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Coordization has become a-very popular word in business ter-

minology. It 1s frequently used in the sense of a general cure-all for
all ills of grganization and administration without any definite under-
standing of what it implies, or of the funcitions and limitations invol-
ved. 4 standard dictionsry defines the word "coordinate" as "0 place
in harmonious relation; to combine or adjust for action or for any
common end¥, not a bad definition from one point of view except pos-
sibly for the word "harmonious” which is no%t always applicabla.

In order to visualige c¢learly the application of coordina~
tion to the bueiness of governmment it is necessary to have in mind
the conditions which brought aboul the establishment of the Federsl
Coordinating Service.

The executive branch of our Govermment has grown from a very
gimple to a very complax organization. Originally it comprised few
departments and presented only minor difficuliies of adminisiration.
Interdeparimentel guestions were easily adjusted through personal contact.
Gradually, however, with the crealion of additional departments and the
expansion of Federal activities, the problems of administration have become
more and more involved. For years the duties of the Chief Executive have
mul tiplied, tut therg was no agency at his cormand to tske from his ghoul-
ders the barden of routine business affairs which from their very naiure
demanded ;:ner&matea ¢ontrol.

’} This econdition reached a ¢limax af the termination of the World

War, when the fiscal problems arising from the national debt, together
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with those questions concerning jﬁhe necessity for liquidating the tre-
mendous war surplus, became so impressive as to indicate the imperative
necessity of departing from the established practices of more than a
century.

When the firet tudget director in 1921 undsrtook his task of
balancing the national Imdget, he found this problem of ligquidating
accumlations of war surplus to be the most pressing one and the one
most susceptible of coordination. Mors tham five billion dollars ef
Federal money was tied up In surplus property. Idquidation was going
on slowly in a rather haphazard way through the uncoordinated efforts
of the three departments, War, Navy and Shipping Board, which held
the bulk of these supplies. The markets were glutted with the sale
of war surplus, but the Federsl activities not engaged in liquidation
were purchasing for Governmental nse guantities of material identical
with that which the Govermment already held in warehouses at a large
expense for storage, or which had recently 'b;en gold at a saerifice
to dealsrs who resold 16 to the Government and realized a handsome
profit en the double transaciion.

The budget director placed the situation before the Presi-
dent, with the result that the 0ffice of the Chief Coordinator was
created by Execubive Order on July 27, 1921, as a part of the Nailonal
Bddzetary System. Sinee the liquidation of war surplus was a para-
mount consideration at that time, the original dutlies of the office

related principally to the inventorying and disposal of this property.
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Briga@i;r “General H. 0. Smither, an officer of the Army who had dise
tinguished himself ag G-4 of the Service of Supply during the war,
was selecied for this duty and he fmmediately proceeded o creats
the machinery necessary for its accomplishment. He assembled a
gmall group of assistants and ectablished a field force of officers
who were designated as area coordinators. Ons ¢f these area coord-
inators tock station in es:nh of the Army corps areas, a berritorial
divigion adapted arbitrarily %o the coordinaiing service for con-
venlence. In his own offits he esﬁaﬁliahea. a liguidation section
composed of fwp sub-divisions, the FPederal Liguidation Board and the
interdepartmental transfer division. With these wers associated nsz
a supplemental coordinating ageney the General Supply Commities of
the Treasury Depariment. The liquidation board functioned as a
directorate of saled, and its proceedings in establishing a liqui-
énti;m poliey for the GQovernment concerned primarily those agencies
actively engaged in the sals of surplus property.

1€ was compozed of The Director of Sales, War Depariment;
the Senior Member, Board of Survey, Appraissl and Sale, Navy Depart
ment; the Manager, Material and Ships Seles Division, U. S. Shipping
Beard; The Quartermaster, U. S. Marine Corps; the General Purchasing
Agent, The Panams Canal, and the Superintendent, General Supply Com-
nittee. Since its orzanization there have heen added to ite member-
ship the Assistant Surgeon General, U. S. Publi¢ Health Service and
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the Assistant Director for Supply, U. 8. Veterans' Buresu. Ilfa
duties were to knib all ssles activities of the Govermment into a
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tasiness association which should safeguard the interests of the Gov-
erzment and at the same time promote the confidence of private interests
doing business with the Govermment. Now that forced liquidation is at
Bn ém, the board functions in an advisory capacity on matiers of pol-
toy reiatiﬁgwta the male of Pederal property.

1t became almost immedistely avident that the greatest econ-
omy in the disposal of surplus lay in transferring it to other Federal
agtivities which had need for it, ihus avolding the expenditurs of funds
for supplies which t?ga« Goverament already possessed and which sould be
sold in the open market for omly a fraction of their actual value. The
interdepartmental transfer division was designed to meet this phase of
the liguidation prodlem. All surplus Federal property is cleared through
these activities and since thelr establishment there has, passed through
their hands property to the valus of more than four billions of dollars,
while the estimated savings resulling from interdepartmental transfers
1a almost one hundred fifty millions. They are responsiltle in a large
meagure for the sound policles under which this vast liguidation prob-
ilem was condncted, and which the Govermment is still following in the
dlsposal of its sarplus material.

At an early stage in their pperations they demonstrated the
valne of ceordimation in the Government's roubine business. A letter
f£yom the Secretary of Agviculture, written at that time to the Chief
Goordinator, siateds

#The Buresn of Public Heads wishes me to expTess
to you not only the appreciation of the Bureaun itaelf, bud
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% glgo that of the State highway depariments throughout the
United States for the work which has beén accomplished in
facilitating the transfer of surplus road bnilding equipment
%o the Depariment of Agriculture in accordance with the pro-
yisions of the various Acts of Uongress".----"I% would he
gifficult o estimate too highly the imporiance of this
gingle improvement in the Covernment servics which has been
accomplighed by your efforts. Any may I add that, in ny
opinion, one of the most remarkable developments has been
that your recent decisions seem to De as wolcome %o the ¥War
Department as to the Department of Agrisdl ture.”

Within a short period of #ime the President enlarged and
more clearly definsd the duties of the Chief {oordinator and placed
hip office on a stable basis by the provisions of Executive Order No.
4578 of November 8, 1921. This order states the mission of the
coordinating agencies as that of enabling the President in matiers of
routine busizess so bto coordinate the astivities of the different
departments and establishments as will ensure the most economiczl and
afficient axpenditure of monies sppropriated by Congress. It places
upon the Chief Coordinater the regponaibility of exercising general
supervision over the coordination of routine business activities of

the Governmental organizabion, with particular attentlon to methods
of purchasing, liguidation of supplies, specification of materials,

advertining, warehousing, employment, manufacturing, disbursing and
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all gther ardinary business activitlies of the Govermment. This is a
r;ther large order, and %o enable the Chief Coordl nator to carry out
hi# responsibility, he was delegated a very considerables messure of

avthority.

The Txecutive Order provides that the decision of the Chief
Courdinater fmﬁall matters of coordination shall be trensmitied to the
heads of departments or independsnt establi shments concerned, and shall
be final, except that such heads may gppeal o the Director of the Burem
of the Budget within four days after the receipt of notice of the coordi-
nabing order, and if not sustained by the DMirector of the Budget, may
appeal to the President of the United States within six days affer the
decision of the Budget Director. If such appesl 1s not taken, or is
not sustained, the decision in guestion shall stand and shall be published
to those affected by the heads of the depariments concerned.

It suthorizes the Chief Goordinator to call on all bureau chiefs
and employees of the Nxecubive Government to furnish any available informae-
tion desived for purposes of coordination, and requires them to atbtend any
conference on coordination as requested by the Chief loordinater. It
places the officers detailed on coordinabing duty in a status of direct
responsibility through the Chief Coordinatoer te the President.

Coincidental with the enlarged mission assigned the coordinating
service come the establishment of other coordinating agenciss whose need
had already betome apparent. Within a short space of time there were
created the Federal Purchasing Board, the Federal Traffic Board, the
Goordinator for Motor Transport of the District of Columbla, the Federal
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Specifications Board, the Interdepartmental Board of Coubracts and sdjust-
ments, and the Federal Resl ¥asta'e Board. UThese ‘were followed subse-
grently, when sonditions indiented their desirability by the Interdepart-
menta};‘ Board on Simplified Office Procedure, the Ceordinator for Purchase,
the Iﬂérdﬁparmen’ﬁal Patents Board, and more recently ths Forest Protec-
tion RBoard. The Permement Conforence on Printing, an activity already in
exishence, was also anncunced as a coordinating sgency.

An their names indicate, each of these hoards was designed to
meet a speeific nmeed. In order %o visuzlize clearly the character and
scope of the dntien assigned ther, it must Ve borme in mind thal these
agencies are in effect shanding committees in which departmental repre-
sentatives are brought together in order that they may e in a bebtber
position o waderstand and serve the best economic inbsvests of the
Federsl Government, while at the same %time serving thelr respective
departments. They :re in no sense smalgamated crganizations desizned
%o sonsolidate any tmsiness function of the several departments into a
single ‘t;mly. In supervising their activities the Chief Coordinator is
guided by the principle that there must be sufficient flexibility in the
organization as a whole fo permit freedom of action on the part of the
reprasentative unita.

The organization of the Feders] Purchasing Board is falrly
typical. This board is composed of one represantative from esch depart-
ment or esiablishment having amthority to purchase supplies, togethey
with a repressnintive of the ?;derai Specif:cations Bosrd, +ho sets as
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liatson pontact between these two activities. Zach representative may
have one or more asgociates designated by himself, but only the repra-
sentative has a vote. The Chief Coordinator is ex-officio chairman of the
hoard, tub he usually details an assistant %o sit with the board and %o
vepresent him. The executive chairmanship 1s delegated to an official
in the Ohief Coordinator's office. The board's investigational work is
performed largely by committess, tecouse of the amount of study made
necessary by each of the complex problems connected with the purchase of
comuodibies by the several larze departments of Goverrment. The chairmen
of these technical commitiees are desigmated from among the rapresentatives
of the board. Other members of the commitiee are officials selected
because of their particular knowledge of the subj ect to be considered.
The report of a committes is considered by the whole board and is adopted
with or Wl thout amendment, or is rejected. When a report 1s adopied
in 1ts final form and approved by the Chief Coordinator, 1% is propulgated
through his office as a guide to all depariments and establishments in
performing thelr purchass functione.

The yurpese of the board is to coordinate the purchasing activi-
Yles of all departments of the Government with a view o bringing the
Government!s vast purchasing power to bear in seeuring supplies at lowest
cost, in eliminating duplicabion of effort and reducing overhead expenses
and in establishing economical methods of purchase.

Threugh i%s committees the board investigates snd studies the
purchasing methods used in the various departments, with a view of having

impreved methods adopted. IV endsavors to discever those cases where it
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may be practical and economical to have two or more depariments pool thelr
requirements for certain supplies, in order that the one department best
£itbed for the purpose may purchase for all. Examples of the board!s
acéomplishments in the pocling of purchases are the present gystem of
purchasing lubrieating oil by the Navy under Navy specifications for all
of the larger Government departments; the purchase of gasoline on War
Department conbracts for the depariments in Washinglon and the Federal
activities in several other cities; and the supplying of provisions to
certan Veterans! Bureau and Public Health Service hogpitals about Boston
on Navy Deparitment contracis.

The board has brought about a gradual extension of the uses of
the inspection service of one depariment by others, thms eliminnting travel
and overhead expenses and giving a flexibility to the Government :i.n\apecticn
service. For example, the inspectors of the Bureau of Animal Industry
inspect provisions and meats for Government hospitals in Bosbon, for the
Shipping Board in New York, and for the Army and Havy in many places,
while the Navy's highly developed technical inspection service has been
made available toc all departments of the Guvernment. The Coordinator for
Purchase is the agent throvgh which the board, acting for and in behalf
of the separate purchasing agencies of the Government, effects such joind
procursment arrangements as may be agreed upom.

' The gperations of the board are closely interrelated with these
of the FPedersl Specifications Beard and the Federal Liquidation Board and
in a lesser degree with those of several other coordinabing activities.
The Federal Specifications Board is the medium through which the Chief
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foordinator secures economy in the procurement under specifications of
materials and sefvices used by the Govermment. IY compiles and promml-
gates standard specificatioms for materials and services, brings these
specificabions into harmeny with the best commereial practice, and when
possible endeavors to broaden the field of supply. The Director of the
Burean of Standards is ex-officic chdurmsn of the board which consists
of groups of technical committess made up of experts selected for their
special knowledge of particular commodities or class of commpdities.
These technical committees are appointed from time to time as commod-
{ties or services are taken up for cousideration. The board has pro-
mulgated its six bundred and second master Federal specification, and
1t 1s now gquite a usual thing to see menufacturers placing on their
products the statement: *This product conforms to United 3tates Gov-

ermment Haster Specification o

The Federal Traffic Bosrd was sstablished for the purpose of
effecting economy and better business administration throughout the
Government service in the handling of passeager, freight and express
shipments. It i3 under the chairmanship of a speeial assistant to the
Chief Coordinator who is designated as the Coordinmator for Traffic. It
utilizes in a practical way the various avallable carrying facllities and
institutes methods for prompt settlement of the Govermment's traffic
accounts. Like the Purchasing Beard, it is composed of one representative
from esch department making shipments, and its clerical force is furnished
by detail from the several depariments in proporiiom to the volume of

shipping dopne. Every (fovernment shipment of two or more carloads is
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refarred o the board for routing and through this control of large
shipments snnd by mesns of its contact with the carriers the board has
beex able to obtaln very valusble concessions and %o effect large sav-
ings. A8 it exists at present it provides a skeletor organization
around which might be tuilt a Pederal iraffic buresu, shounld such an
activity ever become a necessity.

The Federal Real Estate Board, under the chalrmanship of the
Surveyor General of Real Estate, coordinates all matters affecting the
real property of the Govermment, including procurement, occupancy and
disposal. It eollects and compiles data pertaining to owned or lessed
real estate and suggests changes that may be desirable in the interest
of the economical use of lands or bulldings. 411 projects for the
parchase:. gale or lease of real estate are required to be sutmitted
to the board for clearsnce. Its decisions form the basis of the
Burveyor General! e action on a1l real estate matiers.

Thess f;ve important boards provide coardinated control of the
paramount business activities of the Govermment; purchase, smles, traffic
and real estate. No less important, though more specialized and limited
in their scope, are the reamining cosrdinating agencies.

The Interdepartmentsal Board om Simplified Office Procedurs is
engaged 1n devising standard forms and standard praciices for the office
procedure of the Govermment. It has been very successful in eliminabing
a mass of non-standard office material and has reduced the supply schedule
on envelopes, wrapping twine and similar items of common use from many

hundred to a relatively few items. It has jJust completed a study snd
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standardization of the Qovernmental leave regulations which will undoubtedly
be enacted into law.

The Interdepartmental Board on Contracts and Adjustments is
completing a standardization of the Government's methods of contracting
and of ita contracting forms.

The Patents Board and the Forest Protectlon Board were created
to desl with specific problems, the first to formulabe a Govermmental
policy with respect to handling the inventions of Federal emfloyees, and
the second to coordinate and bring together for greater efficiency the
Federal activities engagzed in the varions phases of Forest protection.
Zach of these boards, in its particular field, is accomplishing valusble
and construetive work.

The scbtivities just described provide the Chief Coordinator with
s self-contained orgenization. In order to derive the maximum benefit from
this organization and to give it and the area coordinators a direet point
of dontact with Federal activities in the fleld, the organization of
additionsl coordinabting agencies, lmown as Federal btusiness assoclations
was undertaken and the first association was formed at Cinclinnati, Chio,
in 1921.

In & recent address toc the business organizations of the
Govermment, the President described the Pederal business associations
in these terms:

These agscciations are composed entirely of Federal employees
who at frequem’t sacrifice of time and labor hold reguler meebings which

ars presided over by duly elected offivers. Their sole purpose is to
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promote economy and efficiency in the conduct of public buginess within
their particular locality., Uhey were ecrested and exist today for no
other purpose. Among other things, these Taderal business associatlous
have been instrumental in effecting the loan of Govermment irucks to the
Postal Service in handling Christmas mall; in precuring office and stor-
age space in Federal buildings and leased warchouses for agenclies in need
thereof, freguently recommending, after further study of the situatlon, a
reassigrment of space; in making telephone surveys iz certain citien to
ascertain whether a reduction in service may be effected; in arranging
for the consolidation of purchases where supplies and material are used
by more than one local establishment so that lower bids may be obtained
and in arranging for the transfer of surplus supplies and materials from
one ssrvice for use by enother. They are organized on a definite plan
with ;zanm;t’bees appointed ts consider mmiters susceptible of coordination.

% Every field actfvity is represented in the Federal Business
Aam{niatian of the zone inm which the activity is located, and all local
executive heads are enjoined by deparimental insiructionms to participate
actively in the operations of the association.

The Federal business association is the basic coordinating unit
of its zone, of whigh it forms the center. Through the exercize of
initiative in the assigmment of missions %o 1ds commitbess, by the dig-
cussion of means for improving service efficlency and effecting economy
in operation, and by the pooling of experience, business kuovledge and
facilities for a commen purpese, these associations ars made self-reliant,

self-gustained uwnite. There are at present some 370 such associations
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drstributed throughont the United Siates including Alaska, Howeil and
Vorts Rico. They are under the direct supervipion of the area coordinators.

Ares coordinators are the field deputies of the Chief Coordinratol.
They are the connecting links bebwsen the Ohisf Chordinator and the coord-
inating agoneies in Washington on one hand and the various field services,
as represented by the Federel Dusiness sssociations, on the other. Their
funciions within their aveas are ¢omparable in gemeral %o those of the Chief
Coordinator with respect to the Federal Governuent as a whole.

Through these agencles, and with their cocperabion, the Chief
Qoordinater supervises the routine bumeiness activities of Government.
In addition to those voutine activities, however, there heve cevolved
upon kig office certain miscellaneons functions that defy clagsification.
Phese include the sctivities which are performed by the immadiate asgis-
tonts of the Chief Coordinator. Some of these ectivities are only temporaxyy
investigations, while others constitute contimous operations. Yer example,
the Governmment Has at its digposal exbensive faeilitles for communication
in ihe Avmy and Navy radio nets with numerous leased telephons and telegraph
1ines snd the Alaska calle and telegrarh limes. It was only rarely that these
facilitios were used by sny of the mdmnistrative services except the one
shich immediately controlled them and they were seldom used te capacity.
After considersble swudy an Army message eznter was established, having In
addition to it own, the Navy facilities, and this message center teok over
all or a greater part of the digpaich traffic of the seversl Pedaral services.

Phe reeuliing saving has been subsientlal.
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The soordinaiion of all the Government gservices maininining
patrols on the bhorders of the countzy is ;mnt'}mz* provles that has been
sfudied in %this office. Some half dozen services under four despartments
mointain border pabtroly for different purposes. A% present they render
1i%tls or no agsistance tfa sach afher. The ramuld of bhis gindy is
represented in a plon prepared by he Chief Joordinatorts 0ffics for the
reorzanizavion of all berder patrol sctivivies and the eomsolidation of
forpes and statlons which will result in an increase in effectivensss ai
reducad cost. This plap is represented by legiclation whieh is now
pending. ]

Surveye of the telephone servige expsaditures of the Covermment
have been rads in cooperation with tha Bureau of Slondards and a stendard
fomn of nationwide contract for telephons ssrvice isg in course of propara~
tion end is nesring completion. Loans of services, equipnment aund persomned,
adfustments of office and storage space not falling within the purview of
the Federsl Real Tstate Board, and the service and supply of wuildings pro-
jocted in the new Federal tuilding program oceupy the abventlon of the offics.

Lleohol erd liguers seized in the enforcement of the Wighteenth
Amendment sud ¥-tional Prohibiilon Act zre distributed by the (hied Coord-
instor for use in accordancs with approved regulations, throuwghout the
Federal Government and vessels and vehicles seived in conformity with thess
scte are ntilized in the Government service vhen they beceme availabtle.

More important than any menetary savings, however, is ile new
conception of service unlly whlch has made coordinstion possible. I

think the following example is typicale Some time ago the Bureau of
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Pisheries found its amppropriations insufficient to provide clothing for

the natives of the Pribilof Islands who are wards of the Government in

s vemote part of Alaska now devoted to sealing and foxing operations.

Woen this fact was communicated to the coordinating service s represenbative
of the Buresu of Fisheries was placed in touch with Vhe records of murplus
property and was enabled to oblain shoes from the Army, wanter trousers from
the Marine Corpa; coats, overcoats, rainceatbs, blanksts, comforters ’:anﬁ
surses! dresses from the Veterans' Buresy;sails, ollskins, e¢lothing,
mosquito bars snd soap from the Shipping Beard, and medlcal supplies from
the Public Health Service. All these materials were transferred without
funds in time to be made part of the annual shipment of supplies on a ship
furnished by the Navy Department. This transaction, while relatively

sndl]l economically, is significant in the changes it indlcates. Similaxr
examples can be quoted to the point of wearlsomeness. They show that
departmental laws have given way and that bureaucratic prerogatives have
been willingly abandoned where the hest interests of the Governmment were
involved. Ten years ago they would have been impousitle.

The (hisf Coordinator's Office is not s power o be superimposed
over and upon the depariments and obher branches of the Executive Goversi-
ment; neither is it a tureau egual with them, nor does it attempt to assome
any of their functions. It is what its name implies, an agency for the
coordination of all activities. Its decisiens have their princighl appli-
cation to interdepartmental affairs and it regards as a cardinal principle

thot where authority lies, there aleo must rest responsibilify. Accordingly,
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it ig the policy of the office to bring about coordination by sereenent
among those departments that are engaged in related sctivities, to eall
together represantatives having authority to spesk add act for thelw
respsctive departments go that in conference views may be exchanged and
tHe problems, purpeses and objectives of each department may become
lmown to all others. Thus a line of action can be agreed upon that will
result in greater economy and increased effieien;y in the zdministration
of the business affairs c;f the Govermaent.

1 have putlined the functions of our service in time of peace.
Where we £it in %o a national defense plsn or what cur function would be
in time of war or of aciive preparation for war is provlemetical. These
are matters, however, that are worthy of very serious thought. Ungues-
tionably the administrative bodies which were called into being during
the last war were actually great goordinating agencies, but they acted in
a semi-independent capacity rather ¥han in porsuvance of a definibs,
common plan. The World War demonsirated that armies cen do no more than
the logistic organizafion behind them will sastain. Ths non-milidary
establishments of Government ocaupy peculiarly favorabtls positions from
whach to participate inm the preparation for wobiliszing the cowmntry's
economic strength. They are dally exerting a powerful influence upon
the logistic forees of the country thet ars the tributary streams feeding
$he main chamnel of indumstrial mobilizationm.

The coordinating service provides al least the skeleton of an

organization capable without further executive or legislative authority
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of directing the energles of the non-military forees of the Govermment
toward sny desired end in the évaﬂt of national emergency. To 80 direct
them intelligently, however, requires, what we have called in the absence
of 2 better word, z manter plan. We visualize the eraation by executive
arder of what”ma have called for the sake of an identifying neme a Federal
Boaid on Master Plans whose dulies should include, bubt should be more
comprehensive than those for which the Council of National Defense was
created. It is possible for such a board to formlate a logistic plan
for the Govermment as a whole which conld pasg smoothly and readily to
the control of the Army and the Favy in the event of emergency and which
wonld facilitate Joint operations on the part of Govermment activities
in time of pemce. As the agent of such a bheard the Chief Coordinator
is in a position to iron ont difficulties, te harmenize specifications
and to determine guestions of priority for the governmental organizations.
The budgetary aspecis of such a program would be very simple sf solution.
Already in ons instance, the estimates of eight bureaus belonging to thrse
departments have been heard as a single projest, which in faet it was.
These, however, are all Simon pure conjectures. We have given you what
information we have in the hope that we may have your views of how the
hiatug which we 411 lmiow to exist today may best be filled in.

These remarks began with a definition, but at the ridk of being
trite I am going to conclude them with another cne. Some time ago, Kr.

Oliver Sheldon, writing in the Harvard Business Review on the subject of

- 18 - ’



~f

® ® .

¥Policy and Policy Making" makes this statement: ACcordination - To
control without restraining the vigor; to guide the way without
pulling at the reins; %o urge forward without the whistling of the
whip; to determine the halting place without applying the brakes —-
i1t is, indeed, the task beyond all others. Coordination encounters the
greatest sbatacles and difficulties, yet calle the most Iaperatively

for performancet,
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