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Cfte Commontocaltfc of Massachusetts

SECOND INTERIM REPORT OF THE SPECIAL COM-
MITTEE AUTHORIZED TO MAKE AN INVESTIGA-
TION AND STUDY OF THE PRESENT PRACTICES OF

Subcommittee on the Committee System.

Novembeb 29, 1966.

Hon. Kevin B. Harrington, Chairman, Special Joint Committee on
Improvement of the Practices of the General Court

To
*

F„ Rep. Joel S. Greenberg, Chairman, Subcommittee on the Committer
System

Subject: Reorganizing and Staffing Standing Committees of the General Court

At its meeting held on November 23, in the wake of the 1966
state biennial election, your Subcommittee on the Committee Sys-
tem of the General Court developed for your consideration the
series of proposals set forth below relative to providing a more
effective legislative committee system attuned to present-day needs
of the Legislature and the people of the Commonwealth. These
proposals are presented in outline form only, to highlight the
policy decisions which must be made one way or the other by the

Special Joint Committee. It is the Subcommittee’s view
that more detailed proposals can be developed in specific terms
later on, covering those points on which there is substantial agree-
ment within the parent Special Joint Committee.

In approaching these matters, our Subcommittee has striven for
Solutions which recognize both the practical and the ideal. This

approach seems warranted by the difficulties which the General

THE GENERAL COURT AND METHODS OF IMPROV-
ING ITS EFFICIENCY.

MEMORANDUM.

Introduction.
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Court finds itself in internally and with the public, notwithstand-
ing many commendable features such as its joint committee sys-
tem and its record of positive legislation and constitutional reform.
Clearly, the public and many members of the General Court want
greater modernization and improvement of our legislative system
than has been accomplished to date. Furthermore, unless appro-
priate improvements occur within the legislative establishment,
the General Court will fall increasingly behind in its dealings with
the recently modernized executive power, with a resulting damage
to the essential balance among our legislative, executive and
branches.

In reacting to these developments, some commentators have
concerned themselves perhaps too much with the issue of the Legis-
lature’s “image,” when the real question is whether the Legislature
is going to survive as an effective and esteemed arm of our demo-
cratic republican system of government in Massachusetts. If the
General Court so organizes itself as to facilitate the efficient, well-
informed, judicious, dignified, independent and prompt discharge
of its responsibilities, the “image” problem wall very probably tend
to take care of itself.

Recommendations.

Reduction in Number of Joint Standing Committees.

New Joint Committee Structure. Currently, the General Court
has a standing committee system consisting of (a) six separate
“administrative” committees of each house which do not sit jointly,
(b) two Rules Committees which act concurrently in certain mat-
ters, (c) three joint committees whose Senate and House members
also sit as separate Senate and House committees for certain pur-
poses, and (d) 30 other joint standing committees whose members
do not sit as separate Senate and House committees. If to this
number of 33 joint committees one also adds the (1) temporary
Joint Committee on Low Income Housing which for all practical
ends acted as a standing committee and (2) the statutory joint
Legislative Research Council, the total of joint committees in-
creases to 35, and the grand total of separate and joint committees
among which the efforts of 40 Senators and 240
must be distributed soars to 43.
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In our First Report, we pointed out the difficulties inherent in this
standing committee pattern, including (a) the excessive burden
placed upon Senators who must be divided thinly among these com-
mittees and (6) unnecessary overlappings of committee jurisdictions
(House, No. 3975 of 1966). At that time the Special Joint Com-
mittee urged that the number of joint committees, exclusive of the
Legislative Research Council, be reduced to 20, if possible. Ac-
cordingly, this Subcommittee proposes the following basic plan of
19 joint committees:

(1) Joint Committee on Transportation. To replace the three present Joint
Committees on Aeronautics, Highways and Motor Vehicles, and Transportation;
but not to include the motor vehicles jurisdiction of the second-named committee,
or jurisdiction of any of the foregoing committees re public transportation utility
rates.

(2) Joint Committee on Government Regulation. —To replace the present two
Joint Committees on Legal Affairs and on Power and Light, except: (a) that
probate, divorce and related family law issues now handled by the Joint Com-
mittee on Legal Affairs be assigned to the following Joint Committee on Judi-
ciary; and (6) that this new committee assume jurisdiction of bills re public trans-
portation utility rates.

(3) Joint Committee on Judiciary. The present Joint Committee on Judiciary,
but with its jurisdiction expanded to include probate, divorce and related family
law issues; and to assume the jurisdiction of the present committee on Consti-
tutional Law.

4) Joint Committee on Banks and Banking. The present committee of that
name, with no jurisdictional chan

(5) Joint Committee on Countie
no jurisdictional change.

The present committee of that name, with

(6) Joint Committee on Federal Financial Assistance. —The present committee
if that name, with no jurisdictional change.

(7) Joint Committee on Insurance. The present committee of that name, wlth
no jurisdictional change.

(8) Joint Committee on Slate Administration. —This Committee assumes added
importance due to recent voter approval of a constitutional amendment re execu-
tive branch reorganization procedures.

'9) Joint Committee on Xatural Resources. —To supersede the four existing
Joint Committees on Agriculture, Harbors and Public Lands, Natural Resources,
and Water Resources and Water Supply.

(10) Joint Committee on Commerce and Labor. —To replace the Joint Com-
mittee on Labor and Industries, and the Joint Committee on Mercantile Affairs
(except for planning and zoning matters which would go to the new Joint Com-
mittee on Urban Affairs below).

(11) Joint Committee on Local Affairs. To assume the responsibilities of the
■ existing Joint Committees on Cities, Municipal Finance, and Towns. This re-

alignment of committee dutiesreflects the impact, in part, of the recently-approved
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Municipal Home Rule Amendment to the State Constitution and to that extent
is in harmony with the thinking of the Special Commission on Implementation of
the Home Rule Amendment. This consolidated committee will have important
duties to perform in regard to separating enactable from unenactable special
local bills, with the help of the legislative counsel.

(12) Joint Committee on Urban Affairs. —To replace the present Joint Com-
mittee on Metropolitan Affairs and on Low Income Housing, and to assume the
jurisdiction of the existing Mercantile Affairs Committee re planning, zoning,
urban renewal, and area development measures.

(13) Joint Committee on Public Service. —To replace the two current Joint
Committees on Civil Service and on Public Service, and to assume so much of
the jurisdiction of the existing Joint Committee on Pensions and Old Age Assist-
ance as relates to pensions of public employees.

(14) Joint Committee on Education. The present committee of that name,
continued without jurisdictional change.

(15) Joint Committee on Social Welfare. —To supersede the two Joint Com-
mittees on Public Health, and on Public Welfare (except for correctional insti-
tution questions); and to assume the Old Age Assistance duties of the existing
Joint Committee on Pensions and Old Age Assistance (which would be abolished).

(16) Joint Committee on Election Laws. The present joint committee of that
name, unchanged.

(17) Joint Committee on Public Safety. —To replace the existing two Joint
Committees on Military Affairs and on Public Safety, and to assume jurisdiction
also of all motor vehicle issues now handled by the Joint Committee on Highways
and Motor Vehicles and all correctional institution matters.

(18) Joint Committee on Taxation. The present committee of that name
(19) Joint Committee on Ways and Means. —This committee would continue

with no jurisdictional changes.
(20) “Joint” Rules Committee. —No change is suggested in the two Rules

Committees, acting concurrently, at this time.
(21) The Legislative Research Council. —To continue, unchanged, as a riou-

recommendatory body as it is now.

Memberships of Joint Committees. The sizes of these joint com-
mittees should be adjusted to reflect their workloads, with no com-
mittee having a membership in excess of 25 legislators. No legis-
lator should be required to serve on more than one committee at a
time. It is further suggested that the rules be amended to stipulate
that no member of the Rules Committee or of the W ays and Means
Committee of either house be a member of any other standing com-
mittee at the same time.

It is recommended that the rules of the General Court be amended
to authorize every standing committee to organize such subcom-

Subcommittees of Standing Committees.



HOUSE —No. 4341.1967.] 7

t

mittees of its membership as it deems necessary or desirable, sub-
ject to these uniform requirements:

j (1) The chairman of the parent standing committee shall designate the chair-
men and members of each subcommittee authorized by that parent committee,
with the approval of the Senate President and Speaker.

(2) Subcommittees shall consider only those matters referred to them by the
parent committee ch; irman, and shall report their findings back to the parent
committee. No subcommittee shall report directly to the Senate cr House floor.

(3) Each standing committee which creates one or more subcommittees shall
adopt formal regulations not inconsistent with the rules of the General Court,
governing the procedure for the referrals of matters to subcommittees, the holding
of public hearings by such subcommittees, subcommittee reports to their parent
committees, and patent bommittee action on such reports. Stlch regulations
should be public, and should be subject to approval by the Rules Committees
(acting concurrently, where joint committees are concerned).

(4) No subcommittee shall hold a hearing until it has first notified in advance
thereof each member of the parent committee. Subsequently, after a subcom-
mittee has held its own hearing of any matter and reported thereon, the parent
committee by majority vote of its full membership may hold further hearings on
such matter if it So desires.

We ate of the opinion that specific subcommittees ought not to
be established by legislative rule in any standing committee, since
this is likely to result in an undesirable built-in rigidity in the
committee system and in the multiplication of “subcommittees”
which in reality become independent standing committees in their
own right.

It is recommended that the more important standing committees
of the General Court be empowered, by the legislative rules, to sit
during the interim between the first and second regular sessions of
the same General Court, for the purpose of considering and devel-
oping recommendations relative to (1) specific measures as are re-
ferred to them for study, and (2) major public problems arising in
their respective committee subject-matter areas. This practice has
recently been instituted by the California Legislature, which has
given continuing study authority to 14 Senate committees in an
effort to enable that body to “get ahead” of public problems in-
stead of being caught always behind.

Such standing committees should have the power to authorize
interim meetings, hearings and studies by their subcommittees when,

Interim Authority for Standing Committees.
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in the judgment of the parent committee, useful public purpose
would be served thereby.

It is recommended that the practice of using the Ways and Means
Committees as a “repository” for bills which someone wishes to
keep alive be ended. Such bills should be referred to the Com-
mittees on Rules.

If the General Court is to function independently and intelli-
gently within a properly-adjusted system of checks and balances,
it must equip its standing committees with such numbers of legal,
research and clerical staff members as the respective committee
workloads warrant. Furthermore, appropriate steps should be taken
to develop a rational personnel program worthy of the name for
the recruitment, classification and compensation of at least all
full-time legal, research and technical personnel of the General
Court. Such a program would enable the General Court to com-
pete with the executive branch and private enterprise in obtaining
and holding desirable employees of these types for legislative com-
mittees and service agencies; and it would allay public suspicions
that the cry for more legislative staff merely cloaks a patronage
splurge.

While the General Court has, perhaps, been fortunate in recruit-
ing faithful personnel, its current staffing situation gives little cause
for comfort or self-congratulation.

At the present time, full-time staff assistance is provided to only
the Senate and House Rules Committees, the Senate and House
Ways and Means Committees, three joint committees (Counties,
Federal Financial Assistance, and Taxation) and the Legislative
Research Council. The latter Council, whose 12-member staff
contains the largest concentration (8) of research specialists, has
barely enough of them to handle its own study assignments and is
able to give only minimal help to other standing committees at busy
times of the year. The two Committees on Bills in Third Reading
rely for assistance on the staffs of the Senate Counsel and House
Counsel, not presently large enough to provide that degree of legal
service which standing committees ought to have, especially in
areas of legal research and major bill-drafting.

Without adequate staffs, many committees must play a form of
legislative Russian roulette, hoping (1) that executive agencies

“Repository ” Role of Ways and Means Committees.

Staffing of Standing Committees.
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some of them biased and others understaffed ■— will give correct
information of sufficient breadth, (2) that the lobbyists will not
mislead the committee as to facts, (3) that the lack of reliable cost
projections on proposed bills will not prove too catastrophic eco-
nomically and politically, (4) that all vital aspects of legislative pro-
posals will be brought to the surface somehow by somebody, (5) that
all relevant statutes needing change are known, (6) that a rejected
bill is indeed as bad or unnecessary as the committee deemed it, or
(7) that a favorably reported bill is fundamentally sound.

Exhilarating as it may have proven, this experience of our stand-
ing committees in “living dangerously” in a staffless condition has
to be corrected if more adequate service is to be given to the public,
if the hard-earned dollars of our taxpayers are not to be wasted, and
if legislative oversight of the executive is to be meaningful. To do
less is the worst form of false economy.

In this general connection, we suggest two examples of difficulties
inherent in inadequate staffing of joint committees.

By recent action of the Massachusetts electorate, our Constitu-
tion was amended to authorize the Governor to submit plans to the
General Court reorganizing executive branch departments, such
plans to be effective unless disapproved by either House of the Gen-
eral Court within CO days. Presumably, such plans will go to the
Joint Committee on State Administration for hearing and a report,
since this committee normally considers a fairly large volume of
legislation re creating, abolishing, merging or expanding state
agencies. However, the Joint Committee on State Administration
has no professional staff, such as the Little Hoover Commission had,
to study the normal flow of measures coming before it, let alone such
executive reorganizations plan (which must receive hasty atten-
tion). If the Committee is driven to report any such plan either
favorably or adversely, without adequate in-depth scrutiny, the
predicament of the Committee, the legislative leadership, the agen-
cies concerned, and the public, will be unenviable.

Finally we note the formidable task faced by the staffless Joint
Committee on Pensions and Old Age Assistance, which must pass
“by educated guess” on pension proposals involving substantial
commitments of state and municipal funds.

Accordingly, we recommend -

(1) That the General Court authorizes its major standing committees to emplc
their own full-time professional and clerical staffs within budgetary limitations.

(2) That the staff of the Legislative Research Council, and the staffs of the
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Senate and House Counsels, be enlarged to enable them to provide research and
legal assistance, respectively, to standing committees lacking their own staffs.

(3) That where the need arises for specialists not otherwise required as con-
tinuing full-time state employees, the standing committees, the Legislative Re-
search Council and legislative counsel obtain the same on an “03” contractual
basis.

(4) That a Legislative Personnel Plan be established for the recruitment, classi-
fication and compensation of full-time legal, research and technical professional
staff of standing committees, including the Legislative Research Council. This
Plan should establish written job descriptions for each class of positions, setting
forth duties and minimum professional qualifications of appointees. It should
stress professional competence and salaries paid on the basis of going competitive
professional rates, length of service, and meritorious job performance. We do
not believe that this Plan will “outlaw politics,” but that it will tend to make
political considerations secondary to
professional standards.

competence and job content by stressing

In conclusion, we emphasize
tics” as well as “good public

that proper staffing is “good poli-
administration.” For in the final

analysis, the legislator’s neck is on the block if his lack of com-
petent staff results in legislation or “non-legislation” which creates
more problems than it solves or which unwisely antagonizes the
general public or some vocal interest group. It was this considera-
tion of political survival which moved Congress to staff its own
standing committees with professional assistance.

Signed:

KEVIN B. HARRINGTON.
JAMES DeNORMANDIE.
ROBERT H. QUINN.

Sen.
Sen.
Rep.
Rep.
Rep.
Rep.
Rep.
Rep. MAURICE E. FRYE, Jr.

JOEL S. GREENBERG.
ANDRE R. SIGOURNEY.
WILFRED E. BALTHAZAR.
HARRISON CHADWICK.






