
HOUSE No. 5.

To the Legislature.

The undersigned, a committee appointed by the last
Legislature in accordance with the following vote, to wit,

Ordered, That a joint special committee be appointed, to consist
of the President and two members on the part of the Senate, and
the Speaker and seven members on the part of the House of
Representatives, to sit daring the recess and examine into the
system of introducing business into the General Court, the joint
rules and those of each of the two branches, the salaries of
members, and the expense of the legislative branch of the govern-
ment ; to hear such evidence as may be submitted after public
notice of the time and place of the committee’s meetings, and to
consider what steps should be taken to shorten the sessions and
expedite the business of the General Court.

Said committee shall report to the next General Court, not later
than the second Wednesday of January, 1893, the result of their
investigation, together with such recommendations in relation
thereto as may seem proper to be made.

Said committee shall be provided with a room in the State House
by the sergeant-at-arms, who shall also furnish all the necessary
stationery and postage ; shall be allowed a stenographer if found
necessary by the committee; and the members thereof shall be
paid such compensation and allowed such expenditures as shall be
determined by the Governor and Council.

beg leave to submit the following report.
In pursuance of the inquiry directed, wo have held a largo

number of meetings, given public hearings, and made an

€ommomncaltl) of iHassadjusctis.
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examination of the methods of proceeding adopted in other
legislative bodies similar in functions to our own. While
many other reforms may undoubtedly be made along the
lines embodied in the order establishing the committee, we
are satisfied that the recommendations hereafter made will
do much to contribute towards not only shortening the
legislative sessions, but to give the public a clearer and more
definite idea of what is being done in the Legislature, and
avoid the claim made under the existing order of things that
it is difficult for outsiders to keep track of the legislation
asked for until it is practically too late to be heard without
serious delay of the public business.

Scope of Changes Recommended
The committee, after full deliberation, has decided to

limit its recommendations to the accomplishment of two
objects:

1. The limitation of the legislative session by a constitu
tional amendment.

2. The requirement that legislation shall be formulated as
easily as possible, considered so far as practicable in a
concrete form through all its legislative stages, and that
parties seeking legislation shall be required to specify their
desires at the beginning, in order to secure full public ac-
quaintance with the various proposals.

\\ e believe that the adoption of these propositions will
not only shorten the sessions of the Legislature, reducing
the public expense thereby, but, of even more importance,
will direct public attention more closely to its doings, and,
by having the various legislative steps made as direct as
possible, put an end to the
cesses which are now had to
what is in hand. This woul
really greater time for deli
tions.

long waits in legislative pro-
enable the public to understand
.1, in a shorter session, secure a
beration upon important ques-

Length n- CESSION
The length of the legislative session in our State is greater

than in any other of the forty-four. It is so with practically
not even an annual exception. This is not owing to accident
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or to special causes. There must be some constant reasons.
Let us enumerate a few :

1. We will assume that our Legislature is more anxious
to give full hearings and patient consideration to all matters
coming before it. We know that, in order to do so, the
rules preventing the late introduction of business are con-
stantly suspended, and that even concerning matters upon
which the verdict is certain they are allowed to be argued
and reargued with constant deference to the wishes of the
minority.

2. The very large proportion of the members who live
at home during the sessions, and endeavor to give part, at
least, of their time to their private concerns. Last year,
for illustration, —and the ratio is practically the same year
by year,—thirty-two members of the Senate lived at home
during the session, and one hundred and sixty-three mem-
bers of the House. This condition does not exist in any
other State save Rhode Island and perhaps Delaware. The
result is that, for the greater part of the session, the House
meets at 2 p.m., generally adjourning before 5 p.m., and for
the first two months averaging a much shorter session. The
members then separate, so that no work is done in the even-
ing, and the committee work of the morning is generally
confined to the hours between 10.30 and 12.30 o’clock.

3. The use of the order of inquiry, leading to unneces-
sary delay in committee and in the Legislature, to the influx of
a considerable amount of matter which never comes to any-
thing, and the delay in the preparation of bills, postponing con-
sideration of the important business until late in the session,
to the possible advantage of none, except there be those who,
for reasons not conducive to the public interest, desire to
postpone their matters until the last moment. The use of
the order of inquiry as the basis for general legislation is
peculiar to this State.

These, we believe, are the three constant differences
between our system and that of most of the States. The
first and second are not to be eradicated by a change of
rules. We do not consider them so important as the last,
which can be corrected, in the manner this report will
recommend.
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Constitutional Amendment.
Under the constitution, the sessions of the Legislature can

be prorogued by the governor, with the consent of the
council, upon the request of the two branches. In practice,
this means that the two branches, when their work has been
completed, have so notified the Executive, and the proroga-
tion has followed. There has been no limit to the length of
sessions, except when its business has been leisurely con-
cluded. This knowledge of this indefinite extension has
contributed to the delay shown by parties in preparing and
forwarding applications for legislation.

In various States constitutional or statutory limitations
upon the length of sessions have been adopted, to general
satisfaction. We believe that the same can he done here.
In order that there may be ample time, except under the
most extraordinary circumstances, for the transaction of the
legislative business, wo recommend that the session he
limited to one hundred working days, and the adoption of
the following articles of amendment to the constitution :

Article of Amendment
Insert in Constitution, Article V., page 61.]

“ But no session of the general court shall continue longer
than one hundred days, exclusive of the Lord’s Day and
legal holidays, from the time of its assembling, and the
governor with advice of council shall adjourn or prorogue
the same at the expiration of such time, and he shall have
power to call,” so that as amended the said article shall
read :

Art. \
. The governor, with advice of council, shall have full

power and authority, during the session of the general court, to
adjourn or prorogue the same to any time the two houses shall
desire ; but no session of the general court shall continue longer than
one hundred days, exclusive of the Lord’s Day and legal holidays,
from the time of its assembling, and the governor with advice of
council shall adjourn or prorogue the same at the expiration of
such time, and he shall have power to call it together sooner than
the time to which it may be adjourned or prorogued, if the welfare
of the commonwealth shall require the same ; and in ease of any
infectious distemper prevailing in the place where the said court is
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next at any time to convene, or any other cause happening,
whereby clanger may arise to the health or lives of the members
from their attendance, he may direct the session to be held at
some other, the most convenient place within the state. [See
Amendments, Article X.]

Inasmuch as this constitutional amendment cannot go into
effect at the coming session, we recommend that it be acted
upon as soon as possible, and that, if favorably considered,
as we believe the people will expect, a joint resolution be at
once adopted, asking the Executive to prorogue the Legisla-
ture on the day on which it would be dissolved if the consti-
tutional amendment were in force. In this way the same

practical result would follow, and the Legislature, having its
lines thus laid out, would conclude its business within the
time indicated.

The Order of Inquiry

The bulk of the business in the Legislature has grown toO O

be based upon orders of inquiry. These are in their
legitimate sense most important. They are a formal order,
directing committees to investigate any subject matter,
special or general, and report by bill or otherwise. They
impose an obligation upon a committee to proceed to make
an inquiry. Naturally they would be the subject of debate
as to whether the importance of the issue would justify such
a step. In practice they are not considered at all by the Legis-
lature, adopted as a matter of course, sometimes in the most
vague and indefinite form, and sent to the committee. So
loose has been the use of this device that until recently it
has happened that the same subject matter has been under
consideration, at the same time, by several committees.
Each year, on the last day permitted for the introduction
of new business, a great number and variety of orders
are introduced, many of them evidently not the result of
deliberate consideration, but each involving work by the
committees, causing delay of more important matters, and
at last a flood of adverse reports and a waste of time. We
fail to find that anywhere else is the order of inquiry reduced
to such use as here, or that such good results are obtained
as to justify a continuance of this vague and indefinite way
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of originating or of introducing legislation in the General
Court. The remedy suggested by the committee is presented
later on.

Present Way or Introducing Busine
Under present conditions business may he introduced into

the Legislature by means of petitions or order of inquiry,
upon the reports of commissions and messages from the
Executive, and by the introduction of bills by members.
Messages from the Executive are privileged, and are beyond
the discussion in this report. The right of petition is
guaranteed, but does not carry with it any further duty by
the Legislature than to receive. The question of action is
entirely within its control. The order of inquiry is, in
essence and propriety, an investigation started by the Legis
lature to secure information that cannot otherwise be obtained,
and upon which legislation may or may not be based. It is
grounded upon a presumed lack of knowledge, and, being a
formal investigation, should not be entered upon lightly, or
except in cases where necessary.

The natural and direct course in ordinary legislation, and,
as we have stated, so recognized in the procedure of almost
all legislative bodies, is for a member to present a bill em-
bodying the legislation asked for; have it printed, so that
all the people and the Legislature may know what is proposed ;

referred to a committee, that hearings may be given upon
some affirmative proposition under consideration; a report
made, either favorable, adverse or amendatory ; and then the
matter, already well understood, taken up by the Legislature,
not as a new proposition, but as one well scrutinized, and
voted upon with the deliberation born of a thorough knowl-
edge that all parties are informed of what is proposed, and
its merits.

The right of petition should be maintained. Generally
the petition is used to ask for legislation which under the
rules must be asked that way, and is a mere matter of form.
The bill embodying the legislation asked for can, in most
instances, be referred to the committee with the petition.
In unusual cases, provision should be made for referring the
petition to a committee to institute an investigation.
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But, the objection can be anticipated, a considerable pro-
portion of the members of the Legislature is not skilled in
the preparation of bills. The answer is that the committee
on rules in each branch has a clerk, skilled in the prepara-
tion of bills, who is at the service of every member, and has
been in constant requisition for this kind of work. There can
be no objection on this score. Most of the bills which are
presented to the Legislature are at present drawn by attor-
neys employed by parties asking for legislation, and pre-
sented to the committee. Let them be drawn in the first
place, and then there will be no mystery, no delay caused
by the time taken to examine important bills which have
been presented at the eleventh hour after a long succession
of meetings, over which the public and the Legislature have
become confused, and in many cases weary.

It has been suggested that the men who are most inter-
ested in the passage of these bills would not care to state
what legislation they desire until late ; and it is generally
known that important matters are held back with the effect,
if not the design, of limiting the time for their consideration.
A knowledge that such things have happened does not lessen
our belief that parties asking for legislation should, before
their cases are sent to committees for consideration and
report, put into form what they desire. Legislation should
not be a mystery, and the more legislation is criticised and
studied before it is enacted, the less open it is likely to be
to objection afterward.

We believe that on the lines we have suggested at least
CO

one-third the time now wasted fruitlessly in hearings and
postponements could be saved.

Progress of Work before Committet
The order of inquiry, under the present system, is sent to

a committee. The order may be specific. In that case, a
reasonable degree of expedition may ensue. Generally it is
the reverse. The committee advertises the substance of the
order, and after a proper interval a hearing is had. If the
subject developed is of importance, an adjournment is taken
to allow people interested still further time to appear and
present their views. This process sometimes continues for
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several weeks, but nothing definite is formulated. At last
the hearings are closed, and the parties interested asked to
prepare a bill. This leads to further delay. Finally
the committee reports something, and then, generally
for the first time, the members of the Legislature and the
public are informed what legislation is definitely proposed.
Is it any wonder that consideration is postponed in the
Legislature, sometimes for weeks, and that in many cases
bills are recommitted in order to have still further hearings

O

for parties who claim that they had no means of knowing
what was being clone? Criticisms are made that the Leads--0 O

lature is dilatory in its work. How can it be otherwise ? The
committee has no idea what is wanted until after numerous
sessions, and the Legislature practically approaches the subject
for the first time, in every sense, Avhen the committee’s report
is in. How much simpler and more direct if the committee
had had at the beginning a draft of what was asked, also
printed at the same time for the use of the Legislature and
of the public.

We need do no more than to refer to the large number of
orders formally adopted, upon which hearings are regularly
advertised; no results follow in the shape of affirmative
propositions submitted, an adverse report is made, laid over
from time to time on the promise that some bill will be
presented, ending in the final acceptance of the report, —all
involving a waste ot time which might have been saved had
the originator of the order attempted in the first place to
make an affirmative suggestion in the form of a draft of a
bill.

To carry out the ideas suggested in regard to the intro-
duction of business, in order to secure greater expedition in
presenting business and in securing reports from committees,
we recommend that the rules of the two branches be changed
so as to conform to the ideas embodied in the following,which for the sake of convenience are made to apply to the
rules ot the last House. If the ideas are acceptable to theLegislature, the rules of the Senate and the joint rules can
be changed to correspond : -

Changes in the Rules,
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Insert in place of Rule 39 the following: All motions
contemplating legislation shall be founded upon petition or
upon bill or resolve proposed to be introduced on leave.

Substitute for House Rule 28 the following: All bills and
resolves for introduction on leave, resolutions and orders of
inquiry, intended for presentation by any member of the
House, and all reports of State officers, shall first be deposited
with the clerk, and prior to their presentation shall be sub-
mitted by him to the speaker for his examination ; and at
the session of that or succeeding day he shall, before the
orders of the day are considered, present the same to the
House, when they in the case of bills, resolves, resolutions
and orders of inquiry, contemplating legislation, shall receive
their first reading; and thereupon he shall, with the consent
of the House, refer them to the appropriate committee ; and
all such bills, resolves and resolutions shall be printed under
the direction of the clerk of the branch in which they
originate. They shall retain their original printed numbers,
when reprinted, together with new numbers thereafter, during
all subsequent stages. All petitions asking for legislation
shall, if accompanied by a bill or resolve covering the
subject matter prayed for, be disposed of as provided in
Rule —. The same disposition shall be made of petitions
and remonstrances referring to matters previously sent to a
committee. Petitions not so accompanied shall be retained
in the custody of the clerk until a bill or resolve embodying
the legislation prayed for shall be filed with him, when he
shall present the same to the speaker, to be disposed of as
provided in Rule —. The House may at any time by order
make any other disposition of petitions and remonstrances
in the hands of the clerk.

It will be seen that this allows for the speedy classification
and reference of matters in the hands of the clerk.

To provide for the disposition of matters not referred under
this rule within a reasonable time, we recommend that the
following rule be adopted: Any petition or memorial
remaining in the hands of the clerk subsequent to adjourn-
ment on the 2d Wednesday of March, for the reason that no
bill ’embodying the legislation prayed for has been presented,
shall be forthwith submitted by him to the speaker, and by
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him, at the legislative session next succeeding, be referred
to the next General Court. This rule shall not be rescinded
or revoked or suspended except by a concurrent vote of four-
fifths of the members of each branch present and voting
thereon.

Reports of State Commission
A considerable amount of legislative business is based

upon the reports of the great number of commissions of
various kinds which the State maintains. That these reports
should be ready for the consideration of the Legislature
when it first meets is evident. The law’s in regard to the
time for rendering them are conflicting, but in general they
indicate that the reports shall be submitted early in January.
In very many cases these laws are treated with absolute
indifference. The committee summoned the various com-
missioners before it on this matter, and, after listening to
them, recommend the adoption of the following act;

Be it enacted, etc., as fo>
All annual reports of State boards or commissions required by

law to be made to the governor and council or to the General
Court, shall be deposited with the secretary of State on or before
the first Wednesday in January of each year, and shall by him be
transmitted forthwith to the governor and council or to the
General Court. All such reports shall be made up for the year
ending on the thirtieth day of September next preceding.

All laws or portions of laws in conflict therewith are hereby
repealed.

In every case where any plausible reason may be given for
the delay in submitting these reports, the committee believes
that it will be remedied by having the year for which such
committees report end on September 30 preceding their
presentation. If for any reason the Legislature desires infor-
mation from any board or commission covering matters acted
upon subsequent to said September 30, it can easily be
obtained by special order.

Legislative Salaries and Expenses.
For some years a feeling has grown that the salary paid the

members of the Legislature, $750 per year, is too small.
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If the session occupies from five to six months, the claim is
not without foundation. If the recommendations elsewhere
made in this report are adopted, and the sessions henceforth
are limited to one hundred working days, the present com-
pensation is in a certain way increased. Although the
committee entertained some differences of opinion upon the
subject,, the majority believes that no changes should be
made in the present compensation, until at least the result
of the steps recommended to shorten the session is known.
As a general proposition, it is fair to say that $750 is not a
large equivalent for the time and labor which a conscientious
member of the Legislature is required to give.

The last Legislature passed an act forbidding any member
to travel on railroads except by paying regular fares. In
order to compensate members living at a distance from Bos-
ton for the added expense, an allowance of $2 per mile,
one way, from place of residence to the State House, was
allowed. This cost the State $23,000 last year, and bene-
fited the railroads to probably a larger extent. The former
system of issuing free passes to members of the Legislature
to trav( 1 from their homes to the capital was so general that
members accepted them without feeling any sense of personal
obligation. As, however, some people in the State doubtless
honestly believe that the new departure relieves the Legis-
lature from any sense of gratitude to the railroad companies,
the majority of the committee has felt it to be wise not to
recommend any change, though the minority believes that
it is entirely within the power of the State to compel the
roads to transport public officials, free of charge, while on
public business, as a slight return for the vast privileges
conferred by the State upon them.
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The expenses of the Legislature are large, too large, and
we should make recommendations regarding their reduction,O O '

except that we feel that the changes already urged will do
much iu that line, and when in force will afford a natural
basis upon which to rest economies andreductions in expense,
which for the most part can be better formulated then.

ALFRED S. PINKERTON.
SIDNEY P. SMITH.
HENRY PARKMAN
B. FRANK SOUTHWICK.

W. E. BARRETT.
EDWIN F. LYFORD.
ANDREW M. LANIGAN.
WARREN HOYT.
WILLIAM B. DURANT,
WILLIAM J. DOLAN.

We agree to the above report, with the exception of the
recommendation of a constitutional amendment limiting the
length of legislative sessions.O o

CHRISTOPHER C. MERRITT.
SALEM D. CHARLES.
JAMES H. MELLEX.

Legislative Expenses.


