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THE UNITED STATES SHIPPING BOARD

ORGANIZATION

On July 1, 1926, the United States Shipping Board was composed
of the following members: T. V. O’Connor, chairman; E. C.
Plummer, vice chairman; and Commissioners W. S. Benson, W. S.
Hill, Jefferson Myers, P. S. Teller, and J. H. Walsh.

T. V. O’Connor (chairman), Great Lakes, was appointed a mem-
ber June 9, 1921, term five years; qualified June 15, 1921; reappointed
and qualified June 15, 1926, for a term of six years from June 9,
1926. Edward C. Plummer (vice chairman), Atlantic coast, was
appointed June 9, 1921, term three years; qualified June 14, 1921;
reappointed May 23, 1924, term six years, and qualified June 3, 1924;
term expires June 8, 1930. W. S. Benson, Atlantic coast, served
under a recess appointment from December 1, 1920, to March 4, 1921;
from March 4 to June 13, 1921, served as personal representative of
the President; June 9, 1921, appointed commissioner, term one year,
qualifying June 18, 1921; June 13, 1922, reappointed, term six years,
qualifying June 14, 1922; term expires June 8, 1928. W. S. Hill,
interior, was appointed to serve unexpired term of A. D. Lasker,
resigned; qualified February 1, 1924; term expired June 8, 1927;
received recess appointment and qualified June 7, 1927. Jefferson
Myers, Pacific coast, was appointed to serve unexpired term of B. E.
Haney, resigned ; qualified June 15, 1926; term expires June 8, 1931.
P. S. Teller, Pacific coast, was appointed to serve unexpired term
of Meyer Lissner, resigned ; qualified January 15, 1926 ; term expires
June 8, 1928. J. H. Walsh, Gulf coast, appointed and qualified
November 9, 1925, to serve unexpired term of F. I. Thompson,
resigned ; reappointed December 17, 1925 ; resigned October 15, 1926,
and was succeeded by Roland K. Smith. Mr. Smith qualified Oc-
tober 16, 1926, under a recess appointment ; recommissioned December
17, 1926, qualifying January 20, 1927, for the unexpired term ending
June 8, 1929,

During the year the board held 93 meetings, in addition to which
there were held many special hearings conducted either by the board
or by committees thereof.

: 3



4 ELEVENTH ANNUAL REPORT UNITED STATES SHIPPING BOARD
GENERAL

The principal change in the administrative organization of the
United States Shipping Board during the year was the consolidation,
on October 1, 1926, of the law departments of the Fleet Corporation
and United States Protection and Indemnity Agency with the
board’s Bureau of Law. Aside from this change, the board’s organ-
ization remains practically the same as at the time of its last annual
report.

The board’s primary function, as provided in various acts of
Congress, is the establishment and maintenance of an American
merchant marine. Activities falling under this general head, for
the most part of a promotional and regulatory nature, are carried
on in seven bureaus, namely, the Bureau of Traffic, Bureau of Regu-
lation, Bureau of Operations, Bureau of Construction, Bureau of
Law, Bureau of Finance, and Bureau of Research. Each bureau
is under the supervision of a member of the board, as shown in the
accompanying organization chart.

The board’s secondary function, intimately bound up with the
foregoing, involves the operation and liquidation of the Govern-
ment’s fleet of merchant vessels, acquired as a result of the war.
As provided by law, this activity is carried on by the board through
the instrumentality of a subsidiary organization known as the Mer-
chant Fleet Corporation, whose president reports to the Shipping
Board as to a board of directors, the board in all cases determining
fundamental questions of policy.

These two principal functions are necessarily closely related, since
it was the unmistakable intent of Congress, as clearly expressed in
the merchant marine act, that the Government fleet was to be so uti-
lized that ultimately it would become part of the privately owned
American merchant marine. The board has kept constantly before
in this conception of the important role that Government-owned
merchant vessels must play in the upbuilding of our commercial
shipping.

SUMMARIZED STATEMENT OF CONDITIONS

In order to present a brief statement of present conditions in the
American merchant marine it becomes necessary to review in a few
paragraphs some of the outstanding features relating to the history
and scope of activity of the Shipping Board.

The United States Shipping Board was created by the shipping
act approved September 7, 1916, “ To establish a United States
Shipping Board for the purpose of encouraging, developing, and
creating a naval auxiliary and naval reserve and a merchant marine
to meet the requirements of the commerce of the United States; to
regulate carriers by water engaged in the foreign and interstate com-
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merce of the United States, and for other purposes.” The board’s
jurisdiction and powers are further defined and expanded by subse
quent acts of Congress, notably by the merchant marine act of 1920.

Created and organized not long before our entry into the Great War,
the board early in its existence found itself plunged into a shipping
program the like of which had never before been known. Besides
undertaking the greatest emergency construction task ever attempted
by a single organization, it repaired the seized enemy ships; recruited
and trained officers and seamen for merchant vessels; supervised the
chartering of all ships from American ports; developed port facili-
ties; handled large problems of labor control; and operated a vast
merchant marine. Many of the board’s important war functions
were exercised by it through the Emergency Fleet Corporation (now
known as the Merchant Fleet Corporation), the creation of which
was authorized by the shipping act and the purpose of which was to
permit of Government ship operation free from governmental
restrictions, red tape, and immunities.

When the armistice was signed the board controlled 1,196 vessels
in active service, not counting vessels under construction. This num-
ber was subsequently augmented by the return of vessels from the
Army and Navy, and by other acquisitions. All in all, the board has
owned and controlled a grand total of 2,536 vessels of all tvpes,
aggregating 14,706,217 dead-weight tons.

The handling and disposition of this enormous fleet has proved a
complicated problem. Congress has directed in the merchant marine
act of 1920 that “ as soon as practicable, consistent with good business
methods,” the vessels shall be sold; but that meanwhile they shall be
used, at the discretion of the board, in the establishment of strategic
trade routes, these in turn to be disposed of ultimately to private
American interests. As a result of the establishment of trade routes
by the board, steamships flying the American flag have again ap-
peared in the principal ports of the world for the first time in 75
years, not a single one of them in competition with privately owned
American flag vessels.

At this writing (June 30, 1927) the board still possesses upwards
of 800 ships, 307 in active operation and 516 in the laid-up fleet.
It holds these lines and individual ships out to private capital for
purchase under the most favorable terms, and continues to operate
upon strategic trade routes only until such time as private capital is
disposed to take them over. .

A graphic idea of world shipping conditions will be gained from a
study of the shipbuilding industry in the principal maritime nations
during the past few years. Thus the number of ships of 2,000 gross
tons or over, built or now under construction for transoceanic service,
from and including the year 1921, shows that for every ship of this
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class built in the United States, Great Britain has built 41, Germany
12, Italy 5, and France and Japan each approximately 4.

This new construction provides our competitors not only with
more ships but also with faster ones, for the modern trend, espe-
cially noticeable during the past few years, is all in the direction
of speed, coupled with economy of operation due to the use of up-to-
date propulsive machinery, largely of the internal combustion type.
This is an age in which, other things being equal, the fast ship gets
the cream of the freight. We are thus being outclassed not only in
tonnage but also in the character of service we are able to render
the shipper. More and more are we likely to get the less desirable
classes of cargo—the commodities invariably handled by slow ships
at low freight rates.

While the statement is frequently made that the United States
has no shipping policy, the fact is that the merchant marine act
iays down a policy that is concrete and unmistakable. No nation
has a more definite one. The shipping board is doing its best to
carry out that policy. It has used the Government fleet, acquired as
a result of the war, in the establishment of essential trade routes.
Since 1921 it has sold to American citizens 1,134 ships, representing
4,993,346 tons, for $84,411,023.39, including nine established ship line
services disposed of upon the basis of guaranteed operation for a
fixed number of years.

The merchant marine act, although looking to ultimate private
ownership, does not direct the board to sell ships at all hazards.
The act clearly directs that ships and ship lines be sold whenever
that can be done consistently with the development and permanent
establishment of the American merchant marine. Accordingly, the
board has never sold an established ship line except when predicated
upon the belief that such sale, with a guarantee period, would make
for permanency of service. It has therefore felt warranted in selling
upon liberal terms in order to enable the purchaser to meet competi-
tion during the development period, believing in all cases that from
the purchase would result a privately owned ship line ir foreign com-
petitive trade, firmly and permanently established. Without thit
feeling of security the board would not, of course, be justified in
selling, but would see that operation by the Government is continued
until healthier economic conditions make private operation possible.

In short, the present merchant marine act means development by
the Government, and gradual and ultimate ownership by private cap-
ital. This policy is being carried out. If Congress and the people
want the country’s merchant fleet turned over immediately to private
ownership for continued operation, substantial Government aid Wi%l
be required to accomplish that end. If aid is not provided, or until
it is provided, the present policy as laid down by the merchant marine
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act must continue to govern every action of the Shipping Board.
That policy, if carried to its logical conclusion, assures to the United
States an adequate merchant marine, ultimately to be owned and
operated by private capital, the Government meanwhile absorbing
any operating costs and any absolutely necessary vessel replacement
costs essential under any plan. In this connection it is well to note
that congressional appropriations for ship operation have been
reduced from seventy-five millions in 1921 to seventeen million dollars
in 1927.

On July 3, 1926, the Senate passed a resolution (S. Res. 262), as
follows:

Resolved, That the United States Shipping Board be, and it is hereby, re-
quested to prepare and submit to the Senate not later than January 1, 1927,
comprehensive and concrete plans for building up and maintaining an ade-
quate merchant marine for commerce and national security (1) through
private capital and under private ownership and (2) through construction,
operation, and ownership by the Government.

In response to this resolution the Shipping Board, on January
11, 1927, submitted a report embodying certain plans for building
up and maintaining an adequate merchant marine for commerce
and national security. The board’s report was made after hearings
had been held in 33 cities in various sections of the United States.
As a result of these hearings, supplemented by responses to 9,000
inquiries addressed by the board to representative organizations and
individuals throughout the country, sentiment of the general public
was found to be as follows:

(1) It was unanimously held that the United States should have
an adequate merchant marine for national defense and for commerce.

(2) With almost equal unanimity it was held that this merchant
marine should be privately owned.

(3) With equal unanimity it was held that until it is made pos-
sible for private interests to successfully own and operate the Amer-
ican merchant marine the ¥Federal Government must continue to
do so.

THE BUREAU OF TRAFFIC

The Bureau of Traffic has two distinct zones of work. The com:-
missioner in charge of the bureau has direct relations with the traffic
department of the Fleet Corporation and is called on from time to
time to consider questions of importance arising in immediate con-
nection with the operation of the Government fleet. As items of
that kind are incident to the work of the Fleet Corporation, they
are not included in the report of the Bureau of Traffic. The other
line of work for which this bureau is responsible concerns more
definitely the development of a privately owned and operated Ameri-
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can merchant marine, wholly independent of the activities of the
vessels of the Government under the control of the board. These
services are varied and many of them are pursuant to express provi-
sions of law; among them, during the year, have been the following :
Ocean Mail Contracts. '

Under the provisions of section 24 of the merchant marine act,
1920, compensation to American flag steamships owned and operated
by American citizens for transporting mails may be made on the
basis of an amount agreed upon between the United States Shipping
Board and the Postmaster General. The underlying principle of
section 24 is to be distinguished from that of the ocean mail act of
1891, in that the latter has in it fixed rates prescribed by Congress;
but section 24 of the merchant marine act, 1920, permits great lati-
tude in the discretion of the Shipping Board and the Postmaster
General in determining the amount of compensation to be paid. The
compensation is not to be measured exclusively by the transportation
value of the services rendered; a broader test may be applied, includ-
ing due consideration of the necessity for the service and the amount
of compensation necessary for its maintenance “in aid of the de-
velopment of a merchant marine adequate to provide for the main-
tenance and expansion of the foreign and coastwise trade of the
United States and a satisfactory Postal Service in connection there-
with.” .

For many years the United States has given American vessels
preferential treatment in the transportation of ocean mails, not only
in the fact of its transportation, but also in the rate of compensation
paid therefor. In the absence of an express contract, mail matter
transported in regular course is paid for on the poundage basis. The
compensation to American vessels is 80 cents per pound for first-class
mails. This amount is substantially more than the compensation to
foreign vessels for similar service; the amount paid foreign vessels
is the amount fixed by the International Postal Union. The board
has not only acted in behalf of American lines to secure the postal
contracts mentioned, but it has also urged increases of general pat-
ronage on a poundage basis in cases where the way was not clear
to arrange a fixed postal contract, and in such cases it has had the
"most cordial cooperation of the Post Office Department. The fact
that the ocean mail act of 1891 is based on construction and operating
costs prevailing at that time (1891) makes it practically obsolete,
though still technically in force; the fact that it is obsolete has in-
creased the opportunity for service by the board under the provisions
of section 24 of the merchant marine act, 1920.

Various contracts have been made by the Postmaster General from
time to time under the provisions of the section mentioned, all such
contracts having been initiated by and made substantially on terms
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recommended by this board. Among these have been the following:
American-South African Line (Inc.), pursuant to resolution dated
May 21, 1926; the Dollar Steamship Line, pursuant to resolution
dated June 16, 1926; the Grace Steamship Co., pursuant to resolu-
tion dated October 5, 1926 ; the Export Steamship Corporation, pur-
suant to resolution dated February 26, 1926; the Munson Steamship
Line, pursuant to resolution dated February 26, 1926, and the Oceanic
Steamship Co., pursuant to resolution dated May 1, 1926.

The status and policy of these contracts were the subject of exten-
sive discussion in Congress during the past year, with the result
that the appropriations to the Post Office Department for the fiscal
year ending June 30, 1928, contain a provision that no part of the
appropriations shall be applied to payments due under any such
contracts “heretofore” made. This action by Congress, however,
was under circumstances which made it obvious that objection did
not exist to payments being made on similar contracts if thereafter
entered into; in other words, such contracts, for the present at least,
should be limited by their terms to one year, so that there would
be no embarrassment to the appropriations committee of Congress
in giving the subject annual consideration.

The contracts with the American-South African Line (Inc.), the
Dollar Steamship Line, and the Grace Steamship Co. all expired
by their terms on June 30, 1927. The contracts with the Export
Steamship Corporation, the Munson Steamship Line, and the Oceanic
Steamship Co. were to have expired by their terms on June 30, 1928;
however, in order to give effect to the policy referred to above, these
contracts were canceled by the Post Office Department, with the
result that all of the contracts mentioned terminated during the past
fiscal year.

Under these circumstances the board reviewed all of them, and
on April 19, 1927, adopted a resolution relative to them recommend-
ing their renewal or extension for periods of time not exceeding one
year, commencing July 1, 1927, as follows:

Oceanic Steamship Co—For the transportation of mails from San
Francisco, Calif., to the port of Sydney, Australia, including services
to Honolulu and Pago Pago, the compensation being at the rate of
$3 per statute mile for each outward voyage, not exceeding, however,
14 voyages per annum.

‘Munson Steamship Line.—TFor the transportation of mails from
New York to Rio de Janeiro, Montevideo, and Buenos Aires, in-
cluding any other South American east coast ports that might be
agreed upon, the compensation being at the rate of $3 per statute
mile for each ecutward voyage.

Export Steanship Corporation—For the transportation of mails
from New Yok to the Mediterranean and Black Sea ports. The

69597—2T7 2
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vessels ‘of this line are primarily cargo vessels and the character of
the ma'll transported is chiefly parcel-post matter. The rate of com-
pensation, therefore, is not on a mileage basis, but a definite total
annual payment was fixed as just and reasonable compensation, with
the privilege of the Post Office Department using any and all vessels
of the line in the service mentioned. This compensation was fixed
in the first instance at $100,000 per annum, but in the ligcht of the
cost of the service and the severity of foreign competition, an increase
to $200,000 was recommended, and was concurred in by the Post
master General. '

American-South African Line—For the transportation of mails
from the port of New York to ports in the Capetown-Beira range
of British and Portuguese South and East Africa. In this instance
also the mileage basis of compensation was not employed, nor did
the board use the same basis as that used with the Export Steam-
ship Line, namely, a definite sum for the entire service for all ves-
sels. In this instance the compensation was fixed at: $5,000 for
each outgoing voyage for each vessel. These distinctions were made
because of the varying circumstances attending the services respec-
tively involved.

Dollar Steamship Line—TFor the transportation of mails from any
port of the United States, including the Hawaiian and Philippine
Islands, at which the vessel may stop, consigned to Singapore, Straits
Settlements, or consigned to any ports between the west coast of
North America and Singapore, at which the vessel may be scheduled
to stop; with the proviso that any mail matter intended for trans-
portation to any port beyond Singapore at which the vessel is other-
wise scheduled to call, shall be paid for on the usual poundage basis;
the rate of compensation being $2 per statute mile for the amount
of mileage between San Francisco and Singapore by the usual direct
route, notwithstanding the vessel in fact makes the voyage by a more
circuitous route. In the first instance the number of voyages to
which the compensation was to be applied was fixed at 24, but the
schedule having been improved the Post Office Department at the
instance of this board extended the compensation to 26 voyages per
annum.

Grace Steamship Co—For the transportation of mails from New
York to the Panama Canal Zone or other Panaman ports or ports
of South America served by the vessels involved, the compensation
being at the rate of $2.25 per statute mile for each outward voyage,
not exceeding, however, 26 voyages per annum. This contract was
initiated by resolution of the board dated October 5, 1926, and came
up for reconsideration and subsequent action with the rest of the
contracts, and was recommended for extension by the general resolu-
tion relating to all the contracts, dated April 19, 1927.
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Interest in Trade Routes.

Under the provisions of section 7 of the merchant marine act, 1920,
the board is authorized and directed to investigate and determine
from time to time what steamship lines should be established and
put in operation from ports in the United States to such world and
domestic markets as in its judgment are desirable for the promotion
of the foreign and coastwise trade of the United States. The investi-
gations contemplate the compilation of data of value to citizens of
the United States, in considering and determining whether particular
trade routes should be covered by American vessels, but provision is
made that the board shall operate such routes, in proper cases, when
private operators do not assume the burden, having in view the de-
velopment of the trade route and its possible subsequent sale to
private citizens. In so far as this work has involved the operation
of the Government fleet on such routes, the report of such work is,
of course, covered by the Fleet Corporation. When lines are sold,
however, the work of the board is resumed in favor of the private
companies purchasing and operating such lines, that they may be
encouraged and protected by the board, in all proper ways contem-
plated by law.

Section 7 expressly contemplates the award of postal contracts
in proper cases to assist private operators in the maintenance of
any such service purchased. The arrangement of such contracts
for the period during which the Government was operating such lines
was obviously unnecessary from a financial point of view, for dur-
ing the period of Government operation any compensation received
under any such contracts would have been merely a transfer of
money from one department to another department of the United
States. The activity of the board in securing compensation to pri-
vate citizens purchasing such lines by the award of postal contracts
is set forth herein at another point, under the title “ Ocean mail
contracts.”

An illustration of assistance to purchasers of lines is the case of
the French Government requiring the Dollar Steamship Line, which
had purchased its vessels from the board, to submit them to rein-
spection under French laws, notwithstanding they held certificates
from the American Bureau of Shipping as in compliance with
American inspection laws. The inspection would have necessitated
putting the vessels successively into dry dock as they arrived in
France and otherwise being made to conform to the French require-
ments. Through the initiative of the board, and with the coopera-
tion of the Department of State, the immediate crisis was removed
the French Government recognized the certificates of the American
Bureau of Shipping. The basic aspect of the case has received
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further attention during the year. An international agreement is yet
to be developed and concurred in, under which France and the
United States will (if it is consummated) mutually accept as suffi-
cient the inspection certificates of their respective officials. To that
end, the French inspection laws are under consideration by the
Department of Commerce in cooperation with the Department of
State, and the Department of State has recently transmitted to the
French Government full information concerning the United States
inspection laws, to the end and with the hope that a mutual agree-
ment may ultimately be made.

Germane to the sale of lines established by the board under section
7 of the merchant marine act, 1920, is the question of the right of
railroad companies to own and operate ocean-going vessels. This
question has been the subject of recent consideration and investiga-
tion by the Bureau of Traffic of the board. While section 15 of the
Panama Canal act prohibits railroads owning and operating vessels
between points which are connected by rail transportation, unless
the Interstate Commerce Commission approves such operation, this
limitation does not extend to vessels operated between points not
connected by rail transportation, such, for instance, as trans-Pacific
or trans-Atlantic service. »

Conversely to the activities of the board outlined above, in aid
of purchasers of lines established by it, the board during the year
actively appeared before the Committee on Merchant Marine and
Fisheries of the House in opposition to a bill there pending, intro-
duced in behalf of the Polish-American Navigation Co., and having
in view making good to that company losses it had sustained as the
result of the purchase of ships from the board shortly after the war.
and at the high tonnage-values then prevailing. The company men-
tioned belongs to that group of purchasers of ships commonly re-
ferred to as “pioneer purchasers”—an extensive group who pur-
chased vessels during 1919-20 at the world market values then pre-
vailing and approximating from $175 to $250 per dead-weight ton,
only to suffer severe losses when these values collapsed in subsequent
years. Whether these “ pioneer purchasers” have an equitable right
under all the circumstances of the case to have their losses or any
part of their losses made good to them by the (Government has not
been formerly passed on by the board; but the attempt of any one of
such purchasers to obtain preferential treatment by the award of
such compensation, when others of the group are not receiving similar
consideration, as was proposed in the bill mentioned, prompted the
board to appear before the committee mentioned, in opposition to
the bill.

The board having adopted as a policy the continuance of a definite
interest in all lines sold by it, for their protection as far as possible
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against foreign competition, this policy has been indorsed by Con-
gress, in making a special appropriation of $10,000,000 to enable the
board, with the approval of the President, to operate ships or lines
of ships which have been or may be taken back from purchasers by
reason of competition or other methods employed by foreign ship
owners or operators, and the power thus conferred has already been
exercised.

Competitive Discriminations.

By an act of the Canadian Parliament, made effective during the
past year, preferential tariff rates applicable to certain imports from
various places, were made effective only when imported through
Canadian ocean or river ports, whereas, previously they were avail-
able to Canadian importers when transported to American ports by
water, thence by rail into Canada. The prejudicial effect of this
change was brought to the attention of the board during the year
by an American operator, who was called on to pay the difference
between the two tariff rates, because the shipment was unloaded at
an American port and forwarded by rail into Canada, instead of
being unloaded at a Canadian port. It is obvious that the regulation
will be successful in accomplishing its purpose, namely, the diversion
of traffic from American ports to Canadian ports, and, therefore, in
most instances, from American vessels to vessels of British registry.
An investigation was initiated by the board and will be continued
with the expectation that the arrangement (though entirely proper
from the Canadian point of view, if considered independently of
other relationships existing between the two countries) can be cor-
rected.

The policy of this regulation is in marked contrast with the
regulations of the United States Customs Service, which impose
no such discrimination. As a result of this freedom of movement of
American imports and exports, investigations of this board have
revealed that over 60 per cent of the total movements through the
port of Vancouver, British Columbia, consist either of imports con-
signed to the United States or exports moving from the United
States to foreign ports.

An illustration of the cooperation between members of the British
Empire for their common good is the case referred to in the tenth
annual report of the board (p. 15) entitled: “Australian Customs
Discrimination,” under which the customs regulation relative to
imports into Australia inures not only to-the benefit of British ship-
ping plying between Vancouver and Australia but also to the benefit
of Canadian railways, to the prejudice of American shipping and
American railways. This results from the regulation requiring the
cost of rail transportation from the point of origin of shipment to
the port of export to be added to the value of the goods imported
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in determining the amount subject to the Australian import duty.
American railroads and American shipping are both prejudiced by
the regulation that if the shipment is via Vancouver and the move-
ment is from point of origin of shipment in the United States across
the Canadian border, thence transcontinental to Vancouver, the port
of export is the point on the Canadian border at which the export
crosses into Canada. The result is that a differential in favor of
the Canadian movement exists to the extent of the Australian im-
port duty on the commodity involved. While the regulation does
not in terms purport to be a discrimination in favor of British
vessels for the ocean transport, the fact remains it operates as such
a discrimination inasmuch as the movements from Vancouver to
Australia are chiefly in British vessels.

This item of Australian discrimination was further investigated,
and during the year active steps were taken by the Department of
State of the United States. As reported by Australian merchants,
the suggestion of the American Government had in view correcting
the practice on the theory that it would be beneficial to Australian
merchants for American shipping direct from American ports to
have full competitive privileges. The cooperation of the Depart-
ment of State, however, in this instance, has been unsuccessful, as
the Australian Government has refused to act in the matter. The
practice has grave possibilities in its prejudicial bearing, not only on
American shipping, but, as mentioned, on American railroads.
These roads are also in communication with the board, and further
consideration is being given, to the end that this discrimination
against American railroads, American ports, and American shipping
may be stopped.

As the Australian regulation mentioned worked to the benefit of
Canadian railways and Canadian ports on shipments from the United
States in the West, conversely it would operate to the benefit of our
Atlantic ports with respect to Canadian shipments from eastern
Canada destined to Australia. This fact is recognized, and as fur-
ther illustrating the cooperation between the two member States of
the empire, the Australian regulation provides, with special reference
to shipments from eastern Canada, that should such exports be made
through Vancouver, the transportation cost to be added for pur-
poses of the customs dues shall be equalized (though transported
across the continent by Canadian railroads), with what it would be
if transported from eastern Canada to an American Atlantic port.

Further evidence of the policy of the Canadian Government to
procure, as far as possible, the transportation of Canadian commerce
by Canadian railroads and through Canadian ports is revealed by
recent legislation and rulings of the Board of Railway Commission-
ers for Canada, under which wheat, for instance, may be transported
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from certain Great Lakes ports either to St. John, New Brunswick,
or Halifax, Nova Scotia, for the same freight rate as that quoted for
its transportation from Buffalo, N. Y., to the port of New York,
notwithstanding the mileage to New York is about one-half only
of the mileage to St. John and about one-third only of the mileage
to Halifax. This policy has specially in view the use of the Cana-
dian port of Halifax through the winter season to the exclusion
of New England ports, which have heretofore been very largely
used in connection with Canadian commerce, especially through the
winter season when the St. Lawrence River is closed to navigation.
Interstate Coemmerce Commission.

The activities of the Bureau of Traffic during the year, in respect
to matters arising under the provisions of section 8 of the merchant
marine act, 1920, have had special reference to items over which
the Interstate Commerce Commission has jurisdiction but which the
law mentioned contemplates may also be investigated by the board,
as they bear on the development of ports and of terminal facilities
at ports; the law providing that the findings and recommendations
-of the board may be submitted to the Interstate Commerce Com-
mission for its further attention.

One item was the petition of the American-Hawaiian Steamship
Co. and the Luckenbach Steamship Co., complainants, against the
Erie Railroad Co. et al., defendants, for the suspension of proposed
new rail rates on canned goods from the Pacific coast to interior
points, on the ground that the reduction would be prejudicial to the
interests of water transportation. The board was interested in the
matter, primarily because of the duty imposed on the board by sec-
tion 8 of the merchant marine act, 1920, to promote, encourage and
develop “ports and transportation facilities in connection with
water commerce over which it has jurisdiction; to investigate ter-
ritorial regions and zones tributary to such ports, taking into con-
sideration the economies of transportation by rail, water and high-
way and the natural direction of the flow of commerce”; and also
because section 500 of the transportation act, 1920, declares it to
be the policy of Congress “to promote, encourage and develop water
transportation, service and facilities in connection with the com-
merce of the United States,” and the obligation peculiarly resting
on the board “to foster and preserve in full vigor * * * water
transportation.”

In this proceeding the board brought to the attention of the Inter-
state Commerce Commission the question whether the rate regulation
involved might constitute a violation of Article I, section 9, of the
Constitution of the United States, which provides that “no prefer-
ence shall be given by any regulation of commerce or revenue to the
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ports of one State over those of another.” This question was
prompted by the fact that the rates involved were uniform from
points on the Pacific coast to all points in a defined but very large
area in the middle of the United States (notwithstanding the mile-
age from the point of origin of shipment on the Pacific coast to such
interior points varied very greatly) but a similar system was not
in effect from the Atlantic coast ports and the benefit of govern-
mental approval was claimed for the apparent discrimination. The
point was emphasized because the traffic involved covered move-
ments from points outside of the United States, and the steamship
lines operating through the Panama Canal claim the right to equal
facility and economy of rail transportation to such interior points,
from Atlantic coast ports, especially as railroads transporting goods
from Atlantic ports are parties to the rate structure under which the
“ postage stamp ” rates from the Pacific coast are maintained. It was
emphasized that if this practice can be justified, it might be sim-
ilarly claimed that the rail rate on coffee imported from Brazil
or Java, consigned to the middle area of the United States, could
also be put on a uniform basis if imported through Pacific coast.
ports, although a similar uniform rate system is refused if im-
ported through Atlantic coast ports. The Interstate Commerce
Commission issued an order suspending the rate, pending further
investigation.

Another item pending before that commission in which the board
was active during the year—and in which it has been heretofore ac-
tive, as indicated in the tenth annual report of the board, pages
16-17—is Docket No. 12681, entitled “In re Charges for Wharfage,
Handling, Storage, and Other Accessorial Services at South Atlantic
and Gulf Ports.” Hearings in this case by subsequent order were
extended by the Interstate Commerce Commission, on motion of the
board, to North Atlantic ports. Hearings relating to conditions pre-
vailing at North Atlantic ports were conducted by the Interstate Com-
merce Commission during the year at Washington, Boston, New York,
and Philadelphia. At these hearings the board was represented by
the director of the Bureau of Traffic of the board. During their
progress representatives of southern ports requested the Interstate
Commerce Commission to reopen the hearings previously held at
South Atlantic and Gulf ports, and the request was granted, with the
result that the case is now open with respect to the conditions involved
as to all the ports on the east coast of the United States, both Gulf
and Atlantic Ocean ports. The board is primarily interested in the
proposal involved in this case that charges by a railroad for terminal
services, particularly for terminal services rendered it at water termi-
nals operated by it, shall not be absorbed in its line haul rate; but,
when requested by the shipper or consignee, the railroad shall quote
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separately that part of the total rate which covers the water terminal
services rendered, in order to facilitate the use of another water
terminal, if the shipper or consignee prefers to do so.

Bills of Lading.

The interest of the board in the general subject of bills of lading
in ocean traffic has two aspects. One of these has in view the adop-
tion by maritime nations of a uniform bill of ladmg for use in foreign
ocean-borne commerce ; and the other has in view, entirely apart from
the question of un1f01m1ty, the development of a bill of lading mak-
ing possible shipments from interior points to tidewater and thence
by ocean vessels to foreign ports, on a single document.

The movement for a uniform bill of lading is based primarily on
“The Hague Rules of 1921,” which were originated at an interna-
tional conference at The Hague. These rules have been developed
at subsequent international conferences, and a convention for their
adoption as an international agreement was signed by the American
ambassador to Belgium durmg the past year, and in February, 1927,
the proposed convention was sent to the Senate; it is now pendmg
before the Committee on Foreign Relations. Due consideration will,
of course, be given the document on its merits, from the point of
view of lts relation to the development of an American merchant
marine. Apart from this, however, there is a fundamental question
whether freedom of contract between American citizens, when such
contracts do not in any way involve international relations, should be
impaired through the instrumentality of an international agreement,
in the development and adoption of which agreement the House of
Representatives of Congress has not had and can not have a part, as
distinguished from legislation in regular course in which both Houses
must concur.

Prior to the presentation of the convention to the Senate by
the Department of State, the general purposes of the convention
were embodied in a bill presented to Congress for action in regular
course, involving, of course, consideration both by the House and
by the Senate. Extensive hearings were held upon the bill in ques-
tion, namely, H. R. 12339, of the Sixty-eighth Congress, which was
a revision of an earlier bill (H. R. 11447). Extensive hearings
were held by the Committee on the Merchant Marine and Fisheries
of the House, and that committee having made important amend-
ments, embodied them in H. R. 12339, entitled “ A bill relating to
the cariage of goods by sea.” The hearings and the action of the
committee as a result of the hearings, reveal that extended considera-
tion was given by it to the question whether the proposals of the
Brussels convention embodying “ The Hague rules,” as they had been
enacted into law by the Parliament of Great Britain, if similarly
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enacted into law by the United States, would adequately protect
American interests, and whether greater freedom of action would
exist in favor of British shipping, than to American vessels, under
the two systems of legislation and of government.

Although concern has thus been revealed by the congressional
committee in charge, and though the result of the convention or
treaty would be a limitation of freedom of contract between one
American citizen and another .American citizen, the proposal ap-
parently is that the measure shall be made effective through the
instrumen:ality of a treaty. While this board is in sympathy with
the principle of having a uniform bill of lading for ocean transporta-
tion in foreign trade, its position has been that the matter should
be treated as a matter of domestic legislation and not of international
treaty.

The development of a joint bill of lading relative to shipments in
our foreign trade originating at interior points of the United States
is contemplated by section 25 of the interstate commerce act, and a
form for such a bill of lading twas arranged by the Interstate Com-
merce Commission in conference with the board, but as thus de-
veloped it has not been as effective an instrument of service as was
contemplated. The subject has therefore been further considered
during the year with the view of its development as an instrument in
our foreign trade acceptable to all parties concerned.

Coastwise Laws.

Under the provisions of section 21 of the merchant marine act,
1920, duties are imposed on the board relative to the administration
of the coastwise laws of the Uinted States, with special reference to
the extension of those laws to our island possessions, and especially
with reference to their extension to the Philippine Islands. In addi-
tion to such specific duties, the board has general duties arising from
the bearing the coastwise laws have on the upbuilding of an American
merchant marine.

From time to time since the enactment of the merchant marine act,
1920, the board has reported to the President that adequate shipping
service with vessels of American registry, has riot been established
between continental United States and the Virgin Islands; and the
President has, in accord with section 21 of the merchant marine act,
1920, from time to time, postponed the extension of the coastwise
laws to traffic with the Virgin Islands. The last proclamation of the
President extended the period to September 30, 1928.

Transportation conditions in the Philippine Islands have received
attention during the past year, but the general situation has not
changed. The recommendation of the board, by resolution dated
January 30, 1922, certifying the adequacy of tonnage available for
cervice in commerce between the United States and the Philippine
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Islands remains in force; but no proclamation has been issued by
the President declaring that adequate shipping service exists and
fixing a date for the coastwise laws to become effective with the
Philippine Islands.

An important distinction exists between the adequacy of tonnage
available for service in commerce between continental United States
and the Philippine Islands, and that other requirement of section
21 of the merchant marine act, 1920, which imposes on the President,
before such confirmation is made, the duty of a full investigation of
the local needs and conditions of the islands. Under the section
mentioned, the Government of the Philippine Islands is authorized
to adopt and enforce regulations governing the transportation of
merchandise and passengers between ports or places in the Philip-
pine Archipelago, so long as Congress postpones authorizing vessels
owned in the Philippine Islands to be registered as vessels of the
United States. During the year a conference was held in California
having in view mutual legislation by the American Congress and
the Philippine Legislature, to the end that the Philippine Legiclature
would recognize American vessels in the coastwise trade of the
Philippine Archipelago, in return for action by Congress authoriz-
ing the registry as vessels of the United States of vessels owned in
the Philippine Islands. Subsequently, however, the conferee inter-
ested in the Philippine Islands reported that it was impracticable
1o proceed with the matter, and nothing has yet resulted. Mutual
recognition of the two groups of vessels is a subject that should be
given further consideration, as an important preliminary to the ex-
tension of the coastwise laws to those islands. ,

Reference is made in the tenth annual report of the board (p. 11)
to a ruling by the Attorney General of the United States, dated
February 4, 1926, in the case of Anglo-Mexican Petroleum Co.
(Ltd.), in which a foreign vessel was permitted to transport gaso-
line, from California ports to New Orleans, without violating the
coastwise laws, in those cases where it is subsequently reshipped and
conveyed to foreign ports, notwithstanding it was unloaded and
delivered at New Orleans, and in the meantime combined with other
gasoline.

During the year conferences were held between important officials
of the Government, in which this board participated, with the result
that, should such transportation be repeated, a test case will be made
of it, and a judicial ruling obtained as to the application of the coast-
wise laws to such transportation.

The problems presented by competitive conditions between Amer-
jcan and Canadian vessels on the Great Lakes have continued a sub-
ject of inquiry and consideration. In so far as this competition re-
lates to traffic between Canadian and American ports it is, of course,
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beyond criticism or comment. In so far as it results from the provi-
sions of section 27 of the merchant marine act, 1920, under which
vessels of Canadian registry are permitted to share in the transporta-
tion of commodities moving in the domestic commerce of the United
States, under the circumstances mentioned in the act, it is an obvious
exception to our coastwise laws. The wisdom of this policy should
be further considered, especially in its application to the Great Lakes,
where, as a result of the exception there existing, the anomaly is
presented of American vessels subject to compliance with American
law, and, therefore, requiring a crew having a sufficient number to
provide a three-watch system, having to meet in competition in our
domestic trade, Canadian vessels exempted from such requirements,
and in fact having a crew based only on a two-watch systen.

The continued propaganda throughout maritime nations to impair
protective coastwise laws is, of course, of special concern to the United
States, to which its system of coastwise laws is more important, per-
haps, than are similar laws to other nations; hence reference is again
made to the ninth annual report of the board, for the year ending
June 30, 1925 (p. 39), where there are recorded important results of
investigations conducted by the board during the previous year, show-
ing the efforts of foreign groups and of international conferences to
procure for foreign vessels a share in the coastwise trade of the
United States.

Other International Items.

In addition to the proposed international convention with France,
relative to steamboat inspection laws, and to the proposed more gen-
eral international convention between maritime states relative to car-
riage of goods by sea, reference to which has been made under the cap-
tion “Bills of lading ” in this report, other proposed international
agreements have been receiving the attention of the board, important
among which is one relating to collisions of vessels at sea, having in
view a change of the present rule of law as administered by American
admiralty courts, in allotting damages resulting from collisions, viz,
that if both vessels are at fault, the damages suffered by them respec-
tively must be added together and the amount divided equally be-
tween the two vessels, notwithstanding one may have been grossly
at fault, and the other only slightly at fault. This rule was formerly
applied by other maritime nations, but by an international maritime
convention of 1910, in which representatives of the chief maritime
nations of the world participated, including representatives from the
United States, it was recommended that “ Where by fault of two or
more vessels damage or loss is caused to one or more of those vessels,
to their cargoes or freight, or to any property on board, the liability
to make good the damage or loss shall be in proportion to the degree
in which each vessel was in fault; provided that (a) if, having regard
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to all the circumstances of the case, it is not possible to establish dif-
ferent degrees of fault, the liability shall be apportioned equally.”

As an important item in our international traffic, this proposal,
which has already been adopted by some of the maritime nations of
the world, has been receiving the active attention of the board. The
convention of 1910 containing the above recommendation was duly
filed by the American representatives with the Department of State,
but has never been sent to the Senate for consideration. Upon recent
inquiry, the reasons for withholding it have been ascertained, and it
is now under consideration whether such reasons can not be removed
to the end that this convention, or a similar one, may be submitted
to the Senate for action, as the division of the damages, proportion-
ally to the degree in which each vessel may be in fault seems obviously
the more equitable rule. As a part of our investigation, a question-
naire on the point was submitted to the judges of the admiralty
courts of the United States; they have quite uniformly replied in
favor of the change to proportional liability.

The importance of the point is emphasized by the provisions of
article 16 of the International Rules of the Road at Sea, which pro-
vides, “ Steam vessel hearing, apparently forward of her beam, a fog
signal of a vessel the position of which is not ascertained, shall, so
far as the circumstances of the case admit, stop her engines, and then
navigate with caution until danger of collision is over.” Cases have
occurred where collisions have been due to the negligence of one ves-
sel, and with great damage to that vessel only, but the other vessel
has been held “negligent” because (and for this reason only) the
master did not “stop her engines ”; that omission has been deemed
contributory negligence, with the result that the vessel otherwise
innocent has been required to share the cost of the damages to the
negligent boat ; notwithstanding, apart from the technical rule, cir-
cumstances may not have required her to “stop her engines.” It is
under investigation whether this rule should not be changed, inas-
much as the true test of diligence and skill is to “navigate with
caution ”; whether such caution requires stopping the engines, to be a
question of fact, depending on circumstances.

The losses resulting to the board from the existence of the above
provisions have been very great.

Another international item affecting traffic in foreign trade is the
pending question relating to the immunity of State-owned shipping
and the proposal for an international convention modifying the rules
of international law, in so far as merchant er commercial vessels are
operated by a sovereign State. The question, during the past fiscal
year, has been particularly important in the light of a decision on
June 7, 1926, by the Supreme Court of the United States to the effect
that a ship owned and possessed by a sovereign government and
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operated by it in the carriage of merchandise for hire is immune from
arrest under process based on a libel in rem by a private suitor in a
Federal district exercising admiralty jurisdiction. (The S. S.
Pesaro.)

The subject has been considered at internal conferences from time
to time, including the international conference on maritime law held
in Brussels, in April, 1926, and some aspects of it were also on the
agenda of the International Shipping Conference held in London in
1926.

We have met this question so far as Shipping Board vessels are
concerned by the suits in admiralty act (41 Stat. at Large, 525).
That act allows suits against the United States in the United
States District Courts on causes of action arising out of the operation
of its merchant ships and provides that such suits may proceed and
be determined on the principles that would apply in suits between
private parties, and has pledged the Treasury of the United States to
the payment of judgments so obtained. This gives to all having
claims of an admiralty nature an effective remedy and the best of
security.

BUREAU OF REGULATION

During the period covered by this report the regulatory func-
tion of the board as performed by its Bureau of Regulation was in-
creasingly exercised. To facilitate the conduct of the bureau’s work
extensive inquiries were made throughout the period to ascertain
the status of all common carriers by water furnishing transporta-
tion service of any character in, from, or to the United States, its
territories and possessions, and of “other persons” as defined by
section 1 of the shipping act. As a result of this effort and of a
revision of the somewhat similar data previously at hand there is
now available and in use a comprehensive record of the organiza-
tion and activities of 1,758 carriers by water. Of this number 213
carriers engaged in interstate commerce, and 280 carriers engaged
in foreign commerce of the United States are shown to be subject
to the regulatory provisions of the shipping act, as amended. In
addition 228 forwarders and others furnishing wharfage, dock, ware-
house, or other terminal facilities in connection with common car-
riers by water are subject to such of those provisions as have appli-
cation to their respective activities.

Formal Docket.

This docket was availed of by 12 shippers and others during the
year, who under authority of section 22 of the shipping act brought
in question the lawfulness of rates, charges, and practices of carriers
subject to regulation by the board. In addition the board con-
ducted three investigatory proceedings initiated by it under author-
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ity of section 22. The proceedings on this docket in the main in-
volved the reasonableness of rates on particular commodities under
section 18; compliance by carriers with the provisions of that sec-
tion and the board’s tariff regulations in respect to requiring tariffs
of maximum rates to be filed and kept open to public inspection ; issues
as to undue preference and unjust discrimination between shippers
In respect to rates and practices under sections 16 and 17, and ques-
tions in connection with the filing, examination, and approval of con-
ference agreements under section 15. In accordance with the board’s
rules of practice, pleadings were recorded, hearings conducted, and
oral argument and briefs received. The decisions rendered in a
number of these cases show that upon the facts the allegations of
the complaints were without merit, while in others violations of the
act by carriers were established. In all 14 orders and resolutions
were entered by the board on this docket during the year.

Informal Docket.

In conformity with section 24 of the board’s rules of practice, there
is maintained by the bureau what is known as the informal docket.
Unsworn complaints, statements, and memoranda signed by pas-
sengers, shippers, and others alleging violation by carriers of any of
the regulatory provisions of the shipping act are entered on this
docket. By interview and correspondence the bureau thereupon
seeks to bring about understanding, withdrawal, adjustment, or set-
tlement of the particular controversy, and to preserve or promote
amicable relations between the parties. Forty-five of these informal
complaints were filed and given attention during the period of this
report. As in the past, they related largely to freight as distin-
guished from passenger transportation; and while those in regard to
tariff interpretation and terminal transactions predominated, ques-
tions involving practically every angle of water transportation were
presented for consideration.

Section 15 Agreements.

By section 15 of the shipping act carriers and others within the
purview of the statute are required to file with the board true copies
or complete memoranda of agreements entered into with other similar
carriers or persons—

fixing or regulating transportation rates or fares; giving or receiving special
rates, accommodations or other special privileges or advantages; controlling,
regulating, preventing, or destroying competition ; pooling or apportioning earn-
ings, losses, or traffic; allotting ports or restricting or otherwise regulating the
number and character of sailings between ports; limiting or regulating in any
way the volume or character of freight or passenger traffic to be carried; or
in any manner providing for an exclusive, preferential, or cooperative working
arrangement. The term “ agreement ” in this section includes understandings,
conferences, and other arrangements.
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- Approval by the board of an agreement filed in compliance with
section 15 excepts it from the provisions of the Sherman Antitrust
Act, the Wilson Tariff :Act, and amendments and acts supplementary
thereto.

Throughout the year the bureau was particularly active in examin-
ing new conference agreements and modifications of those previously
filed and approved by the board under section 15. As shown by the
original agreements and modifications thereof now recorded in tht
bureau’s files, steamship conferences govern freight rates and prac-
tices in connection with commerce of the United States in export
and import trade routes as follows:

From North Atlantic ports to United Kingdom; continental Europe; west
coast of Italy; Adriatic, Black Sea, and Levant ; Habana; West Africa; South
Africa; Australia.

From Atlantic and Gulf ports to West Indies; East Coast of Colombia;
Brazil; River Plate; West Coast of Mexico; Central and South America;
Far East.

From South Atlantic ports to Habana and to other foreign ports.

From Gulf ports to Mediterranean ports, to Habana, and to other foreign
ports.

From Pacific coast ports to Far East; Australasia; west coast of Soutb
America; Caribbean sea ports; east coast of South America; United Kingdom;
continental Europe, and Scandinavia.

From Philippine Islands to China, Japan, Saigon, Straits Settlements, Java,
India, Australia and New Zealand.

To New York from Havre, Honfleur, Bordeaux, and Southampton (cargo of
French origin) ; Antwerp, Rotterdam, Havre Honfleur, and Southampton (cargo
of Swiss origin).

To North Atlantic ports from Levant ports.

To Atlantic coast ports from Hamburg-Bremen, and from Antwerp.

To Atlantic and Gulf ports from United Kingdom ; Brazil ; West Indies; West
coast of South America; Japan; China ; Philippine Islands.

To Pacific coast ports from Japan; South China, Straits Settlements, Feder-
ated Malay States, Java and Ceylon; Philippine Islands; Calcutta; West coast
of South America; Scandinavian, Baltic, German, Dutch, Belgian, and French
ports.

To Philippine Islands from Hong Kong.

Carriers engaged in interstate service between Atlantic and Pacific
coast ports through the Panama Canal also maintain a conference
governing rates and practices in connection with freight traffic, and
a number of carriers operating between ports on the Pacific coast like-
wise operate under a cooperative agreement with reference to freight
rates and practices.

Passenger traffic between North Atlantic ports and United King-
dom, Scandinavian, continental European, and Mediterranean ports
is controlled by six conferences, three of which are located in the
United States and three abroad. Operators of passenger services
between Pacific coast ports of the United States and the Far East,
Australia, and New Zealand also maintain a conference organization
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designed to stabilize fares and promote the maintenance of uniform
rules and regulations with respect to passenger transportation. Sub-
committees of this conference are located in Japan, China, and the
Philippine Islands.

In addition to conference agreements between carriers, there were
filed and given attention during the year 51 other section 15
agreements between carriers. In large part, these latter agreements
provide for the inauguration of through billing, routes, and rates by
connecting carriers engaged in different trades.

Tariffs.

In compliance with the requirements of section 18 of the act and
the tariff regulations of the board issued under authority of that
section, 1,099 freight and passenger tariffs were filed with the bureau
during the year on behalf of the 218 interstate carriers subject to the
board’s jurisdiction. At the date of this report there are maintained
in the bureau 19 separate agency instruments issued by interstate
carriers in favor of tariff publishing agencies in compliance with
the board’s tariff regulations. Five hundred and sixty-six currently
effective powers of attorney and concurrences are in the bureau’s files
at the close of the year.

General.

Among the general or miscellaneous activities engaged in by the
bureau, but not easily classified under any definite heading, were in-
formal inquiries conducted to ascertain the facts in regard to rela-
tions claimed to exist between carriers affecting their rates and prac-
tices; analysis of the variance in carriers’ practices in connection with
terminal services at Pacific coast ports; compilation of information
for the board’s merchant marine planning committee regarding pref-
erential treatment by foreign nations as respects national vessels and
goods carried therein; preparation of data for use of the American
delegates to the Economic Conference at Geneva; and the considera-
tion of suggestions by carriers for amendments to the regulatory sec-
tions of the shipping act.

BUREAU OF OPERATIONS

The work of the Bureau of Operations has been carried on in four
divisions, as follows: (1) Industrial relations division (including
sea service section), (2) division of piers and wharves, (3) investiga-
tions division, and (4) port facilities division.

Industrial Relations Division.

The work of the industrial relations division of the Bureau of
Operations, arising directly out of the provisions of the merchant
marine act, 1920, which imposes upon the board an obligation to do
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“ whatever may be necessary to develop and encourage the mainte-
nance of an American merchant marine,” may be summarized briefly
as follows:

(a) Investigation and study of labor relations in the American
merchant marine.

(b) The readjustment of wages and working conditions upon
sound principles of economic justice, and the peaceable settlement of
labor disputes.

(¢) The promotion of better feeling between maritime employers
and workers.

(d) The compilation of data for comparative studies of marine
labor rates and conditions.

(¢) Americanization of crews and general improvement in personnel.

As will be seen from this summary, the industrial relations division
of the Bureau of Operation is concerned primarily with marine labor
matters. Bearing in mind the importance of centralized study and
control of all such problems, the division exercises its functions ir
two principal directions: First, it is concerned with the welfare of
crews manning the American merchant marine as a whole; secondly,
it is vitally interested in maintaining an efficient personnel on the
board’s own ships, the board being not only a regulatory and promo-
tional body, but also the instrumentality through which the Federal

Government controls its fleet of merchant vessels.

- In this twofold capacity the board, working through the indus-
trial relations division, endeavors to maintain friendly contact with
representatives of the various organizations of employees, as well
as with private and associated employers. The division’s records
relating to wage scales and working conditions in the American
merchant marine show a progressive trend toward more stable con-
ditions and a consequent lessening of costly labor disturbances.

Carrying out the board’s policy of collective bargaining with
maritime workers, and preserving a fair and impartial attitude
toward employees of Shipping Board vessels, the division has con-
ducted various conferences with representatives of the licensed deck
and engineer officers, as well as with the unlicensed personnel, and
has also kept in touch with local port conferences between employers
and longshore workers. During the year agreements have been
reached embodying no material change in wage scales and providing
for practically the same working conditions. The ease with which
these agreements have been concluded is an indication of the healthy
labor situation which the board’s policy has brought about. The
work of labor adjustment has been minimized during the year, no
strikes of any importance having occurred.

As part of its work, the division maintains a collection of data on
foreign merchant marine wage scales and conditions of employment,
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for use in its studies of comparative manning requirements and costs
of foreign and American operation of merchant vessels.

Sea Service Section.

The sea service section of the industrial relations division dates its
origin from June 20, 1917. At present it maintains branch offices in
12 ports, as follows: Boston, New York, Philadelphia, Baltimore,
Norfolk, Savannah, New Orleans, Mobile, Galveston, San Francisco,
Portland, and Seattle.

The main work of the sea service section is to man the American
merchant marine with Americans. Prior to the World War the
personnel on American ships was largely composed of foreigners,
estimates showing that before the establishment of the sea service
section only about 10 per cent of these crews were citizens of the
United States. Figures for the fiscal year ended June 86, 1927, show
that over 87 per cent of the seamen placed on American vessels
through the activities of the sea service section were American
citizens.

The sea service section is the only Federal agency that is attempt-
ing to influence the youth of America to follow the sea as a means of
livelihood. Inasmuch as it is generally recognized that an American
deep-sea merchant fleet can not attain maximum efficiency unless it
is manned by American citizens, the importance of this work in
the upbuilding of our American merchant marine must be fully ap-
parent. Local managers in charge of sea service offices in various
parts of the country are instructed to give every legitimate aid and
encouragement to able-bodied young men who seriously desire to
follow the sea.

During the period covered by this report 1,170 inexperienced young
men between the ages of 18 and 23, many of them from interior parts
of the country, have been afforded an opportunity to adopt seaman-
ship as their life work. Placed in the deck department of various
ships, these young men are rated as “deck boys” and paid at the
rate of $25 per month. Upon the ships’ officers is imposed the duty
of training them in all the details of ship operation and maintenance,
including rope work, navigation, cargo work, and expenditure of
stores. A large percentage of these deck boys are now on their
way to become efficient officers.

During the past fiscal year special attention has been paid to
the physical condition of seamen placed aboard vessels by the district
offices of the sea service section. As a result, seamen are now given
thorough medical examination before being employed, thus assuring
more efficient and contented crews. This works to the benefit of the
service in various ways, not only increasing the efficiency of ship
operation, but improving the morale of the personnel and furnishing
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‘a healthier environment in which the hundreds of new deck boys
may receive their first impressions of sea service. The medical
examinations also tend to obviate suits against the boards for disabili-
ties alleged to have been incurred in the line of duty. The medical
department of the New York office was reorganized during the year,
three doctors now being employed to take care of the heavy volume
of work at this port. Thoroughly equipped medical departments
have also been installed in the Baltimore and New Orleans offices,
while at other ports the medical work has been handled for the
sea service section by the United States Public Health Service.
The results so far obtained more than justify the moderate expense
involved in maintaining this highly necessary medical inspection.

. Records are kept of all seamen placed in employment, these records
showing in,each case the name, age, description, address, next of
kin, past record as to conduct and ability, and name of vessel on
which last employed. In this way a complete record is had of each
seaman from the time of his first employment aboard a Shipping
Board ship. From the fact that local managers of field offices are
for the most part men who have in the past followed the sea them-
selves, they are well qualified through personal experience to place
‘the best available men in the various ratings.

The sea service section is the custodian of all records pertaining
to the various war-time activities connected with sea training, such
as navigation and engineering schools and training ships. Informa-
tion from these extensive war-time files continues to be in constant
demand.

The attached table shows the total number of men placed by the
sea service section from July 1, 1926, to June 30, 1927:



Total placements, sea service section, June 30, 1926, to July 1, 1927

New |Philadel-| Balti- New San Galves- . Savan-

Boston York phia more Norfolk Orleans | Francisco| Fortland | Seattle ton Mobile nah Total
Masters. ....ooooooooo.. 3 0 10 1 1 0 0 0 1 0 0 0 16
First officers. 10 0 16 2 5 0 1 5 6 0 0 0 45
Second officers..cvocoumn oo __ 17 0 14 2 2 0 0 7 21 0 0 0 63
Third officers. 34 0 28 13 8 0 0 21 41 0 0 1 146
Fourth officers.___.__..__._.__________27" 0 1 1 0 0 0 0 0 1 0 0 0 3
0 0 0 0 0 0 0 0 0 0 0 0 0
Carpenters..__... 16 133 22 23 4 32 22 18 28 9 19 0 326
Carpenters’ mates 0 9 0 0 0 0 0 0 0 0 0 0 9
Boatswains_________________________ 777" 28 226 65 95 38 113 22 53 25 30 45 0 740
Boatswains’ mates 0 0 0 0 0 0 0 0 3 0 0 0 3
Quartermasters_......__ 36 19 14 23 7 6 3 9 38 0 2 0 157
Able seamen._.___ - 799 6,463 2,031 1,856 745 2,930 1,117 1,813 1,161 1,018 1,265 22 21,220
Ordinary seamen _..___._..________________ 222 1, 457 866 500 315 712 104 213 182 242 279 8 , 100
Deck apprentices. 0 6 0 0 0 0 0 0 0 0 0 0 6
Radio operators. -- 0 0 0 0 1 0 0 0 4 0 0 .0 5
Chief engineers_.__.._____._________ 4 0 3 0 1 0 0 0 0 0 1 0 9
First assistant engineers____ 17 0 30 1 4 0 0 2 5 0 0 0 59
Second assistant engineers____ 41 0 28 8 11 0 0 0 8 0 0 0 96
Third assistant engineers_____ 34 0 36 16 8 1 0 3 6 0 0 0 104
Fourth assistant engineers._____ 1 0 0 0 0 0 0 0 (1] 0 0 0 1
Cadet engineer officers_...._._________ 0 0 0 0 0 0 0 0 4 0 0 0 4
Refrigerator engineers. 0 2 0 0 0 0 1 0 0 0 0 0 3
Electrician 0 29 1 0 0 0 2 0 3 0 0 0 35
Deck engineers. _....._.___________ - 3 22 2 5 1 12 6 4 24 6 0 0 85
Pump men.. 20 17 38 21 2 3 0 0 1 0 2 0 104
Oilers 273 1,451 490 413 271 650 212 494 232 236 280 8 5,010
‘Water tenders - 373 44 61 15 270 45 44 55 49 79 3 1,045
Storekeepers - 1 6 36 1 0 3 1 0 0 1 1 0 50
Figemen. - 313 3,444 981 1,081 571 989 230 484 338 306 410 6 9,153
Wipers. ... —— 285 1,572 447 468 175 986 192 361 328 369 384 7 b, 574
Coal passers._......_.__......_________ """ 40 1,911 83 351 373 22 0 11 6 4 1 0 2,802
Engineer apprentices..._....______________ 0 1 0 0 0 0 0 0 0 0 0 1
Deck boys 23 213 26 307 22 139 125 | 117 5 48 145 0 1,170
Chief steward .. ____________________ "7~ 21 229 24 15 76 3 2 24 11 5 14 2 426
Second steward - 1 10 1 0 1 1 0 0 2 0 0 16
Chief c00KS_ oo 58 477 94 175 74 212 45 107 72 105 94 3 1,516
Second €00ks_ ... . 7" 77 643 117 271 85 324 13 96 42 155 113 3 1,939
Third cooks. . 2 18 0 0 1 1 0 0 1 0 0 0 23
Bakers. ...~ 0 56 0 0 3 0 0 0 0 0 0 0 59
Butchers..__..._ 0 30 0 0 0 0 0 0 0 0 0 0 30
Storekeepers 2 5 1 0 0 0 1 0 0 0 0 9
Messmen. ..o 280 487 0 141 51 2 32 20 65 0 0 8 1,086
Mess boys. 81 2, 269 633 753 417 1, 088 109 431 60 444 427 0 6,712
Pantrymen______.________________ 77777 4 27 0 9 5 4 2 9 4 1 3 0 68
- 26 2,318 58 155 642 148 12 123 76 2 48 0 3, 608
2,777 23,920 6, 245 6, 768 3, 935 8, 651 2, 298 4,470 2, 859 3, 030 3,612 (0 S R
.......... - - S I 68, 636

Savannah office opened June 16, 1927.

Americans, 87.2 per cent.
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Piers and Wharves Division.

In carrying out its primary function of developing and promoting
an American merchant marine, the Shipping Board is required by
the provisions of the merchant marine act of 1920 to investigate the
subject of ports and water terminals, and to develop and maintain
all piers, wharves, and terminals that may come into its possession
by transfer from other departments of the Federal Government.

Section 17 of the merchant marine act authorizes and directs the
board to take over the possession and control of certain piers,
wharves, docks, warehouses, terminals, and terminal equipment and
facilities, including all leasehold easements, rights of way, riparian
rights and other rights, estates and interests therein or appurtenant
thereto. It is further provided in the above-mentioned act that such
other similar properties and facilities as were acquired by the War
Department or Navy Department for military or naval purposes
during the war emergency may be transferred by the President to
the board whenever he deems such transfer to be for the best interests
of the United States.

As a result of these provisions of law, the board has come into
possession of certain valuable Army base terminals situated at
various points along the Atlantic seaboard, namely, at Boston, Brook-
lyn, Hoboken, Philadelphia, Norfolk, and Charleston. Of the six
terminals, the Shipping Board is engaged in the actual operation of
only one—that at Hoboken—which has been placed under the direct
management and control of the Merchant Fleet Corporation.

Keeping in view the purpose of the merchant marine act and the
primary ends to be attained, the board has pursued a policy of
leasing these piers and port facilities to private interests rather than
of operating them directly.

In order to be of greatest possible service to the ports and to enable
the properties to prove of maximum use in time of emergency or
national peril, these Army bases must be maintained in a constant
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