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REC~TT DEVE[OP~I~JTS A~ff.) PROBLem, S IN FKOERAL ORGA~'~!ZATION AND }i~AG~ENT 

6 September 1950 

DR. ~LLIANS: For a good many years before coming to Washington I 
was teaching in colleges and universities hers 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 
just what he was doing. I went th_rough some of those experiences. 

But one of the compensations in college teaching is the very fine 
people you meet on college faculties. (You have to give the profession 
a oat on the " cask.) One of the best I ran into was Dr. Graves. Back in 
the University of Pennsylvania where we were teaching American Government, 
Dr. Graves was kno~vn as a very fine gentleman, shovrlng eourtesy and tact 
on all occasions. 

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

Dr.. Graves taught at the University of Pennsylvania and was head of 
the Department of Political Science at Temple University. He was also 
an~instr~ctor at Bryn ~fmwr College. In those places he was teac~hing 
college students. 

At that time he was going up in the world. He came to Washington 
to instruct Iv~embers 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 ~taff director 
for the House Subcommittee on Executive and Legislative Reorganization. 

I v~s tentpted to say, but do not knovr whether I should, that he is 
still going uo in the ~ 

. ~or~d because today he has come to instruct us in 
the field of public administration. ~is address ~ll be on recent 
developments and probl~ns in public administration. Dr. Graves. 

DR. GRAVES: Dr. 7;illi~qs, gentlemen: It is a real pleas~re for me 
to come here to the Industrial College and be welcomed by my very old 
friendj Ben ~iTilliams, a colleague when I was fresh out of college and 
starting in as an instructor at the University of Pennsylvania; also to 
i'ollow here, as I do~ another very good friend and at present a colleague 
of mine, Dr~ ~hgh Elsbree. 

I have been. ~asked to talk ~Nth you this morning on "Recent Develop- 
ments and Prob±ems in Federal Organization and l~nagement.,, I take it, 
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from the letter I receive@~nd from my discussions with Colonel.Barnes~ 
that he would !m~ce to n~ve me give yon a little background for this 
problem of ~xecutive organization, including the several attempts at 
reorganization; to point out some of the m~ significant problems that 
confront us in this field; and then, v~th ~eference to the Hoover Com- 
mission--the popular name for the Commission on the Organization of the 
E~ecutive Branch of the Government--to say something about what we have 
succced.ed in doing in the last tv~o yea~rs, and what some of' the major 
problems are that c0nfront)us for thons~t two or three years. 

Oro~wbh of Federal Administr~.tivu____.~Structu~e. 

So far as the organization of the Federal Government is concerned, 
think it is well to ooint out at the very beginning that nobody ever 

planned it. ~i~e started out with a small number of departments • The 
Government ~{,as set up, as you know, under the Constitution in 1789. 
~ring a l@O-year period, eight Cabinet departments were established: 

O the original four in 178,--S%ate, Treasury, ~ar~ and Justice~ the Navy, 
1798; Post Office, 1829; Interior, 1849; and Agriculture, 1889"-exactly 
lO0 years after the establishment of the new Government. The organiza- 
tion ~?~s simpliciSy itself. There ~ere no 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 under 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 bn at a very accelerated pace° In 
1903 we set up the Department of Cozmmerce and Labor, and in 1913 split 
that into two separate departments. 

beenSO, w~e had lO departments in the President's Cabinet. There have 
" 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 19~9 to 
replace them. We now have nine ~xecutive deoartments. 

The gro~h of the independent establis~ments began ~th the Wilson 
regime in !913~ continued during that regime, and ~,ras interrupted for a 
f~v years until t~e Roosevelt regime began. There are many of these 
commissions, but it is usually agreed there are !0 of major importance. 
I wdll ~un t~ough the~names.hurriedly,, beginning with the Interstate 
Commerce Co~ission in !887~ and the Federal Reserve-Board in 1913; the 
Federal Trade Compression, 19!~; the U. S. Tariff Commission, 1916; the 
Feder~.l Porter Com~issi0n, 1920~ then the break; the Federal Communications 
Cozhnission and the Securities and Exchange Commission, 19~&~ National 
Labor Relations Board, 1935; the Civil Aeronautics Board~ 1940~ and the 
Federal N.aritime Board, 195% replacing the old U. S. ~aritime Commission 
which was set up in 1936, There~ th~u, are the !O major regulatory 

commissions 
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Then you have three independent establisDments that I will mention 
specifica!ly~ These are the agencies or administrations not designated 
as department~ but •for all practical purposes functioning pretty much as 
departments. Oae might say that they are agencies operating in a sub- 
Cabinet status° In 1939 ~the Federal Security Agency was established by 
Reorganization Plan E of 1939, the first of this group; in 1947 the Housing 
and Home Finance Agency, established by Reorganization Plan III; and in 
19~9 the General Services Administration; established by the Federal 
Property and Administrative Services Act~ whic~ we usually call the Holi- 
field Act of 1949. 

This is the briefest sort of th'~mb-nail sketch of what has happened; 
A hundred e .... 

y ~rs o~ simplicity so far as goverr~nental organization is 
concerned; the beginnings of rapid growth before World War I, interrupted 
by the war; a period extending from World }Var I to the advent of the 
depression' in the Roosevelt regim ~ during which expansion was largely 
suspended; a period of very rapid gr~h ~ and expansion through the 
Ro o s eVelt and Truman A~minis trations ° 

The two ~'~ar periods, of course, s a~" some very great expansions in the 
F~deral service, to a large extent temporal% and involuting emergency 
functions, i~,~ile a good ma~y ef '~tse f~nctions were abolished, remnants 
of them remained and some @~ ~m~ cantinued on a more or less oermanent 
peacetime basis. The result has been a steady and constant 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 imoortant functions by 
types, but only a few. The number of agencies reporting to the President 
is variously calculated at som~vhere between 65 and 75. We have not only 
the departments and the independent regulatory boards and commissions,'but 
we also have administrations, agencios, offices, services, authorities~ 
and corporations in an almost bewildering variety. 

The whole thing comes to resemble, as I think the President,s Com- 
mittee on Administrative E~anagement 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 in- 
creases and they put additions to the house. Their farming operations 
increase, so they build another barn. They build a pig pen, a hen house, 
a milk house, a silo, a'tool shed, a woodshed, and a half-dozen other 
things, so that the plan which was simple and clear to begin with becomes 
a veo~ confused and jumbled mmss of construction of one sort or another. 

Well; that is the. process that the Federal Govcrnment has gone through. 
As I say, nobody ever plamued 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 Some 
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existing department or agency. But we got ourselves into a-very confused 
state from the point of view of administrative organization, 

i~story of ]Executive Reorganization. 

Having Covered this bit of background information~ let us turn now to 
the problem of Executive organization and reorganization. The deVelopment 
of this co~mfusion has long been apparent. As early as 1852, or perhaps 
even before that~ there were indications of dissatisfaction with the exist- 
ing situation. In the Congressional Record in 1852, a Member of Congress 
directed attention to the sorry state of public service and called for an 
investigatioz looking 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 lO0 years. We went through a long 
period of civil war and reconstruction during which, of course~ nothing 
much was done in this area. However, in the latter oart of the nineteenth 
century~ -~e started to carry ~ on investigstions at oeriodic intervals 
regarding the organization and functioning of the Executive Branch of the 

Govermment. 

In a compilation wkich ! put together three years ago for the use of 
the Hoover Conmuission, I set up a table in the appendix on investigating 
commissions on the subject of "Federal Administrative Reorganization." 
There were lO major ones, from 1889 down to and including the Hoover 
Commission. I am not going to burden you ~ith details of them. Some 
of them were set up by action of the President. Some of them were author- 
ized by the Congress in joint resolutions and occasionally by resolution 
of one House° There were two or t~ee cases in which these investigations 
were carried on by private organizations like the Brookings InStitution in 
1923, or the ~Tational Budget Committee ~ of New York City in 1921. 

All !one can shy about tldese various investigations is that they sh~ 
a growing feeling of disgatisfaction with the orgaI~zational structure 
of the Federal Goverament and with its m~nagement, techniques~ and pro- 
cedures. They indicate a r~alization that something ~as wrong~ that 
something needed to be done. But v~e didn't get anywhere---nothing happened. 
~hmerous reports were prepared and published. They were duly filed, put 
on shelves in the libraries for students in public a~ministration to read. 
But nothing much happened. I think there were t~6 or three reasons for 
that, which I can point out to you ra~her b~lefly. 

For one thing, d~m to the President's Committee of 1937~ these 
con~missions concerned thorns@Ires v~lth the details and minutia of adminis- 
tration~ ~ith 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 comn~ssion--I remember going 
through some of it ~vhen I was putting together the collection of "Basic 
Inform~tion"--I found they spent their t~me counting the nttmber of 
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electric-light bulbs in the Federal ~lilding in Chicago. They had that 
all printed and reported lngreat 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 unit; 
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. 

The later coi~issions, that is, beginning at least in 1937with the 
Presldent,s Committee on Administrative ~v~nagement(and to acertain ex- 
tent with the Cleveland Commission~devoted themselves to a study of 
basic concepts Of organization and'nmnagement, and to the application 
of those concepts in the Federal Government° 

Another weakness of the early efforts in the direction of reorganiza- 
tion was hhe fact that they were conducted on a sporadic basis. We have 
only recently begun to r ealize that ~[th an organization as vast and as 
complicated as is the Federal Government, you cannot keep it in good con- 
dition from a stm~ctural point of vi~v by the use of what one of my 
friends calls a "one shot, system. You cannot have one of these reorgan- 
ization comnissions v~-ith a lot of publicity and commotion, set the thing 
in order~ then go and forget about it for 20 years. It just wontt 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 it. We have to realize the fact that the maintenance of good organi- 
zation is a continuous responsibility of top management. 

Another cause of difficulty in the earlier stages of this movement 
was that ~e relied almost exclusively on legislation. We depended on 
Congress to put ~he Executive house in order and to keep it in order. 
Theoretical!y, tbz[s is not a 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 field. 

Mbre than that~ in the case of most Federal agencies that are well 
established, you  ~ill find ~hey have some Nistory behind them. The 
pressure-group~interests are~in many cases, very powerful. It becomes 
excecdin~!y difficult to get Cengress to do anything re~arding those 
agencies, however desirable it might be from the point of view of manage- 
ment and organization. The pressure groups that support them do no~ want 
any change in the existing arrangements. You v,~ll see an illustration of 
that before we get through. 
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The Hoover Conmdssion. 

I s~:ppo~e all of you are f~,~liar with the Hoover Contmission in a 
general way° It represents the mo~t extensive, the most far-reaching, 
attembt'that has ever been made to survey the machinery of the Federal 
Government and to devel~ some sort of elan for bringing order out of 

chaos. 

The Commission was established by Act of Congress in 1947~ through 
the passage of what becmne kno~n as the Lodge-Brown Act~ which established 
a so-celled ~ixed conm~ssion of 12 m~be~s; mixed in the sense that there 
were on it representatives of each of the. t~-o major parties, in equal ' 
numbers; representatives of the Executive and. Legislative Branches of the 
Government; representatives of officialdom on one hand and of lay persons 
or private Citizens on the othero 

The method of appointment was some,~-hat unusual. The PreSident of the 
United States appointe'd four mambe~-s--two who were in official positions 

~.~er 'of the House appointed four--two and  t w o  Who w a r e  . n o t .  The  Sps - ~  . 
members of the House and two persons who Were not in official positions. 
The President of the Senate appointed four--tw6 members of the Senate and 
two "persons who weh~e not in official positions. The result was that you 
got a very representative group and a very able and distinguished group. 
The members of the. Con~nission were--in addition to Chairman Herbert Hoover 
and Vice-Chairman Dean Acheson--Se~tor George Do Aiken~ of Vermont; 
Representative Clarence Brm~m, of Ohio, one of the sponsors of the act; 
Arthur S~ Flemming, Who for lO or 12 years was a member of the U. S. Civil 
Service Commission but who is now oresident of Ohio Wesleyan University; 
the late J~es V. Forresta!i~ Joseph P. Kenh.~dy; Senator John L. ~.,icClellan, 
Chairman of the senate Committee on Expenditures; Carter Manasco, then a 
member of the House~ George H. },,~ead., a businessman from Dayton, Ohio; my 
good friend, James- K. Pollock, Chairman of the Department of Political 
Science of the Universit3~ of ~chigan~ James H. Rowe, a Washington at- 
torney and formerly an assistant to President Roos'evelto 

The Conn-::i'ssion organized its work around task forces, which were 
composed of outstanding citizens in oarticular fields of interest. In 

t the field of general man~gemen , for instance, they set up a task force 
composed of outstanding citizens; a sirilar procedure was used in many 
different fi~!ds--such as personnel, natural resources, foreign affairs, 
national security, budget, and accounting. 

There were 23 of these groups. F~ach group was given an allocation 
of funds. It then proceeded ~ither to organize its o~ua staff or to con- 
tract ~th some existing agency--usually a private one--to carry on such 
research as was necessary in connection with its particular assignment. 
The Natural Resources Task Force~ for example, entered into a contract 
-~ith the Library of Congress under w.hich the research work for that group 
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was done. The Federal-State -Relations Task Force entered into a contract 
~ith the Council of State ~ [~e~nqments to carry on its research. Various 
firms of m~nagement engineers were engaged to carry on research for other 
groups. 

Ultimately , out of this we ~ot a seri~s of 19 reports--18 subject- 
'matter reports and a concluding or sun~ry report° Each of these subject- 
matter reports was ~pported by a task force report containing the research 
findings of the organization oerforming its staff work. A few of those 
were published, but the Commission ran out of money before its work was 
completed so that a lot of valuable material ~s left unpublished. I 
think it is a terrific waste tb~t we should, have spent as mucN money as 
we did on the Con~ission and then not be willing to soend the small addi- 
tional amount necessary to make the results of the inquiry available for 
general use. These task force reports should be printed so that they 
would be available in the future to government officials (Executive and 
Legislative) and to scholars in colleges and universities throughout the 
lando ~ . 

These reports contained, alt0[eth~r, according to a tabulation made 
by the Bureau of the Budget, some BAO or 350 recommendations. That number 
is not particularly significant h~vever, because whilesome of those recom- 
mendations dealt ~th matters of fundamental importance, such as,for 
instance~ the one relating to the unification of the armed forces, or the 
reorganization of the Department of State~ others dealt v.dth relatively 
small points. 

Om the Senate side, all the reports as they v:ere transmitted to the 
Congress v:.¢~'e referred to the Senate CoF~uittee on Expenditures in the 
Exe~ultive Departments. On the House side, 12 of the 18 were referred to 
the House Conmlittee on Expenditures; six, dealing ~th such subjects as 
foreign affairs, "personnel management, natural r esources~ ,ve~er&ns.affairs 
national defense; and post offices~ene referred to subject--na~Der 
co~:~J_ttees. The nature of these reco~m:~endations, I think, should be 
explained. Apparently there has been a~v~idespread public misunderstanding 
~th regard to the. 

~embers of Congress have received a staggering amount of mail, a 
great deal of it stirred up by the Citizens Corm.~nittee on Reorganization, 
headed by Robert L. Johnson, president of Temple University. At some 
sts~[es of the game they were receiving 200 or 300 letters a day in many 
of the Congressmen's offices. 

I made it my business to examine some of that correspondence. Of 
course, ! saw that which came in to the 8hairman of our ~ubco~ittee, but 
I went to a few staff people I knew and borrowed groat sheaves of this 
stuff to look through to see what was coming in. The general impression I 
got wa~ that the people v~ote in with the best of intentions but that 
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most of them hadn't the faintest notion of what the thing was all about. 
~+Iost of the letters said, "We want the Hoover Commission reports enacted 
into law." Well, that is all very nice, but the recommendations were 
not submitted in such form that they could be enacted into law as sub~ 
mittedo They have to bestudied, legislation has to be dra~uq, and 
hearings, have to be heldo A great deal of work, in both the nature of 
staff work and the effort on the part of the Nembers 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 Act of 1949, so that certain of the recommendations 
could be carried out9 not by st~$u~o~ "b~t+by reorganization pl~ns~ .~, - 
Here is where you had, a few years back, beginning in i939, a shift in 
technique. I told you that in the early days we got nowhere because we 
depended too much on legislative action in a field where legislati@e 
action was neither a convemient nor a workable method of procedure. The 
new tec~hnique is this: In ~ddition to legislative action, which of course 
is always oosslo~ , w e  h a v e  reorganlz~on n o w  by reorganization plan 
under legislative authorization and subject to legislative review. ,,Under 
legislative auth orizati°n~' means we must have an act of Congress author- 
izing the Executive to oroceed in accordance within certain prescribed 
limits to prepare plans, which will be submitted to the Congress for its 
consideration+ Those clans will be in the nature of unfinished business 

. If during 
for a specmf1~o oeriod of time; in this case it was 60 days 
tint 60-day period, neither House passes a resolution disapproving the 
plan~ the plan automatically becomes effective and has the full force 
and effect of law a~ the~:piration of that 6e-day period. 

Under that procedure w e  had altogether 3L plans submitted--8./ih:~l~L~" 
and 26 in 1950o Out of those ~4 plans, 26 became effective. One plan 
did not go into effect because it was superseded b~:~legis!ation; one was 
defeated on the HouSQ side~ all the other defeats were administered by 

the Senate. 

Up to this point I have mentioned two methods for putting these things 

.u o into ezfec,~, legislation, which is congressional; reorganization plans, 
which~r~ Executive. The third method is through administrative action; 
that is, by administrative action of the heads of the various departments, 
agencies, boards and commissions of the Federal Government. 

T have here a copy of the third edition of a House committee print 
which we hay@ published, entitled ,,Progress Report on Executive Re- 
Organization°" ~his undertakes to tell, up te 15 June 1950, what has 
happened. All the plans are listed under appropriate headings. All the 
legislation that ~ss passed is shown. As a result of a series of letters 
which we sent out to the various departments and agencies, we have state- 
ments from them as to specific things which they have done v~it~An their 
o~,m organizations to carry out particular recommendations of the Hoover 
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Commission. I want to tell you that on th~ whole it is a very impressive 
r oq0or,%~ More Ires actually been accomplished t¢~rd the reorganization of 
the Federal Government than has ever been done before in any similar 
p~riod of~time in all our history. 

N~v~ I do not say the job is done; it isntt. It is very far from 
done. It is not a job that can be finished in one year or~o years° I " 
• hmnk • mZ::tne ~orld situation does not get seriously worse than it is now~ 
maybe in two or three years we could get through the job of examining and 
processing the various recommendations contained in the Hoover Commission 
Report~ I do not ~ think it c~u be done in any less time than that. 

V2qen that-is done~ of course~ there is again the responsibility for 
keeping a~ :it~ t~gh ~the est~bliSh~eht Of some c ont~ng machinery. I 
think that is one of!the weaknesses of our~:our~en~-law~ - TheSenate in~:~, 
sisted..:on..putting in aD expirat.lon.:da~e, which 'isLApril<~1952~.~:.:We~ not only 
on%hs ~ g~use .'side but. also as students in the field~ generally feel that 
this authorits* should!b.e given to the .President on a permanent basis~ 
without .li~,itation, so that he could have some of his. staff at work at 
all tines to spot out ineffective procedures in the organization and to 
make recommendations tb hiz for appropria.~e corrective action, 

In addition to these t~'o. major principles of Executive reorganization 
--the concept of reorganization as a continuous process, and the basic 
responsibility of the Executive for rso~g~rd~ation--there are many other 
guiding principles which control, or should control, the reorganization::: 
movement, One of these is o!assifioation of functions according to a 
single major purpose, This principle is easy t~state-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 classification determined ~pon~ Is health 
education, for instance, primarily a health problem or a problem in 
education and training? Is safety education a problem in the field of" 
labor::management~ c~ling v~thin the purview of the Department of Labor~ 
or an educational And training activity? A decision either way could be 
logically defended° 

The requirement that there be maihtained a straight and unbroken 
line of authority and of communication to and from the head of the agency 
to the most lov~'ly employee in the organization is another basic principle. 
In the Federal Gover~mezt, this principle has often been violated in the 
past, ~Jhen'duties have been assigned~ 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 funda.- 
mental principles of good organization and good vmnagement~ and during 
the past two years, serious efforts have been made to clear up these 
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situations. ~erous reorganization plan~.~ve sought to vest full 
authority and responsibility for administration in the ICead of the agency, 
w~hile in other instances statutory changes have been necessary in order to 
accomplish this purpose. The problem of divided authority has been dealt 
with also in the regulatory commissions where, in line with the Hoover 
Conm~ission 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 purely administrative aspects of the work of these commissions. 

Students of administrationnhav~<spoken and ~Titten much about the con- 
cept of span of control, which should be regarded as another guiding prxn- 
ciDle of reorganization~ It is obvious t~mt an executive who has too many 
subo~dinates reporting directly to him cannot give proper attention or 
advice to any of them. The size and complemity of the Federal Government~ 
and indeed of many of the departments and agencies of the Federal Govern, 
ment, make it exceedingly difficult if not impossible to fol~%ow this 
prSncipie to the letter; but every effort should be made by the consolida- 
tion.of agencies and by the suboz~ination of minor agencies and activities 
tO achieve an organization as naarly as possible in accordance with the 
limitations imposed by the span of control principle. 

It sh~ld also be emphasized that the responsibility for leadership 
~.d guidance in the imorovement of executive org&nization and executive 
management must be provided by top managoment~ Since top management is 
already responsible for administration, it is in the best possible 
position to know ~-here the we~k spots in the organization ar% where 
administrative practices and proced~res are weak and ineffective. It 
has the responsibilitY, not only for getting services performed but for 
getting them performed as efficiently and economically as possible. In 
%hls~:~pacity, it should make desirable ~mprovcments when it has the 
authority and recon~uend them to higher authority; or for legislative action 
when it does not have the authority. SimilarlY, it should~ by initiating 
management L improvement programs, programs f or the development of executive 
leadership, ,and in other suitablo 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--t~vo things~befo re I finish: First, the major accomplishments 
in the last tv;o years~ that is, during the life of the Eighty-first 
Congress~-since these reports were submitted to the Congress, to the 
President, and to the oub!ic; and, secondly, to indicate some of the 
major jobs that still remain to be done. I shall say only a sentence 
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 fullyo 
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Major A ~ ccom~ishments ~in~ 1949-1950. ' 
.... u ' n  ,, , 

Let us now consider the major accomplish~..entso 

First, I think one would list the P~organization Act of 1949. Without 
that~ none of these reorganization plans could have been submitted. 

Second, there is the accomplishment, af~t~er . discussion that extends 
back to the close of World War I, of the unification of the armed services, 
in the form of. the Unification Act of 19%9° 

Third~ we have the Feder~l Property and Administrative Services Act 
of 1949, bringing together under one roof and under one direction a whole 
gr~p~ of service activities relating to.:the whole Federal structure-- 
property, acquisition andmanagement, purchase and supply~ traffic manage- 
ment, records management~ and: many. other things related thereto. This is 
an enormous organization and it has a t~emendously important role to play 
in the organization an~ functioning of~ the Federal Government. 

Fourth, l mentioned that a good beginning hms 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 ~radually being rebuilt. 

Fifth, the reorganization of the Department of State, which has made 
very substantial progresso 

S~_xth~ we have made a beginning toward the development of a national 
transportation policy in accordance v~th the redommendations of the Hoover 
Commission. The Bureau of Public ' Roads, which used to be a part of the 
oid Federal ~.~Torks Agency, went over to the General Servicss Administration 
but was promptlT moved over to the Department of Commerce in accordance 
~th the provisions of Reorganization Plan No° 7 of 19&9o Under 
P~eor~ganization Plan ~o. 21 of 1950~ the ~ functions of the old ~ritime 
Commission were placed in the Department of Commerceo This does not give 
us a national transportationpolicy, but it is an important indication 
that we are moving in ~he direction of establishing such a policy in the 
Department of Co.~nerce~ ~here it belongs. 

Seventh, important steps have be3n made in t he development and appli- 
cation of the principles of the performance budget. 

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 personnel in the 
armed services, and to all postal emp]oyeeso The criticism has been made, 
v.~th zueh justification, that it was imoossible to get good people into a 
lot of these~ government jobs because the pay was wholly inadequate. The 
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Hoover Corm~ission called attention to the serious situation in that "' ." .- 
respect and this C,e, ngress has dealt with-c:llthe, major phases of .the pay. 

.~rob! -era. 

The n_~nth is vfhat we call the Presidential timesaver. It is a small 
thing, but it ,shows, in a ~vs:,~r, the type of problem we have to deal ~ith 
somet~nes in an area like this. We had a meeting of our cormmittee one 
morning and Representative McCormack came in, He was not al~'~'a.ys able to 
attend the meetings beoaus.e of.i~is rath~ smduolls duties as Najority 
Leader. He had a problem on ~s mind that particular meshing and he 
~.~:anted to present it tothe conm~ttceo I thought the way in -,~,hich he did 

it was very intercstingo 

He had, a day or t~:'o bofore~ been up to the }l~ite House for a cone...- 
ference ~d_Zh the President on legislative ma,tters, There was .a great 
nile of papers, eight or ten inches ta].l~ on: the President ls desk. Just 
as a matter of curiosity, ~"~o ~tcColm,~aok said, "~;~at is that pile, ~. 
President?" The President sa.'.m~-'.~!!,Tl1~ t~s ~r~r home~ork~" He said~ "What 
do you mean?" The President replied, "Oh, I have a pile like that every 
night. It takes me an hour, two ho~s,, and sor~etimes more ~ust to look 

through this st~£f and si'gn my name~" 

Of course,' in the old darts ~hen the presidency wasn't the kind of jeb 
it is now~ he was called upon to process papers~ sign his name to such 
vital ;~t%ers as Osage Indian claims, oil royalties, whale-hunting 
licenses, regulations ~'~ith regard to migratory birds~ all kinds of things 
which ~:ve ought ~ever to have imposed unon the time and energy of the 
President° Well~ v~e succeeded ~ getting an act through Congress which 
authorizes the President, by la~v, to delegate to department heads and 
other officials the performance of a great number of these routine duties, 
thereby freeing him.from at least that much unnecessary labor. 

;~[e got t.hrough in th~s session an act providing for accounting 
reform in the Post Office Denartmento Vie have-~l ~,,~ant %o emphasize this 
because of its over-all significance--the mahagement improvement program 
which is being carried on~, by direction of an E~ecutive order of the 
President, t~ough the Administrative ~,~nagement Division of the Bureau 
of the Budget° It is a tremendously important program and is getting 

~.~rell under way° 

So ~ch for what we have done, That is not a complete .list. It is 
just some of the things that seem either particularly important or par- 

ticularly interesting. 

U~Ifinis hod Business. 

No~= for the jobs that remain to be done. Let us list a few of those. 
A complete ad~inistrative reorganizati6n of the Post Office Department is 
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imperative. It is an enormous job and an important one ,which should stand 
about number one on the list of unfinishcad business° We have done very 
little so far in the field of budgeting and accounting legislation. I 
ssld we had done a grea% deal t~ough administrative procedure in putting 
into effect the perfoz~mance budget~ but we need some legislation on quite 
a number of problems in this field. There ~has been none of any importance 
since 1921. (Speaker's note~ Later in the session Congress passed and 
the President signed Important legislation in this field. ) 

We need some legislation providing a statutory framework for the 
organization of the Executive Office of th~ President. The office has 
come into existence in its present fc~m only v~thin the last decade. It 
Is altogether too loose and informal an organization for the purposes it 
is supposed to serve. Serials study is to be given to this problem ~th 
a view to developing suitable legislation~ not so drastic or so detailed 
as to tie the President is hands--that we must not do--but we must give 
him some sort of :~tatutory 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 
Imndling of its traffic and sbipping problem° That is particularly true 
in periods of war~ but it is also true that the loss is verygreat even in 
time of peace. It is going *~ be a t0~gh thing to get effective legisla" 
tion throughbecause some of the railroads wonlt ~ant it. It is a job, 
however, that has to be done. 

We need a national con~ssion on intergovernmental relations. The 
complexities of the relations in the Federal system--Federal-state, inter- 
state, Federal-local, state-local-~have brought us all sorts of overlapping, 
duplication and conflicts of jurisdiction not only in taxation, which has 
been ~dely discussed~ but also in many other fieldg, we need a national 
co~mission of the sort that ~ms proposed in the bill originally introduced 
by Representative Boggs, of Delaware, by Senator Hendrickson, and even- 
tually a group of some thi~t~-odd members of the Senate, to make a study 
of this problem and to make :~ecommendations regarding it, somewhat along 
the lines of what the Hoover Commission itself did With regard to Federall 
organization and administrative ~ocedures. 

Next:, we need a Department of Health, Welfare, and Education. Two 
attempts were made to get such a 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, one by the Senate and the other by the House° But turning 
do~u~ these proposals does not solve the problems 

We need~ again, to develop a natural resources program. Very little has 
been done ;~ith regard to the important recommendations of the Hoover 
Commission in that field. 
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And then-~l almost hesitate to mention this item in this company--!. 
there is a problem with referenceto the Army Engineers and the Bureau 
of Reclamation~ for which some kind of solution needs to be Worked out. 
That has not been ;hackled as yet. These,are some of the problems on which 
we still have to work. You can see there is plenty left to do~ 

I have taken more t~me than I originally planned rode® I will n~v 
try to ansv;er any questions you may wish to raise. 

. . . . . . . .  ~UESTION~ L In lookimg'- over the- o~ganization for ecbnomic!mbbillzation 
w.e a~ways~..fin~...the .NationalcSebUrity~Resouyces...B~ard at the:£op~ :yet:~ in 
looking over the authority of the NSRB, it seems to be only a recommending 
agency° So, for our economic mobilization in the United States we have 
only an agency that can recom2end.; it has no power or authority. Is there 
anything being done to strengthen that, to give us a head to. our economic 
mobiliza~±on endeavors? 

DR. GRAVES: I think the Situation at the moment is in a state of 
development° Just what we are going to do, I do not kn~v. In World War I 
to a certain extent and in World ~ V~sm iI to a very large extent~ you remem- 
ber, we created a new government, to all intents and purposes~ Nany new 
agencies were created~ their p~ver and authority were~so great that they 
practically took over the operations of the normal peacetime agencies of 
government. V~hen the National Security Resources Board was sot up, it 
was made an advisory agency. 

The question which now confronts the Congress is siToply this: If we 
are going to have another v rar, or another period of extensive preparation 
for war that is on a scale large en'ough to disrupt seriously the normal 
civilian organization and pro cedure~. ~e we going to create another tempo- 
rary government with a lot of na~ ~ agencies which ~mould probably use differ- 
ent names but would follow the same principles--or are ~e going to assign 
the duties which are necessary in connection ~with the defense program to 
existing departments and agencies of the Government2 

Ther@ are some pretty important considerations on both sides of that 
question. ]JYhen you setup tempora~, agencies, you draw in people from 
outside~ from business, industry, and so on. }~g~ile many of these indi- 
viduals become patriotic and devoted public servants, there are a few who 
come in-more or less for the purpose of looking after the interests of 
their respective companies. That is a danger you run Wi~ t~t 
system. If it is Dossib!e now to assign these duties to existing depart- 
ments and agencies of government, you can.'avoid a large amount of that 
difficulty and have the administration in the hands of professional ad- 
ministrators, that is, people who have been trained to operate in the 
field ,of administration. 
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Now, ~say we a~e in the process. I believe the matter is going to 
come to a head probably in the earlydays 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. 

QUESTION: 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 best solution would be to cut down the rmmber of ' agencies and depart- 
ments~ but I do not think we have much chance of seeing that happen. 

I am wondering if any thought was ever given to increasing the number 
of Vice-Presidents, to t~hree or four, or four er five, each one to be in 
charge of certain groups of activities and they, in turn, would report to 
the President° 

DR~ GR~.VES: 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. Not one of those oroposals 
has ever materialized, and I dazbt that any of them ever will- The 
responsibility i.s the President ~s. Very often the Vice-President is the 
representative of .a different faction of his pa~ty--not always, but 
frequently that has been true in the past. Or he is someone that the 
President does not in any case particularly trust. 

I agree with you that we should cut dovm $he number of agencies to 
what is normally regarded as a reasonabl~ span of control. The span 
varies~ of coursc~ 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 that; but 
I think if we can get some statutory basis for the organization of the 
President's Office~ enlarge and improve the qualiSy of the staff service 
available to the President, that sor.~e of these difficulties can be over- 
come. 

COI~:~ANDF~R NEEL: Doctor, you mentioned the whole host of emergency 
agencies that had been Bet uo in time of war. Do we have, as a rule, any 
real difficulty in getting rid of these emergency agencies after the war 
ends? 

DR. GRAVES: No, we never have had. As a matter of fact, ! think 
that is~gne of the rather fine characteristics of the Anglo-Saxon system~ 
Ufe are able in a period of emergency to confer enormous powers upon our 
Chief Executive to expand the scope of the Government, and when the emer- 
gency is over, those powers gradually fall off as the expiration dates on 
the acts come around. The mgencies that were established are gradually 
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liquidated and such functions as we w:~to keep--~nd there are Usually, 
some--are transferred to existing agencies and we get back to something 
t½~t, as nearly as one ever does~ approximates the status quo. 

Always~ of course, there is an increase in the number and the scope 
of services. A great deal is said about that~ often in a critical fashion. 
I think ~e ought to remember in connection ~th such criticism~ though, 
that this is a lot bigger country than it was~ that is~ so far as popula- 
tion is concerned. There have been steady increases~ very rapid ones at 
some periods. So far as the cost is concerned~ we need to remember that 
the purchasing power of the dollar has declined for the Government as it 
has for you and me as.' individu&Is~ So, naturally it costs more, even if 
you are going to provide the same Services without any expanded programs 
or additional service. 

t T.T~ QU~STIO+,.. Is anyt~hing being done to improve the selection, progress- 
ive training~ and education of the v~st number of civilian career employees 
of the Government so that we can get improved performance within our 
government agencies? 

DR. GRAVES: i think a great deal is. being done in that field. ! have 
been'much interested in personnel matters for a long time. As a matter Of 
fact, during World War III worked for three years and s~en months with 
the Third Re~.onai Office of the U. S. Civil Service CGmmission~ which is 
long enough to get some idea of the way the Government ooerates, I think 
a great deal is being done to improve our methods of recruitment and 
selection. And e~ually important, ! think we are beginning to get it 
tbr~% our heads that we have to organize and develop proper training 
programs within the agencies after the people are taken in. It is not 
enough simply to select competent people° You h ave to keep constantly 
training them~ helping them to do abetter job as conditions change and 
as shifts o~cur in the organization~ 

COLONEL B~2qNES: Dr. Graves, it is easy to see why Dr. Griffiths 
nominated you when I asked him if he could supply scmeone from the 
Legislative Reference Service for this subject. You have given the class 
valuable information, not Only for this orlentation.period, but they will 
also find it of great value later on When theycome to preparing their 
reports. 

I cannot understand why this is your first appearance here. 

Thank you very much+ 

(24 Oct 1950--650)S. 
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