the University would set a bad
precedent.

4. State Constitutional Officers. The annual reports of the
Secretary of State, the Attorney-General, the State Treasurer and
the State Auditor are exempted from control by the State Purchas-
ing Bureau, and these constitutional officers may award contracts
for printing. Also directly exempted from control are the “quasi-
executive” publications printed and distributed by the Secretary,
including legislative, judicial and election printing.

By far the largest volume of exempted executive printing is pur-
chased by the Secretary’s Department. In addition to its Public
Documents Division, within this Department, there is an Election
Division which arranges for the printing and distribution of election
material, and an Administrative Division, which prints the annual
Acts and Resolves and the Table of Changes in the General Laws.
The Secretary also prints the reports of the three judicial agencies
(as Public Documents) and the pamphlet on the state constitution.

Legislative Printing
Volume and General Aspects of Control. In 1957, $276,191 was

spent by the Commonwealth for legislative printing under codes
553 and 569. By 1958 this sum had risen to $333,637. An esti-
mated $50,000 or more is “buried” in other object codes.

Legislative printing is exempt from control by the State Purchas-
ing Bureau and is administered separately by the Senate and House
Clerks and the two Committees on Rules. However, the two Clerks
and Rules Committees act together in the case of joint documents,
most of the details being entrusted to the two clerks. In general,
there is much less central control within the legislative branch than
within the executive branch; and there is no legislative agency com-
parable to the Purchasing Bureau. The oversight of legislative
office duplicating is left entirely to the officers in charge.
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Preparation and Editorial Control. Certain aspects of the form
and the volume of legislative printing are regulated by statute or
by legislative rules. But manuscripts ordinarily originate with
committees, recess commissions, the Senate and House Clerks. In
some cases the Legislature may require agencies not part of the
legislative branch to submit special reports which are printed as
legislative documents. Editing is generally left to the discretion of
the responsible agency. However, the printing of lengthy manu-
scripts has been restricted by the Rules Committees. The number
of copies to be printed may also be regarded as an editorial decision
by the Clerks and Rules Committees. As a rule, publications form-
ing part of the Senate or the House Document Series are limited to
900 copies, Governor’s Annual Message to 2,000 copies.

In addition to bills, reports and other material forming part of
the Senate and House Document Series, the following legislative
publications are also printed: The Senate and House Journals, the
Manual of the General Court, the Public Officers of Massachusetts
and the daily calendars. The Legislative Bulletin and the daily
lists of committee hearings are prepared by the Editor of the Bulle-
tin. Publications of the Legislative Research Council are prepared
by the Legislative Research Bureau.

Printing Contracts. Printing contracts are let by the two clerks
(in the case of “non-joint” printing) and by Senate and House
Rules Committees (in the case of joint printing). The mechanics of
joint printing are usually entrusted to the two Clerks.

Judicial Printing ,

There is only a small volume of judicial printing; the Massachu-
setts Reports, containing decisions of the Supreme Judicial Court;
and the annual reports of the Judicial Council, of the Executive
Secretary of the Supreme Judicial Court and of the Commissioner
ofProbation are printed as Public Documents. They are distributed
by the State Secretary.

Distribution of Massachusetts State Document

General Requirements and Practices.
The State Printing Law requires that “all publications of the

commonwealth shall be distributed under the direction of the state
secretary unless otherwise provided.” This function is performed
by the Public Documents Division of the Secretary’s Department
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However, there are important exceptions to this general rule and
the actual pattern of distribution is both varied and complex. The
most important exceptions are the publications distributed by the
other executive agencies and those distributed by the Legislative
Document Division of the Sergeant-at-Arms Department. While
the bulk of state printing is distributed by the Secretary of State,
the other agencies together distribute a much larger number of titles.
Even within the executive branch the Secretary distributed only
677 titles in 1958, as against 1922 for 61 other executive agencies.
However, most of the agency material consisted of small items.

A preliminary survey in 1958 showed that copies of nearly 700
different books are available for distribution. Forty of these items
are distributed on a restricted basis. Nearly 1,900 smaller items
(278 of which are restricted) are in supply in agency storerooms.
On the basis of number of copies there are available approximately
370,000 copies of books and booklets and several million copies of
administrative forms and comparable material.

Present accounting methods do not permit an accurate report of
revenue from the sale of this material. Proceeds from the sale of
“restricted” publications is estimated at 860,000 a year. Another
833,000 is collected by the Public Documents Division.

Secretary of State.
Executive Branch Printing. The Public Documents Division

distributes issues of the Public Documents series. This series
includes documents designated as “official textbooks or technical
reports.” These are sold at cost. The Division also distributes
various manuals, histories, veteran’s reports, bird books, directories
and statistical reports and other material.

Legislative Printing by the Secretary. ~~ The Secretary of State is
wholly responsible for the distribution of the Manual of the General
Court. After the Senate Clerk and Clerk of the House have made
the required distribution of the expensive Public Officers of Massa-
chusetts, the Secretary sells theremaining copies. He must distribute
bound volumes of the Senate Journal and the House Journal to
members of the General Court and to each free public library in the
Commonwealth; the general public obtains copies from the Legis-
lative Document Division. He distributes copies of approximately
120 different statute books, most of which are offered for sale. The
most important of these are the Annual Acts and Resolves, which
are printed first as Advance Sheets, then in Pamphlet Edition, and
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finally as the “Blue Book”. The Secretary also distributes the
Table of Changes in the General Laws, volumes of statutory excerpts,
and certain pre-1918 statute books.

Judicial Printing. The Secretary co-operates with the printer
in the distribution of the Massachusetts Reports. The annual reports
of the Judicial Council, Commissioner of Probation, and Supreme
Court Executive Secretary are distributed in the same manner as
other numbers of the Public Document Series.

Other Executive Agencies.

As has been indicated, the agencies of the executive branch dis-
tribute copies of at least 1,922 separate titles. Of these there arc

sale or gratis, copies of 137 books
tion of the remaining titles is
primarily intended for informa-
In addition, executive agencies

available to the general public, foi
and 1,481 other items. Distril
restricted. Printing of this sort
tion, education and promotion.
require a large amount of printed matter, such as forms, blanks
and printed stationery, for internal administration; and statutory
excerpts, rules and regulations, manuals and similar printed matter
for external regulation and law enforcement. Most of this printing
is done on office equipment. Certain agencies have specific authority
to sell documents.

The Legislative Document Division.
Most legislative material, other than material distributed by the

Secretary of State, is distributed by the Legislative Document
Division. Included are: (1) copies of all documents of the Senate
and House Document Series, (2) the Legislative Bulletin, (3) Senate
and House Journals, (4) Senate and House calendars, and (5) hearing
lists.

Sale of State Document!

Sales by Secretary of State.
Most publications in the Public Document Series are distributed

free. However, any document designated as an official textbook or
technical report must be sold at a price equal to its estimated cost.
Of the other publications distributed by the Public Documents
Division some are free and others are sold at prices ranging from
10 cents to $7.50. Revenue from these different sales is approxi-
mately $33,000 per annum.

An estimated 130 issues of the Series are partly or wholly obsolete.
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Of these 100 are free. However, 30 old issues are still offered for sale
at original prices.

Legislative publications which are distributed by the Secretary
have the following “free lists”:

1. Manual of the General Court. —As a rule 10,500 copies are
printed. Of this number approximately 9,000 are distributed free
to members of the General Court and other officers of government.
Those unsold (at 82.00 a copy) are given away free.

2. Public Officers of Massachusetts. —About 1,000 copies
printed, one copy being distributed to each of the members of the
General Court. The rest are sold by the Secretary at 87.50 a copy.
One-half of the leftovers are returned to the General Court.

3. Senate and House Journals. The daily printing is usually
900 while 1,000 copies of the final bound journal volumes are
printed. The general public must apply to the Legislative Docu-
ment Division for their copies, which are free.

4. Acts and Resolves. —• The annual acts and resolves of the Gen-
eral Court are printed in three forms; (1) the edition of Advance
Sheets numbering 1,700 copies, of which 800 to 900 are sent out
free and 600 are sent to subscribers (at 85-a year); (2) a soft-cover
pamphlet edition of about 7,000 copies, of which 6,000 are dis-
tributed free to public officials and others, and the balance are
also available free; and (3) the hard-cover bound “Blue Book”,
recently reduced to 8,500 copies, of which 6,400 to 7,400 are dis-
tributed or made available free to members of the General Court
and others, and the remained is put on sale at 84.00 per copy.
About 300 copies of the 1957 Blue Book were sold in 1958.

5. Table of Changes in the General Laws. This cumulative table
of about 150 pages has an edition of 9,000 copies and a free list of
7,000. The remainder is put on sale, currently at 55 cents.

6. Other Statutes. The Commonwealth publishes pamphlets
containing general and special laws on particular subjects, mostly
as an aid to agency regulation. Some of these are distributed free,,
others are sold. Deteriorating in the storerooms of the
Documents Division are also some 3,700 copies of old statute books.

7. The Massachusetts Reports. There was considerable waste in
these reports prior to 1949, partly due to ordering overlarge editions
and partly to reduced demand for the official volumes, because of
the competition of privately printed reports. The result was a
stockpile of more than 90,000 copies of Volumes Nos. 245-323 in
the storerooms of the Public Documents Division, which has since
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been reduced to 60,000 by sale at less than cost under authority of
a 1950 law.

Sales by Other Executive Agencies.
Of the publications distributed by the agencies, usually books or

forms, some are free and others are sold. As indicated, much of this
material is produced by the agencies themselves.

Senate and House Documents. The usual printing of bills and other
Senate and House documents is 900. In 1958 there were 121 sub-
scribers paying a fee of 810 a year for the series. The remainder is
distributed without charge to members of the General Court and to
the public.

The Legislative Bulletin. Between 1,000and 1,800 copies of each
bulletin are printed. In 1958 there were only 269 subscribers at
$lO a year. Bulletins not sold are distributed free. Massachusetts
is more liberal than many other States with regard to the number of
editions printed of the Legislative Bulletin during the session, the
price charged to subscribers, and the distribution of free copies.

Journals and Lists. Pamphlet copies of the Senate Journal and
House Journal and committee lists are distributed free of charge.

Legislative Problems.
Four interrelated issues of importance are posed by this study,

namely: (1) economy in printing and reduction of waste, (2) charges
for state publications, (3) control of printing, and (4) centralization
of state-owned printing equipment. They are summarized below in
that order.

1. Economy and Wast

The Legislative Document Division.

Annual Deportmented Reports. Over recent years the number of
annual departmental reports printed by the Commonwealth has been
reduced to one-fifth of the number authorized by law. The question

posed, does this saving of printing costs outweigh the loss of infor-
mation about departmental activities necessary to effective control
of such departments? With the removal of the printing require-
ment, some departments no longer even write an annual report. Or,
would it be wise to require filing of extended annual reports with the
State Library, for example, and submission of summaries thereof to
be printed?

Overlarge Editions and Surplus Stock. The State Purchasing
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Bureau has considerably reduced the length and number of the ex-
ecutive branch publications which are printed. But the Common-
wealth continues to be burdened with a large surplus of thousands
of such volumes pre-dating those controls. Each year new surplus
piles up because of various reasons, including long-term printing
contracts, statutory control of the size and content of editions, and
occasional miscalculation as to the demand for given documents. It
has been suggested that this supply of old volumes and more of the
new publications might be reduced if Massachusetts followed the
example of six other States in issuing price lists, bulletins and other
advertisements of available state publications. Reduction of the
number of volumes in storage might be advisable. To cut waste
the face of each printed report might indicate printing cost.

2. Charges for State Publications,
In Massachusetts, as elsewhere, most state publications are dis-

tributed free of charge. This large free distribution is required by
such objectives as public compliance with laws, public health pro-
motion, etc. However, Massachusetts is more liberal than some
other States with respect to free distribution of state documents,
and with regard to the charges made for documents sold. For ex-
ample, the total subscription fee for Massachusetts legislative bills,
documents and bulletins is $2O per year, whereas the cost of this
service is $35 in Wisconsin, $4O in Kansas, and Montana has a
variable charge of from $5O to $75.

Closely related to the foregoing are the long statutory “free lists”
of state documents to be distributed to administrative officers, legis-
lators and others. It has been suggested that the shortening, and
in some cases the elimination, of statutory free lists would not only
reduce the number of copies to be printed, but increase the remain-
ing copies sold. This report also describes the federal agency prac-
tice of requiring persons on agency mailing lists to reapply periodic-
ally for continuance thereon. In addition, “nuisance charges”
covering mailing costs may also be imposed to discourage unneces-
sary requests for publications.

Control of Printing
Editing within Departments. Massachusetts state departments

do not seem to have developed very systematic controls over their
own printing. Forty-six administrative agencies reported some
form of editorial oversight, but only four made use of formal proce-
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dures. Thus the real burden of proper initial editing is passed to
the small Printing Office staff of the State Purchasing Bureau.

Office Duplicating. Under the Appropriation Act the State
Purchasing Agent must approve the printing, mimeographing, etc.,
of every agency document. This provision seems largely ineffective
where documents are reproduced on departmental mimeograph,
multilith and other duplicating machines. There are practical
limits on control which the Purchasing Agent may exercise in this

notably: (1) the clerical nature of much duplicated material,
for example, 25 copies of a board’s minutes; and (2) the costly staff
which would be required in the Printing Office of the Purchasing
Bureau to achieve detailed control or reproducing much less costly
office publications. However, the failure of many agencies to estab-
lish adequate control over their own duplicating may be a source of
considerable waste, and provide a means for circumventing state
printing controls.

Distribution of Documents. Under the State Printing Law the
publications of the Commonwealth (except legislative publications)
are to be distributed by the State Secretary. Actually, extensive
distribution of documents is undertaken directly by the author
agencies. Of 32 executive branch agencies reporting some form of
central control over the distribution of their publications, half
reported that all their publications were distributed by a single
officer or subdivision, while the remainder reported that their dis-
tribution was centrally regulated but carried out by more than one
subdivision.

4. Centralization of State-Owned Printing Equipment.
At least 14 of the larger state agencies have centralized most or

all of their office duplicating operations and equipment within
separate units, staffed by especially trained operators of the dupli-
cating machines. In this way, the agencies reduce the required
number of machines to make better use of this personnel and reduce
rwaste in the operation and maintenance of equipment. The State
Division of Administration has suggested that further economies
might be realized through further centralization within a single
Central Duplicating Room to be located in a new State Offie
Building to be constructed.

Four other States (California, Kansas, Oregon and Washington)
maintain a State Printing Plant for the performance of most or all
state printing
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The facts presented in this report raise questions whether printing
practices in the Commonwealth are sufficiently economic, sufficiently
supervised and sufficiently co-ordinated. Printing, however, is not
only a cost but an indispensable medium of communication which
must be considered in terms of the purposes and activities of govern-
ment.

Hence, the problems raised are not necessarily capable of simpldP
solution. In particular, there would seem to be limits to the eco-
nomical extension of central control. There eventually comes a
point, which may vary from one situation to the next, where the
needs and duties of government as a whole must be balanced against
those of the agencies thereof.

The main body of this report has raised the five following issues
of central importance which will be summarized below from the
standpoint of possible legislative action: (1) economy in printing
and the reduction of waste; (2) charges for publications to increase
revenue; (3) control of printing; (4) the use of central state-owned
printing establishments; and (5) indicating printing costs of publi-
cations.

1. Economy and Waste.
While the State Purchasing Bureau has statutory power to super-

vise decentralized duplication work done on office duplicating
machines, this supervision has remained substantially outside the
scope of central control. The question has therefore been raised
whether economies may not be possible by subjecting office dupli-
cating to central control. Before taking that step, however, certain
practical and administrative problems must be considered which
are indicated below.

It is possible that savings based on the elimination of documents
may be pushed too far to be a true economy. For example, the
number of annual reports by the departments has been reduced
one-fifth of the number provided by law. Does this saving in
printing costs outweigh the loss of information both within and
without the departments concerning their work and accomplish-
ments? Has a valuable tool for searching out bigger, more basic
economies of a budgetary nature been sacrificed?

Uneconomic practices apart, waste in printing would seem to be
mainly due to three factors: (a) overlarge editions; (b) ineffective

CHAPTER XII. LEGISLATIVE PROBLEMS (REPRINT).
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methods of distribution, including lack of “advertisement” and un-
suitable pricing policies; and (c) an excessive free list. These factors
are unually interacting. Thus the accumulation of surplus copies of
printed matter may be overcome by reducing the size of the edition
which is printed. But the surplus may also be overcome by improv-
ing the method of distribution. Reducing the free list to make a
greater proportion of the edition available to the general public
may also lead to a bigger surplus, or, if the size of the edition is re-
duced, to a lowering of costs.

A surplus of unused copies of publications may also result from
other causes, such as long term contracts, statutory control of the
size of an edition, or just plain miscalculation. These reasons can-
not, however, justify the accumulation of surplus year after year,
as in the case of the Massachusetts Reports, certain Massachusetts
statutes and other publications. Here the methods of distribution
and the administrative arrangements which permit the situation to
continue are undoubtedly at fault. Moreover, once a large surplus
has been allowed to accumulate, too little attention is paid to its
elimination in order to reduce excessive warehousing and related
costs.

An important cause for surplus is the lack of “advertisement”
with relation both to free publications and to publications offered
for sale. In this respect the departments and other agencies with
their professional and other mailing costs seem to be better placed
than the Public Documents Division or the Legislative Documents
Division. Comparable mailing lists are probably not feasible in
the case of cental distribution, and some form of advertisement
would seem to be needed.

Procedures of this kind have already been adopted in six of the
45 States which reported their practices to the Legislative Research
Bureau. Four of them, California, Minnesota, Tennessee and
Montana issue comprehensive lists of available state publica-
tions. In addition, lowa so lists legal publications of the State,
whicle North Carolina circularizes historical publications alone.

2. Charges for Publications.
Most Massachusetts publications are issued free. The highest of

the charges which are made for a few documents do no more than
cover costs of production. In fact, the charges made for legislative
documents which are mailed to subscribers barely cover the costs of
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mailing. Government is not a business for profit, however, and the
decision whether or not to charge for a document, or what price to
charge, will ordinarily involve more than monetary considerations.
Nevertheless, the number and cost of state documents which are
distributed without charge would seem to justify tightening up.

The open-handed practices of the Commonwealth are analogous
to those of the other States. A few exceed Massachusetts in gen-
erosity. The practice of Florida and Louisiana, on the other hand,
require inclusion in the price of a document offered for sale of
mark-up of 20 per cent above the cost of production. Respecting
the sale of legislative material the following comparisons may be
made: In Massachusetts the yearly subscription charge is only $2O
for all legislative proposals and for the Legislative Bulletin. Kansas
charges its citizens $4O for the same service. The charge in Montana
is $5O to $75. Kentucky licenses a private printer to sell subscrip-
tions to the Legislative Bulletin at $135 a year. On the other hand
Wisconsin sells all bills, calendars, bulletins and advance sheets of
the statutes for only $35, but even that figure is almost twice the
Massachusetts charge.

Certain documents, particularly of a legislative nature, are dis-
tributed free of charge to government officials and to others in
Massachusetts. These may be documents which are issued free or
which are sold for a price. In either case certain distribution is re-
quired by statute, leaving only the residue for the general public.
This statutory free list will frequently absorb the greater part of
the edition; and this large free distribution of copies of documents
tends to reduce the opportunity for sales of the remaining copies.
Proposals have been made from time to time advocating the reduc-
tion of some of the lists, and the abolition of others, with consequent
saving of printing costs to the State and possible increases of sales.

There is a second type of free listing about which relatively little
is known. Departments and other agencies keep lists of interested
persons or organizations to whom agency publications are mailed.fc.
In the absence of periodic revision or of a system for keeping the**
lists up to date such a procedure might result in the distribution ol
material on a continuing basis to persons who have no further use
for it. On this score, some federal departments ask recipients at
fairly long intervals whether they wish to be continued on the mail-
ing list. Moreover small charges which hardly cover more than
mailing costs are also in effect presumable to eliminate unnecessary
requests for publications.
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Control of Printin
The complex and difficult question of central control of adminis-

tration has been much studied and discussed by government and
business. In general, central departments of finance tend to favor
increased control over agency operations while the agencies tend
to be opposed. In the case of Massachusetts printing, the prob-
lem of control is best discussed at
and (6) the higher level of control

(a) the lower departmental level
over the departments,
departments do not seem to haveOn the whole the Massachusetts

developed very systematic controls over their own printing, with a
few certain exceptions. Forty-six agencies reported some form of
editorial oversight, but only four made use of formal procedures,
usually in the case of material submitted to the Purchasing Bureau.
Much of the initial editorial burden which could be performed in
the author agency thus falls on the small Printing Office staff in the
Purchasing Bureau. There seems to be practically no control in
many agencies over duplications prepared on their own machines.
While 32 agencies reported some form of cental distribution con-
trols, actual distribution was decentralized to various units in half
of these agencies. A few agencies have central duplicating shops
but for the most part duplicating equipment is dispersed through-
out the department and is used as the occasion arises. Department-
practices would here seem to call for more centralization.

However, it must be noted that the departments are not neces-
sarily free to transfer a few staff members for full time duplicating
work from among the many doing part time work of this sort. In
addition, their manpower may be inadequate to transfer workers
trained for other work to this “housekeeping” function.

In the executive branch of the state government, control of
printing is lodged with the Purchasing Bureau which has consider-
able power. However, there are constitutional limitations to its
scope, which have been noted in some detail in the preceding chap-
ters. Certainly there are practical limits to the extension of control
over agency duplicating.

Central control of office duplicating would also require that
substantial additions of expensive trained personnel be made in the
Purchasing Bureau to pass in adequate fashion on the great amount
and variety of material issued by the departments. Much of that
material is of a highly technical character.

The upshot of all these considerations is whether these increased
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costs of centralization, including the costs to the agencies in terms
of delay and other problems for their working programs, would
exceed possible savings in printing costs.

In any case attention seems due to present accounting codes
which uncover only a fraction of annual expenditures of more than
a half million dollars for printing. Even if no increase in control is
imposed on agency duplicating, it would seem that costs to the
State ought to be known fairly accurately.

4. Centralization of State-Owned Printing Equipment.

Solutions to the problems considered above range from partial to
complete centralization of state printing. This change may be
limited to departmental printing and duplicating, or the State may
choose to establish a central printing plant for most or all duplicating
and printing.

If duplication work is centralized at the departmental level, this
usually means the establishment of a single shop, staffed by trained
workers. Certain Massachusetts departments already follow this
procedure. One of them has also centralized the production of
letter-heads. This departmental arrangement not only reduces
costs but facilitates control over the production and distribution of
printed matter.

A central duplicating plant is also proposed for most of the Massa-
chusetts departments, particularly when many of them are moved
to the new state office building to be erected. The following ad-
vantages are claimed for this arrangement. It would reduce the
unit costs of duplicating work by cutting (a) the number of machines
to be purchased and maintained, (b ) the personnel to operate them,
many of them on a part-time basis, and (c) working floor space.
Central duplicating would also permit better inventory, operating
and editorial controls and the standardization of purchases.

Against these advantages should be set the increased clerical and
other burdens placed on the agencies. Certainly their working
arrangements would be much less flexible and their regular pro-
grams would not be assisted. In the case of agencies necessarily
located at a distance from headquarters, this centralized duplication
work type of arrangement would probably not be workable, at least
for most publications.

The most complete measure which a State may take to centralize
printing is the establishment of a central state printing plant which
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is operated by state personnel, as in the States of California, Kansas,
Oregon and A ashington. Such plants may come into existence as a
result of widespread political corruption in the award of printing
contracts to private firms, or because of the absence of an adequate
private printing industry to bring about real competition.

Massachusetts has found it more feasible to rely on the competi-
tion of the private printing industry for the performance of state
printing functioning under state financial controls. The operation

(Jof a state plant has been confined to the institutional printing done
in the prisons and in Gardner State Hospital.

In theory, a state plant should be able to provide printing at a
lower cost than private firms, since the state plant does not have to
pay taxes or produce a profit for stockholders. However, an investi-
gation of the California state printing plant by the state legislature
revealed high printing costs; and in some States critics of the state
plant have charged that the tax and non-profit advantages of the
state plant have been cancelled by political overstaffing of the
plant, poor purchasing policies and other management defects.
Criticisms to this effect have also been voiced with respect to the
central printing plant which has long served the city of Boston.

5. Indicating Printing Costs on Face of Publications.
The report discusses . . . the feasibility of a requirement that

every state publication bear on its face a printed indication of
the estimated cost of paper, printing and binding per copy. This
indication would make clear to every individual concerned the cost
to the State of making available that document, thus reducing
extravagant use at least among reasonable people.

To this end the State Printing Law (G. L., c. 5) or the Appropria-
tion Act (section 10) might carry a legislative directive requiring
that every state publication over three pages in length, except forms,
.shall contain on its cover page a brief phrase to the effect that
'“Cost of paper and printing of this document is estimated at $

per copy.”
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