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(House No. 5525 of 1972)

Ordered, That the Legislative Research Council make a study
and investigation relative to the use of voter or resident identifi-
cation cards, in conjunction with a computerized state voter identi-
fication center, for the purposes of (a) identifying persons entitled
to be registered and to vote in state and local elections, and
(b) preventing “repeated” voting and other election abuses which
may otherwise arise by reason of the drastic reduction of
durational residency requirements for voting; and that said Council
file its statistical and factual report hereunder with the Clerk of
the House of Representatives from time to time, but not later than
the last Wednesday of January in the year Nineteen Hundred and
Seventy-Three.

Adopted:
By the House ofRepresentatives April 18, 1972
By the Senate, in concurrence, April 24, 1972

n

ORDER AUTHORIZING STUDY
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To the Honorable Senate and House of Representatives:

GENTLEMEN; In compliance with the joint order, House, No.
5525 of 1972, the Legislative Research Council submits herewith a
report prepared by the Legislative Research Bureau relative to
voter or resident identification cards.

The Legislative Research Bureau is restricted by statute to
“statistical research and fact-finding.” Hence, this report contains
only factual material, without recommendations or legislative
proposals by the Bureau. It does not necessarily reflect the
opinions of the undersigned members of the Legislative Research
Council.

Respectfully submitted,

Sen. ANNA P. BUCKLEY of Plymouth, Chairman
Rep. JOHN F. COFFEY of West Springfield, House Chairman
Sen. JOSEPH B. WALSH of Suffolk
Sen. JOHN F. PARKER of Bristol
Sen. WILLIAM L. SALTONSTALL of Essex
Rep. JAMES L. GRIMALDI of Springfield
Rep. PAUL J. CAVANAUGH of Medford
Rep. RUDY CHMURA of Springfield
Rep. SIDNEY Q. CURTISS of Sheffield
Rep. HARRISON CHADWICK of Winchester
Rep. ALAN PAUL DANOVITCH of Norwood
Rep. WILLIAM H. RYAN of Haverhill

t

LETTER OF TRANSMITTAL TO THE
SENATE AND HOUSE OF REPRESENTATIVES

MEMBERS OF THE LEGISLATIVE RESEARCH COUNCIL
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To the Members of the Legislative Research Council:

GENTLEMEN: House Order, No. 5525 of 1972 directed the
Legislative Research Council to make an investigation and study of
the use of voter or resident identification cards and the feasibility
of a central statewide computerized voter list.

The Legislative Research Bureau submits herewith a report in
accordance with the legislative directive. Its scope and content have
been restricted to fact-finding only, without recommendations.

This report was the primary responsibility of Charles L. Shea of
the Bureau staff.

Respectfully submitted,

DANIEL M. O’SULLIVAN, Director
Legislative Research Bureau

*

LETTER OF TRANSMITTAL TO THE
LEGISLATIVE RESEARCH COUNCIL
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Origin of Study t'

In compliance with legislative order, this report discusses the
feasibility of issuing voter identification cards and the compiling of
a statewide central computerized voting list. Representative George
Keverian of Everett was prompted to file this order principally
because of recent judicial decisions which liberalized voter
residency requirements to the extent that fraudulent voting might
be encouraged.

Present Massachusetts Law

In order to participate in elections in Massachusetts, a person
must be 18 years of age, have thirty days residence in the state (by
judicial decree) and be formally registered to vote. The General
Laws prescribe what information the registrars must obtain from
each registrant and when and where registration sessions shall be
conducted.

A person desirous of voting must go to his assigned polling place
and give his name and address to an election officer. Identification
may be required but is not the usual practice.

Although Massachusetts has never required specific, formal iden-
tification of a voter at the polling place, proposals have been made
on this score since 1938. One proposal which required a signatiy
comparison prior to issuance of a ballot was enacted but the lav
of any appropriation precluded its implementation (Acts of 1938,
c. 427). The statute is still in effect.

Voter Registration
The first true voter registration law was enacted in Massachusetts

in 1800. The constitutionality of this statute was questioned in

jc Commontoealtf) of JHasiSadiustette

VOTER IDENTIFICATION

SUMMARY OF REPORT

Past ID Proposals

Early Election Procedures
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1832. The Supreme Judical Court, in a landmark decision which
was also followed by other states, found that compulsory prior
registration to vote was indeed valid (Capen v. Foster , 12 Pick. 485
(1832)). Nevertheless, many years passed before registration
systems became commonplace.

The first successful permanent registration system was instituted
bj Boston in 1896.
5 By 1930 some 21 jurisdictions throughout the country had
adopted permanent registration systems which affected at least
some section of the state. As of 1971, 41 states had adopted
permanent registration in all areas, six in some areas, and two in a
specified period of time. North Dakota alone has no formal regis-
tration system.

Voter Identification
Identification systems are a relatively recent phenomenon. Five

states employed a signature comparison system in the 1920 s and
1930 s on a limited basis. At least 13 jurisdictions presently require

a voter to sign his or her name prior to the issuance of a ballot.
Only one state, Minnesota, has discontinued use of this procedure.

A study undertaken in 1929 concluded that the signature system
did not slow up the voting process. Furthermore, it noted that the
system may have a psychological effect in deterring fraudulent
voting.

From the founding of the republic and until 1866, Congress had
viewed the conduct of elections as solely a state function. In the
decade after the Civil War, however, three constitutional amend-
ments designed to extend the franchise to all citizens were ratified

Amendts. XIII, XIV, and XV.). In addition. Congress enacted
several laws during this same period to clarify and enforce the
voting rights prescribed by the newly ratified amendments.

After 1876, Congress lessened the federal role with respect to
elections. The general effects of this position was to return to the
states their authority to conduct elections and establish voter
qualifications.

Early Action

Federal Action
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With the exception of passage of the women’s suffrage amend-
ment in 1919 and of a statute providing for War Ballots in 1942,
Congressional action with respect to the electoral process wasA
dormant until 1955.

The Federal Voting Assistance Act of 1955, the Civil Rights Act
of 1957 and the Voting Rights Act of 1965 and their lap
amendments were aimed at guaranteeing the right to vote oy
military personnel and minority groups.

Among other things, these statutes eliminated the use of literacy
tests, required the enrollment of individuals found qualified by
federal examiners, and barred the use of any residency requirement
in presidential elections.

Pending Proposals The decline, percentagewise, of eligible voters
participating in national elections spurred Congressional con-
sideration of proposals designed to make registration and voting
easier. In the 1971-1972 session five such measures were filed.
Eacli one contained three basic features, namely, (I) a universal
federal registration of voters (2) some indicia of personal identifi-
cation for the voter, and (3) a uniform residency requirement.

One measure called for automatic registration of every person 18
years of age or older upon issuance of a social security card.
Another proposed a national door to door registration by federal
officials. A third bill presented a novel approach inasmuch as it
proposed linking the registration of voters with the administration
of the personal income tax. Under terms of a measure submitted
by Senator Edward M. Kennedy of Massachusetts, voter regis-
tration would be policed by a Universal Voter Registration Ad-
ministration established within the Bureau of the Census.

The proposal as reported by the Senate Committee on Post
Office and Civil Service called for the same supervisory
Senator Kennedy’s bill prescribed, provided incentives in the fon/i
of federal financial assistance for states which conformed with the
federal provisions, allowed registration by mail, and required that
an identification certificate be issued to each voter. The measure
did not pass.

Constitutionality Opponents of federal action on this score
point out that the Federal Government has historically avoided
interference in the electoral process except where state procedures

Recent Action
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effectively denied, or were designed to deny, certain people the
right to vote. Although admitting that the line between federal and
state authority in establishing voting qualifications is difficult to
draw, they contend that Congress has only limited constitutional
authority with respect to the electoral process.

Proponents, on the other hand, insist that United States
-Supreme Court decisions which upheld (1) the outlawing of local
iqjoll taxes, (2) a guarantee of the franchise to armed forces
personnel, and (3) literacy tesft in Spanish, indicate that Congress
has sufficient constitutional authority to prescribe a voter regis-
tration program.

During debate on these proposals, some apprehension was ex-
pressed relative to administrative procedures and possible fraud.
Adherents contended that several federal agencies such as the
Internal Revenue Service and the Social Security Administration
encounter no major problems in using the postal service as a
prime distribution media. Those against the measures countered
that elections were an entirely different operation and what might
be successful in one sphere of governmental operations could meet
with failure in another.

Certain civil liberties groups opposed the proposals claiming they
were an unconstitutional invasion of privacy.

Foreign Identification Systems

Sixteen foreign countries replied to a Legislative Research
Council questionnaire relative to the conduct of their elections.
Four countries indicated that they issued citizen identification
cards which are used not only for voting but for other purposes as
well.

Four other countries mail a voting slip to every eligible elector
to each election. These slips are surrendered to election

v officials when the elector casts his ballot. The other countries
which responded have no formal identification system other than a
voter registration list.

At least ten states presently issue some tangible evidence in the
fonn of a card indicating that the holder is a qualified elector
(Alas., Fla.. Ind., La., Okla., Pa., S.C., S.D., Tex. and W. Va.).

Other States Action
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These states at time of registration issue a certificate which
indicates that the individual has been duly registered to vote. One
state, Washington, pennits county officials to issue registration
cards but no format has been established. However, these cards
are not generally regarded as being reliable identification criteria.

Local and county election officials are responsible for the
issuance of cards except in Alaska which issues the certificate sA
the state level. Moreover, uniformity is lacking both as to form an!
to content, only the voter’s name and polling place being common
to all. Certain data, normally considered essential to reliable identi-
fication such as the voter’s address or signature is omitted on some
of the cards. Three states, Louisiana, Oklahoma and South Dakota
do not include any identifying number.

Two states have expressed interest in an all-purpose citizen ID
card but no formal action has as yet been taken. Furthermore, two
other states recently studied the issuance of ID cards. In one state,
Wisconsin, the proposal was rejected by the Legislature. Illinois, on
the other hand, concluded that the most reliable ID card was a
United States passport.

Other Forms of Identification
Several states have enacted legislation, most of it permissive, for

the issuance of ID cards under certain conditions. Hawaii, however,
will issue a formal all purpose ID card upon the request of an
inhabitant.

At least 15 jurisdictions issue liquor purchase cards while two
others, California and Minnesota, permit non-drivers to obtain an
ID similar to a driver’s license.

Most recently, several states, in an attempt to reduce welfare
fraud, have begun issuing recipient identification cards. States
where they are in use report that the results in reducing fraud have
been more than satisfactory. %,

Judicial rulings, constitutional amendments and statutory
changes enacted or proposed appear to negate the reliability and
validity of many traditional practices with respect to the electoral
process in the Commonwealth.

Impact on Traditional Massachusetts
Practices
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Annual Police Listings
Since 1885 the annual listing by local authorities of adults has

been a valuable tool in determining whether or not an applicant
for voting registration had fulfilled the residency requirement.
Because of reduction in residency requirements, many political
observers now question the need for such a listing.

gySuggested Statutory Changes
In order to guarantee fraud-free elections and to insure that all

eligible individuals in a community be allowed to vote, several
statutory changes have been suggested. Among them are the estab-
lishment of a uniform date for local elections in odd-numbered
years and the adoption of residency requirements for holding
public office.

Other changes call for the amendment of existing statutes. One
relates to the information registrars of voters be required to obtain
at time of registration and the procedures to be followed in event
of change in address or death. Another would require licensed
inn-holders and keepers of lodging houses to furnish the registrars
with the names of persons who cease to reside in their facility as
well as tnose in residence on January 1 of each year.

Proposed Identification Systems

Identification of a registered voter can take several forms such as
(1) a postcard acknowledgement of registration, (2) a receipt for
registration issued personally, (3) the establishment of signature
cards or books for use at the polls, or (4) the issuance of a
permanent ID card with or without a photograph.

The initiation of any of the above systems in Massachusetts
vould require a statewide re-registration of up to 4,000,000
eligible voters. Based on the cost of the most recent federal census

inland the 1971 state census, the minimum estimated expense for
re-registration would approximate 81,200,000 (30<t per person), the
maximum $4,280,000 at a unit cost of $1.07 per registrant.

Photo ID Card
Use of a tamperproof ID card, with photo, entails the greatest

expense of any ID system because of high basic material costs and
the need for sophisticated equipment. The cards alone may cost as
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much as $1,600,000 the first year. Moreover an additional outlay
of at least $1,700,000 for the purchase of cameras and sealers is
indicated.

Central Voter List

Sponsors of this order claim that a central listing of voters
would guard against duplicate registrations, insure a rehab*®
accurate eligible voter list in every ward and precinct, and proviJF
information on the mobility of population. The principal problems
relative to the establishment and maintenance of such a listing
system are the gathering of the initial data base, equipment
requirements, technical drawbacks, and the implementation of the
system.

Initial Data Base
In order for the central listing to be reliable and useful it is

essential that the initial data gathered be complete and accurate.
One approach, labeled “off-line” in the computer trade nomen-

clature, calls for the use of existing voting lists to which have been
added social security numbers and dates of birth. The new data
would be gathered principally by mailings and contacts with local
clerks and/or Boards of Registrars of Voters. The term “off-line”
indicates that the information was gained without use of a com-
puter.

An “on-line” approach would require the expenditure of close
to $2,500,000 for the installation of computer terminals and the
communication lines necessary to feed and delete data directly into
the computer.

Lists could be kept current under either method.

Equipment Requirements
Computer specialists agree that the computer equipment in tl&

State Comptroller’s office is capable of handling a statewide voting
list. Some modifications, such as additional storage discs and a
printer, however, are necessary. Furthermore, an “on-line” system
would require computer terminals in every local jurisdiction or a
direct line to a bank of terminals in a central location. One
suggested communication system is by WATS lines (Wide Area
Telephone Service) which may be operated from any push button
telephone.
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Printing and Implementation
Experts in the computer field estimate that it will take 65 hours

to print a 4,000,000 name voting list. They suggest that lists of
these types be printed alphabetically rather than by street. They
would, however, still be by ward and precinct.

Implementation on a specific date would probably best insure
"fraud-free elections. Nevertheless, some observers have sug-
gested a pilot program consisting of a representative number of
municipalities. In addition to having the opportunity to resolve any
unforeseen problems, authorities believe that federal funds may be
available to underwrite part of the cost of the project.

Other Features
Competent observers are of the opinion that a central accurate

voting list will relieve local clerks of the arduous task of preparing
voting lists for publication prior to every election. A computer
tie-in with the Division of Vital Statistics in the Secretary of
State’s Office would make updating of lists with respect to deaths
and marriages much easier and more reliable. Another benefit
would be that both intra and interstate movement could be more
readily detected.

Finally, according to computer experts, a residency requirement
of ten days with registration deadlines of up to ten days prior to
any election would be possible with computer listings.

1
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Origin and Scope of Study

This report is required by a legislative order, House, No. 5525 of
1972, printed on the inside of the cover page of this document,
which was adopted by the House of Representatives on April 18,
1972 and by the Senate, in concurrence, on April 24, 1972.

Representative George Keverian of Everett, Chairman of the
Joint Special Committee on the Redistricting of the General Court
and Executive Council, sponsored this study order. The Represen-
tative is concerned that recent judicial decisions liberalizing voter
residency requirements may encourage fraudulent voting. The first
of these decisions, handed down by the United States Supreme
Court on March 31, 1972, declared the State of Tennessee’s one
year residency requirement for all elections unconstitutional {Dunn,
Governor of Tennessee et al v. Bturnstein (92 Sup Ct. Rep. 995)).
Later on April 10, 1972, the U.S. District Court in Boston ruled
invalid (1) Article 111 of the Articles of Amendment to the Mas-
sachusetts Constitution and (2) General Laws Chapter 51, section 1
(Civil Action, No. 70-1404-F). These were the constitutional and
statutory provisions which called for six months residence as a
prerequisite to vote.

In addition, Attorney General Robert H. Quinn filed a proposal
authorizing registration at any time prior to the closing of the polls
on primary and election days. (House, No. 2828 of 1972).

Some doubt exists as to the validity of the recently completecfc,
state census on several counts. Some communities enumerated
college students living away from home and servicemen as in-
habitants while others did not. This has resulted in some in-
dividuals being counted twice and other bona fide residents being
omitted from the census roll. These discrepancies can have an
effect on the legitimacy of voting lists as well as the apportion-
ment of legislative districts.

Commontocaltl) of iHlafifiacfjusette
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CHAPTER I.
INTRODUCTION
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Because of the foregoing, Representative Keverian is desirous of
ascertaining whether a voter identification card system or other
similar procedure might be feasible in the Commonwealth. One of
the approaches considered is the use of computers to eliminate
“mattress” voters, duplicate voting and other fraudulent practices

Present Massachusetts Law

Sj) In order to participate in elections in Massachusetts, a person
must be 18 years of age, have six months residence in the state
and be formally registered to vote (G.L. c. 51, s. 1, as amended by
Acts of 1972, c. 28). The Supreme Court decision cited earlier
appears to have nullified the six months residency requirement but
not the closing dates for registration prior to national, state or
municipal elections.

Registration. The General Laws prescribe the procedure that
registrars of voters shall follow, as well as the closing dates for
registration. The information required in the general register of all
those qualified to vote includes (1) the date of registration, (2) the
full name of the applicant, (3) the signature of the applicant, (4)
the applicant’s residence on January 1 or subsequent date, (5) age
or date of birth, (6) place of birth, (7) occupation, (8) place of
occupation and (9) other particulars necessary to fully identify the
applicant (G.L. c. 51, s. 36).

To qualify to vote in a biennial state primary or election and in
the presidential primary, a person must register not later than the
thirty-first day preceding such elections; in the case of a
presidential election, the registration must be accomplished not
later than the twenty-ninth day preceding the election; the cut-off
date for registration in all local elections is the twentieth day
preceding the election (G.L. c. 51, s. 26). This same provision
applies to all special elections but an individual may register up to

third day preceding a special town meeting (G.L. c. 51. s. 29).
Registration is governed by other laws which prescribe, among

other things, specific times and places for conducting registration
sessions.

Voting Procedure. A person desiring to vote at a polling place
shall, upon entering, give his or her name and, if requested, his or
her residence to an election officer. The officer then distinctly
announces the voter’s name and other information given. If such
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name is found on the voting list, the election officer checks and
reports the name and issues the voter one ballot (G.L. c. 54, s.
76). The same procedure is followed when the voter deposits the
ballot in the bahot box (G.L. c. 54, s. 67). This latter provision
does not apply where voting machines are used.

In certain instances, identification of a voter may be required at
a polling place. In the case of a serviceman, a federal civilia«|
employee or a member of the merchant marine and those ac-
companying them, a special procedure is authorized when they
have been unable to register during prescribed times (G.L. c. 51, ss.
50 and 51). Providing all other criteria are met, these individuals
may be allowed to vote if they register not later than the day
before the polls open. Since their names are not on the precinct
voting lists, the registrar of voters issues a certificate to identify
them as qualified voters. A similar certificate may be issued to a
person in the event of a printing error or omission. These certifi-
cates are attached to and become part of the official voting list. In
the event an individual’s right to vote is challenged, election
officers may require identification or proof of compliance with
established qualifications.

Finally, any election officer may require any person applying to
vote to write his or her name in a book provided for this purpose
(G.L. c. 54, s. 76A).

Proposals For Voter Identification
From the earliest times identification of voters was generally the

responsibility of the local election officials. In the early days, it
was relatively easy to determine who was eligible to vote in a
particular place. As the population grew and suffrage was ex-
tended, this method of personal recognition proved inadequate.
Permanent registration systems began to evolve at the turn of the*,
Twentieth Century and those whose names appeared on the listV/
were permitted to vote. As the voter turnout at the polls increased,
identification was becoming more and more difficult.

Special Commission Report. The Special Commission created to
investigate the subject of registration and identification of voters
reported in January of 1938 (House, No. 1600). This was the first
study on this score undertaken by the Commonwealth.

Among its recommendations was the enactment of a voter iden-
tification statute modelled after those of California, Illinois,
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Michigan, Nebraska, New Jersey, New York, Ohio and Penn-
sylvania. Initially, during the year 1939 each person who registered
to vote would sign (a) the general register and (b) two identical
registration cards. One of the registration cards would remain in a
central file, the other would be for use at the vo ing place at time
of election. At the polls the voter would sign a certificate and this

signature would be compared to the one on the registration card.
procedure was adopted by the passage of Chapter 427 of the

Acts of 1938.
However, the statute did not become operative due to the lack

of an appropriation. The then Secretary of State, Frederic W.
Cook, estimated the cost of re-registration with signature veri-
fication cards to be at least $50,000. The time was extended to
1943 by the enactment of Chapter 450 of the Acts of 1939. In
1941 the subject matter was referred for further study to a special
commission (C. 74).

The first interim report of this commission in January 1943
recommended repeal of the statewide verification of voting lists
statute for several reasons: (1) it would be extremely difficult and
costly to administer during wartime, (2) the names of servicemen
could not be included and (3) the voting process would be so
slowed up that additional precincts and precinct officers would be
needed (House, No. 1370). The General Court refused to accept
the commission’s recommendation for repeal but deferred the im-
plementation of the law to 1947 (Acts of 1943, c. 537). Another
postponement imposed a 1950 deadline (Acts of 1945, c. 127).

Although Chapter 427 of 1938 was never repealed or amended,
its implementation has been negated by the lack of any ap-
propriation of funds.

Recent Proposals. Twenty years passed before any further
, measures on this score were proposed. In 1965 a proposal to verify
■the identity of voters by signature comparisons was given leave to

withdraw (House, No. 2301). A broader proposal in 1966 which
would require an identification card containing the voter’s name,
address, ward, precinct, date of birth, height, sex, party enrollment
and signature was rejected (House, No. 1393). Senate, No. 311 of
1967 was identical to the 1966 proposal and suffered a similar
fate. A 1968 bill proposing the issuance of identification slips in
cities with 50,000 or more population was unsuccessful (House,
No. 2486). House, No. 1597 of 1970 called for a notarized
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identification card to be issued to each voter which would be
shown only if election officers at the polls had doubts as to the
identity of the voter. Another 1970 bill, House, No. 5086, would
have amended G.L. c. 54, s. 76A by empowering election officers
to make a voter prove his or her identify by means of personal
identification. House, No. 1127 of 1971 was similar in that it
called for a birth certificate or driver’s license as verification for
the identity of a potential voter. House, No. 373 of 1971 waP
similar to the 1968 measure but applied to all cities and towns. All
of these measures were defeated and only one. House, No. 5086 of
1970, gained approval in at least one branch of the General Court,
the Senate rejecting the measure after passage by the House.

At least one measure has been filed for consideration by the
1973 General Court. It calls for the issuance of a voter registration
card to every eligible voter and would prohibit voting by anyone
who did not have a card (House, No. 620). No procedures for
issuing the card are defined in the proposal.

Several factors in addition to the costs attributed to the defeat
of these measures. Prior to recent judicial decrees reducing
residence requirements, annual police listings were considered as
legitimate proof of residence. With this tool legislators probably
felt that any additional substantiation of residence was un-
necessary. Further, the problem of student voting was negligible,
the minimum age for voting then being twenty-one.

The basic purpose of this study is to evaluate systems and/or
procedures which will insure that every eligible voter will be able
to cast his ballot as easily as possible while at the same time

s
eliminating the possibility of fraud because of substantially
residency requirements. Hence, an examination of past attempts to
preserve the purity of elections is appropriate.

Earliest Election Procedures
The earliest forerunner of an official registration system in this

country probably occurred when Massachusetts limited suffrage to
owners of real estate valued at 20 pounds or more. The law

CHAPTER 11.
PURITY OF ELECTIONS
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provided that assessors supply the town clerk with a copy of their
land assessments, from which the clerk prepared a list of eligible
voters. 1

The first true registration law was also enacted in Massachusetts
in 1800 (Acts and Laws of Massachusetts, Chapter 74). This
statute required the assessors to prepare lists of qualified electors
for submission to the selectmen. These voting lists were posted and

prevised prior to each election. The selectmen or assessors met on
election day before actual voting started to process ■'plications for
registration of those not on the list and to adjudicate any chal-
lenges made with respect to names on the list.

From its enactment and until 1832 the law underwent only
minor changes. In 1832, the constitutionality of registration was
questioned. The Supreme Judicial Court held that, although the
State Constitution did not specifically empower the Legisk mre to
enact such a law, compulsory prior registration to vote was indeed
valid (Capen v. Foster, 12 Pick. 485 (1832)). This landmark
decision was generally followed by other states.

However, until after the Civil War, no widespread activity in this
area occurred. In 1836, Pennsylvania enacted a registration statute
that applied to Philadelphia only. One attempt to extend it state-
wide was defeated in 1837. New York first considered registration
in 1821 but it was not until 1840 that a system was adopted. The
law applied only to New York City and was repealed in 1842.
Louisiana in 1845, lowa in 1857 and Michigan in 1867 all defeated
proposals for a uniform registration system.

The principal opposition to these proposals centered on the fact
that personal application was not required. On this score many
felt that the lists were selective and thereby favored those in
power.

T|fW Civil War Period
v After the Civil War, because of population growth especially in

the cities and alleged widespread fraud in elections, more and more
jurisdictions were focusing their attention on voter registration
systems. At first the systems considered generally provided for
registration prior to every election.

'Ancient Charters and Laws of Massachusetts Bay, Chapter CCXIX, Section I (Boston
1814).
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Proponents of annual registration at that time argued that the
increasing mobility of the population in the larger cities was
fraught with the danger of fraudulent voting. Hence, the slate
should be wiped clean before every election. The system was
admittedly most expensive and inconvenient for the voter.

On the other hand, those who favored some form of permanent
registration admitted concern relative to keeping the lists current.

One of the first successful permanent registration systems wal' 1
instituted in Boston in 1896. Legislation passed in 1903 which
provided for an annual police listing of all adults made it possible
for registration officials to purge the lists thoroughly each year (C.
279, s. 1). In 1911, Milwaukee, Wisconsin adopted a similar
system.

By 1930 some 21 jurisdictions had adopted permanent regis-
tration systems which affected at least some section of the state.
Periodic registration was in force in 10 states in some form or
othe> Eight states employed both a periodic and permanent
system depending on the type or location of the election. Periodic
registration varied from annually in four states to every ten years
in South Carolina. Nine jurisdictions had no formal registration
requirements.

As of 1971, 41 states had adopted permanent registration in all
areas, and six called for permanent registration in some areas,
usually based on population. South Carolina still requires decennial
registration while Vermont registers voters before every election.
North Dakota has no formal registration process.

Only one state, Minnesota, permitted voting after 30 days
residence which by recent court rulings has been deemed reason-
able. Three states require three months (Colo., N.Y. and Pa.).
Twenty jurisdictions have set minimum residency requirements of
six months while the remaining require one year. In light of the.
recent Tennessee decision cited earlier it would appear that moslfy’
states will be bound by the 30 days residence or a similar reason-
able requirement in establishing cut-off dates for registration in lieu
of a specific residency requirement.

Early Identification Procedures
In a comprehensive 1929 study, all facets of preserving the

purity of elections were explored. 1 Up to this time, four states

‘Joseph P. Harris Registration oj Voters in the United States, Institute for Government
Research, the Brookings Institution, Washington, D.C., 1929.
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(Alabama, Michigan, Oregon and Tennessee) and some cities issued
a certificate of registration which usually contained name, address
and voting precinct to a newly enrolled elector. In the Southern
states, the certificate was used as a device to deter Negro voting. In
the Northern jurisdictions, it was used merely as a convenience to
inform the voter of his polling place and was not required at the
polls.

Abuses which were looked on as an invasion of privacy did
occur, however. For example, in a “get out the vote” drive in
Portland, Oregon, large business firms required their employees to
show their voter registration certificates or face disciplinary action.

Although this study considered the issuance of an ID card
containing a photograph and/or fingerprints, it concluded it was
not feasible at that time. The study observed, however, that “there
can be little doubt that something of this kind must be adopted
eventually, but it should apply to all persons, and not merely to
registered electors.” 1

Most registration systems up to that time (1930) provided no
practicable means of identifying the voter at the polls. 2 Although
some of the registration forms contained an elaborate personal
description of the voter, these were rarely used on election day.

Meanwhile the signature system was gaining some support. This
system generally required that a prospective voter sign a roster or
card when registering. This roster or card was then made available
at the polling place on election day. Prior to voting, the elector
signed his or her name and a comparison was made between the
registration signature and the one at the polls by an election
officer.

By 1930 this procedure was used in California, Minnesota (cities
of 10,000 or more), New York (cities of 15,000 or more), Des
Moines, lowa and Omaha, Nebraska. In California and New York,

vf poll watchers were also allowed to compare the signatures. In the
event a person could not sign his name, the laws provided for
asking personal questions such as the voter’s father’s or mother’s
name which had been given at time of registration.

x Op. cit., p. 178.
Joseph P. Harris, Election Administration in the United States, Institute for Government
Research, the Brookings Institution, Washington, D.C., 1934.
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The actual method of comparison varied in the several juris-
dictions. In New York, it was cumbersome as the signatures were
in two different large books and many election officers failed to
make a comparison. In Omaha and California, the voter was
required to sign a poll book and comparison was easier.
Minnesota’s system was the quickest, the voter signing a voting
certificate and the signature could then be compared with the-.,.,
registration certificate.

This Brookings study concluded that the signature ID system did
not slow up the voting operation especially as used in Minnesota.
In addition, the signature requirement appeared to have a psycho-
logical effect in deterring fraudulent voting.

In the last three decades several additional states have adopted
the signature system while one, Minnesota, has discontinued its
use. At the present time at least 13 jurisdictions require a voter to
sign his name prior to the issuance of a ballot (Calif., Del., Fla.,
Ha., lowa, La., Mo., N.J., N.M., N.Y., Pa., R.I. and Tex.).

The system used by New York has been refined to make
comparison easier. The two large books, originally used, have been
discarded in favor of a card. Now, each time an elector casts his
ballot he signs his name immediately above the signature on his
registration card or above his signature from the previous election.
The elections department in the Secretary of State’s office indicated
that no problems have been encountered and that the signature
comparison is relatively quick and simple under this method.
Minnesota presently employs a signature comparison only when
an elector’s eligibility is challenged.

From the founding of the Republic to until immediately afteiW
the Civil War, Congress looked upon the electoral process as one
solely within the jurisdiction of the several states. Two sections in
Article I of the Constitution as originally adopted relate to the
franchise and the manner by which it is exercised by individual
citizens. The first paragraph of Section 2, Article 1 prescribes the
method of electing Congressmen as follows;

CHAPTER 111.
FEDERAL DEVELOPMENTS
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“The House of Representatives shall be composed of
members chosen every second year by the people of the
several States, and the electors in each State shall have
the qualifications requisite for electors of the most
numerous branch of the State Legislature.”

Section 4 of Article I delegated certain powers to the individual
states:

“The times, places and manner of holding elections for
Senators and Representatives shall be prescribed in each
State by the Legislature thereof; but the Congress may at
any time by law make or alter such regulations, except
as to the place of choosing Senators.”

The Seventeenth Amendment ratified on May 31, 1913 provided
for the direct election rather than appointment of U.S. Senators.

The first Congressional action with respect to elections occurred
in 1866, almost a century after the nation was founded. Two of
the three so-called “Reconstruction Amendments” (the 13th, 14th
and 15th) contained provisions either explicitly concerned with the
franchise or which were subsequently interpreted as applicable
thereto.

In conjunction with these amendments, the Congress passed the
Civil Rights Act of 1866. This act conferred citizenship on people
of all races. The debate which accompanied passage of the act
focused on two controversial questions; (1) did the legislation
expressly convey the right to vote and (2) did it violate the right
of states to establish qualifications for citizenship?

President Johnson vetoed the act but his veto was overridden.
However, the President’s failure to implement the law gave rise to

.:frenewed efforts by Congress to incorporate the law’s provisions in
the Fourteenth Amendment to the Constitution.

In an effort to secure ratification of the proposed amendment,
Congress passed the Reconstruction Act in 1867. This act estab-
lished provisional military governments in ten of the rebel states.
Return of governmental control to these states was made
dependent upon ratification of the Fourteenth Amendment and
the extension of the elective franchise to all adult males. A
presidential veto was again overridden and the Fourteenth Amend-
ment was subsequently ratified on July 28, 1868.

Reconstruction Era
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The Fifteenth Amendment, which expressly granted the
franchise to all, reads as follows;

Section 1. The right of citizens of the United States
to vote shall not be denied or abridged by the United
States or by any State on account of race, color, or
previous condition of servitude.

Section 2. The Congress shall have power to enforce aw
this article by appropriate legislation.

This amendment was first submitted to the states on February
25, 1869 and was proclaimed ratified on March 30, 1870. Congress
passed three enforcement acts to implement the amendment.

The first, adopted in May, 1870, provided that all citizens of the
United States, who were otherwise qualified to vote in any state
election or that of any subdivision of a state, were entitled to vote
irrespective of race, color or previous condition of servitude. States
were required to give all citizens an equal opportunity to meet any
established prerequisite.

A second act, which became law on February 28, 1871,
provided for federal court appointment of supervisors of elections
and gave those courts jurisdiction over such supervisors and their
work. The third act, approved on April 20, 1876, was much
broader in that any action under pretext of law which deprived
persons of rights under the laws or the Constitution was made
subject to criminal sanctions.

Post Reconstruction Era
With the end of reconstruction in 1876, Congress began to

lessen the federal role in state operation of the electoral process.
The use of military forces in elections was barred in 1880. This
accelerated the trend in many states toward imposing voter qualifi-
cations such as the poll tax, literacy tests, character
exclusions for a variety of criminal offenses and the so-calle'®
grandfather clauses.

Other actions, particularly in the South, further repudiated past
efforts to establish federal supremacy over the electoral process.
These included the adoption of the white primary and extensive
gerrymandering. The general effects were the return to the states
of the authority to conduct elections and establish voter qualifica-
tions.
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Congressional action was dormant until the women’s suffrage
amendment was approved in 1919. This amendment, the Nine-
teenth, was ratified on August 26, 1920

Recent Action
Except for the passage of an Act providing for War Ballots in

1942, it was not until the mid 1950s that Congress again entered
electoral process picture. The Federal Voting Assistance Act of

1955 recommended that states adopt a post card voter registration
system to facilitate absentee voting by military and civilian govern-
mental personnel serving outside the United States. This recom-
mendation was broadened in 1968 to apply to all U.S. citizens
living abroad. Eighteen states have adopted this procedure.

Five other acts relating to voting qualifications and procedures,
although affecting all persons, were more closely related to
objectives of the Negro civil rights movement. The Civil Rights Act
of 1957 authorized the Federal Government to bring civil suits to
obtain injunctive relief when any person is denied or threatened in
his right to vote. The federal district courts were given jurisdiction
over such proceedings without requiring that state remedies be first
exhausted. An amendment to this act in 1960 provided for the
appointment of judicial voting referees. The federal district court
was authorized to appoint these referees when a pattern or practice
of voting deprivation was found by the court. The referees were
empowered to facilitate voter registration of qualified applicants. A
further amendment in 1964 strengthened the act by speeding
decisions in voting cases. The use of literacy tests in a dis-
criminatory manner in registering voters for federal elections was
barred.

Voting Rights Acts. The first of these acts was passed in 1965
and it authorized the Federal Government to appoint voting ex-

aminers. These officials were empowered to (1) determine an
individual’s qualifications to vote and (2) require enrollment of
qualified persons by state officials for all elections. The appoint-
ment of these examiners in a state and/or its political subdivisions
was subject to a “triggering formula” so called. The two principal
elements in the formula were; (1) a determination by the Attorney
General that a literacy test or similar device was used as a qualifi-
cation for voting on November 1, 1964 and (2) data from the
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Census Bureau indicating that less than 50% of the persons of
voting age residing in the area were registered to vote on that date
or actually voted in the 1964 presidential election.

The 1970 amendment to this act extended its operable pro-
visions for five years, prohibited any voter registration deadline of
earlier than 30 days before a presidential election, provided for the
right to register and vote by absentee ballot in such elections and,
barred the use of any residency requirement for presidential
elections.

Pending Proposals. In 1971 and 1972 the United States Senate
considered several bills which would provide for federal registration
of voters (S. 1199, S. 2445, S. 2457 and S. 2574). H.R. 10442
was also filed in 1971. Basically, the five proposals called for (1) a
universal federal registration of voters, (2) some indicia of personal
identification for the voter and (3) a uniform residency require-
ment.

Senate, No. 2574 was reported by committee but the Senate
tabled the measure by a vote of 46 ayes to 42 nays on March 15,
1972.

HR. 10442. Offered by Congressman Abner J. Mikva of Illinois,
this bill called for automatic registration for every person who is
issued a Social Security card upon reaching their 18th birthday.

In explaining his bill before the Senate Committee on Post
Office and Civil Service at hearings held on October 6, 1971, the
Congressman said:

Individuals are registering with Social Security at an
increasingly early age. In 1967, the most recent year for
which figures are available, more than 80% of the new
registrants were 19 years of age or younger. The ratifi-
cation of the 26th Amendment, providing for the
18-year old vote, makes it essential that any national

registration system reach the young, as Social Security
does. Those who register with Social Security prior to
their 18th birthday could be issued a registration card
which includes the date upon which it would become
effective, so there would be no delay between the time a
person became eligible to vote and the time he is
registered.

ID Provisions in Bills
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Furthermore, the Social Security Administration has
an established computer screening system whereby it can
determine whether or not an applicant has been
previously registered with them. By using the person’s
name, birthdate and birthplace, and parents’ names,
Social Security can check its lists of registrants to
prevent any fraud. This same established system of
screening provides the means whereby a person would be
prevented from registering to vote more than once and
from committing any election fraud. The bill provides
criminal penalties for any fraud which is committed.

Social Security offers many local offices for registra-
tion. In addition it is now possible for a person to
register with Social Security through the mail, just as
some states presently conduct voter registration through
the mail. If federal voter registration were united with
Social Security registration, individuals in all states would
be able to register to vote through the mail, just as under
S. 2574.

Explicitly, the language of the bill relative to ID cards reads as
follows:

“(c) The Administrator shall issue to each person
deemed to be registered to vote under this Act an identi-
fication card which shall be the voter registration card
for that person for purposes of voting in any Federal
election. Presentation of the voter registration card at an
appropriate polling place for a Federal election shall be
prima facie evidence that the person presenting such card
is eligible to vote in that election at that polling place.

ln addition, the proposal authorized a person who had no card
to vote. In this instance, the voter would sign an affidavit that he
or she was eligible and the eligibility would be checked prior to
the counting of the ballots.

S. 1199. This measure proposed a national door to door
registration by federal officials. Each eligible person would be
issued an enrollment certificate, containing at least the individual’s
name, address and signature and the name of the national enroll-
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ment official concerned. At the polls, the voter would present the
certificate as evidence of eligibility. In addition, a signature verifi-
cation is mandated.

Similar to H.R. 10442, provision is also made for the issuance of
a special ballot if an affidavit is signed attesting to the fact that
the individual is eligible to vote.

S. 2445. This bill represented a novel approach inasmuch as it
proposed linking the registration of voters with the
of the personal income tax. Filed by Senator Hubert H. Humphrey
of Minnesota, it called for a standard registration form to be
mailed in duplicate with each individual’s income tax form.
Registration forms would also be available in post offices. Upon
verification of the person’s qualifications the bill states:

(c) The Secretary (of the Treasury) shall issue to any
person registered to vote in Federal elections under this
section a certificate of registration which shall be held
and considered to be prima facie evidence of such regis-
tration.

In addition, the Secretary of the Treasury is required to forward
to the appropriate election officials in the several states the in-
formation obtained on the registration forms. The individuals so
registered are deemed to have met all registration requirements for
federal elections and their registrations remain in force in the same
manner as individuals registered in accordance with state law. The
several states are granted the option to have the federal provisions
apply to all elections held within the state.

S. 2457. Under the terms of this measure submitted by
Senator Edward M. Kennedy of Massachusetts, voter registration
would be policed by a Universal Voter Registration Administration
(UVRA) established within the Bureau of the Census.

Citizens could register to vote in federal elections by
filling out and mailing a simple post card application that estab-
lishes his or her voting residence. The applications would then be
processed through regional computer centers for the compilation of
voting lists by precinct. In turn these lists would be made available
to state and local election officials at appropriate times before each
election. The Senator claimed that this system would not impair
state and/or local control over elections. In a sense the Federal
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Government would simply be carrying out the ministerial function
of registering voters.

S. 2574. This proposal, drafted by Senator Gale Magee, and as
amended establishes the same supervisory agency as Senator
Kennedy’s bill prescribes. Incentives in the form of federal
financial assistance are provided for states which conform with the

cA,federal provisions. And, similar to Senator Humphrey’s proposal,
the bill calls for an ID certificate to be issued to each voter in the
following manner:

“(c) Registration forms shall provide adequate space
on the reverse side of the form for the writing of the
name and address of the individual submitting the form
for registration to vote, and the second part of the form
shall be completed and promptly returned by the State
or local official to the applicant at the address on the
form. A returned form shall not be forwarded to another
address but shall be returned to the State or local official
mailing the form. The possession of such a form
indicating that the individual is entitled to vote in any
Federal election for which he qualifies shall be prima
facie evidence that the individual is a qualified and
registered elector entitled to vote in any such election
but shall not be required for presentation to cast his
ballot.

Constitutionality of Proposals
Although the hearings 1 on these measures produced scant

opposition, much controversy arose during the debate on the
Senate floor when the measures were up for a vote.2 Differences
of opinion focused on the constitutionality of the proposals, ad-

. ministrativc procedures and fraudulent voting.

Opponents Views. Mr. Ralph E. Erickson, U.S. Deputy Assistant
Attorney General, questioned the right of Congress to enter the
electoral process on so broad a scale. In league with others, he
argued that the drafters of the Constitution preferred to leave
'Hearings before the Committee on Post Office and Civil Service, U.S. Senate, 92nd
Congress, Ist Session on S. 1 199, S. 2445, S. 2457 and S. 2574, Voter Registration Oct.
5, 6, 12, 19 and 28, 1971.

2Congressional Record, Senate, l eb. 2, 1972, p. 992; March 8, 1972, p. 3669; March 9,
1972, p. 3764; March 15, 1972, p. 4061; March 22, 1972, p. 4483.
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voting qualifications and procedures to the states, while reserving
to Congress certain specified authority over the time and manner
of elections for federal office (U.S. Constit., Art. I, s. 4.).

Historically, the Federal Government has avoided interference in
the electoral process except in cases where specific problems have
arisen or where state procedures effectively denied or were
designed to deny certain people the right to vote.
voting rules aimed at specific problems have been prescribed by the
Federal and State Governments working together through the con-
stitutional amendment process. Among these were provisions for
(1) a penalty for denying the right to vote to male citizens over 21
unless convicted of a crime (Fourteenth Amendment); (2) the
prohibition of voter discrimination based on race (Fifteenth
Amendment), sex (Nineteenth Amendment), or failure to pay a
poll tax at least insofar as federal elections were concerned
(Twenty-Fourth Amendment) and (3) a uniform voting age of 18
(Twenty-Fifth Amendment).

Mr. Erickson further pointed out that Congress by virtue of the
limited constitutional authority reserved to it has enacted legis-
lation which placed additional restrictions on the states. But it has
only done so when historic practices and factual data have
indicated a necessity in order to prevent the denial of the right to
vote to certain persons or groups of persons. Among these enact-
ments are (a) the suspension of literacy and other voting tests, (b)
the elimination of poll tax requirements in all elections, (c) the
appointment of federal voting examiners, (d) the abolition of
residency requirements for presidential elections and (e) the man-
dating of absentee registration and voting in such elections.

However, the Congressional attempt to statutorily set a
minimum voting age for all elections at 18 was struck down with
respect to state and local elections by the Supreme Court
exceeding the constitutional authority of Congress (Oregon v.
Mitchell 400 U.S. 112 (1970)). Hence, it was necessary for the
Federal and State Governments acting together to amend the
Constitution in order to effectuate this change.

Admittedly, the line between federal and state authority in
establishing voting qualifications is difficult to draw. This is evident
from Oregon v. Mitchell in that there was no majority opinion and
five separate opinions were filed by the Justices. Hence, Mr.
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ofErickson speaking for those who question the constitutionality
these proposals concludes:

A fair reading of the various opinions suggests that
while the Federal Government has extensive authority
with respect to elections, particularly in implementing
the specific limitations on the States imposed by the
Constitution, there is a residue of authority which
remains with the States and is beyond Federal legislative
action.

■=»

From this history, certain guiding principles may be
suggested. First, except as expressly limited by the Con-
stitution and legislation authorized by it, voter qualifi-
cations and procedures are the prerogative of the States,
not the Federal Government. Second, the Federal
Government’s authority is probably greatest over
Presidential elections which have the most direct Federal
interest since the constituency is national and the office
has always been intended to reflect national rather than
local interests. Third, the Federal Government has
express constitutional authority to regulate certain pro-
cedural aspects of other Federal elections, such as the
date on which they shall be held, but this authority has
never been extended to actual Federal administration of
election procedures unless necessary to remedy an evil
explicitly proscribed by the Constitution itself, e.g.,
racial discrimination.

The States, acting pursuant to their constitutional pre-
rogatives and subject to constitutional limits, have estab-
lished qualifications for voters. These vary widely and
some of them are, no doubt, of questionable wisdom,
but, again subject to certain limitations, the States have
and have always had the constitutional right to set them.
In order to reduce the chances of election fraud and to
insure that the qualifications are met and that those
elected to State office or to represent the State or
district in Congress are elected by the people they
represent, States have established registration procedures.
Under such procedures, voter eligibility can be deter-
mined in advance rather than on a case-by-case deter-

�
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mination at the polling place on election day. The
concept is not only rational but is, in many places, a
practical necessity. Certainly it is not forbidden by the
Constitution. 1

Proponents. In contrast to the above, the majority report of the
Senate Committee on Post Office and Civil Service concluded that
there was abundant constitutional, legislative and judicial precedent
to support enactment of this type of legislation. It points out that
the Supreme Court on a number of occasions has considered the
question of the extent of Congressional authority as prescribed by
Article I, Section 4 and other sections of the Constitution
regarding suffrage. One such decision with respect to registration,
the report concluded, was directly applicable to the pending
proposals. Chief Justice Charles Evans Hughes, speaking for a
unanimous Court in 1932, said:

It cannot be doubted that these comprehensive words
‘times, places and manner of holding elections for
Senators and Representatives’ embrace authority to
provide a complete code for congressional elections, not
only as to times and places, but in relation to notices,
registration, supervision of voting, protection of voters,
prevention of fraud and corrupt practices, count of
votes, duties of inspectors and canvassers, and making and
publication of election returns; in short, to enact the
numerous requirements as to procedure and safeguards
which experience shows are necessary in order to enforce
the fundamental right involved. 2

Further evidence of the constitutional authority of Congress to
establish qualifications for voting at least in federal elections
according to the Senate Committee on Post Office and Civil
Service appears equally clear. In Oregon v. Mitchell (cited above),
the Supreme Court by vote of 8 to 1 held that Congress had
authority to reduce residency requirements in presidential elections
on the ground that such requirements when unreasonable inter-
fered with the constitutional right of citizens to move freely from
state to state. The Court concluded that such authority existed

1 A Proposal lo Establish a Federal System to Register the U.S. Voter by Mail. Pro and
Con, Congressional Digest, January 1972, 32 pp, printed.
Smiley v. Holm 285 US 355 (1932),
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under section 5 of the Fourteenth Amendment. Pending a judicial
determination, advocates of federal registration are confident that
this same authority relative to residency requirements would hold
true for all federal elections.

Moreover, adherents of these proposals, while admitting that
states have the primary authority to set voter qualifications and
procedures under Article I of the Constitution, point out that the

have no power to condition the right to vote on qualifi-
cations prohibited by other sections of the Constitution. In
support of this contention they cite several alleged unreasonable
state restrictions which were struck down by the Supreme Court.

In 1965, the Court held that states could not withhold the
franchise from residents merely because they were members of the
armed forces (Carrington v. Rash, 380 U.S. 89 (1965)). The
rationale of this decision may also be directly applicable to the
present national controversy over the voting residency of students.

A state and/or local poll tax was outlawed as a condition for
voting by a Supreme Court decision (Harper v. Virginia Board of
Elections, 383 U.S. 663 (1966)).

Finally, the Court upheld the constitutionality of a federal
statute that allowed literacy in Spanish to be a valid substitute for
a literacy requirement in English (Katzenbach v. Morgan

, 384 U.S.
641 (1966)).

Both sides concede that Congress must find sufficient need for
the enactment of any statute regulating elections. On this score
supporters of the nationalization of voter registration insist passage
of a law of this sort would encourage voter turnout. They argue
that the wide diversity of states’ statutes and the limited op-
portunity for voter registration pose difficulties and other incon-
veniences to the potential voter.

On the other hand, opponents assert that these arguments have
� no validity insofar as constitutional questions are concerned.

Administrative Procedures
The procedure to register and vote is somewhat similar in each

proposal. The reported bill, S. 2574, does not require any state to
change or alter its laws with respect to registration and voting
procedures for state or local elections. It does provide incentives,
however, for the several states to accept the federal standards.
Although the post card registration mailings will emanate from the
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federal level, the completed cards would be returned to the local
registration offices. These offices would then ascertain the validity
of the individual’s qualifications and, if found acceptable, place his
or her name on the list of electors eligible to vote in any federal
election. The Federal Government will reimburse each state a
reasonable amount for each card processed.

In order to achieve national uniformity in registration proce-
dures, residence requirements and ID cards, any state that agrees t'A
accept the federal registration system for state and local elections
will be eligible for a subsidy of up to 15% of the amount paid the
state under the federal registration grant. If the state reduces its
residency requirement to 30 days or less, an additional 15%
subsidy may be paid. Thus, if Massachusetts processed 3,000,000
federal forms the state would receive $1,500,000, based on a
reimbursement rate of 50<t per unit. By using the same lists for
state and local elections, the Commonwealth would be entitled to
an additional $225,000 (15% of $1,500,000). If the residency
requirement were reduced to 30 days, another $225,000 would be
available.

Proponents are confident that this system would be more con-
venient and easier for the citizenry, would eliminate arbitrary,
unfair and confusing requirements under present state law and save
state and local governments millions of dollars. It is also contended
that this procedure would substantially increase voter participation.
The administrative burden of compiling voter lists would be borne
by the Federal Government, thus relieving the states of this task.
Finally, the Federal Government, if requested, would help in
ascertaining qualifications if doubt arose.

The Internal Revenue Service and the Social Security Adminis-
tration are cited as agencies whose successful operations rely ex-
tensively on the use of the postal service. Sponsors of the measure
make it quite clear that no central file at the national level
be maintained. Further, the lists would be used for electoral
purposes only, any other use being barred.

Opponents of these measures contend that considerable federal
expenditures would be required for the registration services
provided. Because state voter qualifications would be retained to
some degree at least, the federal agency in charge of registration
would be administering many sets of different laws. This could
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lead to serious administrative difficulties since the Federal Govern-
ment would be the final interpreter of state law.

Furthermore, opponents intimate that this superimposing of
new, untried and in some instances complex federal requirements
on present state registration procedures may very well result in
hopeless electoral confusion for both the Federal and State
Governments.

Fraud
Election laws have historically been geared to insure purity in

elections. Advocates of registration by mail do not visualize any
widespread abuses occurring. They point to North Dakota which
has no formal registration process and Texas which allows the use
of newspaper coupons in registering as prime examples of states
relatively free from fraud. They further aver that the proposal still
vests in local officials the right to investigate the qualifications of
each applicant. The Federal Government, if called upon, will help
in these investigations. In the last analysis, the determination of
who is a qualified elector is still the responsibility of the official or
officials in whom such power has been placed by state law.

Foes of this measure are concerned with the time elements
contained in the bill. The forms must be mailed at least 30 days
but not more than 45 days before the close of registration for the
next federal election. No time is set for their return. This
deficiency could cause a rush of applications at the last minute,
thereby precluding any substantive check of an applicant’s qualifi-
cations.

Of even greater concern to many is the possibility of collusion
between election officials in efforts to either strengthen or weaken
the party in power. They feel the free passage of the information
gained between local, state and federal officials could become an
awesome tool for stifling power throughout the nation.

Other Views
Because the measures provide for an ID card of some sort issued

by the Federal Government, civil liberties groups either oppose or
have strong reservations on this score. Fear is expressed that the
government will use the information gained for other than the
electoral process. Some express the view that a national ID card, no
matter how noble the purpose, is an invasion of privacy and
therefore unconstitutional.
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All sides do agree that the shortened residence requirements as
laid down by the various courts do demand some kind of action at
either the local, state or national level to prevent fraud and insure
that every qualified citizen has the right to vote.

To obtain relevant data for this report a questionnaire was sent
to several selected foreign countries to ascertain how their elections
were conducted. Sixteen replies were received and on the basis of
the information furnished four general groupings can be made.

Four countries issue a permanent voter identification card; four
a voting slip prior to each election; two may require pnme form of
identification when voting and five have no provision for identifi-
cation. One jurisdiction neglected to identify itself but has no
formal ID procedure. However, when a person votes, an indelible
ink mark is placed near the nail of the left index finger to prevent
voting more than once.

Permanent ID Cards
France, Germany, Israel and Italy issued permanent ID cards.

They are issued at the local governmental level, except for Israel;
they must be presented when a person votes. The elector’s name,
address,, date of birth, place of birth, a registration number and
the signature of the voter appears thereon. A physical description
as well as identifying marks such as scars are included in the
German and Italian cards. In Germany, Israel and Italy the card
contains a photograph of the holder. France issues the card at age
21 and Germany at age 16. These cards are free. Italy, on the
other hand, charges $1.50 for the card and issues it at age 15,
while Israel issues the card at 16 and charges two Israeli pounds
(about 70(t).

The card must be renewed every five years in Germany and Italy
and whenever a person changes residence in France. The German
card has three spaces for renewal purposes and nine spaces for
change of address. Israel also provides for change of residence on
the original card.

Three countries prescribe severe criminal penalties for forging or
tampering with the ID card. The penalties range from 6 months to

CHAPTER IV.
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1973] HOUSE - No. 5970 39

c

two years in prison and/or a fine of 720 to 7,200 francs in France
to five years in prison in Germany. Israel has no criminal sanctions.

Although the basic purpose of citizen identification cards in
these countries is not restricted to voting, observers feel they do
have some effect on the electoral process. Upon issuance of the
card in France, Germany and Israel, the citizen who has attained

> the required voting age is automatically registered as a voter. Italy
* registers its electors from the names of chose who hold cards.

Because it is mandatory that every citizen of these nations obtain a
card, nearly all eligible voters are on the p< ling lists. This could be
one reason why voter participation in the»e countries generally far
exceeds voter turnout in the United States. 1

The National Municipal League in Washington, D. C. is presently
conducting a world wide study of voter registration systems and
procedures. It reports that the incidence of fraud and corrupt
practices in these countries is practically nonexistent. The League
attributes this finding more to the political culture of the countries
rather than to any other reason. Political scientists involved in the
study, nevertheless, believe that the issuance of reliable ID cards
may be a factor on this score.

Voting Slips
This procedure as a method of certifying the elector’s eligibility

is followed in four countries Denmark, the Netherlands, Sweden
and Switzerland. Prior to every election, special voting slips are
mailed to qualified electors. Pictures do not appear on the voting
slip. These slips are surrendered when the voter casts his ballot.

In Denmark a slip is sent to every Danish citizen 21 years of age
or older. Netherlands officials mail a slip to every citizen 18 years
of age or older. In Sweden every eligible citizen receives a slip. No
formal registration is required in either jurisdiction. On the other

only registered voters receive slips in Switzerland.
Registries in the Netherlands keep a card on t 't-y citizen

from date of birth to death. The card contains data relative to
marriage, parenthood and divorce. In addition, the card is used to
determine when a person is eligible to vote or when he is eligible
for military service. This card is kept in local government files and

1Mass. Legislative Research Council, Voter Participation at State and Municipal Elections,
House, No. 4994, January 28, 1970.
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is transferred from one city to another should an individual move.
If there is no card on file in the local town offices then a slip to
authorize voting is unobtainable.

Citizen participation in national elections in these jurisdictions
with but one exception surpasses that of the United States.
Switzerland alone requires registration prior to the issuance of a
voting slip. Significantly, a lesser degree of voter turnout was
reported by Swiss authorities than by the other three nations
which automatically issue voting slips to all eligible citizens. Again,
fraud was found to be almost non-existent by the National
Municipal League with respect to these nations.

Other Countries
In Norway and Great Britain, election officials may require

identification of the voter such as a driver’s license, passport or
other acceptable document. No formal ID system has been estab-
lished.

Australia, Finland and New Zealand authorities merely follow
registration lists. If the intended voter’s name is on the list, he is
given a ballot and no ID is required.

Ireland has no formal identification system other than a voter
registration list. However, the identity of a voter may be chal-
lenged by representatives of the candidates. Austria, though having
no voter ID cards as such, does require a voter to produce a valid
ID card issued by competent authority. This may be a passport, a
driver’s license or other legal identification but must contain a
photograph. Such cards are issued by the police authorities in
Austria.

The historical development of methods used to register and
identify electors has been treated in Chapter 11. Therefore, this
section of the report will concern itself only with voter identifi-
ation procedures presently in use.

Voter ID Cards
More than 40 jurisdictions replied to a detailed Legislative

Research Council questionnaire on this score. The responses
disclosed that at least ten states presently issue some tangible

CHAPTER V.
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evidence in the form of a card indicating that the holder is a
qualified elector (Alas., Fla., Ind., La., Okla., Pa., S.C., S.D., Tex.
and W. Va.). Local and county election officials are responsible for
the issuance of the cards except in Alaska which issues the certifi-
cate at the state level. None of the cards contain either a photo-
graph or fingerprints.

Uniformity is lacking both as to form and to content, only two
entries being common to all cards, the voter’s name and polling
place. Moreover, certain data, normally considered as being
essential to reliable identification, is omitted. The Indiana and
Oklahoma certificates do not contain the voter’s address while
Alaska and West Virginia make no provision for the inclusion of
the elector’s signature. Cards issued by Louisiana, Oklahoma and
South Dakota are unnumbered.

On the other hand, certain other information is required. Both
the Indiana and South Carolina cards include the holder’s social
security number; Florida and South Carolina include the elector’s
race and the latter state includes a physical description as well.
Five jurisdictions designate party enrollment (Fla., La., Okla, Tex.
and W. Va.) and five issue a registration number (Alas., Fla., Pa.,
Tex. and W. Va.).

New cards are issued every two years in Florida, every ten years
in South Carolina and only when stolen, lost, mutilated or when a
voter’s address changes in the other eight states.

Use of Card. Louisiana is the only state that requires the elector
to present his card when he or she votes. Actual identification,
however, is made through a signature comparison.

In the event the voter is challenged at the polls, the presentation
of one of these cards would be helpful in proving his or Tier
eligibility. Election officials could insist on a more formal ID such
as a driver’s license, however.

Registration Certificates
At the time of registration, the States of Kansas and Tennessee

issue each elector a certificate which indicates that the individual
has been duly registered to vote. Election officials in these two
states consider the certificate to be of little or no value in estab-
lishing the identity of a voter. The principal reason for this con-
clusion is that the voter’s signature is not witnessed.

The Illinois Election Code (111. Rev. Stat. (1969) c. 46, ss. 6-57,
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4-15 and 5-21) requires that a certificate of registration be mailed
to a voter’s home residence. The certificate contains only the
registrant’s name, address and date of mailing. Its validity as
reliable identification is questionable.

Finally, the State of Washington permits county officials to issue
registration cards but a specific format has not been established.

Recent Studies and Proposals
Recent judicial rulings affecting minimum voting ages and

residency requirements have spurred consideration of identification
systems in at least four other states.

The Alaska Legislature considered the issuance of an all purpose
identification card for all of its citizens in its most recent session
(First Session, 7th Alaskan Legislature, House Bill, No. 144). The
Louisiana Assembly expressed interest in a similar proposal.
Neither proposal has as yet been enacted.

Finally, two studies relative to identification systems have been
made, one in Wisconsin, the other in Illinois.

Wisconsin. A 1972 proposal requiring the presentation of a card
showing a voter to be validly registered was defeated by the
Wisconsin Legislature. However, the proposition did elicit an
in-depth study of Wisconsin’s election practices by the Governor’s
Task Force on Registration and Elections which was established by
executive order. Attention was focused on population mobility,
large centers of student population and reduced residency require-
ments.

The majority report of the task force concluded that:
(1) A statewide government sponsored and subsidized regis-

tration system be established;
(2) The Secretary of State maintain a computer list ot all

electors in order to prevent duplicate registration;
(3) The lists of voters be open to the public but be restricted in

usage for voting purposes only;
(4) Registration by mail be conducted every four years in order

to keep lists current; and
(5) The federal proposal to conduct registration by mail be

supported.

A more restricted system of registration was (avorcd in the
minority report. It recommended that:
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(1) The applicant for voter registration be required to give his
former address and the registering clerk be required to
notify his old election district;

(2) Upon failure to vote in any election the clerk mail a
nonforwardable notice to the elector that his registration
will be cancelled in thirty days unless the clerk is contacted;

(3) All public utility companies be required to notify the
election department of their customers’ changes of address;
and

(4) An individual’s legal address for voting be the same as the
one from which he registers his car and/or files his income
tax.

Illinois. A research memorandum, completed in October of
1971, by the Illinois Legislative Council was triggered by the

interest of many citizens in acquiring all-purpose, all-encompassing
identification cards that would enable them to more easily cash
checks, buy drinks, etc.

Although the study was not aimed at election procedures, it
noted that alleged lax election registration procedures in large
Illinois cities permit fraudulent voting. While an official, state
issued identification card may thwart this practice, the study con-
cluded that the most reliable identification card is a United States
passport. Presently, a passport is valid for five years and costs
$12.00.

Other Forms of Identification
Identification cards are issued by several jurisdictions (1) to

control the sale of certain products such as alcoholic beverages, (2)
to prevent fraud under certain state programs as, for example,
welfare, (3) to act as a substitute for forms of identification
(motor vehicle operator’s permits) not possessed by all residents
and (4) to administer the grant of special privileges, such as
reduced public transit fares for senior citizens and students.

All-Purpose. Hawaii is the only state which has authorized the
issuance of an all-purpose ID card. Cards are issued only upon
request and this voluntary feature limits the card’s effectiveness as
part of an overall identification scheme.

Liquor ID. Liquor purchase identification cards or age of
majority cards as they are called in some states are issued in 15
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jurisdictions (Aiiz., Conn., Idaho, Mass., Mo., Neb., N.J., N.M.,
N.D., Pa., S.D., Vt., Wash., W. Va. and Wis.). These cards are
optional, being issued only upon request. For the most part, they
contain a photograph as well as other pertinent information such
as name, address and date of birth. The costs of the card to the
holder vary from a low of 50$ to a high of $5.00. The cards are
issued at the sta:e level as in New Mexico, the county level in New
Jersey or at the city level as in Wisconsin.

Public Aid Recipients ID. The fraudulent cashing of public relief
checks has led several jurisdictions to issue welfare recipient identi-
fication cards. A report in June of 1972 by Mr. Edward T. Weaver,
Director of the Illinois Department of Public Aid, to Governor
Richard B. Ogilvie best shows the effect this card had on com-
batting fraud. Prior to the implementation of the card system in
Sangamon County, an average of 28 warrants for cash were lost or
stolen each month. This represented a loss of about $42,000
annually. The banking institutions, as second endorsers, were
forced to absorb this loss. As a result, they either stopped cashing
these checks altogether (in Sangamon County banks cashed
warrants only for known bank customers) or substantially in-
creased the cost of cashing checks to offset losses.

Several solutions to eliminating losses were considered, ranging
from the cashing of checks by the Department to the establish-
ment of drawing accounts for recipients at local banks. From both
a cost and efficiency standpoint, the Department concluded that
the issuance of photo identification cards to recipients was far
superior to other alternatives. ID cards (average cost 50$ each)
were first used in Sangamon County in May of 1972 and the
number of lost and stolen warrants declined to zero. Because of
this successful experiment, the Department plans to issue cards in
those counties which average 10 or more lost warrants per month
by the end of 1972.

Some welfare districts in Ohio and Pennsylvania are also issuing
welfare recipient identification cards. And, on November 29, 1972,
the Massachusetts Department of Public Welfare announced that
some 350,000 recipients of public aid will be issued ID cards in
January, 1973. Department spokesmen indicated this is more or
less a trial in the use of such cards.

The cards will contain the recipient’s name, address and
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social security number, plus information as to the welfare office
servicing the recipient, the category of aid and the period of
effective validity. The cards will be mailed along with the monthly
check. The recipient will affix his signature upon receipt. The
signature will not be witnessed. Further study is to be made by the
Department with respect to a tamperproof card containing a
photograph. The reason for issuing the above described card now is
that the Department has had 1,000,000 of these cards for over two
years and felt they should be put to use.

Finally, New York City is presently issuing photo ID cards to its
public aid recipients. Although no determination as to their effect
has yet been made it is hoped that fraudulent claims and lost or
stolen checks will be minimized.

Non-Driver ID. At least two jurisdictions provide for the
issuance of cards to individuals who do not qualify or who do not
desire to obtain a motor vehicle operator’s license (Calif, and
Minn.). A driver’s license, especially those with photographs, is
almost universally acceptable as valid identification. Hence, these
two states feel the non-driver will benefit from state issued cards
of this type.

The cards are tamperproof, contain a photograph and indicate
that the person is a non-driver. The fees for the cards are the same
as for operator’s licenses. In California, the card is renewed every
six years and in Minnesota every four years.

Senior Citizen and Student Cards. Many jurisdictions and their
political subdivisions and/or agencies issue picture ID cards for
various purposes. In Massachusetts, for example, the MBTA issues a
senior citizen ID card to persons 65 years of age and older. Upon
presentation of the card, the holder can ride for half-fare. Many
students are issued similar cards which are used additionally for
entrance to social functions at schools and for use of certain
library facilities.

The costs of issuing most of these cards varies from 25<t to
$1.25, exclusive of photographic, printing and sealing apparatus.
The range in price is caused by wide diversity in the card material
used, the information contained on the card and the method used
in making the card tamperproof.

ID in the Private Sector. For many years various types of ID
cards have been issued to employees, bank customers and depart-
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merit store charge customers. Recently, the trend has been toward
including a colored photograph on such ID. Indications are that
these cards have served a useful purpose in facilitating service to
cardholders and in reducing chance of loss due to attempted frauds
or illegal entry to business establishments and educational institu-
tions.

Judicial rulings, constitutional amendments and statutory
changes enacted or proposed appear to negate the reliability and
validity of many traditional practices with respect to the electoral
process in the Commonwealth. The two principal changes affecting
age and residency requirements could have a profound effect on
local election procedures and other long established attendant
practices.

Annual Police Listings

Since 1885, Massachusetts law has required local authorities to
annually list adult residents in each city and town (Acts of 1885,
c. 271, s. 1). Originally, the Board of Assessors was responsible for
this listing. Legislation in 1938 vested this authority in the local
Boards of Registrars of Voters or their equivalent (C. 440, s. 2).

From its inception and until 1971, lists of those 20 years of age
and older were compiled. Presently, all persons 17 years of age and
older are included (Acts of 1971, c. 382, s. 3). Every person who
is registered to vote is designated as such on these lists by an
asterisk or other symbol.

Until very recently this listing was a valuable tool in determining
whether or not an applicant for voting registration had fulfilled the
residency requirement. For many years, one year’s residence in the
state and six months in the local jurisdiction was the established
criteria (G.L. c. 51, s. 1). A 1972 enactment reduced this require-
ment to six months in the city or town and eliminated the one
year state requirement (C. 28). By judicial decree this was further
reduced to 30 days in 1972.

Because of these changes, many political observers now question
the need for an annual local listing. In addition, they feel that the

CHAPTER VI.
POSSIBLE MASSACHUSETTS PROBLEMS RE
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money spent on this function, if aimed at a better voter regis-
tration system, would yield a far greater return for the public. A
report in 1960 concluded that the average cost of listing each
name averaged between 18 and 20 cents. 1 The expense today
would probably be even greater. Nevertheless, using 13-year old
cost factors, at least $BOO,OOO annually is spent.

Some jurisdictions have established a uniform election date not
only for all elections for state offices, as is done in Massachusetts,
but also for all municipal offices in the state.2 Local elections are
held concurrently with either the national elections, as in Hawaii
and lowa, or with general state elections, as in Arizona, Arkansas,
Indiana, New Hampshire and Pennsylvania. By statute, local
elections occur in Illinois in April and Nevada conducts these
elections in June. A dozen other states have also set uniform
election dates in most instances (Conn., Ida., Ind., Ky., Miss., Mo.,
Mont., Neb., N.C., N.D., Ohio and S.D.). However, special charters,
statutes and home rule constitutional provisions in these states
allow for some local elections to be held at other times.

On the other hand, local jurisdictions in Massachusetts hold
elections as early as January and as late as November. As a result,
it is conceivable that an individual could vote in several town
and/or city elections each year if those elections are held 30 or
more days apart. The effect on elections in the smaller towns
could be most significant when one considers the centers of
student population and the establishment of communes, so-called.
Eight towns in the Commonwealth, according to the 1970 federal
census, have a population of 249 or less, while 19 have 250 to 499
people, and 20 communities show 500 to 999 inhabitants. Hence,
it would not require any great influx of people to control elections
and/or town meetings. Another problem that may arise is whether
or not present election procedures are adequate to cope with an
extremely mobile electorate. Unless the town lists are purged, some
authorities fear that a practice of voting more than once in state
and national elections will be facilitated.

Uniform Election Dates

1 Mass. Legislative Research Council, Single Annual Listing of Local Residents, Senate, No
485 of 1960.

2 Mass. Legislative Research Council, Voter Participation at State and Municipal Elections,
House, No. 4994 of 1970.
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Adoption of a uniform election date for local elections would
entail many other considerations, among which are the date itself,
terms of the various offices and biennial as opposed to annual
voting.

In the 41 cities and one town (Saugus) terms of office currently
expire after either two or four years. However, in other local
jurisdictions the terms vary from one to five years among the
various offices. Thus, many statutory and by-law amendments
would be necessary in order to assure continuity in office because
of any election date change.

Many sources advocate biennial rather than annual elections and
stress that they be held in the odd numered years. In addition to
the obvious cost savings, these proponents assert that annual
elections are outmoded and unnecessary and that more interest in
local elections will be generated. Furthermore, most terms of
office, even in localities with annual elections, are for two or more
years. Balloting for local officials apart from state and national
elections is favored because of fear that voting for all officials at
one time would make the ballot too confusing for the voter.

Finally, local governments are presently changing from a fiscal
year that runs from January 1 to December 31 to one that will
coincide with that of the state, July 1 to June 30. Concern has
been expressed that newly elected local administrations should not
be saddled with budgetary and/or other financial matters of an
outgoing administration. On this score, therefore, careful thought
and study should be given to any date selected.

Home rule advocates, on the other hand, stress that local juris-
dictions have had and should retain sole authority relative to the
establishment of local election dates and terms of office by by-law or
ordinance.

Statutory Inadequacies
Massachusetts statutes governing voter registration procedures

and the preparation of voting lists have been regularly amended to
insure honesty in elections and to facilitate voting by the people.
The 30-day residence qualification, however, has blunted the
effectiveness of many of these statutes. Some of the more critical
ones are discussed below.

Residence After January First. A person who becomes a



HOUSE - No. 59701973] 49

#

�

resident of a city or town after January first in any given year and
who desires to be registered as a voter must present a sworn
statement that he or she became a resident at least six months
preceding the election at which the right to vote is claimed (G.L. c.
51, s. 9). The six months presently contained in the law must now
of course be considered as thirty days. The registrars are required
to notify the registrars of the city or town where such person
resided on January first that the individual has been re-registered at
his new domicile. The statute does not provide for a person who
may now register after 30 days residence and who has changed his
or her residence more than once.

One of the difficulties is that the local registrars must rel, oi

the information given by the applicant. For example, a person
could have lived and been registered to vote in Boston on January
1. A move to Cambridge in February would allow the person to be

registered to vote there and proper notification to the Boston
registrars would purge his or her name from Boston’s list. A
further move in June to Revere would allow the individual to vote
there. Unless more information than now required was obtained no
one except the individual would know that he or she were
registered in two places.

Suggestions to overcome this deficiency in the law take several
tacks. One calls for amending the law so that an applicant for
registration be required to list all addresses at which residence was
established during any given year. The registrars in turn would be
required to notify each community of the individual’s new address.
Naturally, this would impose a greater workload on the boards of
registrars involved. Spokesmen in the Election Division of the
Secretary of State’s office indicate that under existing law (six
months) the system is not working perfectly. They attribute its
shortcomings to a certain degree of laxity on the part of local
registrars. Nevertheless, they do not feel that a significant impact
will be made on future elections even with a certain amount of
duplicate registrations. They base this assumption on the fact that
few people generally live in more than two communities in the
course of a year.

Other political observers contend that voter registration lists
should be kept as pure as possible. In their opinion, the only safe
method is a central listing system to which each local board of
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registration would have ready access. A check against this list by
use of name, date of birth and social security number, for
example, could readily expose multiple registration on the part of
any individual. The question raised by all, however, is will the
benefits gained be commensurate with costs. These estimated costs
are discussed later in this report.

Dormitories and Fraternity Houses. Massachusetts law requires
that the registrars prepare lists that contain the name, age or date
of birth, occupation, nationality and residence on January first of
the preceding year and of the current year (G.L. c. 51, s. 4).
Licensed inn-holders and keepers of lodging houses are required to
furnish the registrars with the name of every person seventeen
years of age or older whose place of residence on January first of
the current year was at such inn or lodging house (G.L. c. 51, s.
10A). In 1972, the Legislature, for purposes of this section, re-
defined the term “lodging house” to include fraternity houses and
dormitories of educational institutions (C. 30). Significantly, the
address from the preceding January first is not required under this
section. Hence, all persons so listed would satisfy the residency
requirement for voting by February first of the current year at the
latest. There is no requirement that a keeper of a lodging house or
person in charge of a fraternity house or dormitory notify the
board of registrars when an individual ceases to reside in the
facility.

This procedure has sparked concern on the part of elections
administrators for several reasons. They aver that registrars of
voters have no way of knowing when an individual moves out in
the current year except if the person registers or attempts to
register in another Massachusetts community. In the event a person
moves without the Commonwealth, the chances of purging the
individual’s name from the voting lists until the following year are
even slimmer. In addition, the mere changing of this law would not
necessarily have an appreciable effect in most instances. By the
ratification on November 4, 1890 of Amendment Article XXX of
the Massachusetts Constitution, persons qualified to vote for state
offices and who change their residence within the Commonwealth
are guaranteed the right to vote in the city or town they left for
six months after their removal. This same provision is applicable by
statute insofar as other elections are concerned (G.L. c. 51, s. 1).
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Thus, for example, students who were domiciled in Boston, and
who graduate in June, may return to the city and vote in both the
preliminary and final city elections. In fact, students who left
school as early as February could act similarly.

Statutory changes may be advisable to not only bring the laws
into closer conformity with judicial decisions but also make it
easier for local registrars to maintain accurate voting lists.

The law requires a city or town clerk or other officer in charge
of registration of deaths in each city and town to transmit to the
registrars of voters a monthly list of the names of all residents
twenty-one years of age or older who died in the preceding month
or since the date of the previous list (G.L. c. 51, s. 148)1 . A
similar requirement applicable to inn-keepers and those in charge
of fraternity houses and dormitories with respect to individuals
who either take residence in or leave these facilities could be of
great help. In addition, the obtaining of the individual’s previous
address or his new address in the event he is moving out would be
a valuable asset to the registrars in purging voting lists of un-
qualified voters.

Statutory rather than constitutional provisions allow individuals
to vote from their old address in other than state elections, for up
to six months after removal to a new address. Hence, the General
Court could reduce this period for county and local elections to
thirty days. This would seem reasonable as the individual would be
eligible to register from his new address at that time. A constitu-
tional amendment would be necessary to effect this change with
respect to elections for state offices.

Resident Requirements for Holding Office. The Massachusetts
Constitution guarantees that all of its inhabitants having such
qualifications as established by their frame of government (the
Constitution) have an equal right to elect officers and to be elected
to such offices (Mass. Constit., Pt. 1, Art. IX). No residency
requirements have been established for local offices. Thus, it would
appear, that any individual who fulfilled the 30-day residence
requirement would also be eligible to seek election as a mayor, city
councillor, selectman, town meeting member or any other local
office. In other words, the residence requirement for voting also

1
'( his statute should be amended to include all those seventeen years of age or older
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controls the residency requirement for holding office. As the
former changes so does the latter. Furthermore, the establishment
of any residency qualification for those seeking local office would
have to be accomplished by an amendment to the Constitution and
not otherwise. This would be similar to the five years residency
qualification to serve as a State Senator and the one year require-
ment to qualify for election to the House of Representatives (Mass.
Constit., Amendment Article XCII).

The foregoing exemplifies some of the statutes that control the
electoral process and the effect that reduced residency and age
prerequisites have. New enactments or court decisions could have a
further impact.

Significant changes during the last decade in the electoral
process and especially in the qualifications of voters have caused
concern among some political observers with respect to insuring
fraud-free elections. Others contend that these changes have merely
facilitated registration and that existing statutes provide adequate
safeguards. Nevertheless, suggested changes in the manner of
registering voters and the identification of electors when voting
have been put forth. Among these proposals are a post card
registration system, signature comparison when voting, the issuance
of some tangible evidence which identifies a voter and the mainte-
nance of a statewide eligible voter listing.

Massachusetts law provides for permanent registration. This
means that a person need re-register only if he or she moves or has
a change in name. In order to register, a person must personally
appear before the Board of Registrars unless physically unable to
do so (G.L. c. 51, s. 42). The inauguration of an identification
system of any kind would require a statewide re-registration of all
eligible voters. The establishment of a statewide eligible voter list
would be accomplished in other ways.

Proponents concede that the necessity to re-enroll all eligible
voters either for the issuance ot some form of tangible identifica-
tion or for the compilation of a central list of all electors is

Re-Registration

CHAPTER VII.
PROPOSED IDENTIFICATION SYSTEMS
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probably the biggest stumbling block in their path. Questions are
raised relative to expense, method and timing of the re-registration.

The cost factor is difficult to estimate as no figures are readily
available which indicate the actual present expense per registrant in
the several cities and towns. This is mainly due to the fact that
this function is performed in conjunction with other duties and the
expenses for each function are not stated separately.

However, an indication of the cost can be gained from an
examination of the expenses entailed in conducting the federal,
state and local censuses.

The average cost in 1970 per name enumerated in the decennial
federal census was $1.07 per person. This figure includes adminis-
trative, printing and analyses expenses. Hence, it would seem that a
re-registration of all voters in Massachusetts should not exceed this
amount. In addition, the Federal Government will conduct a
special census for a community or regional district. A charge of
30<t per person listed is made if the population of the community
or district is 50,000 or less. However, the local jurisdiction in this
case must provide office space and certain other facilities which
increase the average listing cost to more than 30<t.

The most recent state census, conducted by the several cities
and towns in 1971 to establish population counts for a new
apportionment of senatorial and representative districts, shows
great disparity in the cost per entry. Over 220 local jurisdictions
replied to a Legislative Research Council questionnaire on the
census and apportionment and from this it has been determined
that the cost varied from zero to 89<t per person enumerated.
Some of these communities did not include apportioned costs for
regular employees who assisted nor did they include the expense of
other services such as telephone, postage and office expense.

Finally, the Legislature authorized the expenditure of 25<t per
person enumerated in this census as a partial reimbursement to the
cities and towns. No money has as yet been appropriated to meet
this obligation.

Hence, from the foregoing, it seems reasonable to assume that
the mechanics only of re-registration might cost as little as 30<t or
as much as $1.07 per registrant. Based on 4,000,000 eligibles, the
total cost could vary from a low of $1,200,000 to a high of
$4,280,000.
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Identification of a registered voter can take several forms such as
a post card acknowledgment of registration, a receipt for regis-
tration issued personally, the establishment of signature cards or
books for use at the polls or the issuance of a permanent ID card
with or without a photograph.

Tangible evidence of registration may be handled in at least two
ways. The registration form may be kept on file and a copy given
to the registrant. The cost of these forms would be negligible (less
than U each). Sufficient information could be obtained for the
establishment of a central voting list.

Another method, designed to verify addresses to a certain
extent, calls for mailing the registration receipt to the registrant in
a nonforwardable envelope. This results in at least an B<t additional
cost for postage alone ($320,000 statewide). Any receipt returned
as undeliverable would require the registrars to investigate the
registrant further. If this inquiry showed the address to be
erroneous or nonexistent the alleged voter’s name would be stricken
from the list until he or she proves that they were in fact eligible to
vote.

Signature System

This method of identifying a voter is used in several states. Its
inauguration in the Commonwealth would require re-registration in
order to create valid signature poll books or cards. The system
could be established in conjunction with registration receipts or
with photo ID cards which are discussed later in this report. Some
opposition to this system has been expressed because of two
factors in particular. One is the concern that serious delays could
be caused at polling places in elections that attract heavy participa-
tion. The other is the fact that most election workers are not
handwriting experts and hence only a cursory check rather than a
true identification may be made.

Registration Receipts

Permanent Voter ID Cards

Many banks, schools, employers and some state agencies issue
tamperproof, sealed ID cards which contain a colored photograph
or fingerprints of the holder as well as other pertinent inhumation.
In most instances, present clerical employees can be instructed in
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the use of the apparatus necessary in a matter of a few minutes
Although ID cards of this type are more expensive than the

systems discussed above, they do contain certain features which
would make them more desirable should an ID system for voters
be adopted in the Commonwealth. Several manufacturers presently
are producing IDs of this type and most have similar features.

With Photo. Manufacturers and other individuals concerned with
the establishment of an ID system are in agreement that any system
should include a colored front view facial photo of the card holder.
Cards without photos could provide all the safeguards to prevent
tampering but the ability to copy a signature or to fit a broad
physical description is possible. Fingerprints provide reliable ID but
only when experts make comparisons.

Equipment necessary to issue tamperproof photo ID cards con-
sists of the materials for the cards, the camera and the sealer.
Based on the most current information available, the card itself
costs 35$ to 40$. Cameras combined with the sealer range in price
from approximately $1,700 to $2,200. These units are geared to
produce up to 200 ID cards per hour. The equipment could be
used for other ID cards when voter registration was slack.

Initially, the cost of cards alone statewide would be somewhere
in the vicinity of $1,600,000. On the other hand, estimating the
number of camera sealers is rather difficult due to statutory
requirements which prescribe when and where certain registration
sessions shall be held (G.L. c. 51, ss. 26-32). Issuance of the card
at time of registration would necessitate at least one camera sealer
in every city and town on a year round basis. Larger communities
would necessarily need more than one.

Some observers who are not necessarily opposed to voter ID in
some form or other feel that the photo ID card would be far too
expensive for the smaller communities. Any suggestion that voter
registration be restricted to certain days and hours so that several
towns may use the same equipment is frowned upon because
registration to vote should be made easier, not more difficult.
Furthermore, all towns would have to have the equipment on last
days for registration in order to comply with both statute law and
judicial findings. Regionalization could only be possible if an all
purpose ID card were offered but this would not formally identify
an individual as a voter.
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Proponents, on the other hand, contend that the expense when
considered overall is not that great. They stress that in addition to
voter ID cards, the camera equipment can be used for many other
purposes, such as student, senior citizen or municipal employee ID
cards. Private ID cards for employers, banks, etc. could also be
issued for a fee as a means to offset the expense. The benefits
gleaned from reliable voter ID, they aver, more than offset any
expense when one considers the importance of fraud-free elections.

An initial expense of $2,000. per machine is a safe estimate as
actual cost on a volume basis would probably be less. Hence, one
camera sealer for each of the state’s 351 local governments would
total $702,000. And in most instances, only one machine would be
necessary in each community.

After the re-registration, new registrations due to changes in
name, address or the attainment of voting age, should approximate
percentagewise, those prior to 1971. On the basis of limited
evidence developed through an examination of registration changes
in several cities and towns in recent years, an estimated 10%
change in their listings resulted therefrom.

Thus, a city such as Boston should have 25,000 to 30,000 new
registrants per year and other communities proportionately less. A
single machine is capable of processing up to 1,600 cards in eight
hours. The number of additional machines would depend on the
maximum volume learned from past experience in each com-
munity

Finally, Boston has held registration sessions at as many as 30
locations in the city at the same time. In order to continue this
practice at least thirty camera sealers would be required. Other
cities and large towns which conduct voter registration in a similar
fashion would also need a camera sealer at each registration
location.

At best, then, only an educated guess as to the total number of
machines necessary can be made. Furthermore, other factors and
circumstances may have a bearing. A realignment of registration
sessions may keep the number within reasonable bounds. Because
these camera sealers are portable, they can easily be moved from
one location to another. A specific schedule for registration
sessions in the cities and towns would guarantee optimum use and
would enable contiguous communities to share the apparatus.
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State-owned equipment, in addition to municipally owned, could
be allocated on a need basis. Probably no more than another 350
to 500 machines would be necessary. Hence, an additional outlay
of up to $1,000,000 for a total of almost $1,700,000 seems
reasonable.

Central Eligible Voter List
*)

The sponsors of this study order have suggested the establish-
ment of a statewide central voter listing. They claim that a listing
of this type would guard against duplicate registrations, provide
information on the mobility of population and insure a reliable
accurate eligible voter list in every ward and precinct on election
days.

The principal problems in the establishment and maintenance of
such a listing relate to:

1. The functional process for a uniform program for the listing
if it be computerized;

2. Technical specifications such as computer capability and/or
the need for additional sophisticated equipment;

3. The implementation of the listing either on a specified date,
spread over a period of years or on a pilot program; and

4. The communication system best suited to guarantee accurate
listings.

Program Study

Conferences with state officials who operate the computer
presently in use in the State House and with officials of private
computer corporations indicate that either an outside firm
knowledgeable in computer programming and analysis or the
employment of such programmers and analysts by the state is a
necessary prerequisite for the establishment of a uniform central
voting list. These analysts would be charged with the responsibility
of determining among other things:

1. How the initial data base would be gathered;
2. How the listing would be kept accurate and up-to-date;
3. What equipment would be necessary to establish and maintain

the listing;
4. What effects a central listing could have on the state and its

political subdivisions;
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5. The approximate costs for establishing and maintaining the
system;

6. The prime agency or department to have control of the
operation; and

7. The communication system most adaptable for quick response
between the local communities and the state’s central control unit.

Based on the most current information available, outside
consulting firms in this field are charging an average of $l,OOO per
week, per man. It is not possible to gauge how long a study of this
type would take nor how many programmers and analysts would be
required. As an indication, however, a six-month study by six experts
could cost an estimated $156,000.

Preliminary Study Proposals
Suggestions relative to certain aspects of the survey and some of

the avenues to be explored have been made by knowledgeable
computer people. These general observations are outlined in the
following text.

Initial Data Base. In order for the central listing to be reliable and
useful, it is essential that the initial data gathered be complete and
accurate. Although a complete, uniform re-registration of all voters
would certainly provide the required data, other approaches, less
burdensome to both city and town clerks and the electorate are
possible. The wide use and acceptability of various forms of personal
identification, coupled with the greater voter participation in the
electoral process supports the possibility of using present voting lists
with some modification to construct an adequate initial data base.

Off-Line Approach. In broad terms, these suggested possible
approaches may be “off-line” or “on-line”.

Under the “off-line” method of gathering the initial data, local
clerks would provide the responsibile state officials with the most
recent voting lists available. These lists in turn would be used to
conduct a computerized statewide mailing to each eligible voter.
Enclosed in each envelope would be a postage-paid post card on
which the voter would enter certain information, such as his or her
social security number, date of birth and any other information
deemed essential. The card would already contain the name, address,
parly affiliation and polling place of the voter. The voter would be
requested in the instructions on the card to correct any errors.
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Upon receipt of cards from the voters, city and town clerks would
check the cards for accuracy and keep a record through a check-off
system or other satisfactory method of each card returned. These
cards would then be forwarded to the state’s central control agency
whereupon the data thus obtained would be fed into the computer
and catalogued by ward, precinct and city or town.

Those voters who did not respond within a specified time would
be sent a second request indicating that failure to respond would
result in their being dropped from the eligible voter lists.

New registrants during this period of data gathering would fill out
a post card at time of registration.

The next step would be a programmed computer search for
duplicates based on the combination of name, social security number
and date of birth. Persons found to be registered more than once
would be notified by certified mail and advised that their name was
to be dropped from the listing unless they forwarded to the state
control agency their current address.

Finally, computer lists of registered voters would be forwarded to
the local clerks for a further check to verify that all names are on the
rolls.

Another procedure would place prime responsibility for the
gathering of information on the local clerks. They would be required
to obtain social security numbers and dates of birth of all registered
voters in their community. These listings would then be forwarded to
the state central control agency for entry into the computer to ferret
out duplicate registrations. New computer lists would then be sent to
the clerks.

The above two methods are called “off-line” to designate that the
data has been gathered without computer assistance and without the
prime source of the data (the clerks’ offices) being tied in directly to
the computer.

“On-Line” Approaches. The gathering of information for the
initial data base through an “on-line” system, although quicker, is
the more expensive method. Basically, computer terminals would
have to be made available to the clerks either in their own
community or by direct telephone line at some central location.
These terminals have the capability to feed data directly to the
computer and, conversely, to delete data already entered. In
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addition, the terminals may be programmed to search the computer
for duplicate entries.

In lieu of placing such terminals in every municipality, a bank of
terminals could be set up near the computer. This would necessitate
the installation of direct telephone access from each registration
location to the terminals. Peak periods of registration may require an
increased number of terminals and telephone lines on a temporary
basis.

The location of terminals in each community would diminish the
control that a central state agency would have on input and deletions
to the listings. With the terminals situated in one place, better
supervision and control over what is entered or deleted could be
exercised. The actual printing of the listings would still be done at
the central computer location.

Although total actual costs cannot be pinpointed at this time,
annual estimated expense per terminal is available. These instruments
are leased at an approximate rate of $2,700. per year including
maintenance. Hence, the placement of one in each of the 351 cities
and towns would run to about $950,000 yearly. Moreover, lines to
connect the terminals to the computer would have to be added as
well. If the survey showed that unlimited WATS lines (Wide Area
Telephone Service) could be utilized on this score, the annual
estimated cost per terminal would be close to $4,000. Thus, a
network of one line from each community could cost as much as
$1,400,000 annually.

Updating of Lists. The compilation of a central voting list and
the ability to obtain a computer print out at any time is dependent
on accurate and up-to-date lists. The voting lists, it is anticipated,
would be made available to the communities for local elections and
for the printing of voting lists for public distribution as well as for
state and national elections. The updating could follow procedures
similar to the gathering of the initial base data.

As discussed earlier under re-registration, some 350,000 to
400,000 entries cither in the form of additions, deletions, address or
name changes can be anticipated annually. With computer terminals
directly accessible to local clerks, these changes could be made
immediately on the computer. A system dependent on mailing would
require clerks to forward cards either daily or weekly, showing the
changes, to the central state control unit for entry into the
computer.
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It is the consensus of opinion of both the computer experts in the
State Comptroller’s office and representatives of Univac whose
computer is presently in use, that the present computer is capable of
handling a statewide central voting list with some modifications.
First, additional storage discs would have to be added. Further, it is
believed that at least one new printer would have to be installed.
Finally, a contract with some agency, either private or public, must
be entered into in order to prepare cards, if used, for entry into the
computer.

Each storage disc pack may run as high as $l2O. annually. No
estimate can be given on the printer until the type of paper, the
actual content of the lists and the number of copies to be distributed
have been ascertained. It is anticipated that this expense should not
exceed $3,600. per month, however. Outside service agencies
currently charge about 10 cents each for the preparation of a card
that can be entered directly into the computer. This indicates that
the enrollment of all eligible voters would cost approximately
$400,000. initially. Annual costs for this service after the first year
should amount to about $40,000. annually. With respect to the
latter, some savings may be realized if the Department of
Corporations and Taxation could prepare cards during slack periods
(July to November). The IRS also offers this service in Andover for
their actual payroll costs during this same period.

Nevertheless, until a thorough survey and study are completed the
actual cost of equipment necessary cannot be put in definite terms.

Other Communications Svstems
The foregoing has discussed a communication system directly tied

into the computer and the possibility of using the mails. Another
available communications media is the “touch tone-audio response’,
system developed by the telephone company. This system can put
data into the computer as well as retrieve information from it. The
response can be either oral or by print out on an auxiliary business
machine. In addition, safeguards can be programmed into the system
which selectively control the kind of information available to
different individuals who have access to the computer. Proponents
point out that the simplicity of the system enables personnel to
quickly learn the operation. No lengthy or complicated training is

Equipment Requirements
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Cost of System. Two separate cost items are involved, one at the
user locations (local city and town halls), the second at the computer
location.

The touch-tone service cost may vary from $1 to $2 per month
depending on the type of service at the local city and town halls. A
charge of $l5. is made for the installation of the second push button
dialer. Assuming an average cost of $1.50 per month for each dialer
at 351 locations, a total expense of $526.50 monthly of $63,180 per
year may be anticipated. The installation charge amounts to $5,265.
The installation of a card dialer, which automatically contacts the
computer, involves a $3.50 monthly charge and a $25. installation
charge. For all cities and towns, this would amount to $1,228.50
monthly and $147,420 annually. Installation charges alone would
total $8,775.

Use of System. In using the apparatus at the local level two steps
would be taken. First, the registrant’s social security number and
date of birth would be fed to the computer to ascertain whether or
not someone with those numbers was already registered. Upon
determining that the applicant was eligible to be registered, the
necessary information for the preparation of voting lists could then
be obtained. In the case of a person who moves from one
jurisdiction to another, upon re-registration the old listing can be
deleted coincidentally with the new listing. Those who favor the
central voting list point out that this will save the time used and
expense incurred by registrars under the present system whereby
they are required to send notification upon change of address.
Moreoever, purging lists of deceased persons will be simplified. No
matter where a person dies, his or her social security number and
date of birth can be entered in the computer, and, if found to be
registered anywhere, deleted.

The system is designed to give immediate response. In order to
avoid error, oral repetition of the question asked or the input desired
can be made by the computer. If the local registrar has available a
print out machine, a print out of the data is possible in order to
double check the information. Telephone communication Irom
mobile registration units or other temporary registration centers to
the local “touch tone-audio response” telephone would be a
necessity. However, it would not be necessary to install direct lines
to the computer from these temporary locations. Inlarger
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communities, more than one computer contact telephone may be
necessary during times of heavy registration.

On the other hand, this particular system deals only in numbers.
Hence, information which involves letters rather than numbers
cannot be transmitted unless a complicated code of numbers which
represent letters is programmed initially. No problem exists,
however, in determining where a particular social security number
and date of birth are registered as the 351 cities and towns can be
assigned numbers.

Computer Location. Two items are necessary at the computer
location. For service in the Greater Boston area, local lines at $l2.
per month can be used to contact the computer. Outside this area
either unlimited WATS or measured WATS lines could be used.
Unlimited WATS lines cost $330. per month each. Measured lines
provide for ten hours of service per month for $BO. plus $7. per hour
for each hour over ten.

The second requirement is apparatus which converts requests for
information into language the computer can understand and which
also converts data from the computer into language the layman can
understand. The system under discussion uses a “403 data set” which
costs $5O. to install and $47. per month to use.

Call volume would determine the number of access lines required.
During peak periods such as the last weeks prior to registration in
state and/or federal elections additional temporary lines may be
necessary. And, during the period of re-registration a substantial
number of lines is essential. It has been noted, however, that the
verifying call need not be made while the registrant is present.
Therefore, by spacing calls, fewer lines would be required. Each local
line in use would cost at least $7OB. per year, each unlimited WATS
line $4,524 annually and a measured WATS line $1,324 plus $7. for
every hour’s use over ten in a given month. No more than 60 calls
could be made in an hour on any of the lines.

The above described system is not capable by itself of supplying
the computer with all the data necessary to provide a voting list print
out. In order to do this, it would be necessary to feed the computer
the name, address, political affiliation, ward and precinct number of
each eligible elector. These could be mailed to the central office and
entered into the computer. The lists printed out could then be sent
to the cities and towns.
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Technical Problems
For the most part the survey study by programmers and analysts

should provide a basis for determining any additional equipment
needs, computer capability and the most efficient and economical
communication systems. Nevertheless, other technical problems must
be considered. Principal among these are (1) the format of the voting
lists and (2) the listing of persons who do not have social security
numbers. The latter is given consideration principally because it is an
unknown quantity. Observers believe, however, that few persons
would be found in this category.

To facilitate printing by computer a change in the format of
present lists may be desirable. Currently lists are printed by street
with eligible voters listed by street number from the lowest to the
highest in a particular ward and precinct. Computer experts point
out that an alphabetical listing in each ward and precinct would be
easier and would enable election officials at the various polling places
to more rapidly find the name of each qualified elector.
Supplemental lists would no longer be required at the various polling
locations.

Finally, further studies may investigate the feasibility of the use of
regionalized computer terminals and the adaptation of terminals
presently in use by local police departments for voter registration.

Implementation ofProgram
At least three alternatives were considered in discussions relative

to implementation of the central listing: (1) simultaneous statewide
operation on a specific date, (2) extension of service to all
communities over a period of time, or (3) the selection of several
representative communities on a pilot program. In the long run, the
analytical study will probably recommend the best method but
competent observers have expressed some opinions on this score.

A specific target date for listing the entire state is probably the
most desirable from the point of view of establishing accurate
statewide lists immediately. However, by setting up a program
whereby certain sections of the state are completed by a specified
date over a period of years some money might be saved. On the other
hand, a program of this type would only insure that an individual
was not registered more than once in the communities listed.

Finally, a pilot program was suggested which would involve several
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representative communities in the Commonwealth. It has been
pointed out that because this is an entirely new concept and because
the alleged deficiencies of existing voter registration statutes due to
the reduced residency requirements affect all 50 states, federal funds
might be available for a pilot program. Furthermore, pilot programs
in other spheres of governmental action have afforded planners an
opportunity to discover and resolve unforeseen problems prior to
total implementation of a program.

Effects of Central Listing. The effect that a central listing may
have on the cost of registration to local communities, the advantages
or disadvantages of such a listing or the impact such a listing may
have on elections must await an in-depth survey and study. Some
observations by competent individuals, however, may be apropos.

It is contended that local city and town clerks will no longer have
to spend considerable time preparing voting lists for publication.
Moreover, the time spent to insure that all last minute changes have
been incorporated in final official lists will be eliminated. Local
registrars and/or clerks will not have to rely on each other to
properly purge voting lists as this will be done by the computer.
Finally, no attempt is being made to usurp any of the powers that
local government officials now have, hopefully their workload and
costs may be reduced.

Central Control In order to guarantee uniformity and insure that
the cities and towns promptly forward the data necessary to keep
voting lists current it is apparent that some agency in the state be
charged with this responsibility. The most obvious is the Secretary of
State’s office as that office presently supervises elections. The
principal function of this state control agency would be to act as the
coordinator or overseer of the actions of the computer people and
the officials responsible for voting lists at the local level.

The several conferences between the Bureau staffer who authored
this report and state officials and representatives of computer
corporations spawned many other ideas and suggestions relative to
the potential of a central voter listing. The prior suggestion that the
Secretary of State’s office exercise control over the central lists
rested on the fact that the Secretary administers the collection and
recording of vital statistics. The Division of Vital Statistics records all

Other Features
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births, deaths and marriages in the Commonwealth. A direct tie-in
between this agency and the central voting list computer could
update voter lists without intervention on the part of local registrars.

Notification to sister states that such a system is in operation and
that communication with one state agency could provide them with
data on individuals who left Massachusetts could be very helpful in
avoiding duplicate registrations in two states. Furthermore, the
central state agency, if provided with a previous out-of-state address,
could relieve local clerks from the chore of investigating these
persons.

Finally, the implementation of such a system could conceivably be
adapted to conducting the state census, making other data stored on
the state computer available immediately to local jurisdictions and
assisting in the compilation of local ordinances and by-laws so that
they would be readily available to all.

Closing Dates for Registration

Some confusion presently exists with respect to residency
requirements and closing dates for registration. Registration closing
dates on the one hand are governed by statute while residency
requirements are found in the Constitution. Moreover, the
Massachusetts Constitution calls for six months’ residence and this
proviso is in direct conflict with recent United States Supreme Court
decisions. Appendix A of this report contains a suggested
amendment which would bring Massachusetts into conformity with
these findings. This amendment was first recommended by the Joint
Special Committee on Redistricting (Senate, No. 1396 of 1972).

Other proposals to eliminate residency requirements entirely or to
allow registration to continue closer to election days may be feasible
upon adoption of a central computerized voting list. On this score,
computer experts see no problems if registration was to close ten
days prior to any election. They point out that voting lists containing
as many as 4,000,000 persons can be printed in a period of 65 hours.
Hence, official lists could be available in sufficient time forelection
day.

Other observers note that a constitutional change in Massachusetts
is a time consuming operation. On the other hand, statutory change
can be relatively rapid. Therefore, they have suggested that voting
residency requirements be deleted from the Constitution and that the
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Legislature be authorized to prescribe such by statute. Appendix B
of this report is illustrative of an amendment that could achieve this
objective.
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In the Year One Thousand Nine Hundred and Seventy-Three.

PROPOSAL FOR A LEGISLATIVE AMENDMENT TO THE CONSTITUTION
PROVIDING FOR VOTING BY CITIZENS WHO HAVE RESIDED WITHIN

*

THE COMMONWEALTH FOR THIRTY DAYS AND WITHIN THE TOWN

OR DISTRICT IN WHICH THE RIGHT TO VOTE IS CLAIMED FOR
THIRTY DAYS.

1 A majority of all the members elected to the Senate and House
2 of Representatives, in joint session, hereby declares it to be
3 expedient to alter the Constitution by the adoption of the
4 following Article of Amendment, to the end that it may become
5 a part of the Constitution [if similarly agreed to in a joint session
6 of the next General Court and approved by the people at the
7 state election next following] :

8 ARTICLE OF AMENDMENT

9 ARTICLE . Article 111 of the Amendments to the
10 Constitution, as amended by Article XCIII of said Amendments,
11 is hereby annulled, and the following is adopted in place
12 thereof:
13 Article 111. Every citizen of eighteen years of age and
14 upwards, excepting persons under guardianship and persons
15 temporarily or permanently disqualified by law because of
16 corrupt practices in respect to elections who shall have resided
17 within the commonwealth for thirty days and within the town or
18 district in which he may claim a right to vote for thirty days next
19 preceding any election of governor, lieutenant governor, senators
20 or representatives, shall have a right to vote in such election of
21 governor, lieutenant governor, senators and representatives; and
22 no other person shall be entitled to vote in such election.

APPENDIX A

jc Commontoealtf) of iffla^jsacfjujsettsi
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In the Year One Thousand Nine Hundred and Seventy-Three

PROPOSAL FOR A LEGISLATIVE AMENDMENT TO THE CONSTITUTION

j, PROVIDING FOR VOTING BY CITIZENS WHO HAVE RESIDED WITHIN
THE COMMONWEALTH FOR A PERIOD OF TIME DETERMINED BY
THE LEGISLATURE AND WITHIN THE TOWN OR DISTRICT IN WHICH
THE RIGHT TO VOTE IS CLAIMED FOR A PERIOD OF TIME
DETERMINED BY THE LEGISLATURE,

1 A majority of all the members elected to the Senate and House
2 of Representatives, in joint session, hereby declares it to be
3 expedient to alter the Constitution by the adoption of the
4 following Article of Amendment, to the end that it may become
5 a part of the Constitution [if similarly agreed to in a joint session
6 of the next General Court and approved by the people at the
7 state election next following] :

8 ARTICLE OF AMENDMENT

9 ARTICLE . Article 111 of the Amendments to the
10 Constitution, as amended by Article XCIII of said Amendments,
11 is hereby annulled, and the following is adopted in place
12 thereof: -

13 Article 111. Every citizen of eighteen years of age and
14 upwards, excepting persons under guardianship and persons
15 temporarily or permanently disqualified by law because of
16 corrupt practices in respect to elections who shall have resided
17 within the commonwealth for a period of time determined by
18 the Legislature and within the town or district in which he may

"

19 claim a right to vote for a period of time determined by the
20 Legislature next preceding any election of governor, lieutenant
21 governor, senators or representatives, shall have a right to vote in
22 such election of governor, lieutenant governor, senators and
23 representatives; and no other person shall be entitled to vote in
24 such election.
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