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Dr. H e r m a n  M. Somers ,  Cha i rman ,  Depa r tmen t  of Po l i t i ca l  
Science,  Have r fo rd  College,  was born  in New Y o r k  City, 11 Apr i l  1911. 
He r e c e i v e d  the fol lowing d e g r e e s :  B.S .  and Ph.  M. f r o m  U n i v e r s i t y  of 
Wiscons in ;  and M.A.  and P h . D .  f r o m  H a r v a r d  Un ive r s i t y .  He has  h e l d  
the fol lowing pos i t ions :  chief  s ta t i s t i c ian ,  d e p a r t m e n t  of Publ ic  Wel fa re  
of Wiscons in ;  s e n i o r  economis t ,  War P roduc t ion  Board;  a s s i s t an t  chief,  
Labor  Branch,  Indus t r i a l  P e r s o n n e l  Division,  ASF, H e a d q u a r t e r s ;  
economis t ,  U. S. St ra tegic  Bombing  Survey in Europe ,  and Office of War  
Mobi l izat ion and Reconve r s ion ;  public m e m b e r ,  C o m m i t t e e  on Heal th  
and Welfare ,  Nat~.onal Wage Stabi l iza t ion Board;  r e s e a r c h  a s soc ia t e ,  
F o r e i g n  Affa i rs  A d m i n i s t r a t i o n  P r o j e c t ,  the Brookings  Ins t i tu t ion;  facul ty  
fellow, Foundat ion  for  the Advancemen t  of Educat ion,  F o r d  Foundat ion;  
faculty,  H a r v a r d  U n i v e r s i t y  and Swar thmore  Col lege;  consul tan t  for  the 
fol lowing agenc ie s :  F e d e r a l  Secur i ty  Agency;  Managemen t  D i v i s i o n ,  
Off ice  of Chief  of Staff, D e p a r t m e n t  of the A r m y ;  Mutual  Secur i ty  Agency;  
Nat ional  Secur i ty  R e s o u r c e s  Board ;  Defense  Manpower  Admin i s t r a t i on ,  
Depa r tmen t  of Labor .  Dr. Somers  s e r v e d  with the U. S. A r m y  f r o m  
1942 to 1946. He i s  author  of " P r e s i d e n t i a l  Agency - -Of f i ce  of War  
Mobi l iza t ion and Reconvers ion ,  " Ha rva rd  U n i v e r s i t y  P r e s s ,  1950; and 
" W o r k m e n ' s  Compensa t ion ,  " John  Wiley and Sons, Inc.: ,  1954; a lso  
n u m e r o u s  a r t i c l e s  on var ious  aspec t s  of po l i t i ca l  e conomy in jou rna l s  
such as "Annals ,  " " P e r s o n n e l  Admin i s t r a t i on ,  " " Indus t r i a l  and Labor  
Rela t ions  Review, " " I n s u r a n c e  Law Journal ,  " " A m e r i c a n  P o l i t i c a l  
S c i e n c e  Review, " a n d  "Labor  Law Journa l .  " He was awarded  the L t t t aue r  
Fe l lowship ,  1937-38, Toppan P r i z e ,  1947 f r o m  H a r v a r d  Un ive r s i t y .  
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DR.  H U N T E R :  A d m i r a l  Hague ,  G e n e r a l  Niblo ,  a n d  g e n t l e m e n :  
P r o f e s s o r  S o m e r s  w i l l  s u m m a r i z e  b r i e f l y  th i s  m o r n i n g  F e d e r a l  A d m i n -  
i s t r a t i o n - -  C u r r e n t  I s s u e s .  

Dr .  S o m e r s  w a s  p a r t  of the  g r e a t  m i g r a t i o n  of W o r l d  W a r  H - - t h a t  
m a s s  m o v e m e n t  of  u n e m p l o y e d  s a l e s m e n ,  s u p e r a n n u a t e d  e x e c u t i v e s ,  
and  p r o f e s s o r i a l  c h a r a c t e r s  who m o v e d  in to  W a s h i n g t o n  i n  g r e a t  n u m -  
b e r s  in  s e a r c h  of jobs ,  and  e x p e r i e n c e ;  and,  i t  goes  w i thou t  s ay ing ,  in  
r e s p o n s e  to t h e i r  c o u n t r y ' s  ca l l .  

S ince  h is  r e t u r n  to  d e a r  o ld  H a v e r f o r d ,  he  h a s  s e r v e d  in  v a r i o u s  
c o n s u l t a t i v e  c a p a c i t i e s  w i th  F e d e r a l  a g e n c i e s ;  so  tha t  he  is  i n  t o u c h  w i t h  
the  i n s i d e  n e w s ,  a s  w e l l  a s  the  p u b l i c i t y  r e l e a s e s .  He i s ,  in  s u m ,  a 
m a n  of a f f a i r s ,  no l e s s  t h a n  a man.  of w o r d s ,  a l t h o u g h  of n e c e s s i t y  t h i s  
m o r n i n g  he wi l l  have  to r e a c h  us  m a i n l y  t h r o u g h  s e m a n t i c  c h a n n e l s .  

So i t  i s  a g r e a t  p l e a s u r e  to i n t r o d u c e  to t h i s  a u d i e n c e  th i s  au~ci l iary 
a r m  of o u r  i n s t r u c t i o n a l  a p p a r a t u s .  D r .  S o m e r s .  

DR.  SOMERS:  A d m i r a l  Hague ,  G e n e r a l  Niblo ,  a n d  g e n t l e m e n :  I t  i s  
a p l e a s u r e  f o r  m e  to be  h e r e  as  a u t iL i ty  i n f i e l d e r  th i s  m o r n i n g .  I w a s  
o r i g i n a l l y  a s k e d  to t a l k  to  you,  as  I h a v e  in  the  p a s t  a t  the  c o l l e g e ,  on 
c e r t a i n  a s p e c t s  of the  h i s t o r y  of the  p l a n n i n g  and  a d m i n i s t r a t i o n  of i n -  
d u s t r i a l  m o b i l i z a t i o n .  L a t e r ,  C o l o n e l  B a r t l e t t  a s k e d  m e  to c h a n g e  the  
s u b j e c t ,  w h i c h  I w a s  v e r y  g l ad  to do. But ,  a f t e r  I c o n s e n t e d  to  do so,  
I t hough t  abou t  the  m a t t e r  and  got a Little w o r r i e d  f o r  you .  You wi l l  b e  
the  f i r s t  c l a s s  in  the  l a s t  f o u r  y e a r s  a t  the  I n d u s t r i a l  C o l l e g e  tha t  w i l l  
not  h a v e  h e a r d  m e  on the  s u b j e c t  of i n d u s t r i a l  m o b i l i z a t i o n .  Wi l l  you  b e  
e n t i t l e d  to a g r a d u a t i o n  c e r t i f i c a t e  ? 

I h a v e  b e e n  a s k e d  to t a l k  t o d a y  about  s o m e  b a s i c  i s s u e s  in  the  
a d m i n i s t r a t i o n  of the  F e d e r a l  G o v e r n m e n t .  The  g e n e r a l  ou t l ine  w h i c h  
was  s e n t  m e  i n c l u d e s  a n o t h e r  top ic ,  the  r e a s o n s  f o r  the  g r o w t h  o f - the  
F e d e r a l  G o v e r n m e n t .  I t  c e r t a i n l y  would  s e e m  l ike  b r i n g i n g  c o a l s  to  
N e w c a s t l e  to s p e n d  m u c h  t i m e  on tha t  q u e s t i o n  wi th  an  a u d i e n c e  Like y o u r -  
s e l v e s .  Whi le  the  s t o r y  of the. e x p a n s i o n  of G o v e r n m e n t  h a s  m a n y  a s -  
p e c t s ,  the  c e n t r a l  and  m a j o r  r e a s o n  of r e c e n t  y e a r s  i s  c e r t a i n l y  c l e a r  
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to  you  of a l l  p e o p l e .  Tha t  r e a s o n  s t a n d s  out  s o  v i v i d l y  in the s t a t i s t i c s  
of G o v e r n m e n t  tha t  we  m a y  con f ine  o u r s e l v e s  to c i t i n g  a f ew  wi thou t  
o b v i o u s  c o m m e n t .  

On 1 J u n e  1954 t h e r e  w e r e  in the  F e d e r a l  G o v e r n m e n t  a t o t a l  of  
2 , 3 4 3 ,  000 c i v i l i a n  p e r s o n n e l .  F i f t y  p e r c e n t  of t h e s e  w e r e  w o r k i n g  f o r  
the  A r m y ,  Navy ,  and A i r  F o r c e  d e p a r t m e n t s .  T h i s  d o e s  no t  c o u n t  any  
of  the  m i l i t a r y  p e r s o n n e l .  (If you  add  the e m p l o y e e s  of  the  P o s t o f f i c e  
D e p a r t m e n t  and  V e t e r a n s  A d m i n i s t r a t i o n ,  you  a c c o u n t  f o r  a l m o s t  80 
p e r c e n t  of a l l  c i v i l i a n  p e r s o n n e l  in the  F e d e r a l  G o v e r n m e n t .  } 

If  you  l ook  at  e x p e n d i t u r e s ,  you  f ind  tha t  in the  f i s c a l  y e a r  1953 
a b o u t  82 p e r c e n t  of the  F e d e r a l  b u d g e t  w e n t  to  D e f e n s e ,  NSA, F O A ,  in -  
t e r e s t  On the F e d e r a l  deb t ,  v e t e r a n s ,  and  d i r e c t l y  r e l a t e d  i t e m s - - i n  
s h o r t ,  p a y i n g  f o r  p a s t  w a r s  and  p r e p a r a t i o n  to a v o i d  o r  win  f u t u r e  w a r s .  

I don ' t  know w h e t h e r  i t  i s  w o r t h w h i l e  go ing  f u r t h e r .  But  p e r h a p s  
one m y t h  ought  to  be  s t r a i g h t e n e d  out .  One h e a r s  a g r e a t  d e a l  a b o u t  the  
" w e l f a r e  s t a t e .  " It  d o e s n ' t  m a t t e r  w h e t h e r  you  h a p p e n  to  a p p r o v e  o r  
d i s a p p r o v e  of a w e l f a r e  s t a t e ,  the  f a c t  i s  we don ' t  have  any  s u c h  s t a t e ,  
if  e x p e n d i t u r e s  a r e  u s e d  a s  an index .  Whi le  the  t e r m  is  qu i t e  v a g u e ,  a 
l ook  at  the  e x p e n d i t u r e s  of the  F e d e r a l  G o v e r n m e n t  s h o w s  tha t  abou t  4 
p e r c e n t  of  the  F e d e r a l  b u d g e t  goes  f o r  wha t  i s  o r d i n a r i l y  c o n s i d e r e d  
" s o c i a l  w e l f a r e "  e x p e n d i t u r e s - - p u b l i c  a s s i s t a n c e ,  hous ing ,  and  so  on.  
And  the a m o u n t  i s  s m a l l e r  t o d a y  than  i t  w a s  in 1939. 

L e t  u s  now t u r n  to the  a d m i n i s t r a t i o n  of the  F e d e r a l  G o v e r n m e n t - -  
I m e a n  the  c o n d u c t  and m a n a g e m e n t  of the  e x e c u t i v e  b r a n c h  of the  
G o v e r n m e n t ,  the  e x e c u t i o n  of the l a w s  of the land,  

C o n s i d e r a t i o n  of G o v e r n m e n t  a d m i n i s t r a t i o n  m u s t  s t a r t  w i th  the 
C o n s t i t u t i o n  of the U n i t e d  S t a t e s .  A g r e a t  m a n y  p e o p l e  t a l k  a b o u t  it, bu t  
not  m a n y  p e o p l e  s e e m  to know enough  abou t  i t .  

I t  i s  r a t h e r  a m a r v e l o u s  d o c u m e n t .  It  i s  v a g u e  a b o u t  t h ings  w h i c h  
a c o n s t i t u t i o n  s h o u l d  b e  v a g u e  abou t ,  bu t  t hen  it  i s  r a t h e r  e x p l i c i t  abou t  
t h i n g s  wh ich  a c o n s t i t u t i o n  ought  to  b e  e x p l i c i t  abou t .  

One of  the th ings  w h i c h  the C o n s t i t u t i o n  i s  qu i t e  e x p l i c i t  a b o u t  i s  in 
s a y i n g  tha t  " T h e  e x e c u t i v e  P o w e r  s h a l l  be  v e s t e d  in a P r e s i d e n t  of  the  
U n i t e d  S t a t e s  of A m e r i c a .  '~ Not  p a r t  of the  e x e c u t i v e  p o w e r ,  bu t  the  
e x e c u t i v e  p o w e r .  And, j u s t  in c a s e  the C o n s t i t u t i o n ' s  w o r d s ,  wh ich  a r e  
c l e a r  enough ,  r e q u i r e  the  c o n f i r m a t i o n  of the  i n t e n t i o n s  of  the  f o u n d e r s ,  
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A l e x a n d e r  H a m i l t o n  and  J a m e s  M a d i s o n  m a d e  t h e s e  c l e a r ,  too ,  in the  
F e d e r a l i s t  P a p e r s .  T h e y  s a i d  tha t  a b a s i c  p r i n c i p l e  of the  C o n s t i t u t i o n  
w a s  the  c r e a t i o n  of a u n i f i e d  e x e c u t i v e ,  an  e s s e n t i a l  p r i n c i p l e  of  m a n -  
a g e m e n t  wh ich  to  th i s  d ay  is  r e c o g n i z e d  b y  b o t h  p r i v a t e  and p u b l i c  m a n -  
a g e m e n t  a s  an i n d i s p e n s a b l e  a t t r i b u t e  of an  e x e c u t i v e .  

H a m i l t o n ,  in s u c c e s s f u l l y  s e l l i n g  the C o n s t i t u t i o n  to the  p o p u l a t i o n ,  
p o i n t e d  out  tha t  " a  f e e b l e  e x e c u t i v e  i m p l i e s  a f e e b l e  e x e c u t i o n  of  the 
G o v e r n m e n t "  and  tha t  " a  g o v e r n m e n t  i l l  e x e c u t e d ,  w h a t e v e r  it m a y  b e  
in t h e o r y ,  m u s t  b e ,  in p r a c t i c e ,  a b a d  g o v e r n m e n t .  " 

T h e r e  w a s  not  m u c h  c o n t r o v e r s y  a b o u t  tha t  p r i n c i p l e  w h i c h  w a s  
r e r a t i f i e d  b y  e a r l y  a c t i o n  in what  has  c o m e  to b e  known to h i s t o r i a n s  
a s  the  D e c i s i o n  of 1789, when  W a s h i n g t o n  in h i s  f i r s t  t e r m  of  o f f i c e  
m a d e  c l e a r  t h e r e  w a s  to be  a un i f i ed ,  u n d i v i d e d ,  e x e c u t i v e ,  and tha t  
a l l  C a b i n e t  o f f i c e r s  r e p o r t e d  e x c l u s i v e l y  to the  P r e s i d e n t  of  the  U n i t e d  
S t a t e s .  

T h a t  i s  wha t  the  C o n s t i t u t i o n  s a y s  and  i n t e n d s  the d e s i g n  of  the  
G o v e r n m e n t  to  b e .  But  tha t  i s  not  qu i te  the  w a y  it  w o r k s .  

A good  n a m e  f o r  a l m o s t  a n y  t e x t b o o k  on A m e r i c a n  G o v e r n m e n t  
w o u l d  be ,  " T h i n g s  a r e  R a r e l y  What  T h e y  S e e m .  " 

I r e m e m b e r  tha t  d u r i n g  m y  v e r y  f i r s t  v i s i t  to  the  I n d u s t r i a l  C o l l e g e ,  
abou t  f o u r  y e a r s  ago ,  I u n i n t e n t i o n a l l y  u p s e t  a v e r y  f ine  a u d i e n c e  b y  
s a y i n g  s o m e  r a t h e r  h a r s h  th ings  a b o u t  the f u t i l i t y  of o r g a n i z a t i o n  c h a r t s ,  
a l t hough  I did  not  s a y  i t  a s  w e l l  a s  the  po in t  has  b e e n  m a d e  b y  L o u i s  
B r o w n l o w - - w h o  w a s  c h a i r m a n  of the  P r e s i d e n t ' s  C o m m i t t e e  on A d m i n -  
i s t r a t i v e  M a n a g e m e n t  in 1937: 

" T h e  c h a r t  i s  an  i n s i d i o u s  e n e m y  of f o r m a l i z e d  o r g a n i z a t i o n .  

':... at the best, an organizatior chart's only a species of 
shorthand. Like all other kinds of shorthand, it can be read only 
by the person who made it. Any other person undoubtedly will 
give it another interpretation. Organization charts are ordinarily 
employed, not only as shorthand, but because the person who draws 
them is too vague in his notions, too cloudy in his thinking, and too 
restricted in his vocabulary to write down in plain language what 
he means. Therefore he takes refuge behind what may look like an 
orderly arrangement of boxes, circles, triangles, straight lines, 
and dotted lines; and thinks he has done a job. 
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" S o m e t i m e s  a m a n  who  d r a w s  a c h a r t  d o e s  i n d e e d  know w h a t  

h e  m e a n s .  G e n e r a l l y ,  h o w e v e r ,  i f  the  c h a r t  g r o w s  c o l d ,  a n d  a 
p e r i o d  o f  t i m e ,  s a y  s i x  w e e k s ,  h a s  e l a p s e d ,  he  c a n n o t  e x p l a i n  h i s  
own  c h a r t .  A n d  a t  no  t i m e  w i l l  a n y  o t h e r  p e r s o n ,  e x c e p t  b y  the  
a c c i d e n t  of c h a n c e ,  o p e r a t i n g  u n d e r  the  l aw o f  p r o b a b i l i t y ,  g i v e  
to  i t  t h e  s a m e  i n t e r p r e t a t i o n  a s  i t  o r i g i n a l l y  w a s  g i v e n  b y  the  
p e r p e t r a t o r  of  t he  o u t r a g e .  " 

I p r e s u m e  B r o w n l o w  d o e s n ' t  i n t e n d  to b e  t a k e n  e n t i r e l y  l i t e r a l l y  
a bou t  c h a r t s ,  a n y  m o r e  t h a n  you  s h o u l d  t a k e  s o m e  of the  t h i n g s  t h a t  I 
s a y  a b o u t  t h e m  l i t e r a l l y .  H o w e v e r ,  you  w i l l  p r o b a b l y  m a k e  ou t  ~ the  
c e n t r a l  po in t ,  n a m e l y ,  t h a t  t he  f o r m a l  s t r u c t u r e ,  w h i c h  i s  w h a t  t h e  c h a r t  • 
i s  i n t e n d e d  to p i c t u r e  i s  no t  n e c e s s a r i l y ,  o r  e v e n  u s u a l l y ,  t he  o p e r a t i o n a l  
r e a l i t y .  

T h e  r u l e  b o o k  d o e s n ' t  t e l l  h o w  the  g a m e  i s  a c t u a l l y  p l a y e d .  M u c h  
of the  m o d e r n  s t u d y  of m a n a g e m e n t  i s  b u i l t  a r o u n d  t h e  i m p o r t a n c e  of  
u n d e r s t a n d i n g  w h a t  i s  c a l l e d  i n f o r m a l  o r g a n i z a t i o n .  T h i s  d o e s  no t  
a p p e a r  o n  o r g a n i z a t i o n  c h a r t s - - h o w  t h i n g s  a c t u a l l y  ge t  d o n e ;  who  a c t u -  
a l l y  r e p o r t s  to  w h o m ,  w h e r e v e r  he  m a y  be  in  the  o r g a n i z a t i o n  c h a r t ;  
who  a c t u a l l y  p u l l s  the  l e v e r s .  I t h i n k  you  know w e l l  e n o u g h  t he  f o r m a l  
d e s i g n  of G o v e r n m e n t  a d m i n i s t r a t i o n .  I w a n t  to  t a l k  to y o u  a b o u t  h o w  
t h i n g s  r e a l l y  o p e r a t e .  

We h a v e  a l l  b e e n  b r o u g h t  up  on c e r t a i n  c o m f o r t a b l e  s l o g a n s  a n d  
g e n e r a l i z a t i o n s  w h i c h  do no t  f i t  t h e  f a c t s  of e x p e r i e n c e .  One  s u c h  g e n -  
e r a l i z a t i o n  w h i c h  c o n t r i b u t e s  to  e n o r m o u s  c o n f u s i o n  i s  t h e  n o t i o n  t h a t  
t he  A m e r i c a n  G o v e r n m e n t  o p e r a t e s  on a p r i n c i p l e  of " s e p a r a t i o n  of  
p o w e r s , "  Ye t ,  e v e r y b o d y  who  h a s  o b s e r v e d  t h e  G o v e r n m e n t  i n  a c t i o n ,  
k n o w s  t h a t  a l l  t he  t u m u l t  a n d  a l l  t he  s h o u t i n g  w h i c h  c h a r a c t e r i z e s  Gov-  
e r n m e n t  i s  b a s e d  on  the  f a c t  t ha t  a l l  " p o w e r  i s  s h a r e d ,  " b u t  r e s p o n s i -  
b i l i t y  i s  no t .  T h e r e  i s  v i r t u a l l y  no  f i n a l  p o w e r  a v a i l a b l e  to  e i t h e r  t h e  
l e g i s l a t i v e  o r  t he  e x e c u t i v e  b r a n c h - - I  w i l l  no t  d i s c u s s  the  S u p r e m e  C o u r t  
t o d a y - - t h a t  i s n ' t  s h a r e d  b y  the  o t h e r  b r a n c h .  Q u i t e  d e l i b e r a t e l y ,  we 
h a v e  s e t  u p  r i v a l  u n i t s  of G o v e r n m e n t ,  s h a r i n g  p o w e r  in  a l l  r e s p e c t s ,  
a n d  d r i v e n  b y  d i f f e r e n t  a n d  o f t e n  c o m p e t i n g  i n t e r e s t s .  

I d o n ' t  know w h e t h e r  I n e e d  i l l u s t r a t e  t ha t .  C o n g r e s s  i s  s u p p o s e d  
to h o l d  the  l e g i s l a t i v e  p o w e r ,  bu t  the  P r e s i d e n t  h a s  c o r r e c t l y  c o m e  to 
be  c a l l e d  the  c h i e f  l e g i s l a t o r .  He h a s  t he  p o w e r  of  the  v e t o .  He h a s  
the  c o n s t i t u t i o n a l  r e s p o n s i b i l i t y  to  p r o p o s e  l e g i s l a t i o n .  He h a s  t he  
r e s p o n s i b i l i t y  of p a r t y  l e a d e r s h i p  to  gu ide  l e g i s l a t i v e  a c t i o n .  He h a s  
b e e n  g i v e n  b y  the  C o n g r e s s  the  t r e m e n d o u s  l e g i s l a t i v e  p o w e r ,  in  t he  
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B u d g e t  A c t  of 1921, of f o r m u l a t i n g  the b u d g e t  of the  U n i t e d  S t a t e s  f o r  
the  a p p r o v a l  of the  C o n g r e s s .  The  P r e s i d e n t  p l a y s  a c r i t i c a l  r o l e  a t  
a l l  s t a g e s  in  the  l e g i s l a t i v e  p r o c e s s .  

It  i s  i n t e r e s t i n g  tha t  the P r e s i d e n t ' s  s p e e c h  the o t h e r  d a y  w a s  
f o c u s e d  on the  q u e s t i o n ,  How w e l l  did the  8 3 r d  C o n g r e s s  do?  T h i s  
m e a n t ,  How we l l  did t h e y  do in  c a r r y i n g  out the  P r e s i d e n t ' s  l e g i s l a t i v e  
p r o g r a m .  T h a t  i s  the  w a y  C o n g r e s s  i s  now judged .  

And,  of c o u r s e ,  C o n g r e s s  has  e f f e c t i v e  a u t h o r i t y  o v e r  e v e r y  a s p e c t  
of the  e x e c u t i v e  b r a n c h .  If  i t  c h o o s e s  to do so,  i t  c a n  t h r o u g h  a p p r o -  
p r i a t i o n s  and  o t h e r w i s e  l e g i s l a t e  the  s t r u c t u r e  of the  e x e c u t i v e  b r a n c h ,  
the  n u m b e r  and t y p e s  of p e r s o n n e l ,  and e v e n  the  f low of w o r k .  I t  i s  
d i r e c t l y  i n v o l v e d  in k e y  p e r s o n n e l  a p p o i n t m e n t s .  

T h e r e  is  no r e a l  s e p a r a t i o n  of p o w e r s .  We do h a v e  s e p a r a t i o n  of 
r e s p o n s i b i l i t y .  R e s p o n s i b i l i t y  is  not  the  s a m e  as  p o w e r .  T h e  P r e s i -  
den t  i s  h e l d  r e s p o n s i b i l e  b y  the  p e o p l e  of the  U n i t e d  S t a t e s  and  b y  the  
C o n s t i t u t i o n  f o r  a d m i n i s t r a t i o n .  Nobody  ho ld s  C o n g r e s s  r e s p o n s i b l e  
f o r  i t .  But  the P r e s i d e n t  d o e s n ' t  h a v e  the  d e g r e e  of a u t h o r i t y  o v e r  the  
e x e c u t i v e  b r a n c h  w h i c h  the  e x t e n t  of  h i s  pub l i c  a c c o u n t a b i l i t y  f o r  i t  
w o u l d  s e e m  to i m p l y .  

As  a m a t t e r  of  fac t ,  h i s  p o w e r  i s  qui te  Limi ted .  And  th i s  h a s  b e e n  
the b a s i s  of the  c o m p l a i n t s  of a l l  i m p o r t a n t  s t u d i e s  of the  a d m i n i s t r a t i o n  
of the  e x e c u t i v e  b r a n c h  of the  G o v e r n m e n t  d u r i n g  th i s  c e n t u r y ,  i n c l u d -  
ing the  H o o v e r  C o m m i s s i o n  R e p o r t s  of 1949; the  r e p o r t s  of the  P r e s i -  
d e n t ' s  C o m m i t t e e  on A d m i n i s t r a t i v e  M a n a g e m e n t  in  1937; and  the  T a f t  
C o m m i s s i o n  b a c k  in  1920. 

I go in to  th i s  l e n g t h y  and p e r h a p s  obv ious  p r e f a c e  b e c a u s e  it  s e e m s  
to m e  i m p o s s i b l e  to u n d e r s t a n d  a n y t h i n g  s i g n i f i c a n t  about  the  b a s i c  
i s s u e s  of the  e x e c u t i v e  b r a n c h  of the  G o v e r n m e n t  and  i t s  a d m i n i s t r a t i o n  
if i t  i s  t r e a t e d  the  w a y  i t  i s  o r d i n a r i l y  in o r g a n i z a t i o n  c h a r t s ,  a s  s o m e -  
th ing  d i s t i n c t  f r o m  the  l e g i s l a t i v e  b r a n c h .  I don ' t  b e l i e v e  t he  c e n t r a l  
d i l e m m a s  of F e d e r a l  m a n a g e m e n t  c a n  be  a d e q u a t e l y  t r e a t e d  wi thou t  
u n d e r s t a n d i n g  the s t r u c t u r e  and  the o r g a n i z a t i o n  of C o n g r e s s ,  b e c a u s e  
C o n g r e s s  and  the  e x e c u t i v e  a r e  at a l l  p o i n t s  i n t e r l o c k i n g  r a t h e r  t h a n  
s e p a r a t e .  T h i s  is  not  to s t a t e  it  Should  be  so ,  bu t  on iy  tha t  i t  i s .  

T h e  o v e r l a p p i n g  of a u t h o r i t y  w i thou t  u n i t y  of r e s p o n s i b i l i t y  d r a m a t i z e s  
the f a c t  of the  c o n s t i t u t i o n a l l y  b u i l t - i n  c o n f l i c t  b e t w e e n  the  two b r a n c h e s .  
F o l k s  a r e  f r e q u e n t l y  d i s t r e s s e d  b y  wha t  s e e m s  to t h e m  the  p e t t y  f r i c t i o n s  
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b e t w e e n  the  P r e s i d e n t  a n d  C o n g r e s s ,  y e t  c o n f l i c t  i s  t he  n o r m a l  s i t u a t i o n  
a n d  a l m o s t  i n e s c a p a b l e  w h e n  we h a v e  a n  e n e r g e t i c  P r e s i d e n t .  

How i s  t h i s  c o n f l i c t  b u i l t  i n ?  T h e  P r e s i d e n t  m a y  be  of a d i f f e r e n t  
p a r t y  a f f i l i a t i o n  t h a n  the  m a j o r i t y  of  e i t h e r  o r  b o t h  h o u s e s  of C o n g r e s s .  
T h i s  p o s s i b i l i t y  i s  g r e a t l y  e n h a n c e d  b y  t he  p e c u l i a r  d e v i c e  of m i d "  
t e r m  e l e c t i o n s ,  w h e r e i n  a l l  t h e  H o u s e  of R e p r e s e n t a t i v e s  a n d  a t h i r d  
of  t he  S e n a t e  c o n d u c t  c a m p a i g n s  i n d e p e n d e n t  of t he  P r e s i d e n t ' s  p r o g r a m .  
S i m i l a r l y ,  e v e n  i n  a P r e s i d e n t i a l  y e a r ,  t w o - t h i r d s  of t h e  u p p e r  c h a m b e r  
a r e  no t  s u b j e c t  to  s e l e c t i o n .  

T h e  P r e s i d e n t  i s  c h o s e n  b y  the  t o t a l  e l e c t o r a t e  of  the  N a t i o n ,  b u t  
n e i t h e r  t he  C o n g r e s s  a s  a w h o l e  n o r  i n d i v i d u a l  C o n g r e s s m e n  a r e  v o t e d  
u p o n  by  t he  w h o l e  p e o p l e .  C o n g r e s s m e n  a r e  e l e c t e d  by ,  and  c o n s i d e r  
t h e m s e l v e s  o b l i g a t e d  to ,  l o c a l  c o n s t i t u e n c i e s  f r e q u e n t l y  d o m i n a t e d  b y  
l o c a l  s p e c i a l  i n t e r e s t s .  

T h e  v i e w p o i n t s  d e r i v e d  f r o m  r e p r e s e n t a t i o n  of  a n a t i o n a l  c o n s t i t u e n c y  
and  a l o c a l  a n d  s p e c i a l i z e d  c o n s t i t u e n c y  a r e  f r e q u e n t l y  q u i t e  d i v e r s e .  

F u r t h e r m o r e ,  t h e  A m e r i c a n  e l e c t o r a l  s y s t e m  g r a n t s  c o n s i d e r a b l e  
o v e r r e p r e s e n t a t i o n  to  r u r a l  i n t e r e s t s  i n  C o n g r e s s .  I n  c o n t r a s t ,  t h e  
N a t i o n ,  to  w h i c h  t h e  P r e s i d e n t  i s  a c c o u n t a b l e ,  i s  n o w  d o m i n a n t l y  u r b a n .  

T h e  G o v e r n m e n t  w a s  d e l i b e r a t e l y  no t  u n i f i e d ,  s t r u c t u r a l l y  o r  
p o l i t i c a l i y ,  a t  t he  top .  T h i s  w a s  p a r t  of  the  c h e c k s  a n d  b a l a n c e s  t h e o r y .  
I t  t h e r e f o r e  s h o u l d  b e  no  s u p r i s e  t h a t  h a r m o n i o u s ,  t a n d e m  a c t i o n  b y  
P r e s i d e n t s  a n d  C o n g r e s s  i s  s o  d i f f i c u l t  to  o b t a i n .  

Now,  t h e  C o n s t i t u t i o n ,  a s  I s a i d  b e f o r e ,  p r o v i d e s ,  " T h e  e x e c u t i v e  
P o w e r  s h a l l  be  v e s t e d  i n  a P r e s i d e n t  of  t he  U n i t e d  S t a t e s  of  A m e r i c a . "  
T h e  A m e r i c a n  p e o p l e  l e a r n e d  u n d e r  t he  A r t i c l e s  of  C o n f e d e r a t i o n  t h a t  
a l e g i s l a t u r e  c o u l d  n o t  g o v e r n .  T h e y  t r i e d  to  p r o v i d e  a u n i f i e d  e x e c u -  
t i v e  w h i c h  w o u l d  d e r i v e  e n d u r i n g  s t r e n g t h  f r o m  p o l i t i c a l  p r o p s  i n d e p e n d -  
e n t  of  t h e  l e g i s l a t u r e .  T h e  i n d e p e n d e n t l y  e l e c t e d  C h i e f  E x e c u t i v e  i s  

one  of t h e  m o s t  i m p o r t a n t  c o n t r i b u t i o n s  of  t he  A m e r i c a n  p e o p l e  to  t h e  
a r t  of G o v e r n m e n t .  

D u r i n g  t he  n i n e t e e n t h  c e n t u r y  i t  w a s  f o r  the  m o s t  p a r t  p o s s i b l e  to  
n e g l e c t  t he  c o n s t i t u t i o n a l  p r e s c r i p t i o n  of  a s t r o n g  u n i f i e d  e x e c u t i v e  
w i t h o u t  c o u r t i n g  d i s a s t e r .  Bu t  e v e n  t h e n  P r e s i d e n t  L i n c o l n  s h o w e d  u s  
tha t  i n  t i m e s  of  n a t i o n a l  c r i s i s ,  s u r v i v a l  m a y  d e p e n d  u p o n  an  u n d i v i d e d  
and  v i g o r o u s l y  e m p l o y e d  e x e c u t i v e  a u t h o r i t y .  
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T e c h n o t o ~ c a l  a~lvance., e c o n o ~ : t c  g r o w t h  a n d  c o m p l e x i ~ ,  a n d  i n -  
creased ~orld interdependence have rapidly expanded ~e volume, the 
~ r n p o r ~ c e ,  the  s p e e d ,  a n d  t h e  c o m p l e x i t y  of G o v e r n m e n t  a c t i ~ t t e s .  
E v e r ~ h e r e ,  t h e y  h a v e  t e n d e d  t e  m a k e  the  e x e c u t i v e  the  c o r e  o f  m o d e r n  
Go~e~rnment. Everywhere it is being r e c - o ~ i ~ e d  that the viability and 
stab~ty of modern Government is in large measure a reflection .of the 
effec~ivertess .f the executive, a conclusion to which M. Mendes-Frauce 
has re£ently added impressive evidence. Action, performance, and 
initiative are inescapab~le £n the domain of ad~iuistrative authority, for 
the simple reason that there is no other place for them ~o be put. 

As .the A m e r i c a n  e x e c u t i v e  i s  c l e a r l y  f o c u s e d  in  the  P r e s i d e n t ,  and  
as  he i s  now the  p r o d u c t  of n a t i o n a l  p o p u l a r  e l e c t i o n ,  t h e  P r e s i d e n c y  
h a s  b e c o m e  the  c e n t e r  of r e s p o n s i b i l i t y  in  o u r  G o v e r n m e n t .  A m e r i c a n s  
l o o k  to the  l e g i s l a t u r e  to  s e e  tha t  the P r e s i d e n t  d o e s  no t  g e t  out of hand ,  
bu t  t h e y  ho ld  the  P r e s i d e n t  a c c o u n t a b l e  f o r  the  s u c c e s s  o r  f a i l u r e  o f  an  
a d m i n i s t r a t i o n  a n d  f o r  the  e n t i r e  g o v e r n m e n t a l  p r o g r a m .  N o t w i t h -  
s t a n d i n g  the  g r e a t  c o n s t i t u t i o n a l  b a r r i e r s  to  g iv ing  h i m  r e a l  a u t h o r i t y ,  
the  P r e s i d e n t  i s  e x p e c t e d  t o  f o r m u l a t e  a . . . . . . . . . .  p r o g r a m ;  and  he 
wi l l  not  be  c o n s i d e r e d  a s u c c e s s f u l  P r e s i d e n t  u n l e s s  he c a n  m a k e  
C o n g r e s s  adopt  tha t  p r o g r a m .  He i s  h e l d  a c c o u n t a b l e  f o r  t he  e f f e c t i v e -  
n e s s  a n d  the i n t e g r i t y  of the  A d m i n i s t r a t i o n  a n d  the  d e c i s i o n s  w i t h i n  
the  b u r e a u c r a c y .  As  one w a g  h a s  pu t  i t ,  the  P r e s i d e n t  i s  e x p e c t e d  to  
m a k e  a " m e s h "  o f  t h i n g s .  

The  P r e s i d e n t ' s  f o r m a l  a u t h o r i t y ,  h o w e v e r ,  i s  in  no w a y  c o m m e n -  
s u r a t e  w i th  s u c h  e x p e c t a t i o n s .  The  e x t e n t  to  w h i c h  P r e s i d e n t s  c a n  
s a t i s f y  s u c h  e x p e c t a t i o n s  e x h i b i t s  the  d e g r e e  of pub l i c  s u p p o r t  t h e y  a r e  
ab le  t o  m u s t e r  t h r o u g h  p e r s o n a l  p o p u l a r i t y  o r  pub l i c  i n t e r e s t  i n  a p a r -  
t i c u l a r  i s s u e .  As  C h i e f  o f  S ta te ,  a s  a s o r t  of s y m b o l i c  e m b o d i m e n t  of  
g o v e r n m e n t  i t s e l f ,  the  P r e s i d e n t ' s  i n fo r~aa i  s o u r c e s  of p o w e r  a r e  f a r  
g r e a t e r  t h a n  the  f o r m a l .  

Bu t  i t  i s  in  the  r e a l m  of  the  o r g a n i z a t i o n  and  p e r s o n n e l  o f  the  G o v e r n -  
m e n t  and  i n t e r n a l  c o o r d i n a t i o n  of a d m i n i s t r a t i o n  t h a t  the  p o w e r  and  in -  
f l u e n c e  of the  P r e s i d e n t  have  b e e n  the  w e a k e s t  a n d  l e a s t  a d e q u a t e  to 
fulf i l l  h i s  E x e c u t i v e  r e s p o n s i b i l i t i e s  o r  to s a t i s f y  the  c r i t e r i a  of pub l i c  
a c c o u n t a b i l i t y .  He l a c k s  a d e q u a t e  a u t h o r i t y  to d e t e r a ~ i n e  the  i n t e r n a l  
o r g a n i z a t i o n  and  s t r u c t u r e  of the  e x e c u t i v e  b r a n c h .  

L a r g e  p o r t i o n s  of the  e x e c u t i v e  f u n c t i o n s  of  the  G o v e r n m e n t  h a v e  
b e e n  r e m o v e d  f r o m  the  P r e s i d e n t ' s  r e a c h  e n t i r e l y ,  on  the  t h e o r y  tha t  
t h e y  a r e  q u a s x - j u d i c i a l  o r  q u a s i - l e g i s l a t i v e .  D i r e c t  s t a t u t o r y  a u t h o r i t y  
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to c o n d u c t  p r o g r a m s  is  s o m e t i m e s  v e s t e d  in s u b o r d i n a t e  of f ic ia ls ,~  
s o m e t i m e s  s e v e r a l  l a y e r s  down in  the  h i e r a r c h y ,  t h e r e b y  b r e a k i n g  
o r g a n i z a t i o n a l  l i n e s  of c o n t r o l  and  r e s p o n s i b i l i t y .  

A p p r o p r i a t i o n s  a r e  l e g i s l a t e d  in  s u c h  d e t a i l e d  f o r m  as  to  d e n y  the  
P r e s i d e n t  and  h is  d e p a r t m e n t  h e a d s  the  n e c e s s a r y  d i s c r e t i o n  f o r  e f f e c t i v e  
a d m i n i s t r a t i o n .  The  Ch ie f  E x e c u t i v e  of the  U n i t e d  S t a t e s  does  no t / have  
an  i t e m  ve to ,  w h i c h  e n c o u r a g e s  the m u l t i t u d e  of r i d e r s  in  a p p r o p r i a t i o n  
b i l l s  w h i c h  h o g - t i e  a d m i n i s t r a t i o n .  O v e r  30 S ta te  g o v e r n o r s  do h a v e  
the  p o w e r  of i t e m  ve to .  

The  d i s c h a r g e  of h i s  p r i n c i p a l  s u b o r d i n a t e s  is  the  s o l e  i m p o r t a n t  
c o n s t i t u t i o n a l  p o w e r  wh ich  he c a n  e x e r c i s e  i n d e p e n d e n t l y .  

R e c e n t l y ,  s o u r c e s  of p o l i t i c a l  s t r e n g t h  t h r o u g h  w h i c h  s t r o n g  P r e s i -  
d e n t s  have  b e e n  ab le  to s u p p l y  the  n e c e s s a r y  d e g r e e  of u n i t y  and  r e s p o n -  
s i b i l i t y ,  d e s p i t e  l e g a l  o b s t a c l e s ,  h a v e  b e e n  f u r t h e r  a b r i d g e d .  T h e  
t w e n t y - s e c o n d  a m e n d m e n t  to the  C o n s t i t u t i o n  w i l l  s e v e r e l y  c u r t a i l  o p p o r -  
t u n i t i e s  f o r  P r e s i d e n t i a l  l e a d e r s h i p  a t  l e a s t  d u r i n g  the  l a t t e r  ha l f  of a 
s e c o n d  t e r m .  

L i t t l e  w o n d e r  tha t  W i l l i a m  ALlen White ,  who u n d e r s t o o d  the  P r e s i -  
d e n c y ,  c o u l d  s a y  in  m u c h  l e s s  h e c t i c  d a y s :  " T h e  dev i l  i n v e n t e d  the  
P r e s i d e n c y  b y  c o m b i n i n g  a l l  the  fu t i l e  d e s p a i r s  of S i s y p h u s  wi th  the  
agony  of T a n t a l u s  and  s h a k i n g  in  a j i g g e r  of the n e r v o u s  i r r i t a t i o n  of a 
m a n  wi th  an t s  in h i s  p a n t s .  " 

C o n g r e s s '  r o l e  in  a d m i n i s t r a t i o n  i s  s u p p o s e d  to be  tha t  of  an  o v e r -  
s e e r .  T h r o u g h  i t s  p o w e r s  of i n v e s t i g a t i o n ,  c o n t r o l  of the  p u r s e  s t r i n g s ,  
i t s  c r e a t i o n  of the  l aws  u n d e r  wh ich  the  e x e c u t i v e  m u s t  p e r f o r m ,  in -  
c lud ing ,  if  i t  p l e a s e s ,  d e t a i l e d  p r o c e d u r e s  of a d m i n i s t r a t i o n  as  w e l l  a s  
a g e n c y  s t r u c t u r e ,  and  i t s  a b i l i t y  to d e t e r m i n e  w h i c h  of t he  a p p o i n t e d  of 
o f f i c i a l s ,  m e m b e r s  of the  P r e s i d e n t ' s  o f f i c i a l  f a m i l y ,  wi l l  r e q u i r e  
s e n a t o r i a l  c o n f i r m a t i o n ,  C o n g r e s s  has  an  a r s e n a l  of  c o n t r o l  a d e q u a t e  
f o r  a u t h o r i t a t i v e  s u r v e i l l a n c e  o v e r  e v e r y  a s p e c t  of e x e c u t i v e  l i fe .  

The  r e a s o n s  f o r  p o w e r s  of c o n g r e s s i o n a l  s u r v e i l l a n c e  a r e  s o m e -  
t i m e s  m i s u n d e r s t o o d .  

T h e  C o n g r e s s  is  o f t en  p i c t u r e d  as  the  r e p r e s e n t a t i v e  of the p e o p l e  
w h o s e  job it  i s  to c o n t r o l  the  E x e c u t i v e  so tha t  the p e o p l e ' s  l i b e r t i e s  
a r e  p r o t e c t e d ,  m u c h  as  i f  the C o n g r e s s  w e r e  a b o a r d  of d i r e c t o r s  and  
the P r e s i d e n t  a h i r e d  m a n a g e r .  The  d e s i g n  of A m e r i c a n  G o v e r n m e n t  



i s  qui te  d i f f e r e n t .  The  A m e r i c a n  P r e s i d e n t  i s  e l e c t e d  b y  the  p e o p l e  of 
the U n i t e d  S t a t e s ,  and  i s  a s  m u c h  t h e i r  r e p r e s e n t a t i v e  and  a c c o u n t a b l e  
to t h e m  as  is  the  C o n g r e s s .  T h e  P r e s i d e n t '  s p o w e r s  a r e  g r a n t e d  d i -  
r e c t l y  to h i m  u n d e r  the  C o n s t i t u t i o n  in  the  s a m e  w a y  tha t  C o n g r e s s  r e -  
c e i v e s  i t s  p o w e r s .  T h e  P r e s i d e n t  i s  n o t  a c r e a t u r e  of the  C o n g r e s s .  

H o w e v e r ,  p o w e r s  g r a n t e d  f o r  c h e c k s  a n d  b a l a n c e s  c a n  be  u s e d  not  
on ly  to  s top o r  n e g a t e  a d m i n i s t r a t i o n ,  t h e y  m a y  d e s t r o y  r e s p o n s i b i l i t y ,  
a s  the  f o u n d e r s  so w e l l  u n d e r s t o o d  and f e a r e d .  Whi le  C o n g r e s s  c a n  
r e a d i l y  p r e v e n t  e x e c u t i v e  m a n a g e m e n t ,  i t  c a n n o t  u n d e r t a k e  the  t a s k  i t s e l f .  
I t  c a n  d iv ide  up the e x e c u t i v e  b r a n c h  and  p a r c e l  out  p i e c e s  t o  i n d i v i d u a l  
c o m m i t t e e  c h a i r m e n ,  bu t  i t  c a n n o t  o r g a n i z e  i t s e l f  in to  an  a d m i n i s t r a t i v e  
h i e r a r c h y  f o r  i n t e g r a t e d  m a n a g e m e n t .  Thus ,  w h e n  c e n t r a l  m a n a g e m e n t  
a u t h o r i t y  is  d e n i e d  to the  P r e s i d e n t  i t  goes  by  de fau l t .  T h e r e  i s  no o t h e r  
p l a c e  in  t h e  G o v e r n m e n t  w h e r e  i t  c a n  be l o c a t e d .  

C o n g r e s s '  t e n d e n c y  to f r a g m e n t  the  e x e c u t i v e  b r a n c h  a r i s e s  f r o m  
i t s  own i n h e r e n t  f r a g m e n t a t i o n .  It  c o n s i s t s  of two c o m p l e t e l y  i n d e p e n d -  
en t  h o u s e s ,  of v i r t u a l l y  e q u a l  p o w e r .  We h a v e  a l r e a d y  t a l k e d  about  
the  l o c a l  c h a r a c t e r  of the  a c c o u n t a b i l i t y  of i n d i v i d u a l  C o n g r e s s m e n .  The  
i n d i v i d u a l  C o n g r e s s m a n  is  no t  r e g a r d e d  a s  a r e p r e s e n t a t i v e  of the  
n a t i o n a l  i n t e r e s t ,  but. a d e l e g a t e  f r o m  a p a r t i c u l a r  c o m m u n i t y  to d e f e n d  
i t s  s p e c i a l  i n t e r e s t s .  The  t r a d i t i o n  o f  i n s i s t e n c e  tha t  a C o n g r e s s m a n  
r e s i d e  in  the  c o m m u n i t y  he r e p r e s e n t s  is  i t s e l f  s i g n i f i c a n t .  

In  l a r g e  m e a s u r e  t ha t  is  wha t  h a s  m a d e  C o n g r e s s  m a i n l y  a n e g a t i v e  
f o r c e .  The  c o m m i t t e e s  a r e  v i r t u a l l y  i n d e p e n d e n t  f o r c e s ,  w h i c h  C o n -  
g r e s s  a s  a w h o l e  r a r e l y  u n d e r t a k e s  t o  c o n t r o l  o r  c o o r d i n a t e .  C h a i r m e n  
and m e m b e r s  a r e  not  s e l e c t e d  on the  b a s i s  of  a d h e r e n c e  to  a p a r t y ' s  
p o l i c i e s  by  bu t  s e n i o r i t y .  You c a n  be  the  c h a i r m a n  of a m o s t  i m p o r t a n t  
c o m m i t t e e  e v e n  i f  you  i n t e n d  to o p p o s e  the  p o l i c y  of the  A d m i n i s t r a t i o n  
w h i c h  is  in the h a n d s  of y o u r  own p a r t y .  

S ince  the  c o m m i t t e e s  a r e  p e r m a n e n t ,  t h e y  d e v e l o p  c h a r a c t e r i s t i c s  
of p r i v a t e  p o w e r  d o m a i n s .  A g r i c u l t u r e  c o m m i t t e e s  w i s h  to m a i n t a i n  
fuU c o n t r o l  o v e r  a g r i c u l t u r a l  a c t i v i t i e s ,  i n c l u d i n g  the  D e p a r t m e n t  of 
A g r i c u l t u r e . .  The  s u b c o m m i ' t t e e  on v e t e r a n s '  a f f a i r s  does  not  w i s h  to 
p e r m i t  the  V e t e r a n s  A d m i n i s t r a t i o n  to get  in to  o t h e r  h a n d s .  

T h e  c o m p o s i t i o n  of the  c o m m i t t e e s  t e n d s  to be u n r e p r e s e n t a t i v e  of 
e i t h e r  the publ ic  o r  C o n g r e s s  as  a who le .  T h e i r  i n t e r e s t s  a r e  n a r r o w .  
Howe,ver  w i s e  t h e y  m a y  be  in  t h e i r  a t t e m p t  to do t h e i r  jobs  w i th in  the  
c o m p a s s  of t h e i r  r e s p o n s i b i l i t y ,  o b j e c t i v e s  of d i f f e r e n t  c o m m i t t e e s  m a y  
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o v e r l a p  o r  c o n f l i c t .  D e s i r a b l e  m e a n s  to a t t a i n  one  end m a y  not p r o v e  
c o m p a t i b l e  wi th  the  m e a n s  to a t t a i n  the o t h e r  o b j e c t i v e .  Bu t  c o o r d i n a t i o n  
i s  not  the r e s p o n s i b i l i t y  of i n d i v i d u a l  c o m m i t t e e s .  

W o o d r o w  W i l s o n  sa id ,  b e f o r e  he  a s c e n d e d  to the  P r e s i d e n c y :  "I 
know not  how b e t t e r  to d e s c r i b e  o u r  f o r m  of G o v e r n m e n t  in a s i n g l e  
p h r a s e  than  b y  c a l l i n g  it  a g o v e r n m e n t  b y  the c h a i r m e n  of the  S tand ing  
C o m m i t t e e s  of C o n g r e s s .  " 

If  t h e r e  w a s  s u c h  a th ing a s  an o r g a n i z e d  C o n g r e s s  a s  a w h o l e ,  i t  
w o u l d  have  a p o s i t i v e  i n t e r e s t ,  l ike  tha t  of the  P r e s i d e n t  in s e e i n g  a 
h i g h e r  d e g r e e  of g o v e r n m e n t  c o o r d i n a t i o n  and c e n t r a l  m a n a g e m e n t .  Bu t  
th i s  wou ld  c o n f l i c t  with  d i r e c t  c o n t r o l  of the  c o m m i t t e e s  o v e r  t h e i r  s e p a -  
r a t e  f i e f s .  Don K. P r i c e ,  one of the  m o s t  a c u t e  s t u d e n t s  of  A m e r i c a n  
G o v e r n m e n t ,  h a s  o b s e r v e d  tha t  it i s  h a r d  to  ge t  r e a s o n a b l e  u n i t y  in the  
U n i t e d  S t a t e s  l e s s  b e c a u s e  C o n g r e s s m e n  a r e  a g a i n s t  the P r e s i d e n t  than  
b e c a u s e  t h e y  a r e  a g a i n s t  one a n o t h e r .  The  g r e a t  b a r r i e r  to c o o p e r a t i o n  
l i e s  in C o n g r e s s '  i n a b i l i t y  to so  o r g a n i z e  i t s e l f  to  p r e v e n t  the  y i e l d i n g  of  
i t s  p o w e r s  to a u t o n o m o u s  c o m m i t t e e s ,  e a c h  of  w h i c h  f o r  i t s  own p u r -  
p o s e s  i s  b i g g e r  than  the s o - c a l l e d  b o d y  as  a w h o l e .  U n l e s s  b o t h  o r g a n i -  
z a t i o n s - - t h e  e x e c u t i v e  b r a n c h  and the C o n g r e s s - - a r e  o r g a n i z e d  in to  un i -  
f i e d  b o d i e s ,  t h e y  c a n n o t  f ind  t h e m s e l v e s  in a p o s t u r e  to  c o o p e r a t e ,  and  
c e n t r a l  m a n a g e m e n t  o r  c o o r d i n a t i o n  of a d m i n i s t r a t i o n  is  v i r t u a l l y  
p r o h i b i t e d .  

We have  in r e c e n t  y e a r s  had  s e v e r a l  h igh ly  e x p e r t  and  t h o r o u g h  
i n v e s t i g a t i o n s  in to  the a d m i n i s t r a t i o n  of the e x e c u t i v e  b r a n c h ,  i n c l u d i n g  
the s t u d i e s  of  the  P r e s i d e n t ' s  C o m m i t t e e  on A d m i n i s t r a t i v e  M a n a g e m e n t ,  
r e l e a s e d  in  1937, and  the e x t e n s i v e  r e p o r t s  of the  f i r s t  H o o v e r  C o m m i s -  
s ion  w h i c h  c a m e  out  in 1949.  T h e s e  g r e a t  s t u d i e s  a g r e e  tha t  the  c e n t r a l  
s o u r c e  of  o u r  a d m i n i s t r a t i v e  d i f f i c u l t i e s  l i e s  in o u r  f a i l u r e  to r e s p e c t  
the sound  c o n s t i t u t i o n a l  d o c t r i n e  of  a u n i f i e d  e x e c u t i v e .  Bo th  s t r e s s e d  
the t h e m e  tha t  e f f i c i e n c y ,  a s  w e l l  as  a c c o u n t a b i l i t y ,  d e p e n d s  on the  
e s t a b l i s h m e n t  of c l e a r  r e s p o n s i b i l i t y  in an e f f e c t i v e  Ch ie f  E x e c u t i v e  a s  
the c e n t e r  of  e n e r g y ,  d i r e c t i o n ,  and a d m i n i s t r a t i v e  m a n a g e m e n t .  He  
m u s t  have  a c l e a r  l ine of m a n a g e r i a l  c o n t r o l  down t h r o u g h  the o p e r a t i n g  
d e p a r t m e n t s ,  a long  wi th  the  a s s i s t a n c e  of a d e q u a t e  m a n a g e r i a l  and 
s t a f f  a g e n c i e s .  

The  t e m p e r  of bo th  s t u d i e s  w a s  i n d i c a t e d  b y  P a u l  A p p l e b y  in an 
a p p r a i s a l  of  the  H o o v e r  C o m m i s s i o n  r e p o r t s .  

10 
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"I t  i s  n o t  w i d e l y  e n o u g h  r e c o g n i z e d  t h a t  t h e  r e a l i t y  o f  
r e s p o n s i b l e  g o v e r n m e n t  i s  d e p e n d e n t  u p o n  the  a b i l i t y  of  the  
P r e s i d e n t  to  c o n t r o l  t h e  e x e c u t i v e  b r a n c h .  I t  i s  no t  w i d e l y  
e n o u g h  r e c o g n i z e d  tha t ,  i n  s p i t e  of a l l  the  p o p u l a r  t a l k  a b o u t  
' p r e s i d e n t i a l  p o w e r ' ,  t he  C h i e f  E x e c u t i v e  i s ,  of a l l  c h i e f s  of  
i m p o r t a n t  m o d e r n  S t a t e s ,  w e a k e s t  w i th  r e s p e c t  to  h i s  e x e c u -  
t i v e  g o v e r n m e n t .  " 

T h e  H o o v e r  C o m m i s s i o n  w a r n e d ,  

" A u t h o r i t y  i s  d i f f u s e d ,  l i n e s  of  a u t h o r i t y  a r e  c o n f u s e d .  " 
" T h e  l i ne  of c o m m a n d  a n d  s u p e r v i s i o n  f r o m  the  P r e s i d e n t  
down  t h r o u g h  h i s  d e p a r t m e n t  h e a d s  to  e v e r y  e m p l o y e e ,  a n d  
t h e  l ine  of  r e s p o n s i b i l i t y  f r o m  e a c h  e m p l o y e e  of  the  e x e c u t i v e  
b r a n c h  up  to the  P r e s i d e n t ,  h a s  b e e n  w e a k e n e d ,  o r  a c t u a l l y  
b r o k e n ,  in  m a n y  p l a c e s  a n d  in  m a n y  w a y s .  " 

You w i l l  f i n d  i l l u s t r a t i o n s  f o r  s u c h  c o n c l u s i o n s  in  the  C o m m i s s i o n ' s  
r e p o r t s  a n d  in  you r  own  e x p e r i e n c e  in  G o v e r n m e n t .  

To  m a x i m i z e  t h e i r  own  p o w e r s ,  c o n g r e s s i o n a l  c o m m i t t e e s  f r e q u e n t l y  
t e n d  to  s p l i t  off  f r o m  c o n t r o l  of t h e  e x e c u t i v e  b r a n c h  the  b u r e a u s  in  
w h i c h  t h e y  h a v e  s p e c i a l  i n t e r e s t s .  In  a f ew c a s e s  i n d e p e n d e n t  a g e n c i e s  
of  v a r i o u s  k i n d s  m a y  b e e s t a b l i s h e d .  M o r e  f r e q u e n t l y ,  the  d e v i c e s  a r e  
(1) to  g i v e  d i r e c t  s t a t u t o r y  a u t h o r i t y  to  b u r e a u  c h i e f s ;  b y p a s s i n g  b o t h  
P r e s i d e n t  a n d  h e a d s  of d e p a r t m e n t s ;  (2) to  s p e l l  ou t  d e t a i l e d  a d m i n i s t r a -  
t i ve  p r o c e d u r e s  b y  l a w ;  (3) to  a p p r o p r i a t e  f u n d s  in e x c e s s i v e  d e t a i l ;  
(4) to  p l a n t  " s y m p a t h e t i c "  p e r s o n n e l  in  k e y  p o s i t i o n s .  

S u c h  p r o c e d u r e s  do v i o l e n c e  to  the  s p i r i t  of  t he  C o n s t i t u t i o n  b e c a u s e  
t h e y  r u p t u r e  the  r e s p o n s i b i l i t y  of  the  e x e c u t i v e  a n d  p r e v e n t  i t s  i n t e r n a l  
c o o r d i n a t i o n .  R e s p o n s i b i l i t y  b e c o m e s  so  d i f f u s e d  t ha t  in  a s e n s e  i t  
c e a s e s  to  e x i s t .  A s  C h e s t e r  B a r n a r d ,  a f o r e m o s t  p r a c t i t i o n e r  a n d  s t u -  
d e n t  o f  e x e c u t i v e  m a n a g e m e n t ,  h a s  p o i n t e d  out ,  t he  b r e a k d o w n  in r e -  
s p o n s i b L l i t y  s t i f l e s  i n i t i a t i v e  a n d  f u r n i s h e s  " i n c o n t r o v e r t i b l e  a l i b i s  f o r  
no t  d o i n g  w h a t  t he  s p e c i f i c  s i t u a t i o n  c a l l s  f o r .  " 

E f f e c t i v e  h i r i n g ,  f i r i n g ,  a n d  a c c o u n t a b i l i t y  f o r  p e r s o n n e l  i s  s p l i t  off  
f r o m  c o n t r o l  of  the  e x e c u t i v e  t o g e t h e r  wi th  d e t e r m i n a t i o n  of  a d m i n i s t r a -  
t i v e  m e t h o d  a n d  e v e n  p r o g r a m  r e s p o n s i b i l i t y .  U n i t s  a n d  a g e n c i e s  a r e  
e n c o u r a g e d  to r i d e  off  i n  t h e i r  o w n  s e p a r a t e  d i r e c t i o n s .  

11 
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Such p r o c e s s e s  e n c o u r a g e  d i r e c t  d e a l i n g s  b e t w e e n  e x e c u t i v e  b u r e a u s  
( r a t h e r  than  t h e i r  p o l i t i c a l l y  r e s p o n s i b l e  l e a d e r s )  and c o n g r e s s i o n a l  
c o m m i t t e e s ,  a s  if the  s y s t e m  of g o v e r n m e n t  r e q u i r e d  tha t  b u r e a u s  r e -  
p o r t  d i r e c t l y  t o  c o m m i t t e e s  of C o n g r e s s  r a t h e r  than  to  t h e i r  own  c h i e f s  

and, t h r o u g h  t h e m ,  to C o n g r e s s .  

There is a normal propensity toward autonomy in all governmental 
units which such relations vastly accelerate. The United States Corps 
of Engineers, for example, which neither the Secretary of the Army nor 
the President of the United States has been able to control, likes to refer 
to itself as "the engineer consultants to, and contractors for, the Congress 

of the United States, " almost a left-handed way of saying they have gone 
into business for themselves. The Hoover Commission pointed out that 
this is encouraged by the Corps' statutory responsibility for preparing 
river development plans. The Secretary of the Army is not responsible 

for its selection of projects. 

As Don K. P r i c e  d e s c r i b e s  it ,  

" T y p i c a l l y ,  the e x e c u t i v e  b u r e a u  and the  c o n g r e s s i o n a l  
c o m m i t t e e  f ind  t h e m s e l v e s  n a t u r a l  a l l i e s ,  wi th  the  p u r p o s e  of  
g u a r d i n g  t h e i r  c o m m o n  s p e c i a l t y  a g a i n s t  c o o r d i n a t i o n  • • . the  
r e a l  i s s u e  i s  t h e n  b e t w e e n  the  e x e c u t i v e  b u r e a u  and  the  c o n -  
g r e s s i o n a l  c o m m i t t e e ,  on the one hand,  and  on the o t h e r  hand,  
the  C o n g r e s s  a s  a who le  and  the P r e s i d e n t .  " 

The Hoover Commission thus urged, and small progress has been 

made in this direction, that we 

"establish a clear line of control from the President to 
these department and agency heads and from them to their 
subordinates with correlative responsibility from these offi- 
cials to the President, cutting through the barriers which 
have in many cases made bureaus and agencies practically 

independent of the Chief Executive. " 

The  s e c o n d  b a s i c  c o m p l a i n t  of the C o m m i s s i o n  w a s  tha t  the  " P r e s i -  
dent  and  the h e a d  of d e p a r t m e n t s  l a c k  the t o o l s  to  f r a m e  p r o g r a m s  and  
p o l i c i e s  and  to s u p e r v i s e  t h e i r  e x e c u t i o n .  " It u r g e d ,  

"Give the President and each department head strong 
staff services which should exist only to make executive 
work more effective, and which the President or department 
head should be free to organize at his discretion. " 
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O n l y  r e c e n t l y  h a v e  we r e c o g n i z e d  t h a t  w h i l e  e x e c u t i v e  a c c o u n t -  
a b i l i t y  is  u l t i m a t e l y  c e n t e r e d  in  a s o l i t a r y  i n d i v i d u a l ,  t h e  P r e s i d e n c y  
i s  an i n s t i t u t i o n  w h o s e  t a n g i b l e  a n d  i n t a n g i b l e  a t t r i b u t e s  p r o v i d e  t h e  
m e a n s  t h r o u g h  w h i c h  the  P r e s i d e n t  m a y  c a r r y  out  h i s  c o n s t i t u t i o n a l  
o b l i g a t i o n s .  In  a d d i t i o n  to t h e  s y m b o l s  a n d  t r a d i t i o n s  of o f f i c e ,  t he  P r e s -  
i d e n c y  i s  an  o r g a n i z a t i o n ,  a g r o u p  e n t e r p r i s e  wi th  s t r o n g  e l e m e n t s  of  
c o n t i n u i t y  a n d  p e r m a n e n c e  d e s p i t e  t he  p e r i o d i c  c h a n g e  of  P r e s i d e n t s  who  
a r e  in  c h a r g e  of  t he  e n t e r p r i s e  a n d  d e t e r m i n e  i t s  c h a r a c t e r .  I t  f u r -  
n i s h e s  the  m a n a g e r i a l  a s s i s t a n c e  a n d  the  s t a f f  ~ools f o r  e x e c u t i v e  c o o r -  
d i n a t i o n  a n d  c o n t r o l .  T o  m e e t  s i m i l a r  n e e d s ,  o r g a n i z e d  c e n t r a l  s t a f f  
s e r v i c e s  h a v e  g r o w n  up  in  the  o f f i c e s  of  d e p a r t m e n t a l  s e c r e t a r i e s .  

C e n t r a l  m a n a g e m e n t  s t a f f s  a r e  n o t  d e s i g n e d  to t a k e  o v e r  o r  p e r f o r m  
a n y  of the  f u n c t i o n s  of  i n d i v i d u a l  d e p a r t m e n t s  o r  o t h e r  o p e r a t i n g  u n i t s ;  
s u c h  f a c i l i t i e s  do no t  in  any  w a y  r e d u c e  o r  m o d i f y  t he  r e s p o n s i b i l i t y  of 
the  h e a d s  of i n d i v i d u a l  d e p a r t m e n t s  o r  b u r e a u s .  In  t h e  c a s e  o f  the  P r e s -  
i d e n c y ,  t h e y  d e a l  w i t h  p r o b l e m s  w h i c h  cu t  a c r o s s  the  e n t i r e  n a t i o n a l  
G o v e r n m e n t ,  o r  in  t he  c a s e  of  a d e p a r t m e n t ,  t he  w h o l e  of  t h a t  o r g a n i -  
z a t i o n ,  and  w h i c h  a r e  no t  t h e  p r i m a r y  o r  p e c u l i a r  r e s p o n s i b i l i t y  of a n y  
p a r t i c u l a r  u n i t .  T h e y  h a n d l e  s u c h  a c t i v i t i e s  a s  b u d g e t  and  p e r s o n n e l  
m a n a g e m e n t ,  o r g a n i z a t i o n  and  p r o c e d u r e s ,  p l a n n i n g ,  p r o g r a m  c o o r -  
d i n a t i o n ,  a n d  r e l a t e d  s t a f f  f u n c t i o n s .  T h e y  a r e ,  in  s h o r t ,  t h e  i n s t r u -  
m e n t s  t h r o u g h  w h i c h  a r e s p o n s i b l e  a d m i n i s t r a t o r  c a n  c o o r d i n a t e  a n d  
c o n t r o l  a l a r g e  n u m b e r  of  s e p a r a t e  e n t e r p r i s e s  w i t h o u t  u n d e r t a k i n g  to  
o p e r a t e  t h e m  h i m s e l f .  

T h e  f i r s t  h i s t o r i c  l a n d m a r k  at  the  p r e s i d e n t i a l  l e v e l  w a s  t h e  B u d g e t  
and  A c c o u n t i n g  A c t  of 1921.  F o r  the  f i r s t  t i m e  s u i t a b l e  m e a n s  w e r e  
p r o v i d e d  by  w h i c h  t he  P r e s i d e n t  c o u l d  p r o p e r l y  d i s c h a r g e  t he  r e s p o n -  
s i b i l i t i e s  of  an  e x e c u t i v e  w i t h  r e g a r d  to  the  e x p e n d i t u r e s  a n d  f i s c a l  a f f a i r s  
of t he  a g e n c i e s .  

T h e  P r e s i d e n t  w a s  m a d e  r e s p o n s i b l e  f o r  t r a n s m i t t i n g  to  C o n g r e s s  a 
c o n s o l i d a t e d  f i n a n c i a l  p r o g r a m  in the  f o r m  of a s i n g l e  e x e c u t i v e  b u d g e t  
( a l t h o u g h  t h e  C o n g r e s s  d id  no t  c o m m i t  i t s e l f  to  p a s s  a c o n s o l i d a t e d  
a p p r o p r i a t i o n  b i l l )  and  p r o v i s i o n  w a s  m a d e  f o r  a c e n t r a l  b u d g e t a r y  a g e n c y .  
T h e  h e a d  of  the  B u r e a u  of the B u d g e t  w a s  m a d e  d i r e c t l y  r e s p o n s i b l e  to  
the  P r e s i d e n t ,  a l t h o u g h  the  a g e n c y  w a s  f o r m a l l y  l o c a t e d  in  the  T r e a s u r y .  
T h e  P r e s i d e n t ' s  i n c r e a s e d  a b i l i t y  to  o r g a n i z e  a n d  c o n t r o l  t he  e x e c u t i v e  
b u d g e t  s i m u l t a n e o u s l y  i n c r e a s e d  the  a b i l i t y  of  C o n g r e s s  to  c o m e  to  g r i p s  
w i th  the  c o m p l e x i t i e s  of  i t s  a p p r o p r i a t i o n  r e s p o n s i b i l i t i e s .  

The next and decisive landmark was the establishment in 1939 of 
the Executive Office of the President. Although staff assistance had 
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b e e n  g r o w i n g  up a r o u n d  the P r e s i d e n t ,  at  l a s t  h e r e  w a s  o f f i c i a l  r e c o g -  
n i t ion  of the  n e e d  f o r  f o r m a l  o r g a n i z a t i o n  and  i n s t i t u t i o n a l i z a t i o n  of the 
c e n t r a l  m a n a g e m e n t  m a c h i n e r y  of the  G o v e r n m e n t .  S ince  t h e n  the 
E x e c u t i v e  Of f i ce  has  g r o w n  in s t a t u s  and  i m p o r t a n c e  as  one of o u r  f o r e -  
m o s t  a s s e t s  f o r  the m a n a g e m e n t  of c o n s t i t u t i o n a l  g o v e r n m e n t .  I t  h a s  
b e e n  w i d e l y  n o t e d  tha t  the  a v a i l a b i l i t y  of the  E x e c u t i v e  Of f i ce  was  a 
d e c i s i v e  f a c t o r  in the e f f e c t i v e  m a n a g e m e n t  of W o r l d  W a r  II w i thou t  

doing  v i o l e n c e  to the C o n s t i t u t i o n .  

M a n y  i m p o r t a n t  c h a n g e s  have  t a k e n  p l a c e  in  the  o r g a n i z a t i o n  of the 
E x e c u t i v e  Of f i ce  of the  P r e s i d e n t  d u r i n g  i t s  15 y e a r s  of f o r m a l  e x i s t e n c e .  
It  i s  now m a d e  up of a p p r o x i m a t e l y  1 ,100 e m p l o y e e s  ( e x c l u s i v e  of p e r -  
s o n n e l  of the C e n t r a l  I n t e l l i g e n c e  A g e n c y  and  t h o s e  who c a r e  f o r  the  
E x e c u t i v e  M a n s i o n  a n d  g r o u n d s ) .  If th i s  a p p e a r s  an  i m p r e s s i v e  f i g u r e ,  
i t  m a y  be  m e n t i o n e d  tha t  the  Of f i ce  of the  S e c r e t a r y  of D e f e n s e  is  ha l f  
a g a i n  a s  l a r g e  and  the Of f i ce  of the  P o s t m a s t e r  G e n e r a l  is  e v e n  l a r g e r .  
In  add i t i on  to the  Whi te  House  Of f i ce ,  w h i c h  i n c l u d e s  the  P r e s i d e n t ' s  
s e c r e t a r i e s ,  a i d e s ,  and  a d m i n i s t r a t i v e  a s s i s t a n t s ,  the  m a i n  u n i t s  a r e  
the  B u r e a u  of the Budge t ,  wh ich  h a s  a l w a y s  b e e n  the  i n s t i t u t i o n a l  c o r e  
of the  E x e c u t i v e  Of f i ce ,  r e s p o n s i b l e  not  on ly  f o r  the  e x e c u t i v e  b u d g e t  bu t  
a l s o  f o r  a d m i n i s t r a t i v e  o r g a n i z a t i o n  and m e t h o d s ,  the C o u n c i l  of E c o -  
n o m i c  A d v i s e r s ,  and  the  Of f i ce  of D e f e n s e  M o b i l i z a t i o n .  T h e  N a t i o n a l  
S e c u r i t y  C o u n c i l  is  a C a b i n e t  l e v e l  i n t e r a g e n c y  c o o r d i n a t i n g  c o m m i t t e e  

wi th  f o r m a l  s t a t u s  in  the  E x e c u t i v e  Of f i c e .  

The  E x e c u t i v e  Of f i ce  h a s ,  f r o m  the beg inn ing ,  had  p r o v i s i o n  f o r  
f i s c a l  and  b u d g e t a r y  m a n a g e m e n t  and  f o r  p l ann ing .  (The N a t i o n a l  R e -  
s o u r c e s  P l a n n i n g  B o a r d  w a s  an  o r i g i n a l  un i t  of the Of f i c e ;  i t  w a s  e l i m i -  
n a t e d  d u r i n g  the w a r . )  On the  o t h e r  hand,  t h e r e  h a s  n e v e r  b e e n  i n c l u d e d  
in  the E x e c u t i v e  Of f i ce  a r e a l  c e n t r a l  m a n a g e m e n t  a r m  f o r  p e r s o n n e l ,  
o b v i o u s l y  one of the  c o r e  e l e m e n t s  of a d m i n i s t r a t i v e  m a n a g e m e n t .  

U n t i l  1953 t h e r e  e x i s t e d  a L i a i s o n  Of f i ce  for  P e r s o n n e l  M a n a g e m e n t ,  
a t o k e n  of P r e s i d e n t  R o o s e v e l t ' s  u n s u c c e s s f u l  a t t e m p t  to ob ta in  a b o n a  
f ide  o f f i c e  of p e r s o n n e l  m a n a g e m e n t .  It was  a m a k e s h i f t  a r r a n g e m e n t ,  
p r o v i d i n g  tha t  one of the  P r e s i d e n t ' s  a d m i n i s t r a t i v e  a s s i s t a n t s  s h o u l d  
ac t  as  " c o n t a c t "  w i th  the C iv i l  S e r v i c e  C o m m i s s i o n .  F o r  s o m e  t i m e  i t  
w a s  c o n s i d e r e d  o n l y  a p a r t - t i m e  job. In 1953, in  a c c o r d a n c e  wi th  a 
H o o v e r  C o m m i s s i o n  r e c o m m e n d a t i o n ,  the  L i a i s o n  Of f i ce  was  s u p e r s e d e d  
by  a P e r s o n n e l  A d v i s e r  to the  P r e s i d e n t  in  the  p e r s o n  of the  C h a i r m a n  of 

the  C iv i l  S e r v i c e  C o m m i s s i o n .  
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The concept of an Executive Office of the President is relatively 
recent, dating back to the studies of the President's Committee on 
Administrative Management which focused its recommendations around 
the theme that effective administration depends on the establishment 
of clear responsibility in an effective chief executive at the center and 
that "the President needs help !" 

The Hoover Commission's approach to problems of the Executive 
Office was generally similar to that of the Committee on Administrative 
iV[anagement. It too recognized that the effectiveness of the Government 
of the United States rested on the ability of the Chief Executive to provide 
"firm direction to the departments and agencies" and orderly "organi- 
zation for development and execution of policy. " It found the President 
still dangerously "handicapped" for the performance of his responsibili- 
ties. In its first report the Commission submitted specific recommen- 
dations and valuable conceptual principles regarding the Office. It said 
that the President must be boss of his own office and "should be given 
complete freedom to adjust the internal relationships. " It also said, 
"Statutory authority over the operating departments should not be vested 
in any staff or staff agency of the President's Office. " 

It appears that Congress does not intend to follow these recommen- 
dations. In 1951, for example, it legislated that a director for Mutual 
Security, who would serve as coordinator in this entire field, should be 
located in the Executive Office and that the same man who held this post 
should be the administrator of a large operating agency, the Mutual 
Security Agency. Congress thereby flew in the face of the Hoover 
Commission precepts and violated other elementary principles ,~f organi- 
zation by making a single official both protagonist and umpire in inter- 
agency disputes. However, in 1%53 this position was eliminated from the 
Executive Office. 

The Hoover Commission enunciated the principles that multiheaded 
bodies, in the nature of full, time boards, could not serve effectively 
as Presidential staff, and that the heads of staff aEencles in the Presi- 
dent ' s Offic e "should be appointe d by the Pre sldent without c onflrmation 
by the Senate, except the Civil Service Commission." It specifically 
pointed to the Council of Economic Advisers as an example of violatlon 
of both principles, and recommended that it be replaced by an Office of 
the Economic Adviser with a single head. This was not done. However, 
in 1%53, a real improvement was made by centerin E general internal 
authority in the hands of the Chairman of the Council. 
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The Commission took cogn izance  of the l ack  of o r g a n i z a t i o n  within 
the Execu t ive  Office,  point ing out e s p e c i a l l y  that  t h e r e  is  no p l a c e  in the 
Office w h e r e  the P r e s i d e n t  can look for  a c u r r e n t  s u m m a r y  of p r i n c i p a l  
i s s u e s  on staff w o r k  o r  a s s i g n m e n t s  to d e p a r t m e n t s  and a g e n c i e s .  I ts  
r e c o m m e n d a t i o n  to m e e t  this  de f i c i ency  i nd i ca t ed  that  it is  much  e a s i e r  
to d e t e r m i n e  what is wrong  than to r e a c h  a g r e e m e n t  upon a solut ion.  
The c o m p r o m i s e  p r o p o s a l  was  a new staff  s e c r e t a r y  whose p r e s c r i b e d  
funct ions  s u g g e s t e d  a h i g h - c l a s s  c l e r k  for  c l e a r i n g  and a s s e m b l i n g  p a p e r s  
for  the P r e s i d e n t .  P r e s i d e n t  E i s e n h o w e r  i m p r o v e d  on this  p r o p o s a l  by 
c r e a t i n g  so r t  of a chief  of staff (although not with the au tho r i ty  which  
that t e r m  m a y  imply)  in the f o r m  of an a s s i s t a n t  to the P r e s i d e n t .  

Whi le  m a n y  of the c r u c i a l  i s s u e s  of c o h e r e n t  o rgan i za t i on  and in-  
t e r n a l  staff r e l a t i o n s h i p s  in the Execu t ive  Office r e m a i n  u n r e s o l v e d ,  
P r e s i d e n t  E i s e n h o w e r  has  s t r e n g t h e n e d  the staff s e r v i c e s  of the Execu t ive  
Office and made  in tens ive  use  of them.  We a re  app roach ing  the t ime  
when the P r e s i d e n t  of the Uni ted  States  m a y  for  the  f i r s t  t ime  be  equipped 
with the staff  m a c h i n e r y  and m a n p o w e r  to run  an o r d e r l y  G o v e r n m e n t .  
One of the m o s t  i n t e r e s t i n g  r e c e n t  innovat ions ,  wor th  m o r e  s tudy than 
it has  yet  r e c e i v e d ,  is the g r e a t e r  u se  of i n t e r l o c k i n g  C a b i n e t - l e v e l  
c o m m i t t e e s  as po l i cymak ing  i n s t r u m e n t s  and the i n c r e a s i n g  use  of s e c -  

r e t a r i a t s .  

P r o p e r  s taff ing of the P r e s i d e n c y  wi l l  not a lone p rov ide  a so lu t ion  
of the P r e s i d e n t ' s  o rgan iza t ion  p r o b l e m s .  D e p a r t m e n t a l  o rgan i za t i on  is  
a lso  v i t a l ly  impor t an t .  T h r e e  i s s u e s  s tand  out: 

1o The ex i s t ence  of c o m m i s s i o n s  execu t ing  some  of our  m o s t  
i m p o r t a n t  s t a tu tes ,  c l a i m i n g  v i r t u a l  i ndependence  of the Chief  Execu t ive ,  
mocks  a t t empt s  at mean ingfu l  c o o r d i n a t i o n  of G o v e r n m e n t  po l i cy  and 
a d m i n i s t r a t i o n .  The independen t  a g e n c i e s  a r e  g e n e r a l l y  r e g u l a t o r y  in 
na tu r e .  Regu la t ion  is  e s s e n t i a l l y  po l i t i ca l ,  c o n c e r n e d  with the f o r m u l a -  
t ion of public po l i c i e s .  Independence  of the Execu t ive  and, in s o m e  
c a s e s ,  even  of the l e g i s l a t u r e ,  m a k e s  these  a g e n c i e s  e s s e n t i a l l y  i r r e -  
spons ib le .  One of the lead ing  s c h o l a r s  in this  f ie ld  has  poin ted  out that 
t h e r e  is  i ndeed  " v e r y  g rea t  dange r  in any doc t r ine  that  p r e t e n d s  we can 
p r e s e r v e  d e m o c r a c y  and s t i l l  ves t  e conomic  power s  in a g o v e r n m e n t a l  
agency  that is  not c l e a r l y  sub jec t  to of f ic ia ls  who in t u r n  a r e  r e s p o n s i b l e  

to the people .  " 

2. T h e r e  a r e  e n t i r e l y  too m a n y  a g e n c i e s  for  e f fec t ive  d i r e c t i o n  
f r o m  the top. A c c o r d i n g  to the Hoove r  C o m m i s s i o n :  
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"At the p r e s e n t  t ime  t h e r e  a r e  65 d e p a r t m e n t s ,  
a d m i n i s t r a t i o n s ,  agenc i e s ,  b o a r d s  and c o m m i s s i o n s  en-  
gaged in execu t ive  work,  a l l  of which r e p o r t  d i r e c t l y  to 
the P r e s i d e n t - - i f  they report to anyone. This n u m b e r  
does not include the 'independent' regulatory agencies  in 
t h e i r  quasi-judicial  or quas i - leg is lat ive  func t ions .  It is 
manifest ly  imposs ible  for the Pres ident  to give adequate 
supervis ion to so many agencies .  " 

The Hoover  C o m m i s s i o n ,  l ike its  p r e d e c e s s o r  C o m m i t t e e  on A d m i n -  
i s t r a t i v e  Management, made useful  r e c o m m e n d a t i o n s  for  an  o r d e r l y  
combin ing  of a g e n c i e s  to r e d u c e  the to ta l  n u m b e r .  It i s  now c l e a r  that 
for  the m o s t  par t ,  C o n g r e s s  cannot  heed  such r e c o m m e n d a t i o n s .  

Recen t ly ,  i n t e r e s t i n g  p r o p o s a l s  have been  made  for  c r e a t i o n  of a 
new eche lon  of c o m m a n d ,  be tween  the d e p a r t m e n t a l  and E x e c u t i v e  Office 
l eve l s ,  th rough grouping  of d e p a r t m e n t s  and a g e n c i e s  with p a r t i c u l a r l y  
r e l a t e d  ac t iv i t i e s .  If m o d e l e d  a f t e r  the i n t e g r a t e d  s t r u c t u r e  of the 
D e p a r t m e n t  of Defense  in which  a r e  c o m b i n e d  t h r e e  a d m i n i s t r a t i v e  de-  
p a r t m e n t s ,  as d i s t ingu i shed  f r o m  i ts  p r e d e c e s s o r  the Nat iona l  M i l i t a r y  
E s t a b l i s h m e n t  which had s t a t u t o r y  a u t h o r i t y  only of a h o l d i n g - c o m p a n y  
c h a r a c t e r  and p roved  to have no b a s i s  of s t r eng th ,  such r e d e s i g n i n g  m a y  
have a d m i n i s t r a t i v e  m e r i t .  But, in any event ,  it is  un l i ke ly  to appea l  
to c o n g r e s s i o n a l  c o m m i t t e e s .  

3. Au tho r i t y  wi thin  d e p a r t m e n t s  is d i f fused and u n c e r t a i n ,  
p a r t l y  b e c a u s e ,  as we have a l r e a d y  ind ica ted ,  of s t a tu t e s  th rough  which  
C o n g r e s s  has  too f r equen t ly  spe l l ed  out the i n t e r n a l  o r g a n i z a t i o n  of de-  
p a r t m e n t s  and a g e n c i e s  and has  given au tho r i t y  d i r e c t l y  to subord ina t e  
o f f i ce r s .  In pa r t ,  the s i tua t ion  is  due to the i n f o r m a l  p o w e r  r e l a t i o n s h i p s  
which al ign b u r e a u s  and agenc i e s  m o r e  c l o s e l y  with c o n g r e s s i o n a l  c o m -  
m i t t e e s  than with t h e i r  o rgan i za t i ona l  s u p e r i o r s .  

But a l l  of these  d i f f icu l t ies  inev i t ab ly  r e t u r n  us to our  o r i g i n a l  
t he s i s .  It is  i n su f f i c i en t ly  r e c o g n i z e d  that  the p r o p e r  o rgan i za t i on  and 
funct ioning of the execu t ive  b r a n c h  is g r e a t l y  dependent  upon the i n t e r n a l  
o r gan i za t i on  and m a n a g e m e n t  of the l e g i s l a t u r e .  As long as C o n g r e s s  is 
d i so rgan i zed ,  it  wi l l  cont inue  to p r o m o t e  the d i s o r g a n i z a t i o n  of the execu-  
t ive b r anch .  As long as  the execu t ive  b r a n c h  is  f r a g m e n t e d ,  i t  wi l l  be 
diff icul t  if not i m p o s s i b l e  fo r  the C o n g r e s s  to hold it accoun tab le .  Only 
by s t r e n g t h e n i n g  the c o n t r o l  of the Chief  Execu t ive ,  wi th  whom it can  
dea l  in d i r e c t  and u n i t a r y  fashion,  can the C o n g r e s s  e v e r  a s s u r e  i t se l f  
e f fec t ive  s u r v e i l l a n c e  of the accoun tab i l i t y  of the b u r e a u c r a c y .  
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T h e  p r i n c i p l e  of a u n i f i e d  e x e c u t i v e  i s  a l w a y s  i m p o r t a n t  f o r  e f f i c i e n t  
g o v e r n m e n t  and  i t  i s  a l w a y s  t r u e  h e r e  t h a t  " t h e  r e a l i t y  of r e s p o n s i b l e  
g o v e r n m e n t  i s  d e p e n d e n t  u p o n  the  a b i l i t y  of t he  P r e s i d e n t  to  c o n t r o l  t he  
e x e c u t i v e  b r a n c h .  " B u t  in  a t i m e  of  c o l d  w a r  e s p e c i a l l y ,  we c a n  a f f o r d  
to  n e g l e c t  t h i s  e l e m e n t a r y  p r i n c i p l e  of e f f e c t i v e  g o v e r n m e n t  o n l y  at  
g r a v e  a n d  f o o l - h a r d y  r i s k .  

DR.  H U N T E R :  D r .  S o m e r s  i s  now r e a d y  f o r  y o u r  q u e s t i o n s .  

Q U E S T I O N :  T w o  y e a r s  ago  I h e a r d  a v e r y  p r o m i n e n t  b u s i n e s s m a n  
m a k e  the  s t a t e m e n t  t h a t  w h e n  an  o r g a n i z a t i o n  c h a r t  w a s  t h o u g h t  n e c e s -  
s a r y ,  he  k n e w  t h a t  t he  c o m p a n y  w a s  no t  o r g a n i z e d  e f f i c i e n t l y  and  p r o -  
d u c i n g  p r o p e r l y .  S ince  t ha t  t i m e  he  h a s  j o i n e d  the  G o v e r n m e n t ,  and  he  
h a s  d e t a i l e d  o r g a n i z a t i o n  c h a r t s  i n  h i s  o f f i ce  now.  If t h e y  a r e  no  good,  
w h a t  i s  t he  b e s t  s u b s t i t u t e  f o r  t h e m ?  

DR.  S O M E R S :  I p r e s u m e  the  r e a s o n s  M r .  B r o w n l o w ,  w h o m  I 
q u o t e d  a few m o m e n t s  a g o  on o r g a n i z a t i o n  c h a r t s ,  m a d e  h i s  a t t a c k  on 
t h e m ,  a n d  the  r e a s o n  I s a i d  s o m e  t h i n g s  t he  w a y  I did,  i s  no t  b e c a u s e  
we r e a l l y  b e l i e v e  you  c a n  ge t  a l o n g  w i t h o u t  o r g a n i z a t i o n a l  d e s i g n ,  bu t  
b e c a u s e  the  t e n d e n c y  to s u b s t i t u t e  a c h a r t  f o r  r e a l  o r g a n i z a t i o n  o r  to  
a s s u m e  t h a t  a l l  o r g a n i z a t i o n a l  r e l a t i o n s  c a n  be  a c c u r a t e l y  s h o w n  on  a 
c h a r t  i s  so  v e r y  m i s l e a d i n g  a s  t o  be  d a n g e r o u s .  

If they are used as a general guide and exhibited only to knowledge- 
able persons with explanations of their limitations, they are of course 
indispensable. They may also be a description of a goal. They should 
be approached with the mental note: "This is the formal organization. 
This isn't necessarily the way we work. " You do have to know the 
formal organization to start with, but it may only be the point of depar- 

ture. 

I t  i s  a m a t t e r  of d e g r e e .  You n e e d  to  h a v e  s o m e  d i a g r a m .  P e r s o n -  
a l l y ,  I p r e f e r  a w r i t t e n  d e s c r i p t i o n  to an  o r g a n i z a t i o n  c h a r t .  You  c a n  
w r i t e  q u a l i f i c a t i o n s  i n  t ha t  bu t  i t  i s  v e r y  d i f f i c u l t  to  i n d i c a t e  on  a n  o r g a n -  

i z a t i o n  c h a r t .  

QUESTION: You covered only two branches of the Government. 
Each of the three branches, I am told and I understand, exercises checks 
and balances on one another. Do you feel that the Supreme Court is not 
exercising proper check and balance on the legislative branch in legis- 
lating independent agencies and doing other actions that are contrary to 

the Constitution? 
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DR. SOMERS:  I a m  not  a l a w y e r  and p r o b a b l ~  not  as  f a m i l i a r  with  
the S u p r e m e  Court  as  I ought  to be .  But ,  I d o n ' t  5 e l i e v e  the  S u p r e m e  
Court  i s  quite as independent  as i s  of ten s u p p o s e d .  T h e y  too m u s t  keep  
t h e i r  e a r s  to the  p o l i t i c a l  g r o u n d .  T h e y  r e a d  the  e l e c t i o n  r e t u r n s .  

In any event, the legislatlve difficulties which I have described are 
not u n c o n s t i t u t i o n a l  in  any  s e n s e  which  would p e r m i t  the Court  to i n t e r -  
cede .  They  s t e m  f r o m  p e r f e c t l y  p r o p e r  c o n s t i t u t i o n a l  p o w e r s  of the l e g i s -  
l a ture .  The p r o b l e m  l i e s  in  the s p i r i t  and t e m p e r  of the a c t i o n s .  A s  I 
have  been  r e i t e r a t i n g ,  i t  i s  not the f o r m a l  a s p e c t s ,  but the i n f o r m a l .  

The activities lead to bad administration and are not in accordance 
with  the  s p i r i t  of the  C o n s t i t u t i o n ,  bu t  t h e y  a r e  r a r e l y  i l l e g a l .  

QUESTION:  How m u c h  f l e x i b i l i t y  wou ld  you  g ive  the  P r e s i d e n t  in  
o r g a n i z a t i o n ?  C o n c e i v a b l y ,  i f  he  had  fu l l  f l e x i b i l i t y ,  he c o u l d  m a d e  a 
s h a m b l e s  of the c o u n t r y .  

DR.  SOMERS:  Yes ,  the  P r e s i d e n t  cou ld .  So c o u l d  the  C o n g r e s s .  
He c a n  now.  But  tha t  i s  i n h e r e n t  i n  h a v i n g  g o v e r n m e n t  at  a l l .  T e d d y  
R o o s e v e l t  u s e d  to po in t  out  tha t  you  c a n ' t  g ive  a n y b o d y  the  p o w e r  to  do 
g o o d  u n l e s s  you  a l s o  g ive  h i m  the  p o w e r  to do h a r m .  The  p r i n c i p l e  a l s o  
a p p l i e s  to  a c o m m a n d i n g  g e n e r a l  in  the  f i e ld .  He c a n  m a k e  a s h a m b l e s ,  
bu t  you  have  to g ive  h i m  a d e q u a t e  c o m m a n d  a u t h o r i t y ,  b e c a u s e  o t h e r w i s e  
he  c a n n o t  do a n y  good.  If  you  a r e  go ing  to g ive  h i m  c o m m a n d ,  you h a v e  
to  p l a c e  c o n f i d e n c e  in  h i m .  

I have  not  q u e s t i o n e d  the  n e e d  f o r  a p p r o p r i a t e  c o n t r o l  o v e r  the  P r e s i -  
dent ,  and  I wou ld  not  r e d u c e  C o n g r e s s '  b a s i c  p o w e r s .  T h e  q u e s t i o n  i s  
w h e t h e r  you b e l i e v e  tha t  c o n t r o l  o r  s u r v e i l l a n c e  m e a n s  u s u r p i n g  the  t a s k  
i t s e l f - - t a k i n g  i t  o v e r  o r  p r e v e n t i n g  the  P r e s i d e n t  f r o m  do ing  h i s  job .  I 
t h i n k  tha t  i s  s o m e t h i n g  d i f f e r e n t  f r o m  c o n t r o l .  

M y  own v i e w - - a n d  I t h ink  th i s  i s  t r u e  of the  m a j o r i t y  of  a u t h o r i t i e s  
in  this  f i e l d - - i s  tha t  the  on ly  c l e a r  w a y  tha t  C o n g r e s s  a s  a who le  c a n  
e x e r c i s e  e f f e c t i v e  a u t h o r i t y  o v e r  the  e x e c u t i v e  b r a n c h  is  by  e f f e c t i v e l y  
o r g a n i z i n g  itseL~ and  by  u n i f y i n g  the e x e c u t i v e .  Wi th  the  e x e c u t i v e  
f r a g m e n t ,  C o n g r e s s  c a n ' t  c o n t r o l  i t .  T h e y  c a n  c r i p p l e  i t .  But  if  the  
P r e s i d e n t  had  c o n t r o l  of the  e x e c u t i v e  b r a n c h ,  and  s i n c e  C o n g r e s s  
c o u l d  c o n t r o l  the  P r e s i d e n t ,  C o n g r e s s  cou ld  then  c o n t r o l  the e x e c u t i v e  
b r a n c h .  
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QUESTION: W o u l d y o u  e x p r e s s  any p a r t i c u l a r  point which you 
cons ide r ,  any m a j o r  reason~ for  any o p t i m i s m  in the p r e s e n t  condi t ion  
of p a r t i a l  con t ro l  that the P r e s i d e n t  has;  a l so  any  things he needs  to be 

r id  of that pa r t i a l  cont ro l .  

DR. SOMERS: The r e a s o n  I am so c o n c e r n e d  about this  p r o b l e m  
is  not t heo re t i ca l .  Af te r  all, looking at the whole p ic tu re  h i s to r i ca l ly ,  
we have done v e r y  well .  The re  may  be unde r  o r d i n a r y  c i r c u m s t a n c e s  
impor t an t  a r g u m e n t s  to say that our  d i f f icul t ies  a re  wor th  the p r i c e .  If 
we get poor  admin i s t r a t ion j  yet  we have a b e t t e r  d e m o c r a c y  because  we 
ma in ta in  coun te rba lanc ing  soc ia l  f o r ce s .  So long as the powers  of our  
soc ie ty  a re  th inly  s p r e a d  and divided,  t he r e  a r e  c e r t a i n l y  no dange r s  of 
any monopoly  of power .  A p lu ra l i s t i c  soc i e ty  is  e s s e n t i a l  for  a v i ab le /  

democ racy.  

I be l i eve  in  this ,  but i t  is  not a whole answer .  In  mid twen t i e th  cen-  
tury, l a r g e l y b e c a u s e  of our  i n t e rna t i ona l  a f fa i r s  but a lso  because  of the 
qu ickened  tempo and complex i ty  of domes t i c  a f fa i r s ,  the n e c e s s i t y  fo r  
quick and dec i s ive  d e c i s i o n - m a k i n g  is  grea t .  The only p lace  w h e r e  we 
a re  capable  of quick and dec i s ive  d e c i s i o n - m a k i n g  and ac t ion  is  in  the 
execut ive  b ranch .  The l eg i s l a t ive  b r a n c h  is not a c e n t e r  for  ac t ion  and 
canno t  be. I do not s e e k  a c e n t r a l i z a t i o n  of power .  I hope for  a b e t t e r  
unde r s t and ing  of the r o l e s  of our r e s p e c t i v e  b r a n c h e s  of Govemunent .  
And it  is my  convic t ion  that if the P r e s i d e n t  is  p e r m i t t e d  to do h is  p r o p e r  
job be t t e r ,  the C o n g r e s s  wil l  t he reby  a lso  b e c o m e  m o r e  ef fec t ive .  

C o n g r e s s  appears  to have r e c o g n i z e d  th i s  fact  in  connec t ion  with the 
budget .  The deve lopmen t  of the execut ive  budget  has  actual ly~given Con-  
g r e s s  m o r e  r e a l  c o n t r o l  of the budget  than it  had be fo re .  

But this  does not an swer  y o u r  ques t ion .  I am not e n t i r e l y  op t imis t i c  
because  I think a g rea t  deal  of the p r o b l e m  is  i n h e r e n t  in the s t r u c t u r e  
of the Gove rnmen t .  I t  goes back  to a t ime  when  it was jus t i f i ed  and 
e n t i r e l y  ra t ions / ,  and when one couldn ' t  env i sage  a p e r i o d  l ike the p r e s -  
ent .  I have hope that  the  development  of s t r o n g e r  p a r t i e s  r eady  to take 
fu l l e r  r e s p o n s i b i l i t y  for  the G o v e r n m e n t  could help pull the two b r a n c h e s  

toge ther .  

I t h ink  that  the exce l l en t  s tud ies  we have been  get t ing f r o m  the 
Hoover  C o m m i s s i o n  and s !mi I a r  c o m m i s s i o n s  have been  v e r y  helpful .  
Our unde r s t and ing  has i m p r o v e d  af te r  each  study and some  p r o g r e s s  
has been  made .  A m e r i c a n s ,  because  of such s tudies  and t he i r  o b s e r -  
va t ions  of the f r equen t  c r i s e s  of the m o d e r n  world ,  appea r  to be 
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becomLng m o r e  r e c e p t i v e  to r e e x a m i n a t i o n  of the su i tab i l i ty  of old 
ins t i tu t iona l  a r r a n g e m e n t s .  

DR. HUNTER: .Dr. Somers, on behalf of the Commandant and all 
of us, thank you for another very stimulating and enlightening discussion. 

(9 Dec 1954--250)S/g-rob 

21 A 4 0 B 0 5  


