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New Dimensions

dimension in state
3 ind concerned ¢
are working to revitalize st stitutions in order to find
solutions to problems which s be tearing our so-
apart. It is in this atmosphere that the Leag
1en Voters of Minnesota adopted :
ganization of state government.
Our study begins with two b ssumptions: that
is possible and desirable to strengthen the role of the

There is an exciling ne

ment today, Governors, leg

study of the or-

state in our federal syst strengthen the state,
it is possible and des hen the legisl:
There is no need In,n. to i.\[‘lu[s, in detail the \hm_ 3
in federal-state-local i b have redefined
the concept of federalism, It is becoming apparent that in
our complex modern society the fede
not comfortably assume the responsibility Fnr .|_|\\\ ning
all facets of Ame n life. Local gove
tures of the e, do not have the powers or the proper
geographical jurisdictions. The state, therefore, in the
absence of any other form or level of government is a
institution,

vernment.
tween 1900 and 1962 reformers concentrated the ma
jority of their efforts on strengthening the executive. The
Supreme Court decision in Baker vs. Carr, ¢ for r
apportionment, focused attention on state legislatures,
Over the nation groups concerned with good govern-
ent have called for a revampin gislative institu-
ons. The intent of this paper is not to advocate stre

As the policy-making and

s role is vital.

tion affect the state's
ability to deal with problems? What is the ideal organiz:
tion of a legislature? How well does Minnesota's legis-
lature measure up to this ideal? Taking into account the
political facts of life, what kind of legislature is possible
for Minnesota in the foresceable future?

The Role of the Legislature
To answer these questions, we must first examine
role of the legislature within state government. Albert J
Abrams, Se v of the New York State Senate, puts the
problem clearly
“If the legislature were simply a philosophic debati
society, we would not need to be concerned about func
nization. But power is at stake. Men's lib-
t stake. One's children’s future is at stake,
It is vital, therefore, that our legislatures be organized
to perform their basic tasks . . . First, we must rid
ourselves of the notion that the sole job of legislators
laws,” then tumn to what their real
ests their task is 1o
{a) determine the socio-cconomic need and wants of
their own constituents and the er constituency of
the state; (b) allocate funds between public and pri-
vate sectors of the economy, and within the public sec-
tor to determine priority of allocations; (¢) consen-
sualize and mediate conflicts between competing forces
in our society; (d) provide a forum where frustrations
of individuals and groups may find release and be re-
channeled, where complaints against burcaucracy may
d; {e) exercise a continuing check on the
on of policies and programs authorized.”

is to ‘mak

n is. My own experience su

Mr. Abrams argues that rcorganization flows logically
responsibilitics are understood.
Obviously the “ideal” legislature is one which rec
nizes fully these responsibilities and takes the proper steps
to carry them out. It is a legisluture that is visible,
pable, honest, efficient, flexible, fair, dedicated, and wi
¢ some who hold that all s islatures, to

once these five

proach this ideal. Frank Tripett, in his book, The State

United They Fall, advances the theory that a state legis
lature is the tool of the business interest within the st
He calls the business interests the state

“true constituency.” The legislators, sensing their captive
status, relieve their frustration with constant attention to
tri Knowing that major legislation is tailored to the
&pccnﬁc ations imposed by the “true constituency,” the legis-
lators author and pass innumerable special laws in order




to create the illusion, both for themselves and for their
electing constituents, that what they do really matters.
Mr. Tripett scems to believe that attempts at reorganiza-
tion are futile because regardless of what changes are
made, the legislature will remain captive to the “true
constituency.”

At first glance the Minnesota Legislature seems to have
many of the characteristics of Tripett’s model. Nine hun-
dred twenty-seven bills were passed and sent to the Gov-
ernor during the 1967 regular m. A large percentage
of these bills were special laws dealing with specific prob-
lems of individual local government. S.F. 1001, for ex-
ample, provided an additional license for intoxicating
liguor at the Duluth arena-auditorium; H.F. 1564 re-
moved ceilings on salaries of Anocka County, Mr. Tripett
would point to the Sunday closing law as an example of
the influence of special interests. Studies which attempt
to evaluate the quality of state programs generally rate
Minnesota high in comparison to other states.

We believe the 1967 Legislature showed itself ca
of statesmanship irrespective of special interests. The
establishment of the M li Council is an imagin:
tive experiment in urban government. The school con-
solidation bill is a major step forward in providing uniform
quality education for all students in Minnesota,

Though Mr. Tripett is cynical about the ability of leg-
islatures to improve, sober reflection would seem to soften
his harsh judgment. A legislature can be more influenced

by special interests when there is faulty org cum-
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essence, a full-time or * similar to
Congress. Others prefcr a larger body with limited session
and consisting of members who earn a portion of their
livelihood from outside ac This kind of legislature
is termed a part-time or “citizen” legislature. Our present
Minnesota Legislature, a body of 135 House members and
67 Senators, each paid an annual salary of $4,800 and
meeting every other year for 120 days is the latter type.
No legislature in America is completely professional.
Some, notably California and New York, are moving in
this direction.

Length and Freq y of Legislative Sessi

The Minnesota Constitution provides that the leg
ture shall meet for a term not exceeding 120 legislative
days. The beginning of the session is set by statute as
the first Tuesday after the first Monday in January.
Opinions of Minnesota Attorney Generals have consis-
tently interpreted 120 legislative days to mean 120 con-
secutive days, exclusive of Sundays, regardless of whether
either house is actually in session. In 1967 the Senatc
met 102 days, and the House 103 days.

The legislature can be called into extra session only
by the Governor. In 1967 an extra session was convened
on the day following the close of the regular session. It
lasted for & days. There is no legal limit on the length
or subject matter of extra sessions,

Restricted bicnnial sessions, such as Minnesota’s, were

bersome machinery, and voter inattention. In the past,
and some of Mr. T:ij)eu\ ub\ur\':llmns refer to the rather

[mm them. Rcorgim:.mlivn much of which
already occurred in Minnes ad to a legisla-

ture which is more responsible and responsive to the elec-
tors.

So many interlocking !.u,mr- cmnrlbuu to <I1; or

on of the legistaty
breakdown in order to n.dun:c the dmukarl o manage-
able size. Arbitrarily these factors can be divided into two
groups: external factors such as the size of the legi
ture, the length of session, the quality of the legislators
etc.; and internal factors, such as the structure, nim. and
organization of committees, procedural rules, ¢
set of factors is generally detern
lature convenes; the second set is determined by e h
legisls it organires itself. This division does not
imply that one set is more important than another, or
that there is a hard and fast separation between them,

External Factors

The lcm,rh and frequency of legislative sessions, the size
of the | and the of legislators are
all m:crrchtcd. Some visualize the “ideal” legislature as
a small, well-paid group sitting in continucus session, in
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adequate for an earlier era when problems were s:mp.
and decision-making was
problems include (1) the difficulties in budgeting accu-
rately for a two-year period; (2) the inability of the state
to respond promptly to programs initinted at the federal
level; (3) the inability of the legislature to solve complex
problems within the restricted five-month period; (4) the
difficulty in hiring professional competent stafl for short
sessions. The question seems to be, not whether to length-
en the session, but how to do it to provide optimal per-
formance.

Six formats for legislative sessions are in brief:

1) Bicnnial, with constitutional limit on length.

2} Biennial, no constitutional limit on length. (L
islature sets its own time of adjournment or
abides by statutory provision.)

Annual, with constitutional limit on length and
subject matter.
Annual, unlimited subject matter, constitutional
limit on length.
Annual, no constitutional limit on length or sub-
ject matter. (Statutory limit or legislature sets
own adjournment, )
Continuous two-year session with carry-over of
unpassed bills from first to second session. Legis-
lature determines recesses.
Across the country a steadily rising clamor is heard
for longer sessions and annual sessions. The Final Report

of the Twenty-ninth American A bly stated: “To de-
velop more responsibility in legislative performance, and
more independence, legislatures should be continuing
bodies meeting in annual plenary sessions, without limi-
tion of time or subject. Legislatures should be cmpow-

1 to call themselves into session,”

C i and c fons making rec
to specific state legislatures tend to be somewhat more
cautious. The trend is toward recommendation of annual
sessions with constitutional limitations on length, Twenty-
one states now have constitutional provisions for annual
sessions, Thirteen additional states are recommending an-
nual sessions or have informally gone to annual sessions.,

In Minnesota the Citizens League, a Twin Cities” or-
ganization concerned with government, polled the legis-
fators elected in 1966 and found of those who responded

Following the three-week recess for Thanksgiving,
Legislature continued in session until Christmas. The Wis-
consin Legislature has the power to call itsell into session
again in 1968 if the need arises but plans to devote the
interim to standing committce work on specific studies
and recodification of some chapters of Wisconsin Statutes
in preparation for the 1969 session,

The advantages of the Wisconsin plan are flexibility
and long and concentrated deliberation on crucial legisla-
tion, The recess process permits the part-time legislature
(salarics of $8,000) to assume many of the characteristics
of a full-time legislature. Senator Robert P, Knowles, Presi-
dent of the Senate, enthusinstically endorses the result:
“This system has worked extremely well in Wisconsin,
and 1 would not ch:mge it for the world. 1 believe the

69% favored annual sessions, but 56% did not favor
serving full time. Senator Gordon Roscnmeier, veteran
Conservative, believes that annual sessions would pre-
clude part-time service so that many now serving would
be eliminated. Representative Lloyd Duxbury, Conserva-
tive Speaker of the House, does not favor annual ses-
sions, saying the only reason for them would be 10 appro-
priate money annually. Senator Stanley Holmgquist, Con-
servative Majority Leader, favors annual sessions with a
limit of 60 or 90 days. Senator Jerome Hughes, DFL
freshman, favors annual sessions with full-time service.
n quality, of course, is not necessarily propor-
1 1o session length, How the allotted time is used
is as important as the amount of time permitted. Imagina-
tive use of restricted time can help overcome its inherent
deficiencies. Standard procedure among almost all of the
50 states is a legislative session in which committees meet

mittee hearings, general sessions, and subcommittee meet-
ings are crowded into cach day, giving legislators little
time for in-depth study and rescarch on bills in which
e interested.
consin's Leg a novel approach to this
problem which evolved from the long-standing pra
cessing for the summer months. Though the
-.in (‘orulilu[i.m !imill. the leg

the practice nf recessing was constitutional. To |Ilun-
trate how the system works, the 1967 session proceeded
as follows: the Wisconsin Leg 'i]d[llrt. convened on Janu-
ling a month in organi introducing bills,

cte. Un T—chru'lrv 15t it received the Governor's budge
then promptly recessed for three weeks., During that time
the committees met and held hearings on bills. A joint
Finance Committce of the Assembly and Senate held

ion for a legislative session is of equal Impor[:m.c
lu the session itself. We do far more by way of preparing
for a scssion than does Minnesota, and we depend far
more upon public hearings to refine our legislature.”

Minnesota Representative Robert Renner, Conserva-
tive, suggested that the Wisconsin system produces great
polit byplay. “You find (1) Democrats vs. Republi-
cans to a greater extent than in Minnesota; (2) House vs.
Senate when of different political affiliation; and (3) the
Legislature vs. Executive. All p ial conflicis are ex-
acerbated.”

Could this system be introduced in Minnesota without
constitutional change? Although there is a body of opin-
ion that helieves the attormey general’s imterpretation of

ive" days is in error, the historical precedent goes
k to 1869, and it scems unlikely that the legislature
would ch'ﬂicngc it

Other legislatures faced with rigid constitutions and the
problems of amending them have resorted to a variety
of ingenious devices for extending sessions ranging from
“covering the clock,” as was formerly done in Minnesota,
or failing to pass major appropriations bills hin the
allotted time, thus forcing the governor to call a special
session, (o a mutual agreement between the governor and

ature that he will c;ll them mto session again at
an agreed-upon time. A il | seems
the most straightforward solution for the long run. The
League of Women Voters of Minnesota could support
such an amendment on the basis of our present position,

Legislative Salaries and the Cost
of Legislative Operations
A frequent argument against increased legislative ses-
sions is the additional cost that would be involved. In
the past legislators have felt there was a great public
1 ¢ to spend money on legislative operations.

hearings on the Governor's budget. The Legis), recon-
vened before March 1st and stayed in session until July,
working on the bills previously introduced. It rc\csacd

Salaries have been low, office space crowded or lacking,
clerical help limited, and professional staffing woefully
inad

again for the summer months (with ¢
to meet) until October, whereupon it was redd). to act
on the legislation and confirm gubernatorial appointments,

In fiscal 1965-1966 the legislative expenditure in Min-
nesota was $3,371,000, or 0.18% of the total state ex-
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penditures. This means that Minnesota is spending ap-
proximately $15,000 per individual legislator at a per
capita cost to the population of less than a dollar. Cali-
fornia ranks first in expenditure per legislator (around
$165,000), and New Hampshire ranks last, spending less
than $3,000. In per capita expenditure Alaska is in first
place, spending over six dollars. Tennessee is in fiftieth
place with 15¢. Minnesota ranked thirtieth on a per capita
basis.

Legislative salaries in Minnesota are set by statute. In
addition to an annual salary of $4,800, legislators receive
an expense allowance of $14 or 521 per day during the
session depending on whether or not they are living at
home, There is no per diem for interim work, During
the interim legislators are reimbursed for their expenses
in coming to 5t. Paul at 9¢ a mile and given an allowance
for meals and actual hotel expense. Nationally, Minne
ranks twelfth in I ion for the bienni

The Committee for Economic Development (CED) in
Modernizing State Government stated that “most legisla-
tors receive wholly inadequate salaries.” In one sta
legislator quit his job to become a legislative doorkeeper
because the salary was higher, The CED report recom-
mended that salaries for legislators should in no case be
less than $15,000, supplemented with suitable expense
allowances, and with additional sums ;:uid to key legisla-
tive leaders. A Citizens League report, Sirengthening ithe
Minnesota Legislature, stated that “as a basic principle,

pislators should be large enough so that
should he choose to run for the
legislature, would not jeopardize his economic well-being
if ¢lected.” The Citizens League report recommended
sizable increase in salary a8 & lemporary improve-
ment, a per diem payment of at least $35 for attending
legislative meetings between sessions. Whether or not ses-
sions are lengthened, the increased demands on lepisla-
tors during the interim would scem to justify higher sal
aries. There is a great loss to the state when an able in-
dividual quits after one term because he feels he cannot
afford to serve in the legislature.

As indicated in other sections of this report, there is a
peed for increased legislative services, It is difficult to
put a precise price tag on the cost of increased staffing,
the use of modern data processing equipment, and better
physical facilitics. It is even more difficult 1o estimate lhn:
saving that mn,h[ accrue to the public from better leg
lative ove it and improved capacity for decision mak-
ing.

Size of the Legislature
In recent years groups studying legislatures have fre-
quently recommended a cut in size. The CED report, for

instance, rec: that no should have a
total size of more than 100. The CED report states that
fewer members permit more individual participation, im-
prove deliberation, elevate the importance—and hence the
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ity—of membership, lead to better compensation, and
te stronger staffing

Those opposing a cut in size point out that a large
body i ive and that with the present em-
phasis in society on representation of a iety of group
this would be the wrong time to cut the size of the le
lature. Minnesota Senators now represent an avera)
51,000 constituents, while House members represent
000, Nationally the range is from 9,500 for a Senator in
Alaska to 393,000 for a Senator in California. House
districts vary from 1,400 in Vermont to 196,400 in Cali-
forni

Ohhers look at the size of the legislature in terms of
workload, A legislature should have enough members 10
staff committees adequately and to carry out the busines
of the body. For example, il one desires 12 committees
of 8 members and wishes each legislator to serve on
committees, the legislature would need 48 members. A
dramatic cut in the size of the Minnesota Senate without
increasing staff and length of session could make it diffi-
cult for Senators to deal effectively with legislation,

Because of the difficulty of evaluating legislative per-
formance, it is impossible to prove that a smaller legisk
ture is more effective than a larger legislature or vi

It is obvious that there would be a saving in sal-

s if the number of legislators was cut. Minnesota now

the largest Senate in the nation with 67 members.

Our 135-member House is thirteenth largest. 1f Minne-

sota reduced the size of its legislature to a total of 70,

it would be able to pay each legislator $15,000 without
any total increase in cost.

However, such a mummoth cut in one step is somewhat
unlikely for two reasons: (a) leg
reluctant to vote themselves out of a job; and (b) a larg
reduction could significantly alter the balance of power
between senjor bers, out-state, and metropolitan leg-
islators, Though reapportionment has substantially cor-

d the representative imbalance, seniori still
the hands of the out-state segment. A large percentage of
the leadership would matically be lost if the leg
ture's size were drastically cut.

It is perhaps more likely that the conversion process,
and when it occurs, will be & gradual, ste

5, Wi istments in session len

egislators are extreme

In the massive redrawing of district lines since popula-
tion apportionment became mandatory in 1962, five states
cut their senate’s size by one to nine seats, while seven-
teen states increased their senate’s size by one to nineteen
members. In the lower houses the pattern has been an
increase in twelve states of from three to twenty-four
seats, with cuts in seven states of as few as three or as
many as 117 members, Many states, including Minnesot
remained the same size. Several bills were introduced in
the 1967 Minnesota Legislature calling for a cut in size.

A Senate of thirty-three and a House of ninety-nine were
proposed as well as a Senate of fifty and a House of one
hundred.

Composition of the Legislature

One of the most significant factors to be considered
in legislative reorganization is the cffect changes will have
on the makeup of the legislature. Up to now Minnesota
has been fortunate to attract a competent group of leg
lators,

Part-time slators can come from all types of occu-
pational backgrounds which permit a few months of leave
every two years. The table below indicates the breakdown
of the legislature by occupational groups for the 1965 ses-
sion and the 1967 session.

Per cent of Legislature
1965 1967

Attorneys 25 27
Small Business ST E L 22
Farping . . .vovvvns o 23 21
Real estate, insurance, investments 9 7
Professional (including teachers) . . ; 11
Tradesmen, union, business agents,

housewives . e 10
Other and unknown . —

Occupational Group

As would be expected, the legislature’s makeup is not
typical of the population as a whole. In 1960 less than
13% of the work force nationwide was professional (in-
cluding attorneys), less than 3% farmers, and 10% busi-
ness and managerial. It is probable that many citizens
who are otherwise qualified are prevented from serving
because they cannot leave their jobs for the duration of
the session.

Obviously an attorney, a doctor, or a small business
man cannot become a full-time )
up his principal means of livelihood. When an individual
must choose between high income and full-time legis
tive service, he is likely to drop out of this branch of pub-
lic service. A full-time legislature would be made up of
those who are trained specifically for legislative service,
use legishative service as an apprenticeship for other elected
office, are retired, or are independently wealthy. There
seems to be no difference of opinion on this point. But
there is considerable disagreement as to whether this
ch in type of personnel is good or bad for the legi
lative process. For example, in a part-time slature
banker gravitates to the banking committee, & union busi-
ness agent o a i'*hc\r management committee, making for
a “built-in” lobby. Naturally each looks out for his own
economic interes But at the same time each brings
expert opinion to committee discussion. A full-time le
lature would eliminate the built-in lobby, but it also ¢
cludes the practicing expert.

Senator Rosenmeicr does not believe that it would be
possible to provide a salary for full-time service at a level
which would be sufficient to attract the caliber of men

you get with a citizen legislature. Representative William
Frenzel, Conservative, feels that a full-time legislature is
inevitable for Minnesota and favors jumping directly to it
in another four to ten years. He believes annual part-time
sessions would cause the loss of many attorneys and the
ascendance of certain special interest groups, Congress-
man and former state legislator Donald Fraser holds that
full-time service would improve the legislawre, as legi
lative service would become more important, and many
who are now deterred would then choose to serve.

Another factor important in legislative makeup is the

ionship between the number of freshman and veteran

legistators. In many states high turn-over, often voluntary,
has been a major problem; some states have been forced
to use Frnhm.m legislators on chair commi In the
average | ature one-third to one-half of the m.ml)cr\
are newcomers. Minnesota has had a somewhat greater
continuity of legislative service.

% of Turn-over P of Turn-over
Year in House in Senate
1959 30
1961
1963 34
1965 7
1967 36

Reapportionments in both 1963 and 1967 undoubtedly
added to the turn-over rate. The bottom third of the
legislature turns over continuously: the top third remains
for long periods. In 1959 before reapportionment, the
nine men who then comprised the Senate Committee on
Committees had an average length of service of 17 years.
In 1967 the Committee on Committees averaged 18 years
in service.

Length of Term
House members now have two-year terms; senate mem-
bers have four-year terms, A itutional provision that
senators have staggered terms, that is, half of the body
be clected every two years, has never been honored.
There is perennial interest among house members to
extend their term to four years. The cost and wear and
tear of the political campaign and the desirability of giv-
freshmen at least one session after they ]11\'» learned
the ropes are the principal reasons given for longer terms,

Under the theory of bicameralism, it is considered de-
sirable that the two houses be different. One of the ways
to assure difference is to elect members of the houses for
different terms. Lenpthening terms for house members
might then require lengthening terms for senators. Sen-
ator Alf Bergerud, Conservative, introduced a bill in the
1967 session which would have provided six-year stag-
gered terms for senators with one-third to be clected
cvery two years. The chief problem with staggered terms

ites to the federal requirement that legislatures reap-
portion every ten years. A new districting plan generally
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leads to having two or even three incumbents in some dis-
tricts, while other districts have none.

Party Designation
Minnesota and Nebraska are the only two states where
ators run without party designation. Lacking party
ation on the ballot, both the Republican uﬂ(' DFL
arties use the endorsement system to counteract the in-
ty and lack of identification inherent in nonparti:
slative races. In recent years both parties have pl
an active role in recruiting able individvals to run for
the legisloture. The advantages of party endorsement to
both the party and the candidate are many. In exch
for caucusing with the “right” group and pledging loyalty
to the party, the candidate receives party support in the
form of funds, campaign organization, and access to voter
preference canvasses and mailing lists,

Both parties as well as the League of Women Voters
have endorsed party designation for legislators for many
years. Much of the Conservative leadership of both houses
has been bitterly opposed. They contend that national
party labels are not necessarily pertinent to state issues.
They also argue that legislators should not have to be
tied in any manner to a party platform. The Leagoe of
Women Voters belicves that the voter has a right to know
the party affiliation of a candidate and that party desig-
nation \\-ould go a long way to improve the responsibility
and resp ss of the legisl

It is dnnhtful that working condllmns‘ are considered
by the candidate who is running for the legislature for the
first time. Chances are he is not even aware of them, or at
best, vague about them. But they can be important in
keeping good men in the legislature once they have won,

No single factor appears to have irritated new legisla-
tors as much as the lack of office space. Legislators com-
plain about the lack of privacy which makes it difficult
to talk with their constiteents and impossible for them to
work without interruption,

istators and an expanded staff. It has also been suggested
that additional space in the Capitol could be obtained
if the Supreme Court were given quarters elsewhere.

INTERNAL FACTORS
The Caucus

Before the start of each session members in each house
divide into the DFL and Conservative caucuses for the
purpose of organizing the legislature. In former years the
DFL group was known as the Liberal caucus, but the
name has been changed to u,l'l;u the pdrty orientation of
its members. All Republica did: caucus
with the Conservative group, but a smnll group of veteran
Conservative legislators in both houses do not ackmowl-

y ties with the Republican pe

There is no formal recognition of the caucus. The
group with the majority in the Senate clects the Senate
Pro Tempore. The group with the majority in the House
elects the Speaker of the House, It is only by looking at
these votes that one can determine membership in the
two caucuses. In 1967 there were 45 Conservatives in
the Senate and 22 DFL'ers. The House had 93 Conserva-
tives and 42 members of the DFL caucus. Conservatives
have always had control of the Senate. The DFL has had
periodic control of the House, most recently in the period
between 1955 and 1961.

Professor Charles Backstrom, University of Minnesota,

]Zk.l' prepared for the Minnesota-Dakota Assembly
. . the organization of Mi s legi
rigidly dominated by caucus as any partisan state.

¢ Minnesota legislature is under 100 per cent majority
caucus control. All commitiee chairmen and the bulk of
the committee members are members of the majority.”

Because there is no formal recognition of the caucus,
there is no recognition of the minority per se or of minor-
ity rights.

Caucus meetings are held periodically during the ses-
sion by the DFL groups in both houses and by the Con-

rvative caucus in the House. At these meetings legisla-

The 1969 Legislature will have sub ially more
space, Most of the State Capitol offices have been wacated,
and the space is to be converted to hearing rooms and
offices. The changes will be a great improvement. Where
there have been only three hearing rooms, there will
be nine. Where most House members have not had desks
other than ones on the floor, each House member will have
a desk, file, and small chair next to his desk. But even
with these changes, most members of the Legislature will
still be sharing offices.

Other states are making major improvements in legis-
lative facilities. Michigan, New Mexico, New York, and
Hawaii are constructing completely new buildings to house
their legislators. The new legislative building in North
Carolina provides individual offices for cach of its 172
legislators as well as parking, news and radio-television
facilitics, a library, and a restaurant.

It is possible that Minnesota too may need a new leg-
islative building to provide additional office space for leg-

[

tion is explained and discussed, strategy is determined,
and on issues such as the sales tax, caucus positions are
determined. In the Senate the Conservative caucus never
meets formally after the initial organizational session.

P . Or .

In Minnesota committees play a dominant role in shap-
lation, Bills reported favorably out of committee
ass and pass in much the same form as recom-

P
mended by the committee. Most states, but not all, place
similar reliance on the work of committees.
Tu |]]L ]IUu\L the Speaker h.n the eo]c responsibility for

(4] he consults
me mbcr< for their preferences. House rules provide that
the minority may propose committes assignments, but
they have not done so. The Speaker in 1967 gave a pro-
portional share of the seats on each committee to mem-
bers of the minority.

&

In the Senate an organization consisting of the two
senior majority members from each Congressional dis-
trict makes committee assignments. Senate rules do not
mention minority rights. However, in 1967 the assign-
ment of minority members was proportional, and each
minority Senator was given at least one commitiee as-
signment as suggested by the minority.

There is no assurance that the favorable treatment
given the minority in 1967 would continue in another
session where the minority had a larger percentage of the
body. The Citizens League report proposes that “. . . it
is most important that the minority not only have the
right, but should be required to name its own members
to committees. The minority then can place its members
on the committees where they will be the most effective
and be held accountable for the arrangement.”

In 1967 the Senate had 18 committees: Agriculture,
Civil Administration and Metropolitan Affairs, Commerce,
Education, FElections and Reapportionment, Finance,
Game and Fish, General Legislation, Judiciary, Labor,
Local Government, Public Domain, Public Highways,
Public Welfare, Taxes and Tax s, Temperance and
Liquor Control, plus the Committee on Committees and
the Rules Committee. In addition Civil Administration
had two formally recognized subcommittees.

The House had 32 committees: Agriculture, Appro-
priatic Cities of the 1st Class, Cities of 2nd and 3rd

Civil Adminis Claims, Commerce and
Business Development, Products and Livestock,
Drainage and Soil Conservation, Education, Elections mtl
Reapportionment, Employees Compensation,
Institutions, Forestry and Public Domain, Game and rlih
General L ation and Veterans Al Government
Employee Security, Health and Welfare, Highways, In-
surance and Securities, Judiciary, Labor-Management Re-
lations, Law Enforcement and Liguor Control, Metro-
politan and Urban Affairs, Motor Vehicles, Municipal
Affairs, Public Service and Utilities, Recreation and W
ter Resources, Taxes, Towns and Counties, University
and Colleges, plus the Rules Committee.

Reading the above long list of committees, it is obvious
that some committees must be more influential than
others. It is possible, if somewhat arbitrary, to single out
five committees as having the greatest influence.

The Rules Committees in both houses are powerful be-
cause they determine the procedures in the two houses,

ip on Rules is drawn exclusively from the ma-

s, Adopted rules cannot be suspended except

ds vote. The Rules Commitices along with

the Committee on Committees in the Senate have sub-
stantial influence on the workload of the variovs com-
mittees and the progress of bills through the legislature.
Rules Committees consider directly bills affecting the or-
panization of the legislature and may deal with other
matters such as memorials to Congress. The House Rules
Committee makes the determination of which constitu-
tional d will be idered on the floor of the

House. To illustrate the power of Rules Committees, the
Speaker of the House of the Colorado Legislature ob-
served that the Colorado Legislature was ready to call a
constitutional convention but he had “killed it in Rules”
because he felt Colorado was not ready for a convention.

Among the most influential committees are Appropria-
tions in the House and Finance in the Senate. Most
policy is determined by money. Legislators may endorse
grand sounding policies, pollution contrel, for example,
but not one stream can be cleaned up without an ap-
propriation for the purpose. As all bills bearing appro-
priations must go through the appropriations committees,
the workload of these committees is very heavy. Senate
Finance had 400 bills referred to it, and House Appro-
priations had 285.

The Tax committees have the responsibility for both
the amount and the manner in which revenue is raised.
They have basic ibility for the ic well-
being of the state anLI for determining what levels of
service will be provided.

The importance of the Judiciary Cor
readily nhwuu\ The lawyers in the houses generally sit
on the Judiciary Commiitees. Bills affecting major changes
in state law are wsvally referred to Judiciary for evalua-
tion, Since most major bills do propose changes in the
basic law of the state, these committees have the power to
approve or reject many of the controversial bills. In 1967
the Senate Judu.l-uy had 417 bills referred to it, while
House Judiciary had 268.

The Civil Administration Committees consider bills
which change the structure of state government. Again
many major bills do involve changes in the structure of
government. The Senate Civil Administration and Met-
ropolitan  Affairs Committee received 395 bills, while
House Civil Administration had 227.

The workload of the other various committees ies
considerably. Drainage and Soil Conservation in the
House had just 13, while the Local Government Com-
mmw in the Scnate rccmcd 626. The number of bills

1 a o i is ob sly not a complete mea-
sure : of the work of that committee. A bill revi ing in-
surance laws or blishing a new tax structure requires
more deliberation than 30 hlllﬁ each of which raise the
salaries of local officials. The committees assigned the
most bills usually have the most work.

Only 14 states have more committees than Minnesota.
Alaska has just 9 in each house. The CED report ob-
served that most legislatures had fragmented responsibility
into too many committees. The large number of commit-
tees makes staffing difficult. The different committee struc-
ture in the two houses makes the progress of bills be-
tween the two houses difficult to follow and makes it more
difficult for the House and Senate to conduct joint hear-
ings, either during the session or during the interim, The
CED report rec isl

ds that state legi 5 “limit
the number and size of their committees, organizing them
along broad functional lines, and assigning parallel—
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or joint-jurisdictions to them in bicameral bodies.” The
Citizens League suggested that cach house might divide
itsell into eleven substantive committees. Another pos-
sibility is for the legislature to establish commitiees to
correspond  with major departments in a reorganized
executive branch.

l:u&h legislator other tha n the ﬂour leaders serves on a

of five sul ve A number of

islators serve on seven committecs with the possible
addition of the Rules Committee, and in the Senate they
may also serve on the Committee on Committees. Because
of the number of committee assignments, legislators find
themselves dashing from one committee meeting to anoth-
er in what one legislator termed o game of musical chair
Except for some veterans, few legislators admit to bein
experts in 5 1o 7 fields. For the freshmen the sk is al-
most impossible. With the number of different committee
hearings, it is difficult to arrange subcommittee meetings
which will not provide conflicts for members.

Most legislators indicate that they favor fewer assign-
ments, particularly if the reduction in assignments is

Reducing the number of committees would reduce the
number of chairmen from the metropolitan area. It should
be pointed out, however, that giving chairmanships o
senior members is a tradition, not a law.

In the Senate cross-membership of senior members
in the important i has given domi e 1o the
leadership group. Professor Backstrom observed “no
wonder there has been no need for the Senate majority
to caucus—they meet cach other over almost every bill
in virtually ev committee several times a weck.” If
multiple membership is reduced, the leadership may need
to develop a different mechanism of maintaining control,

Committee Hearings

Most commitices meet for one hour, once or twice a
week, in ordance with a schedule adopted early in the
session. House rules require that a change in scheduling
must be announced one day in advance. Senate rules al-
low committees to meet any time without prior announce-
ment.

I

coupled with a reduction in the number of ittees,
This would mean that no legislator could be stuck with
one or [wo minor and that ¢ i which
consider important legislation would not lose talented leg-
islators, In Wisconsin each legislator serves on fust one

¢ i hai are resp for | ing the

enda, The chairmen decide which bills will be heard and
how much time will be allotted to testimony and delibera-
tion. If a chairman decides not to hear a bill, the bill is for
all practical purposes dead.

standing committee, while in North Dakota the
is three.

There arc some possible problems in reducing the
number of committees and the number of assignments.
There is the danger that all legislators will become spec-
ialists with no one concerned with the over-all picture.
It is also possible that a co tee of specialists will,
over the years, form an alliance with the department head
in the administration and special interest groups, ignoring
the general public.

From a practical standpoint, men who have been com-
mittee chairmen may be unhappy at giving up their
chairmanships. Chairmen have provided themselves with
better office space and more clerical and professional
stafl than i en the average legislator. Chairmen in both

are the members with the longest service.

In the Senate the number of committees has corres-
ponded to the number of Conservative members with a

ain amount of seniority. In 1965, for example, there
were twenty-one members elected before 1958, and each
was given a chairmanship. In 1967 there were seventecn
senators elected before 1962, and each of these was
named to head a committee, This reduced the number of
committees by four.

In 1967 the House increased the number of commit-
tees. Reapportionment resulted in a tremendous influx
of members from the metropolitan area. The Speaker felt
this group should have a greater number of committee
chairmen, and the only way it could be done, since most
of the seniority was outside the metropolitan area, was 1o
increase the number of committees.

Anno of bills to be considered on a given day
is made by listing the file numbers of the hills on 3 x 5
cards which are placed on the desks of committee mem-
bers and posted on bulletin boards in the Capitol. There
is no public announcement of matters to be considered
unless the issue is of sufficient general interest 1o be re-
ported in the press. Co tee clerks are uswally very
cooperative in attempting to phone interested people who
have requested notice. However, the system breaks down
in the closing weeks of the session. Also there is no re-
quirement that committees actually consider the bills that
have been scheduled.

The chairman gives the chief author of a bill respon-
sibility for presenting testimony. After the author has
presented his case and introduced witnesses, the chairman
calls for testimony from the audience. Except in very con-
troversial matters where propoments and opponents are
allotted limited time, anyone who wants to make a state-
ment will be recognized.

In the past, committee chairmen have had little pro-
fessional assist: in pl hearings. The
limitation of hour segments for hearings means that dis-
cussion of relatively simple bills is sometimes drawn out,
while deliberation of complex bills may be abbreviated
because action must be taken before the end of the hour.
When a bill is held over, continuity of discussion is lost.
The short time segments and the lack of staff also con-
tribute to committees’ looking at various individual bills
rather than developing over-all policies.

Records are kept mainly at the discretion of the
chairman. The House requires records including the time

and place of the hearing, the attendance, names of people
appearing before the committee, and a record of the
roll call vote if it is requested. The Senate has no 'upu.lht.

for business, two days are assigned to B committees, and
one day is assigned to C commiltees.

rules on committee records. T y of
recorded only if the chairmen desire it.

In summing up the present status of committee hear-

the Citizens League report stated, “Legislators are
expected 1o make major policy decisions on many issues
affecting the state in an atmosphere of far too many meet-
ings —with overcrowded unplanned agendas — jammed

o o short a period of time, too litde background
information, and not enough T support . . . certain
procedures . : i d conduct of com-
mittee hearings sometimes raise questions as o whether
all proposals before the legislature received fuir treat-
ment.”

There are a variety of proposals for improving pro-
cedures in committee hearings, The time for each hearing
could be extended, permitting half-day or all-day discus-
sions, This would mean that the committee could consider
o number of related bills in the same hearing. An in-
terested citizen would be able to testify or follow discus-
sion on several bills without making repeated trips to the
Capitol.

Bills need not be considered, except in emergencies,
without public announcement well in advance. The Rules
of the legislature could require that each commiltee chair-
man insert a schedule of bills to be heard by his com-
mittee in the House or Senate Journal one week before the
hearing. The newspaper could be encouraged to publish
committee schedules for the week in the Sunday paper.
With adequate notice lobbyists and department heads
could prepare testimony in writing, adding to the public
record on legislative proposals, and increasing legislati
and public understanding of the merits and demerits of
legislative proposals,

ive rules could guarantee each bill introduced in
ure would be given a a hearing, provided it was
carly in the u.l.'.iun This msul‘l enable the leg-

It would discourage
slators from introducing bills which they did not in-
tend to pursue.
Verbatim records of all committee hearings could be

opinions on public matters.

kept. The legislature might consider recon cach hear-
ing, keeping the tapes available for replay. Or, the pro-
ceedings of each committee could be transcribed and
placed on micro-film, A filing system could be developed
with cross references so the legislator or citizen would be
able to make vse of the records.

Other states do follow some of these procedures. In
Nerth Dakota, for example, the House requires that
committee chairmen announce committee schedules a
week in advance, publishing the list in the House ]Olﬂlldl

Legislative Staff

The need for additional staffing has been emphasized
by all groups studying state legislatures. Legislatures need
LLonnmlsb. business experts, budget analysts, sociologists,
scientists, and others working full time for the legislature,
hired as consultants, or recruited on an honorary basis.

FParticularly crucial is thc availability of professional
staff for the ding In now only
two regular committees, Appropriations and Finance, have
year-round staifs. In addition, since the end of the 1967
session, the Senate Rules Committee has established the
position of Senate Counsel. He works with the Rules Com-
mittee and other committees. The House Rules Committee
has also hired a research consultant.

During the 1967 session both the House and Scnate
authorized research assistance for additional major com-
mittees. Several of the posts were unfilled because the
legislature was unable to find persons willing to accept a
position of limited duration.

Three-fourths of the legislators responding to the Citi-
zens League survey stated that all committees should be
staffed. Problems relate to finding competent individuals,
defining the relationship of the staff to the committee chair-
men, and defining the relationship of stafl to majority and
minority members of the committee.

In at least one committee in 1967 the research clerk
found himself working as an administrative aide to the
chairman rather than doing research. Some legislators are
distrustiul of the ability of a professional staff to serve
both minority and majority members of a committee.
Other legislators express concern that with full-time staff
and part-time legislators, the
the whole Jegislature, This criticism is sometimes directed
at New York.

A possible solution to these problems is to place all
committee staff under the supervision of a joint commit-
wee composed of the majority and minority leadership of
the two houses. Such a group could develop and supervise
a high quality nonpartisan research staff. Another possi-

|\ for I]k' legislature to hire a legislative man: A

idual could be responsible for hiring staff and

\upcnmm{ the business of the legislature using modern
office techniques, electronic devices, computers, ete.

With a nonpartisan research staff, there is also need
for party-oriented research for the majority and minority
caucuses, In 1967 the legislature authorized two party
analysts, one for the House and one for the Senate. While
much research is of a factual information gathering type,
certain issues such as taxes have a party umm::hon. It
is desirable that staff be available to develop al
solutions on such issues.

A number of legislators have stated that they could be

North Dakota divides its i into three |
—A, B, and C. Two days are assigned to the A committee

more eff in the legislative process if they were pro-
vided with administrative aides to relieve them of routine

g




chores und help service constituents, California provides
administrative aides for all of its legislators. However,
with the large size of the Minnesota legislature and the
small number of staff now available, this would seem im-
practical for Minnesota in the pediate future. The leg-
islature might find it advantageous to assign aides to the
and minority leaders and to certain of the key
committee chairmen,
Another possibility is the development of an intern-
nide program in cooperation with Minnesota’s coll
i ies. Undergraduates might serve individual
duate students could do research for com-
program might lead to permanent posi-
tions for some of the participants. A major problem for the
gislature is attracting competent personnel to serve as
staff.

Work Between Sessions

Legislators have expressed frequent concern with the
over-all low productivity of interim activity, Meetings are
held, witnesses are heard, reports may be made, but few
proposals are drafted into bill form to be acted on in the
succeeding session.

\1mmso.\| accomplishes interim study through (1) the
1 ative Research Committee, (2) interim commis-
sions, and (3) the standing committees of the House and
Senate.

When the Legislative Research Committee was estab-
lished by the legislature in 1947, it was intended to be
the central research body for the legislature. The LRC
consists of one Senator and one Represenmiative from
cach of Minnesota’s Congressional districts. It is au-
thorized to have four res inalysts in addition to a di-
rector,

The LRC has not accomplished its original purpose. It

does not fullll\h s|.=|T for the standing committees, nor
I earch projects. In recent years
rily concerned with small research pm|-
4 by individual legislat o authorized
to provide spot research for individual legislators during
the zession, but only a limited number of legislators use
its services, A partial explanation for its lack of success
r be that the leadership of the two houses has not been
actively involved in its management. The total expendi-
tures of the LRC during the 1965-1967 biconium was
$103,000.

A second vehicle for interim activity is the interim
commission. Interim commissions are made up of mem-
sers from both the House and Senate, generally ten to
sixteen. Commissions may also have members of the public
or governmental officials serving as members or in an ex
officio capacity,

Minnesota has twelve permanent commissions which
continue fr year to r. Examples of such commis-
sio ¢ the Claims Commission, the Greak Lakes Com-
mission, and the Permanent Building Commission.

In addition to the permanent commissions, the legisla-
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ture appoints to make rece
the next Jq;p.].muc in specific areas, In 1967 there were
five co established: El y and 5 dary

‘ducation, Highways, Administrative Procedures, Medi-

il School, and Lake of the Woods Economic Study. Dur-
ing the 1965-1967 period, commissions spent $321,000.

The third method of conducting imterim activity is
through the regular standing committees of the legislature.
This practice began in 1963, growing out of a dissatisfac-
tion on the part of the legislature with the accomplish-
ments of interim commissiens, Some problems associated
with interim commissions are that they are frequently
slow to be organized, sometimes few of their members sur-
vive the next election, and the House and Senate may not
agree on their importance. Standing committees
ready organized as the interim begins and gencrally have
greater continui

The research program for the standing commitiees is
adopted by the House and Senate Rules Committees.
The committees of the two houses generally meet inde-
pendently and are often looking into different arcas. In
the peried between 1965 and 1967, fourteen Senate com-
mittees were activated and spent $104,000. T « House
committees spent $76,000.

In the past the activity of standing committees has
varied greatly, Some committees used consultants for re-
search or hired staff on a part-time basis, others had
no staff. Some committees worked hard on the areas
they had been assigned and came to the session prepared
for action. Some committees used their meetings as
orientation sessions for members, Other committees did
very little. In early 1968 the activity among the various
committees is exceptionally high. More committees are
holding more meetings than ever before. Several commit-
tees are already preparing reports, It appears that this
will be an unusually productive interim.

The Citizens League study concluded that the standing
committees are at this time the legislature's most cffective
vehicle for research and interim work, However, it is
obvious that work is now fragmented among a number of
different groups. There is no over-all plan for rescarch,
little setting of prioritics, litle planning between the two
houses. 11\\ Minnesota-Dakota Assembly recommended a
central | ive planning committee to coordinate the
work of interim committees, joint and otherw

The End of the Session Log Jam

On May 22, 1967, the legislature passed and sent to
the Governor 205 bills, This is what is meant by an end-
of-the-session log jam. Legislators were voting on minor
bills and major bills; they were acting on reports from the
conference committees which they had not even read, let
alone had a chance to study.

It is part of the nature of the political process that
major bills will meet obstacles and that key compromizses
will not be made until the closing days of the session

However, looking at other states, the jam-up need not be
as bad as it now is in Minnesota,

generally available, and that the public has not had gen-
eral access to bills during the crucial period they were in

In Minnesota there are no effective deadki for han-
dling legislation. The Constitution states that no bills are
to be introduced after the 90th day of the session without
the permission of the Governor. However, the Governor
s loath to interfere in the legislative process, and the per-
mission is almost automatic.

A Senate Rules Subcommittee is considering a series
of deadlines for the introduction of bills, for completion
of committee action, for action by the first house, for re-
ports from conference committees, Other states have noted
a marked improvement when they have adopted deadlines.
In Ilincis, for example, before deadlines were adopted,
57% of the bills were passed during the last two weeks.
After deadlines, the number dropped to 23%.

Other changes in legislative procedures could alleviate
the log jam. The number of local bills could be reduced.
The legislature could grant local communities the power

e local problems on the local level and insist that
they do so. Or, the legislature could make a systematic
study of local bills, formulating general policies which
could be expressed in general laws. The legislature could
cstablish procedures outside the legislature for handling
claims, thus eliminating all claims bills.

Availability of Information for the
Legislator and Non-Legislator
vsmen, and League of Women Vot-
sis can document the need for greater avai
ability of information for the legi l.mu and the general
public at almost every step of the lative process. Leg-
d staff alike are usually very cooperative in
ving information when asked, but it takes consider-
able effort 1o discover the content of bills and to follow
their progress through the legislature.

Pre-session orfentation, The need for information be-
gins for a new legislator with his clection. The new
legislator is given litle formal oriemtation by the legi
lature, nor is he furnished with a manual explaining legi:
lative procedures. The Department of Education conducts
tours of state departments. The Reviser of Statutes has a
session on bill-drafting.

Legislators in Illinois and Wisconsin strongly advocate
pre-session programs conducted by the legislature itself,
having found the programs in their states valuable. North
Dakota among other states produces an excellent manual

Availability of Bills. Currently when bills are intro-
duced, the Reviser of Statutes makes 10 copies. The leg-
islature buys additional copies when requested for com-
mitiee members and other legislators at the cost of 4¢ a
page from Philips Legislative Service. The public may
also purchase copies at the rate of 25¢ a page, provided
it knows about the service.

The legislature prinis 500 copies of bills when they
are reported out of committee to the floor of the hous
This means that bills which die in committee are never

Bills are only printed once, and if amendments are
made after the original printing, it is difficult to find out
what the form of the bill really is.

The principal reason the legislature has not printed
more bills is the cost and the problems of estimating the
number that would be needed. During the interim the
Rules Committees of the Senate and House have been
investigating these problems.

Explanation of Bills. Some states use either fiscal notes
or bill summaries to make bills more understandable 1o
legislators and the general public. A fiscal note simply
estimates how much the bill would cost or how much
revenue it would raise if the bill became law. Legislators
tend to feel that fiscal notes would be more useful if pre-
pared by legislative staff rather than administrative de-
partments. This will require additional stafl. To avoid un-
necessary duplication, it would be desirable for the
House and Senate to combine their fiscal services.

Summaries provide a brief explanation of each bill.
They are particularly useful for bills that refer to amending
or deleting a section of Minnesota Statutes, Without a
summary a legislator has to look up the particular section
of the Statutes to understand the bill. A problem with
summaries is that it is sometimes harder to write the
summary than it was the bill, and that summaries might
be written in a misleading manner,

Committee Reporrs, An earlier section of this paper
discusses  announcements of committee hearings and
committee records. Equally important are committee re-
ports. In Minnesota committee reports simply list the
file number and title of the bill, whether it is recommended
to pass, and amendments made in committee, if any, In
Congress the committee report explains the reasoning be-
hind the bill and includes minority dissent, if any. Con-
gressmen often find the report more helpful than a copy
of the bill itself. In the past, few legisiative committees
would have had the staff to prepare reports.

Reporting action of the Committee of the Whole. The
Committee of the Whole is simply the entire House or
Senate sitting as a committee to debate and amend bills
on the fleor. In Minnesota there is no record kept of
debate or of votes on the amendments in the Committee
of the Whole. Records are kept of roll calls on the final
vote for passage or defeat of bills,

Proponents of keeping records of action in the Com-
mittee of the Whole argue that a legislator may vote for
crippling amendments to a bill, yet be recorded as favor-
able to the bill by his vote on the final passage. They
argue the public has a right to know his true feelings.
Opponents feel that it is unfair to hold a legislator re-
sponsible for every single vote he makes and that record-
ing debate might tend to curtail the very open give-and-
take that Minncsota now has.

Conference Reports. When the Houwse and Senate
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pass a bill in different form, a conference commitiee is
appointed to resolve differences and report back to the
two bodies. As discussed in the section on the end of
the ion log jam, legislators often have to vote on re-
ports they have not seen. A number of legislators feel
they would be better able to exercise their responsibilities
if it w required that all conference reports be printed
and that final action on the report be delayed umil the
reports could be read and discussed,

Conclusion

Minnesota Legis
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encies. House and Senate Rules Committees are meeti
during the 1967-1969 interim to seek solutions and make
1969 Leg It can be seen
that no single ge will

islators themselves

recommendations to the slature,
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in itself s y problems.

The problems of the Minnesota Legislature are not
unique. \\\ have cited some procedures

h might be used to advantage in Minn

not cited weaknesses of other states. Minnesota compares
well with most le, 5. We have not umnm\\l an
adventurcsome new approach to legislative reor i
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repid increase in state legislative responsibilities dvring the 20th century has

osed heavy burdens cn sia L L,avernn"'ns. Feults and defects in legislative organ-
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