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Dr.- W. Brooke Graves, Chief, State Law Section, Legislative Refererice
Service, lLibrary of Congress, was born in Charlottesvilley Virginia, &
May 1899, He received his A.B. degree from Cornell University in 1921,
and his MeA. and PH(D. degrees from the University of Permsylvania in
1923 and 1936, From 1920 until 1942 he held the following positionss
Assistant in American History, Cornell University; Instructor of
Political Science, University of Pennsylvania; Instructor of Political
Seience and Economics and Professor of Political Science and head of
that department, Temple University; Research consultant, Joint Legis-
1stive Committee on Finances of Permsylivania and the Joint ShatenGowernment
Commission; and Chairmean of the Philadelphia Conference on Government,
From 1942 to 1945 he was Staff Officer, 3rd Regional Office, U. S.
0ivil Service Commission; from 1943 to 1945, Chairman of the Philadelphia
Federal Council of Personnel rdministration; and from 1945 to 1948,
Professor at Bryn Mawr College. He has been visiting professor at
summer sessions at the following schools: Duke University, Temple
University, University of Texss, Permsylvania State College, University
of Alabama, and Cornell University. Since 1948 he has been Senior
Specialist, American Government and .Public Administration. He is the
author of "Uniform State Action," 19343 "A Survey of the Government of -
Pennsylvania," 1934 (with cthers); "American State Government," 1936, -
revised, 19463 "Basilc Tnformation on Reorganization of the Executive
Rranches," 1912-1948; and "Piblic Administration,® 1949. He is the
editor of "Readings in Public Opinion," 19283 "Cur State Legislators"
(The Armmals, January 19283 and "Tntergovernmental Relations in the
United Stetes" (The Amnals, January 1940). At the present time,

Tr. Graves is on leave of absence from the Library of Congress while
serving as staff director for thc House Subcommittee on Executive and
Legislative Reorgenizabion.
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RECENT DEVELOPMINTS AND PROBLEMS IN FEDEZRAL ORGANIZATION AND -MANAGEMENT

6 September 1950

DR. WILIIAMS: For a £ood many years before coming to Washington T
was teaching in colleges and universities here and there, You may have
heard of the college professor who dreamed he was delivering a profound
lecture to a group of students, only to find when he woke up that it was
Jjust what he was doing. I went through some of those experiences,

But one of the compensetions in college teaching is the very fine
people you meet on college faculties. (You have to give the profession
a pat on the back.) ' One of the best T ran into was Dr, Graves, Back in
the University of Pennsylvania where we were teaching American Government,
Dre Graves was known as a very fine gentleman, showing eourtesy and tact
on all occasions, o B R

He is not only a gentleman but also a scholar, which is attested to
by the fact that he has written a number of very learned books on state
government, public opinion, publie administration, and similar topics,

Dre Graves taught at the University of Pennsylvania and was head of
the Department of Politicsl Science at Temple University. UHe was also
ensinstructor at Bryn Mawr College, 1In those places he was. teaching
college students, : ' :

At that time he was going up in the world., He came to Washington
to instruct Members of Congress in the field of public administration,
He has been Senior‘Specialist, American Government and Public Administra~-
tion, in the library of Congress, and has recently been' staff director
for the Mousc Subcommitbee on Executive and Legislative Reorganization,

I was tempted to sy, but do not know whether T should, that he is
still going up in the world because today he has come to instruct us in
the field of public administration, His address will be on recent
devclopments and problems in public administration, Dr, Graves,

DR. GRAVES: Dr, Williams, gentlemen: Tt 35 2 real pleasure for me
to come here to the Industrial College and be welcomed by my very old
friend, Ben Williams, a colleague when I was fresh out of college and
starting in as an instructor at the University of Pennsylvaniaj also to
follow here, as I do, another very good friend and at present a colleague
of mine, Dr, Hagh Elsbree. - : ‘

I have been ssked to talk with you this morning on "Recent Dévelop—
ments and Problems in Federal Organization and Management." T take it,
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from the letter I received.and from my discussilons with Colonel Barnes,
fnat he would like to heve me give you a litbtle background for this
problem of Executive organization, including the several atbtempts at
reorganizationg to point out some of the méwe significant problems that
confront us in this field; and then, with reference to the Hoover Come
mission--the popular name for the fommission on the Organization of the
Executive Branch of the Government~-to say something about what we have
suecceeded in doing in the last two years, and what some of the major
problems are that confront us for:the:wﬂxfbwo‘or threc years. .

Growth of the Federal Administrative Structure.

Soufar,as_the.organization,of,the Federal Government is concerned,
T think it is well to point out at the very begimning that nobody ever
planned it. We started out with a small number of departments. The
Government was set up, as you know, under the Constitution in 1789
Tharing a,lCO:year,peridd,'eight Cabinst departments were establisheds
the original four in 1789--State, Treasury, War, and Justice; the Navy, :
17985 Post Office, 1829; Interior, 1849; and Agriculture, 1889—-—exactly
100 years after the establishment of -the new Government, The organiza-
tion was simplicity jtself., Therewereno special agencies of any sort

under various designations of the type that now so perplex and confuse us.

At that time, at exactly the end of the first century uncer the
Constitution, we began to expand a little, We set up the Interstate
Commerce Commission in 1887, which indicated something of the type of
development that was to continue later on at a very accelerated pace, In
1903 we seb up the Department of Commerce end Labor, end in 1913 splid
that into two. separate departmentse. '

.,~-So,jwe had 10 departments in the President's'Cabinet; ~There have
been many suggestions for increasing that number, but at the present time
the_number,is,nine; As you know, the original War and Navy Departments
were abolished and the Department of Defense was established in 1949 to
replace them. We now have nine éxecutive depariments, .

The growbth of the independent establishments began with the Wilson
regime in 1913, continued during that regime, and was interrupted for a
few years until the Roosevelt regime began, There are meny of these
commissions, but it is usually agreed there are 10 of major importances
I will run through theunames;hurriedly,.beginning with the Interstate
Commerce Commission in 1687, and the Federal Reserve-Board in 19133 the
Foderal Trade Commission, 19143 the U. S. Tariff Commission, 19163 the
Fecerpl Power Commission, 19203 then the break; the Federal Communications
Cormission and the Sécurities and Exchange Commission, 1934; Netional
labor Relations Board, 1935; the Civil Aeronautics Board, 19403 and the
Federal Maritime Board, 1950, replacing the old U. S. Maritime Commission
which was set up in 1936, There, then, are the 10 major regulatory
commissionse ' - :




Then you have three independent establiskments thet I will mention
specifically, * These are the agencies or administrations not designated
as departmentsd but for all practical purposes functioning pretty much as
departments. One might say that they are agencies operating in a sube
Cabinet status, In 1939 'the Federal Security Agency was established by
Reorganization Plan T of 3939, the first of this group; in 1947 the Housing
and tome Finance Ageney, “established by Reorganization Plan IIT; and in
1949 the Ceneral Services Administration, established by the Federal )
Property and Administrative Services Act, which we usually call the Holiw
field Act of 1949, B ‘

This is the briefest sort of thumb-nsil sketch of what has happeneds
A mundred years of simplicity so far as governmental organization is
concerned; the beginnings of rapid growth before World War I, interrupted
by the war; a period extending from World Wer I to the advent of the
depression.in the Roosevelt regimeé during which expansion was largely

suspendeds a period of very rapidQQTQWthiand»expansion'thrOugh the

Roosevelt and‘Truman“Administrations. "

The two war periods, of course, saw Some very great expansions in the
Federal service, to a large extent temporary, and involving emergency
functions., While a good many of those functions were abolished, remnants
of thém remained and some of bhem pontimed on & more or less permanent
peacetime basis., The result has been a steady and sonstant growth in the
number end scope of government services . and, correspondingly, in the
number of agencies called upon to administer them, : ‘

I have mentioned here only a few of the more important functions by
types; but only a few, The number of agencics reporting to the President
iS“variOUSly calculated at somewhere between 65 and 75, We have not only
the departments and the independent regulatory boards and' commissions, but
we also have administrations, ageneiocs, offices, services, authorities,
and corporations in an almost bewildering veriety.

The whole thing comes to resemble, as T think the President's Com-
mittee on Administrative Management in 1937 pointed out, old=fashioned
© farm property. ‘It starts out at first very simply. They put up a small
two=~story house and a barn, ' As time goes on, the size of the family dine
‘creases arnd they put additions to the house, Their'farming'Operaiions
increase, so they build another barne They build a pig pen, ‘a hen house,
a milk house, a silo, a'tool shed, a woodshed, snd & half-dozen other
things, so that the plan which was simple and clear to begin with becomes
a very confused and Jumbled mass of construction of one sort or another.,

. _Welly that is the process that the Federal Government hss gone through.
"As I say, nobedy ever plamed it, We Just went on adding agencies and
functions, sometimes consolidating functions, sometimes liquidating an
agency or some portion of an agency, or transferring the function to sgome
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existing department or agency, But we got ourselves into a very confused
state from.thé point of view of administrative organizatione )

History of Executive Reorganization.

Having covered this bit of background information, let us tumm now to
the problem of Executive organization and reorganization. The development
of this confusion has long been apparent. As early as 1852, or perhaps
even before that, there were indications of dissatisfaction with the exist-
ing sitvation. In the Congressicnal Record in 1852, a Member of Congress
directed. attention to the sorry state of public service and called for an
investigation locking toward improved organization and procedure in ad-
ministration. Nothing came of it; but at least there werw rumblings of -
discontent for at least a period of 10C years. Ve went through a long
period of civil war and reconstruction during which, of course, nothing
mich was done in this area. However, in the latter part of the nineteenth
century, we started to carry on investigstions at periocdic intervels
regarding the organization an functioning of the Executive Branch of the
Governments - : : ' ' )

. In a compilation which T put together three years ago for the use of
the Hoover Commission, I set up a table in the appendix on investigating
commissions on. the subject of "Federal Administrative Reorganization.”
There were 10 major ones, from 1887 down to and including the Hoover
Commission. I am not going to burden you with details of them. Some*
of them were set up by action of the President., Some of them were author-
ized by the Congress in jolnt resolutions and occasionally by resolution
of one House, There werec two or three cases in which these investigations
were carried on by private organizations like the Brookings Institution in

1923, or the National Budget Committee of New York City in 1921, =

A1l one can say aboutb these various investigations is that they show

~a growing feeling of dissatisfaction with the organizational structure

of the Federal Goverrmment and with its management, techniques, and pro-
cedures. They indicate a réalization that something was wrong, that »
something needed to be done. But we didn't get anywhere~—nothing happened.
Mumerous reports were prepared and published. ' They were duly filed, put )
on shelves in the libraries for students in public administration to read,
But nothing much happened, T think there were two or three reasons for
that, which I can point out to you rather briefly, -

For one thing, down to the President's Committee of 1937, these-
commissions concerned themsélves with the details and mimatia of adminis-
tration, with one exception, The Cleveland Commission in the Taft era
did give some extensive consideration to the problem of Federal budgeting.
But even in the report of members of that commission——I remember going
through some of it when I was putting together the collection of "Basic
Tnformation"=-TI found they spent their 'time counting the number of
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electric~light bulbs in the Federal Building in Chicagos They had that
all printed and reported in great detail, They counted the number of

cuspidors in the corridors of a Federal building somewhere else, They
reported details of organization down to the smallest operating unity

page after page of nothing but listings of data that were, I would say,
of no earthly good to anybody, Working papers~-yes, but why print that
kind of material? Well, the reports themselves were one of the reasons
why nothing was done, - N ~ '

' Theﬂlateqfcommissions, that is, beginning at least in 1937 with the
Presidént's‘Committee,on Administrative Management (and to a certain ex-—
tent with the Cleveland Commission), devoted themselves to a study of
basic concepts of organization and management, and to the application .
of those concepts in the Federal,Government. , o ' ’

Another weakness of the early efforts in the direction of reprganiza- .
tion was the fact that they were conducted on a sporadic basis. We have
only recently begun to realiZe‘that'with'an‘ofganization as vast and as
complicated as isg the Federal Government, you camot keep it in good cone
dition from a structural point of view by the use of what one of my
friends calls a "one shot system, ou cannot have one of these reorgane
izatibn commissiQns with g lot'of'publiCity and commotion, set the thing
in order, then go and forget sbout it for 20 years.. It Jjust won't work,
In a setup like this, we have to remember that if we are going to keep an
organization in any sort of shape, we have to devote continuous attention
to its We have to realize the fact that the maintenance of good organie -
zation is a continuous responsibility of tdprmanagement. '

Ancther cause of difficulty in the earlier stages of this movement
was that we relied almost exclusively on iegislation, We depended on
fongress to put the Executive house in order and to keep it in order, -
Theoretically, this is not & proper. job for the Legislative Branch of
the Government, The problems are too complicated, Members of Congress
have neither the time nor, I suspect, the disposition to acquaint them=
selves with the enormous amount of detailed information that is necessary
in order to frame and- develop proper legislation in this fiecld,

- More than that, in the case of most Federal agencies that are well
established, you will find they have some history behind them, The .
pressure-group-interests are,, in many cases, very powerful. It becomes
excecdingly difficult to get Cengress to do anything regarding those
agenciles, however desirable it might be from the point of view of manage-
ment and organization., The pressure groups that support them do not want
any change in the existing arrangements. You will see an illustration of
that before we get through. ' ' :

5
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The Hoover Commission.

T suppose 2ll of you are familiar with the Hoover Commission in a
general way. It represents the momt extensive, the most far-reaching,
attempt that has ever been made to survey the machinery of the Federal
Government and- to develop some sort of plan for bringing order out of
chaose ' S B - S L

The Commission was established by Act of Congress in 1947y through.
the passage of what became ¥nown as the Locdge-Brown Act, which established
a so-called mixed commission of 12 members; mixed in the sense that there
were on it representatives of each of the two major parties, in equal .
numbersy representatives of the Executive and Legislative Branches of the’
Government; represcntatives of officialdom on one hand and of lay persons
or private citizens on the others :

‘The method of appointment was somewhat unusual. The President of the.
United States appointed four members—~two who were in official positions
and two who were nob, The Speaker of the House appointed four=—two .
members of the House and two. persons who were not in official positionse
The President of the Senate appointed fourm=two members of the Senate and .
two persons who were not in of ficial ‘positions, The result was that you
got 'a yvery representative group and a very able and distinguished group.
The members of the Commission weré--in addition to Chairman Herbert Hoover
and Vice-Chairman Dean Acheson=-Senator Gegorge Do Aiken, of Vermonts
Represcentative Clarence Brown, of Ohio, one of ‘the sponscrs of the acts
Arthur S, Flemming, who for 10 or 12 years was a member of the U. S. Civil
Service Commission but who is now president of Chio Wesleyan Universitys
the late James V. Forrestaly Joseph P. Kemnedys Senator John Le McClellan,
Chairman of the Senate Committee on Expendituress Carter Manasco, “then a
member of the Houses George He Mead, a businessman from Dayton, Chios my
good friend, James K, Pollock, Chairman of the Department of Political
Science of the University of Michiganj James He Rowe, a Washington ats=-
torney and formerly an assistant to President Roosevelbo S

The Commission organized its work around task forces, which were
composed of outstanding citizens in particular fields of interest. In
the field of general management, for instance, they set. up a task force
composed of outstending citizens; a similar procedure was used in many
different fields--such as personnel, natural resources, foreign affairs,
national security, budget, and accounting.

There were 23 of these groups. FEach group was given an allocation
of funds. It then proceeded either to organize its own staff or to con-
tract with some existing agency--usually a private one--to carry on such
research as was necessary in connection with its particular assignment.
‘The Natursl Resources Task Force, for example, entered into a contract
with the Library of Congress under which the research work for that group
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was done, * The Federal—state Relations Task Force entered into a contract
with the Council of State Govermments to carry on its-research. Various

Tirms of wmrnagement engineers were engaged to carry on resezrch for other
groups.. L A IR -

Ultimately, out of this we got a series of 19 reports=—18 subject-
‘matter reports and a coneluding or summary report., FEach of these subject—
matter reports was supported by a task force report containing the research
findings of the organization performing its staff work. A4 foew of those
were published,- but the Commission ran out of money before its work was
completed so that a lot of valuable material was left unpublished, I -
think it is a terrific waste that we should have spent as much money as
we did on the Commission and then not be willing to spend the small addi-
tional amount necessary to make the results of the inguiry available for
-general use, These task force reports should be printed so that they
would be available in the Ffuture to govermment officials (Executive and
Legislative) and to s cholars in-colleges and universities throughout the

These reports contained, albtogethor, according to a tabulation made
by the Bureau of the Budget, some 340 or 350 recommendations, That number
is not'particularly‘significant‘hbwever, because while some of those recome
‘mendations dealt with matters of fundamental importance,  such as, for
instence, the one relating to the unificetion of the armed forces, or the
reorganization of the Department of State, others dealt with relatively
small points, R o T B S

On the Senate side, all the reports as they were transmitted to the
Congress werc referred to the Senate Committee on Expencditures in the
Executive Bepartments. On the House side, 12 of the 18 were referred to
the ‘House Committee on Expenditurcs; six, dealing with such subjects as
foreign affairs,*p@rsonnel.managoment, natural resourcesg veferans.affairs
national defense, and post offices, mere roferred to subject-matter
committecs, The nature of these recommendations, I think, should be
explained. Apperently there has been a’widespread public misunderstanding
with regard to them. : : S ” '

’

Members of Congress have received a staggering amount of mail; a
great deal of it stirred up by the Citizens Cormittee. on Reorganization,
headed by Hobert L. Johnson, president of Temple University. At some
stages of the gane they were receiving 200 or 300 letters a day in meny
cf the Congressmen's offices.

I made it my business to examine some of that correspondence., Of
course, I saw that which camc in to the Ghairmen of our subcormittee, but
I went to a few staff people I knew and borrowed great sheaves of this
stuff to lock through toc see what was coming in., The genersl impression I
got was that the people wrote in with the best of intentions but that
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most of them hadn't the fsintest notion of what the thing was all abouts
Most of the letters said, "We want the Hoover Commission reports enacted
into lawe" Well, that is all very nice, but the recommendations were
not submitted in such forn that they could be enacted inbto law as sub»’
mitted. They have to be studied, legislation hes to be drawn, and
hearings. heve to be helde A great deal of work, in both the nature of
staff work and the effort on the part of the Members of Congress, is

necessary before these recommendations can be carried into effect.

The first thing to do was to get the authorization, in the form of
the Reorganization Aect of 1949, so that cortain of the recommendations
could be carried outy not by‘st&}u&é;*bﬁt,by-reorganization planse’ s
HJere is where you had, a few years back, beginning in 1939, a shift in
techniques I told you that in the earlydays we got nowhere because We
depended too much on legislative action in a field where legislative
action was neither a convenient nor aﬂworkable method of procedures The
new techmique is this: In addition to legislative action, which of course
is always possible, we have reorganization now by reorganization plan
under legislative authorization and subject to legislative review, "Under
legislative,authorization" means we must have an act of Congress author-
izing the Executive to proceed in accordance within certain prescribed
1limits to prepsre plans, which will be submitted to the. Congress for its
congideration, Those plans will be in the nature of unfinished business.
for & specified period of timej in this case it was 60 days. If during
that 60-day period, neither House passes a resolution disepproving the
plan, the plan autometically becomes effective and has the full force
and offect of law at the.expiration of ‘that 60-day periods ‘

Under that procedure we had altogether 34 plens submitbed==g. 11949
and 26 in 1950 t of those 34 plans, 20 became effectives One plan
did not go into sffect because it was superseded by-legislationsy one was
defeated on the House sides all the other defeats were administered by
the Senatea :

Up to this point T heve mentioned two methods for putting these things
into effoch:  legislation, which is congressionalj reorganization plans,
whidh gve Executive, The third method is through administrative actions
thet is, by administrative action of tnhe heads of the various departments,
sgencies, boards and commissions of the Federal Government.

T have here a copy of the third edition of a House committee print
which we have published, entitled "Progress Report on Executive Re-
Organizatione" Tnis undertakes to tell, up to 15 June 1950, what has
happened. All the plans are listed under appropriate headings. 411 the
legislation that was pagsged is shown. As a result of a series of letters
which we sent out to the varlious departments and agencies, we have state-
ments from them as to specific things which they have done within thelir
own orgenizations to carry out particular recommendations of the Hoover
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Commissions I want to tell you that on thé whole it is a very impressive.
repor%m;Mbre has actually been accomplished toward the reorganization of
the Federal Government than hes ever been done before in any similar

period of -time in all our history..

Now, I do not soy the job is doneg it isn't, It is very far from
done, - It is not a job that can be finished in one year or two years, I °
think-if~the world situation dogs not get seriously worse than it is'ncw,
maybe in two or three years we could get through the job of examining and
processing the various recommendations contained in the Hoover .Commission
Reports I do not think it can be done in any less time than that,

When that  is done, of course, there is 2gain the responsibility for
‘keeping at 'it, through the establishment of éomercohtiﬁuing:maghinanyo_?I
thinkvthat“is-one,ofithe'weaknessestof~ourfburnentw1aws* The Senate ine:,
sisted .on putting in' an expiration:date, whibhkisﬁﬁprilu1952§u;Wb, not. anly
onthé-Hpusé :side but 2lso as students in the field, generally feel that
this authority shobld'be given to the President on & permanent basis,
without limitation, so that he could have some of his staff at work at
all times to spot out ineffective procedures in the organization and to

make recommendations to him for appropriate corrective action,

Basip: Prineiples of Exscutive Beorsanizabion.-

In addition to these two major prineiples of Executive reorganization
~~the concept. of reorganization as a continucus process, and the basic
responsibility of the Executive for reorgardsation-~there are many other
guiding principles which control, or should control, the reorganization:
movemente. ' One of these is classification of functions according to a
single major purpose, This principle is easy tostate but difficult to
achieve for the reason that, in the process of classification, many
more or less arbitrary decisions have to be made regarding activities
that cut across the lines of clasgification determined upons Is health
education, for instonce, primarily a health problem or a problem in
education and training? Is safety education a problem in the field of-
labor:management, coming within the purview of the Department of Labor,
or an educational and training activity? A decisicn either way eould be
logically defended, - : T

The requirement that there he maihtained a straight and unbroken
line of authority and of comunication to and from the head of the agency
to the most lowly employee in the organization is another basie principle,
In the Federal Government, this principle has often been violated in the
past, when'duties have beenvassigned, sometimes by statute, sometimes by
delegation, not to the head of the agency but to some bureau chief or
other subordinate officer. Such violations are contrary to the fundaw -
mental principles of good organization and good management, and during
the past two years, serious efforts have been made to clear up these
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situstions. Numerous reorganization plans“iave sought to vest full

authority and responsibility for administration in the head of the agency,
while in other instances statutory changes have been necessary in order to
~ accomplish this purpose, The problem of divided anthority has been dealt
with also in the regulatory commissions where, in line with the Hoover
Conaission recommendations, ,the effort has been made in a number of re=
organization plans to vest full authority in the chairman for the manage-
ment of the vpurely administrative aspects;of the work of these commissions.

Students of administrationnhaverspoken and written mich a&bout the con=
cept of span of control, which should be regarded as another guiding prin-
ciple of reorganization. It is obvious that an executive who has too many
subordinates reporting directly to nim cannot give proper attention or
advice to any of them, The size and complexity .of the Federal Government,
and ‘indeed of many of the departments and agencies of the Federal Govern=.
ment, meke it exceedingly difficult 1f not impossible to foldow this

" principle to the letter; but every ef fort should be made by the consolida=.
tion.of agencies and by the subordination of minor agencies and- activities
to achieveé an.orgsnization as nsarly as possible in accordance with the

© limitations imposed by the spen of control principles -

' Tt should zlso be emphasized that the regponsibility for leadership
and guidance in the improvement of executive organization and executive
nenagement must be provided by btop management, Since top management is
alrecdy responsible for edministration, it is in the best possible
position to know where the wesk spots in the organization are, where
administrative practiceés and procedures are weak and ineffective. It
hes the responsibility, not only. for getting services performed. but for
getting them performed as efficiently and economically as possibles In’
thismapacity, it should make desirable improvements when it has the-
authority and recomaend them to higher authority or for legislative action
when it does not have the suthority. Similarly, it should, by initiating
management” improvement programs, programs for the development of executive
leadership, and in other suitable ways, do everything it can to make the
administration more effective, — :

Finally, I want to point out==this cannot be anything more than just
a listing--two things-vefore I finishs First, the major accomplishments
in the last two years, that is, during the 1ife of the Eighty—first
Congress, since these reports were submitted to ths Congress, to the
President, snd to the public; and, secordly, to indicate some of the
mejor jobs that still remain to be done, I shall say only a sentenece
or two about each of these items, Perhaps later on, if there are ques— -
tions .on some of them, they can be developed a little more fully. ~
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Major Accqmplishments-During;;949-1950¢ -
Let us now consider the major abéompiiéhments,

First, I think onc would list the Reorganization Act of 1949. Without
that, none of these rcorganization plans could have been- submitted.,

Second, fhere is the accombiishment,gafféﬁ-discussion that extends
back to the close of World War I, of the unification of the armed services,
in the form of the Unificatioh Aet of 1949, R .

Third, we have the Federzl Property and Administrative Services Act
of 1949, bringing together under one roof and under one direction a whole
group of service activities relating to-the whole Federal structure
property. acquisition and'managament,wpurchase and supply, traffic manage= -
ment, records management, and;manyyother;things,related'thereto. This is
an enormous organization and it has a tremendounsly important role to play:
in the organization and functioning of the Federal Goverrnment, :

Fourth, I mentioned that a good beginning has been made toward the
rebuilding of the Department of Labor, which had been stripped of one
function after another. .I am not going into the reasons for that, but it
had reached a rather low state, It is gradually being rebuilt, '

Fifth, the reorganization'pf the Department of State, which has made-
very substantial progress, ‘ '

Sixth, we have made -a beginning toward the development of a national
transportation policy in accordance with the regommendations of the Hoover
Commission. - The Bureau of Public'Roads, which used to be a part of the
old Federal Works Agency, went over to the General Services Administration
but was promptlyr moved over to the Department of Commerce in accordance
with the provisions of Reorganization Flan No, 7 of 1849, Under
Reorganization Plan No. 21 of 1950, the functions of the old Maritime
Commission were placed in the Department of Commerce. This doecs not give
us a national transportationﬂpolicy, but it is an important indication
that we are moving in the direction of establishing such a policy . in the
Department of Commerce, where it belongs, '

Seventh, important steps have been made int he development and appli-
cation of the principles of the performance budget. o

Eighth, the Congress has enacted a whole series of salary~increase
measures applying to top=le¥el executives, civil service employees under
the provisions of the Classification Act of 1949, to all persomnel in the
armed services, and to all postal employees, The eriticism has been made,
with much justification, that it wasg impossible to get good people into a

lot of these goverrnment Jobs because the pay was wholly inadequate, The
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Hoover Commission called atbention to the serious situation in that » .~ .
respect and this Cengress has dealt with 211 the major phases of .the pay.
problem. : SR

‘ The ninth is.what we call the Presidential timesaver. It is a small
thing, but it shows, in a way, the type of problem we have to deal with -
somebimes in an ares like this, We had a meeéting of our commitiee one
morning and Representative WeCormack came in, Hewas not always able to
attend the meebings because of - his rather arduous dutics as Majority '
Leader. He had a problem on his mind that particular moxhing and he
wanted to present it to the committees I thought the way in which he did
it was very intercstinge o _ o

He had, a day or two before, been up to the White House for a cons.:
ference-with the President on legislative matters. There was a great ,
pile of papers, eight or ten inches tall, on the President's desk. Just
as = mattor of curiosity, Mre McCormack said, "What is that pile, Mr,
President?” The President said;  "Thdt's my homework," He said, "What
do you mean?® The President replied, "Oh, I have a pile like that every
night, It takes me an hour, two hours,. and soxetimes more-just to look
through this stuff and sign my name," ’

Of course, in the old days when the presidency wasn't the kind of jeb:
it is now, he was called upon to process papers, sign his neme to such
vital :matters as Osage Indian claims, oil royalties, whale=hunting
licenses, regulations with regard to migratory birds, all kinds of things
which we ought hever to have imposed upon the time and energy of the
President, -Well, we succecded im: getting an act through Congress which
authorizes the President, by law, to delegate to department hcads and
other officials the performance of & great mumber of these routine duties,
thercby frceing him from at least that much unnecessary labore

We got through in thds session an act providing for accounting
reform in the Post Office Devartment. We havewI want to emphasize this
becguse of its over-all significaence-~the management improvement program
which is being carried on,. by direction of an Fxecutive order of the
President, through the Adnministrabive Menagement Division of the Bureau
of the Budget. It is a tremendously important progrem and is getbting
well under ways 3

So much for what wo have donees That is~hot a complete list. It is
just some of the things that seom either perticularly important or per-
ticularly inbteresting.

Unfinished Business,

.wa fbf,th@ jobé that remain to bcvdohe. Let us 1ist'a few of those,
A complete administrative reorganization of the Post Office Department is

!
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imperatives It is an enormous job and an important one.which should stand
about number one on the list of unfinished business. = We have done very
little so-far in the ficld of budgeting and accounting legislation, I
said we had done a great deal through administrative procedure in putting
into effect the performence budget, but we neéd some legislation on quite
& number of problems in this field., There has been none of any importance
since 1921, (Speaker's notes Later in the session Congress passed and

the Fresident signed important legislation in this field,) .

We need some legislation providing a statutory framework for the
crganization of the Executive Office of the President, = The office has
come into existence in its present farm only within the last decade, Tt
is altogether too loose and informal an organization for the purposes it
‘1s supposed to serve, Serious study is to be given to this problem wibh
a view to developing suitable legislation, not so drastic or so detailed
as to tie the President's hands--that we must not do=--but we must give

him some sort of Mtatutory basis for his office.

We need . traffic management legislation., The U. S. Government loses
vast sums of money every year through the ineffective and incompetent -
handling of its traffic and shipping problem, - That is particularly true
in periods of war, but it is alse trus that the loss is verygreat even 'in
time of peace., It is going %o heé a tough thing to get effective legisla=~ -
tion through because some of the reilroads won't want it. It is a Job,

however, that has to be dones

We need a national commission on intergovernmental relations, The ,
complexities of the relations in the Federal system--Federal-state, inter= -
state,,Federal—local,.statewlooal-ahave-brought us all sorts of overlapping,
duplication and conflicts of jurisdiciion not enly in taxation, which has
been widely discussed, but also in many other fields., We need a national
comuission of the sort that was proposed in the bill originally introduced
by Representative Boggs, of Delaware, by Senator Hendrickson, and even- '
tually a group of some thirty-odd members of the Senate, to make a study
of this problem and to make recommendations regarding it, somewhat along
the lines of what the Hoover Commission itself did with regard to Federall
organization and administrative procedures,

Next, we need a Department of Health, Welfare, and Education, Two
attenpts were made to get such 2 department by Reorganization Plans=~=one
in 1949 and another in 1950. Unfortunately, the basic issues involved in
this matter were beclouded by personalities. Both of the proposals were
turned down; onc by the Senate and the other by the House., But turning
down thess proposals does not solve the problem,

We need,'again,,to develop a natural resources program., - Very little has
been done with regard to the important recommendations of the Hoover
Commission in that field. '
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And then-—~I1 slmost hesitate to mention this item in this companye::
there is a problem with reference to the Army Engineers and the Bureau -
of Reclamation, for which some kind of solution needs to be worked oute
That has not been tackled as yet, These,are some of the problems on which
we still have to worke. You can see there is plenty left to doe - '

I have taken more time than I orlglnally planned to..do., I will now
try to answer any questions you may wish to raiee. ' - '

TTTQUESTIONs L In looking over the organization for economic mobilization
we. always find. the :NationalcSecurity.Resources.Board at the:tope Yet; in
looking over the auuhorlty -of the NSRB, it seems to be only a recommending
agency. So, for our economic mob:,.leatlon in the United States we have
only an agency that can recommend; it has no power or authority. Is there
envth:mg being dene -to strengthen that ‘to g:Lve us a head to.our -economic .
mobilization encdeavorsg '

DR. Gi&VESs T thlnk the situation at the moment is in a state of
development, Just what we are going to do, I do not know, In World War I
to a certein extent and in World War II to a very large extent, you remem—-
ber, we created a new government, to all intents and purposes. Many new
agencies were createds their power and authority weresso great that they
practically took over the operations .of the normal peacetime agencies of
government. When the National Security Resources Board was set up, it
was made an advisory agency. ’

The question which now confronts the Congress is simply this: If we
are going to have another war, or another period of extensive preparation
for war thet is on a scale large ewough to disrupt seriously the normal
civilien organization and procedureg . are we going to create another tempo—
rary govermment with a lot of new agencies which would ‘probably use differ=
ent names but would fellowv the same principles--or are we going to assign
the duties which ere necessary in connection with the defense program to
existing departments and agencies of the Government?

Theré are-some pretty importent considerations on both sides of that
questions When you set up temporary agencies, you draw in people from
outside, from business, industry, and so on, While many of these indi-
viduals become patriotic and devoted publie¢ servants, there are a few who
come. in-more or less for the purpose oi‘ looking after the interests of
their respective companies. That is a danger you run with that
system., If it is possible now to assign these duties to existing departs.
ments and agencies of govermment, you can-avoid a large amount of that .
difficulty and have the administration in the hands of professional ad-
rinistrators, that is, people who have been trained to opera’qe in the
field .of administration. S
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Now, I say we are in the processs I believe the matter is going to
come to a head probzsbly in the early days of the Eighty-second Congress.
There is some. possibility that we in Legislative Reference may try to
prepare some.kind of an analysis of this problem for the information and
assistance of the Congress, We are thinking about it, but have not defi-

nitely decided as yet to do that,

- QUBSTION: It seems that one of the most important weaknesses of our
present organization is that we have too many people, too many agencies,
and- too many organizations reporting to the President, I realize that
the bast solution would be to cut down the rumber of agencies and departe
ments, but I do not think we have much ehance of seeing that happen,

I am wondering if any thought was ever given to increasing the number

- of Vice~Presidents, to three or four, or four or five, each one to be in
charge of certain groups of activities and they, in turn, would report to

the President, - - - : o R . . '

- DRo. GRAVES: I do not know that I have heard about a proposal to
increase the number of Vice-Presidents, There have been many proposals,
of course, to give the Vice~President important administrative responsi-
bilities as an.assistant to the President, lNot one of those proposals ..
- has ever materialized, and I doubt that any ‘of them ever will, The
responsibility is the President's., Very often the Vice-President is the
representative of -a different faction of his perty-=-not always, but
frequently that has been true in the paste - Or he is someone that the
President does not in any case particularly trust, ‘ '

1 agree with you that we should cut down the number of agencies to-
what is normally regarded as a reasonsble span of control. The span
varies, of course, according to the kind of job which is being supervised,
the caliber of the people, and so on. I do not think you can do thatg but
I think if we can get some statutory basis for the organization of the
President's Office, enlarge and improve the quality of the staff service
available to the President, that some of these difficulties can be over=
come, S - : : : :

COMMANDER NEEL: Doctor, ybu mentioned the whole host of emergency
agencios that had been set up in time of war., Do we have, as a rule, any
real difficulty in getting rid of these emergency agencles after the war
ends? : B ,

DR, GRAVES: ©No, we never have hade As a matter of fact, I think
that igiene of the rather fine characteristics of the Anglo~Saxon systems
We are able in a period of cemergency to confer enormous powers upon our
Chief Executive to expand the scope of the Government, and when the cmer=
gency is over, those powers gradually fall off as the expiration dates on
the scts come arcund. The agencies that were established are gradually
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liquidated and such functions as We'wﬁﬁﬁf%o.keep—mand there are usually "
gomes—are transferred to existing agencies and we get back to something
that, as nearly as one ever does, approximates the status quo. . o

Always, of course, there is an increase ih the number and the scope |
of services. A great deal is said about that, often in a critical fashion,
I think we ought to remember in connection with such criticism, though,
that this is a lot bigzer country than it was, that is, so far as popula=-
tion is concerned. There have been steady increascs, very rapid ones at
some periods., — So far as the cost is conecrned, we need to remember that
the purchasing power of the dollsr has declined for the Government as it
hes for you and me as. individualse,  So, neturally it costs more, even. if
you are going to provide the same services without any oxpanded programs
or additional service., = - - ‘ : : I

_.QUESTIONz Is anybhing being done to improve the selection, progress=
ive training, and education of the vgst number of civilian career employecs
of the Government so that we can geb improved performance within our
government agencies? o ' - ~

DR. GRAVES: I think a great desl s being done in that .field, I have
been mich interested in personnel matters for a long time. - As a matter of
fact, during World Wer II I worked for three years and seven months with
the Third Regional Office of the U. S. Civil Service Commission, which is
long enough to get some idea of the way the Government operates, I think
a great deal is being done to improve our methods of recruitment and”

. selection, And egually important, I think we are begimming to get it
through our heads that we have to organize and develop proper training
programs within the agencies after the people are teken in. It is nob
enough simply to select competent peoples You have to keep constantly
training them, helping them ‘o do a better job as conditions change and
as shifts ogcur in the crgenization.

COLONEL BARNES: Dr. Graves, it is easy to see why Dre Griffiths
nominated you when I asked him if he could supply scmeone from the
Icgislative Reference Service for {his subject. You have given the class
valuable information, not only for this orientation period, but they will
also find it of great velue later on when they come to preparing their
reports, . :

T cannot understaha why this is your first appearance here,

Thank you very much.

(24 Oct 1950=-650)5.




