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Abstract

-

Tha conduct of extended warfare by the United States anywhere on
the globe is dependent on the ability of the American irndustrial base to
support it. Such support is in turn dependent on the support of
American transportation. In recent years the potential for an extended
conventional war has increased. This has consequently increased the
need to make adequate plans for domestic transportation support of such
a contingency. The abjective of this research was to examine govermment
managament of domastic ‘reight transportation in World War Two and to
draw from that examination any principles apparently applicable and
helpful to current transportation plancers. | |
~ This research encompassed a' literature review resulting in a
_ c!ucnption oi tha developrent of the ﬁvé modes oFf domestic freight
trangportation until 1941, a brief exanination of the conduct of the
industrial mobilization supporting American participstion in World War
Two, and an_eﬂ't.erc-si;oa exanination of the mamgamnt of am'a_st.ic frgmht '
. transportation Ly the Federal Govermment during the war.

Trhe successes and fatlures of goverment managenent of domestic
© éreight trancportation in World War Two were subjected to an snalysis
which revealed a series of lussons apparently applicable to current

planning for a similar contemporary contingency.
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DOMESTIC TRANSPORTATION IN WORLD WAR 1I:
LESSONS LEARNED

1. Introcuction

Background and Justification

The assumptions underlying this research were that national |
transportation resources represent a critical resource to eWe_ct.ive
operation of the economy in peace and warj that those resources have
recently undergone changes meaningful to planning for wartime industrial
mabilization; that changing world conditions have heightared the
importance of planning for such 3 wavtime sobilization; and that the
lessore offored by the history of Anarican industrial robilization
during World uar' 11 _tmm may be profitably applied as a framwork
within which to evaluate the potential impact on mobilization of the
current state of national transportaticn resources. This section qore
 fully dovelops each of thse Lhames. '- o

'T_ramwtat.im plays a vital 'réle in the caintenance of conmerce
snd in military and other governtent operations. This concept has been
widely recognized and is reflected in Amrica by such actions as the
regulation and deregulation of many forms of commercial transport in
striving to ensure their availability at ressonable price to the entire
papulstion, including the comercial, govermmental, and military
sectors.  Transportation provides time and place utility to goods by

placing thom whare, and when, thay are noailed. Corwersely, lack of




adequate transportation can reduce or eliminate the effsctive utility of
an item by making it unavailable where and when it is needed. This has
dollar value to commercial imstitutions and readiness and mst;inability
value to govermment and military institutions.

In an industrialized society tramsportation comsists of a variety
of modes including domestic and international air; surface modes
including rail and highway motor transport; water modes including
international and domestic ocean tramsport, and inland waterway
carriage; and a final mode, often overlocked, pipeline transport of
various products. The terms “airlift" and "sealift" are commonly used
to refer to air and occean tramsportation in support of military forces,
and are so used here. Each mode may have operational segments by
commercial providers, by government agencies outside the military, and
by military organizations.

fs roted, the value of transportation is not applicable only to

the peaceful commerce of a sotiety, Tranmsport’'s contribution is vital
to military operations with the effective waging of war being of utmost
impartance although we canmot discount its comsequence to peacetime
activities. Usirg 3 simplified example to {1lustrate, a nation might
raise the best traired and equipped army the world has ever seen yet
"have the effort be utterly in vain, with their national cause crashing
into dust, §if that army cannot be brought to the place and at the time
. irtr ie na‘éded to meet and dofaat the anemy.
| Nerither (6 transportation’s role restricted to direct support of
troops in the field. During the caurse of a conflict, the direct
material support of the effort requires the engagavant, at some level,
- of the gsconomy of the nation at war. That erygagement is directly
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related to the material demands of the conflict in relation to the size
of the econony involved. A nation’s transportation system, then, is
required not only to carry finished goods from factaries and warehouses
to troops in the field. It is also required to transport raw materials
to factories, prospective soldiers to training camps, workers to jobs
producing war materials, and to support the entire range of other
functions recessary to support the war economy of the nation fielding an
armed force.

As with most of the remainder of the industrial base,
transportation has a8 dual role in war. Not only must it produce in
direct support of the war; it must also continue to provide time and
place utility to goods and services required for the contirmued operation
of the ecoromy. To the degree it fails in either role, the nation’s
application of armed force is hampered, limited, or, at the very least,
redirected from the tactical or strategic actions towards which it might
be optimally directed. Complete st.udy of transportation in wartime
must, therefore, include both these roles.

If a study of wartime transportation focuses specifically on the
United States and its ability to marshal itsg forces and its industry,
that study must necessarily include private sources of transport, those
gources neither directly owned by nor controlled by the military or
other government bodies. The Department of Defense (DOD), thwough its
individual service components, maintains a sizable transport capacity of
its own, especially in airlift and sealift., However, the largest part
of the DOD's tramsportation reguiraments in war and peace, both mow and
historically, have been met through purchase of the service from private

concaerns (30:268-9).




Transportation in support of the gereral acoromy has been
virtually all privately provided by individual citizens or by Et:mercial
firms at all times. It should be noted, however, that governments at
all levels maske comeidarable contributions through the provisien of
financial and/or political support to major porticns of the total
transportation system. Examples include funding for highways upon which
private pperators move, subsidies to ship operators, and the historic
regulation of railroads meant to ensure both their financial viability
and their availability to the public. |

This reliance on the private sector for transportation services is
rin counterpoint to mary other industrialized countries in which
governments have elected for Amqre diract roles, in many cases full
owrership and operation of certain modes, msticamnly rail. It
further implies, also in counterpoint to other societies, that what
transportation develops -—and how— in America is largely at the command
of market forces that governments at all levels choose not to unduly
control or influence.

Because the DOD draws so heavily on private sources for its
transportation needs, the developed state of thoéa sources when an
emergency develops or a war starts determires, to large extent, lwhat the
military services will have available toc them with which to transpor_t;
their forces and materials and what the economy has available to it to-
support the national war effort.

Relatedly, because the structure and capabilities of the American
transportation system are largely determined through free market forces
wif.hcut regard to wartime mobilization needs, and because those forces |

areg most commonly driven by the requirements of a peacetima economy
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(because the nation is most commonly at peace), the national
transpertation resources which can be brought to bear in suppo™t of war
are largely shaped by the requirements of the peacetime economy.
Resources so shaped are unlikely to meet wartime reeds in quantity or
capacity.

The unfettered free market is unexcelled as a societal arrangement
that disciplines productive labor towards efficiently meeting all, and
only, those demands for which the public is willing to pay. In times of
peace, the level of transportation capacity required to efficiently
support the national ecoromy and military training, and thus what the
market wili naturally gravitate toward producing, is not adequate to
support the vastly ¢.eater demands of war. Without contirnuing
government demand, that is willingness to pay, for the maintenance of
transportation capacity reguired to support wartime requirements, that
capa:iﬁy' will obey.the diciates of the market to either disappear or not
be created in the first place.

Moving <From the domain of theory to that of practicality, there
has beén great concern expresséd by many over at least the past ten
.yeérs. that, indeed, the capability of the American transportation
ind.xstrbies to support the military readiness of the nation has greatly
‘:c_j‘iminishéd_. That Ac»o_nfc.er_r_\ has been most vocally expressed regarding the
' exiétir_\g- abilit.i_e.s,ioAr inabilities, to effectively transport military
. forces tc:v-al theater of war and materially suppor'. them once there.
ﬁerhaps the most eloguent and complete .of those expressions of zorcern
was provided by the President’s Commission on Merchant Marine and
Defance, established by the Congress in 1984, Its mandate, in brief,

was to study the state of the Amarican maritime industry and its
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supporting industries in relation to their ability to support national
military readiness, and to recommend governmental and private a.t:tions
required to overcome identified shortfalls (30:5),

The Comnission’s findings were that the availability of American
merchant shipping, merchant seamen, and the capacity of supporting
industries were insufficient to meet any but the smallest military
deployments, let alone a protracted global war (30:1-2)., For instance,
the active U.S. flag merchant fleet in 1986 corsisted of fewer than 370
ships, a declirne of over 1700 from a flest that included 2,114 ships in
1947 (30:11). Between 1970 and 1986, the number of American merchant
seamen dropped from over 69,000 to under 29,000, and the positions on
fAmerican ships open to them from 34,000 to 11,000 (30:12), The
Commission citerd a "virtual cessation of commercial ship comstruction in
the United States" as a major contributor to the closing of 76 shipyards
and ship repair facilities just between 1982 and 1986 (30:13).

Earlier study had revealed similar, though lesser, shortfalls in
airlift capacity required to support military objectives. A result of
that work was the establishment of a national goal of maintaining
contingency airlift capacity available to the DOD of &6 million ton-
miles (orme ton of cargo carried one mile) per day. By 19688, DOD
programs directed to meet that goal had reached 67 percent of the
desired capacity (7:39).

Impetus for studies of sealift and airlift required for direct
support of military action had been provided by the results of Joint
Chiefs of Staff (JCS) exerciee "Nifty Nugget" in 1978. Those results
were dismal. Simulated mobilization and deployment of 400,000 troops to

Europe produced an utter failure of the transportation system, Both
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planning and capacity were found so inadequate to the task the exercise
was terminated early (7:38). .”

More peripheral, but no less critical, comporents of the
transportation system have reflected flaws in terms of military
readiness similar to those comparents directly involved in hauling
goods. For instamce, as late as 1986 it was reported that the U.S.
Coast Guard, the Navy’s Military Sealift Command (MSC), and the Army’s
Military Traffic Management Command (MTMC), had each developed plans for
civilian seaport support of a military contingency without either
", ..reference to each other or port authorities" (26:61). It was
further noted that “port readirmess has never been an element of a major
mobilization exercise...”" (26:68), a state of affairs which obviously
leaves the capacity and capability of a critical transportation
comporent in some doubt.,

Similarly, the state of America’s tramsportation infrastructure,
including such things as highways, bridges, urban mass transit systems,
airportes, and air traffic control systems, are sufficiently degraded
that their ability to support the intensive use accompanying
mobilization for war is, at best, suspect. The February 1988 report to
Congress of the National Council on Public Works Improvement included a
finding that "...the quality of America’s infrastructure is barely
adequate to fulfill current requirements...” (33:1)., Gpecifically, it
reported finding inadequacies in availability of urban mass transit
systems and in maintenance of existing systems., Other problemg
attributed to urban mass transit were declining productivity, poor
system planning, increasing difficulty in attracting riderghip, and
incressing reliance on foreign suppliers. As an example of that
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reliance, it found there are currently no Americamowned firms building
transit rail cars (33:6,25). The Council cited the ills of Amegican
aviation infrastructure as a gerneralized congestion of the system
resulting from construction of new facilities inadequate to keep pace
with traffic growth, and a need to upgrade an aging air traffic control
system (33:6).

The condition of Amarica’s highway system was reflected in a
American Society of Civil Engineers report stating that, in 1989, over
45 percent of the 571,246 bridges inventoried by the Federal Highway
Adninistration were classified either “structurally deficient” or
“functionally obsolete". Over 3,600 were closed to traffic. They
further reported that over 10 percent of America’s paved roads were in
poor or very poor condition, and 51.8 percent were only fair (2). Thus,
almost two thirds of the nation's highways in 198% were in reed of
repair.

As with most tranmsportation related shortfalls, those manifested
in its infrastructure can be laid to inadeguate investment, As a
percentage of all goverrment spanding, investment in {nfrastructure
shrunk fram almost twenty pearcent in 1950 to under seven parcent in 1984
(33: B8). That the scystem {8 adaguate evan for currant use reflects the
current cornsumption of past invostmont. As the Setretary of the New
Mexico Department of Highways is quoted as sayirg, “We're spending our
inheritance” (33:1). |

Two purely damestic transportation m&s.‘mw carriers and
railroads, have since the early 1990s undergona striking changes which
could affect their ability to efficiently support aobilization. These
chanpes have largely resulted from fodiral goveroment eovement sway from




tight ecornomic regulation of these industries. Federal regulation of
railroads began in the 1880s, and of motor carriere in the 1930s. For
most of the time from those points forward to 1980, regulation had as
its overall goal assurance of availability of transportation to the
public at reasonable prices. One method used to accomplish that goal
was the imposition of relatively strict controls both on exit from the
industry of firms engaged in rail or motor transport and on abandonment
of service to areas and along routes served. Those controls, along with
other regulatory rules, had the effect of maintaining a large degree of
excess capacity in those industries with excess capacity detined as
resources in excess of those required to maintain service in the most
efficient way.

Reforms in regulation of these industries as implemented by the
Motar Carrier, and Staggers Rail, Acts of 1980 included a drastic
reduction in controls on industry exit and on route abandorment. With
maximun profits largely the only determinant of continued servioe.
sarvice to ereas which provide marginal income for the firm is less
attractive and, as stated, relatively easily abandored. Abandorment of
service is most notable in the railroad industry. Botwcen 1980 and 1986
there was a 15 percent dec‘:lim in miles of railvoad trackage
aporational, a 22 percenﬁ docline {n locomotive ownership, and a 17
" percent drop in gwnership of railroad cars of all types (31:3), These
decl ires in absolute capacity are ﬁot. netessarily bad. From a
macrogconomic viewpoint, ang uitﬁ a goal of efficient operation of a
pescetime economy, they are often cited as positive. _Cartainly. they
have boea amohg the factors which resulted in the railvoad industry |
Vbuing “..ein a better financial condition than it has buwen in decades”
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(22:56), after years of weak financial performance. While a healthier
rail industry would seem able to contribute more to mbilizatior‘\
capability than a weak one, the declines noted in resources currently
devoted to rail capacity equally seem to detract from capability. As
earlier stated, the industrial capacity which most efficiently supports
a peacetime economy does not include excess capacity to cover the
increased demands of wartime support.

Transformations in the motor carrier industry resulting from
deregulation are less easily given a thumbnail assessment. In the less-
than~truckload (LTL) segment of the market, consisting of “...carriers
handlirg small lots of cargo within a network of terminals" (31:5),
increased conpetitive pressures resulted in a marked decline in the
rumbi Oof carriers. A quarter of what ware the largest 100 LTL carriers
in 1979 ceased oparations botween 1980 and 1988, In the same period, a
total of 3,500 carriers went out of business (31:{:—7). TMlmd (TL)

- carriers, in contrast, saw increases in entrants. The TL segrment

| iﬁcludes thousands of carriers operating truck fleets ranging in size
from very small to those rumbering in the hundreds. Because these
'cf.arriers do mot dapend on a system of terminals as LTL carriers oo,

- industry entrance and exit is relatively unburdenad by finantial
turdles. Many firms enter and leave the market yearly. The price and -
‘sarvice flexibility of these TL carriers proved attractive to many
shippars who have consequently diverted mich of their traffic from LTL
to TL shippors (31:7-9).

Changes in the mbtor carrier industry have apparent manim'for
. aobilization planning. To the degree that -inmstry th;)érture of LTL
fires represents a net loss of either equipment or terminal capacity, it

10




would seem that capacity available for mobilization is hurt. No less
significant is the potential meaning of the explosive growth ik the
rumber of small TL carriers. Rapid changes in composition of this
segment would seem to make mobilization planning difficult because the
capacity base upon which to plan constantly changes. Complications
could also accompany any mobilization as the number of individual
carriers upon which the mobilization would depend is o much larger than
that experienced in the disciplined market resulting from regulation,
It seems self-evident that the task of Federal direction and
coordination of the mobilization activities of commercial transportation
firmg would be easier if fower, rather than more, firms required that
direction and coordination, In contrast, the trend in the TL segment of
the motor carrier industry since deregulation is toward increasing
rumbers of firms,

While mch of the preceding has focused on freight transportation,
the capatity and structure of the pascenger transportation network is
- also of mobilization concern, Perhaps the most notable ocourrences in
this arens are the primacy that commercial air and sutonobile travel
 have assumad since spproximately 1950. |
| ‘ The int.ercn.y passenger rail syston operated by fmtrack is only a
- pale reflection of the capacity existing earlier in the tentury. The
:mc.h reduted Amtrack syswn' can only continuk operatiorns with goverrment -
subsidices covering one t.hir-d of its costs (31:5).

The idt.ércity bus system, like the motor freight industry, has |
undargone changes resulting from deregulation. Computition with the

daregulated airlines, and eased barriers to industry entrance and exit,

1n




have produced a smaller full service intercity metwork fad by many new
local carriers of snall size (31:10). x
fs with other traneportation modes, these changes in surface
passenger transportation capacity apparently present implicatione for
mobilization. Declines in absolute capacity, such as in the railroad
passenger segment, decrease the base upon which a mobilization would
depend. Increases in the numbers of carriers, such as in the passenger
bus industry, wauld likely complicate mobilization management.,
A concarn more obvious in passenger travel than F}elght is that
the shifts in traffic modes have been to those which are less fuel
efficient per passenger mile than those they replace. In times of peace
that distinction may be of minor importance because supplies of mrgy
are reht.ively abundant. In a prolonged war such energy abundance
cannot be assuned owing sither to probable disruptions in supply or
diversions away from civilian use. In the event of petroleun shortages,
. paacetime shifts in trareportation capacn.y from more o less fuel
efficient modes could make umsetves feu 85 tottlanecks in the
- process of mobilization,

. Nore of the idantified or potential concerns discussad racessarily
veprasent absolute barviers to effectively supporting wartime | -
mobilization of the national et.onmiy. They do, however, illustrate that
transportation is an ongoing and changing area of study for.
mobilization. |

Changing interrational political conditions highlight the

| importance of stutlying the ability of the natiocnal economy to Wt

mobilization,
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Starting in the 19508 and for many yesars thereafter, heavy
American reliance on ruclear arms for strategic defence resulted in
assumptions of large-scale war scenarios that followed a pattern of
rapid termination after escalation to an exchange of strategic rnuclear
weapons (27:34,34). Industrial mobilization is not an issue in such a
war since hostilities would be concluded before a trarwsfdrmtion of
military potential into actual forces could be achieved.

Since the late 1970s, in contrast, more attention has been devoted
to the possibility of American imolvement in prolonged conventional
conflict of global scope. Ore impetus +or this increased interest was
the achievement of ruclear parity by the Soviet Union (27:35-6), That
parity essentially decreased the likely use of strategic ruclear weapons _
by raising the probability that any use would be met with a retaliation
in kind., Consequently increased was the probability that & war between
superpowers wauld be fought with conventional weapons, and would be thus
prolonged. | | . |

) hppérent.ly profound changes undarway in the Soviet Union ang in.
. its militaey pol_icies‘. i€ realized, may well further increase the
probability of conventional conflict, at least in Europe. A reduction
‘of the threat of a monolithic Soviet ampire probably reduces the threat
of 5 bilawrﬂ ‘superpower confrontation. It doss not, howaver,
recessarily decreate potential sources of hostilities. -Bn-t.he contrary, :
to the dugree that Soviet and Amorican imvolverent with, o control
over, smaller European states has held their lesser rivalries in check, |
quiet. and Arerican disengagerent from those statoes allows their
differences to again surfate. As one weiter has noted, two world wars
have beon fought in EBurape this contury, meither of which had Soviet
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comunism as its central issue (17:20). Even after almost 40 years of
exemplary West German performance as a member of the North Atlantic
Treaty Organization (NATO), the prospect of a reunited Germany raises
concern with its European neighbors. Even before such a reunification
has taken place, the Chancellor of West Germany raised the issue of
German dissatisfaction with the Polish-German border set after WWII
(37). The multitude of potential conflicts led French President
Francois Mitterrand in November 19689 t0 express fear that the evolving
new order may well result in a return to European political conditions
that prevailed prior to World War 1 (WWl), characterized by continuous
feuding between a large number of natiocnal players (14). ’

Qs tha world political environmant evolves, &0 must (and
inevitably will) Anarican strategy and forces. The current trends
certainly indicate that conventional forces will assune increasing
smportance.  Also indicated ere an increased potential for conflict,
'mscn may well include & large-scale and long-term comnitment of
" Arerican forces with (te attendant reljance on inw#uiax_ (including
transportation) mobdilization.

Although risk may be rising, and along with it & roed for
increaced cpending for military forces, it 15 virFtually certain that
Angricen defunse espenditures will decline, and probably precipitausly,
in the rear future.. The weil publicized changes in the Soviet Union
have made & threat less apparent to the fAmerican public, and with its
apparent shrinking goes an equal decresse in support for military
sperding (5:41-23 17:19,

| It is samething of an univoidable paradox uﬁt. the sane forces
creating a reed for heightined investment in doferse related |

ia




transportation resources are at the same time apparently arcding support
for raising and maintaining them, Assuming both a drawdown {ht Anerican
forces positioned overseas, and that America will contirue to hold a
strategic interest in maintaining peace overseas, supporting that
interest will require the trangportation resources rmecescary to move
Armerican forces to a point of conflict. Such resources will also be |
reeded to support the industrial mobilization required to sustain qur
forces in a prolonged fight. Peacetime transportation capacity,
however, is ill-equipped to support rapid mobilization without some
firancial intervention to support maintenance of excess capacity
expressly designed to accommodate surge requirements. Finmancially
supporting such surge requirements essentially Mtxmtes an
expenditura for deferce that sust conpete for funding with all other
deferse eequirenénts; a task made rore difficult in times of overall
shrimking daterse budgets, | | |
| Cm:zmnding the d;ﬂ-‘imlty‘cf corpeting for part of a ghwinking
store of mv is a history of defense transportation roeds being weak
torpetitors in relation to other doferse needs. Factors leading to that _j «
position include the great espense of tramuportation asspts (.Eud'\.as -
ships antd aircraft) and a woak cmiituetw. : Dne writer ewlaine& a |
cause o{the weak constituency as ¥ollows:
-‘I’he services most dependent upon strategic 1ift, the Army and
the Marine Corps, must rely on the Navy and the Air Force fov
the ¢ owision of adequate mobility assets., The latter
services are undarstantdably reluctant to devote scarvce
Cprocuramant furds to the acquisition of ships and aircraft
peripheral to their own missions. (18:10)
Proposed goveriment ospenditures to sustain recerve capacity in

commercial transportation industricos would likely face not only the
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stated hurdles, but also an aroused opposition from industry competitors
suspicious of government suppo: t to their rivals, and from those arguing
in principle against government invclvement in free markets. In any
case, the likelihood of building reserve tramsportation surge capacity
seams low absent a credible threat of sufficient immediacy to make the
need for funding such capacity clear toth to the public and to senior
military officials.

Thie research was ungertaken with the assumption that existing
American transportation assets are either unable or of questionable
ability to support ~artime mﬁilization. A further assumption was that
the currently e-olving mrld political envirorment is likely to result
in {ncreas=d emphasis on preparedness for conventional warfare, | |
including increased requirements for' transportation assets supporting . |
defense up to those rewded to mbhize the national economy for war, :
Political suppurt for pm:mring thosa assets, however, is likely w |
decrease, The. resulting assumptmn 15 that transportation assats
adequate to support wartim mubnization are unlikely to exist at least
at tha saginning of & conflict in which thay sre riedad. &

In the absance o# adaquate r‘esmrce« to meot all mbihzat.xcm
needs, management of exmu@ tranﬁportatian asgets 10 ensure thzair ms&.
| effective usyg, and. !:he ramd creotion Of miw assots, would be vital t.o
the effective support ch thet war- eﬁari’.. fchieving efthar M-U\t}w K
goals in a timly way wcauld b&: dapendent an save lavel of efﬂktiw ;wg*-
mobilization planning. Ya the mt.ent. that plamning allows greamr usa .
of existzng asset.s than muld nthemise be obtained, or shw*tsns t.hcs
time ruquired to call #arth niaw ('emacity. it sarves as a rap!acmeﬂt ch '

sarts for cspacity mt, Ox sting at. the cormem.munt. QF rmmm@s. ‘.
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Given the likelihood of continuing extensive shortfalls in
transportation capacity, the planning function assumes great ifportance.
Many tools are available to those respormsible for such

mobilization planning. Une of the most important is an understanding of
the lessons derived from experisnce with similar situations. The
longest and most extensive recent industrial mobilization for war in
American experience occurred just before and during WWII: the period of
1939 through 1945, The exact extent of involvement of the American
econamy in directly supporting the war effort is open to some
interpratation. There is broad agreement that, while the involvement

- was not total, it was large. The figure of 4S5 percent of the American
~gross national prodect (GNP) devoted to war production is perhaps
:typical of those usually cited (21:63), and is precise ercugh for
RU“pOSes of damtrating the broad magritude of industrial invplvewent
| ;m t.ha\-—;war.- As significant as the proportion of the ezonomy then
"tiavotw to var ‘production was the explasive growth in the entire
”ﬂecorow. The increasecs prumctton st.mu!atad by the war drove the
forican GNP tn 130 pement grmth-betuaen -193'? and 1945 (1:139).,

| Tme, marked tncraasa ch t.he ec.t:r\cmy drove an acaompanymg ireroase

in. m't\ahd fov -’ trammrtat\cn wrvimg and other asaats to Bupport
"'it.salf ﬂama*d #or transport.a\.mn as&;aet.s and sarvices to. support purely
mnitary objuctimx. nad m be - mt #mm s:apacit.y diverted from c:ivumn -
uses‘ Yhu was ‘rm a capacity base uhich was in uncer t.ain mndit.xm at
' t.hestart. c:# t.he war owmg to t.he affects of U\_ Omt Oeprmsim. |

U*?Eﬂ’%tive a»anage«ant. of t.he resulung ahor t.agm. of tvanspow utior\ .

- capatity played an important wrt in qwmrirsg an Al f-mﬂ wir - vxum b)fk_
'{é{y:iliuung Mric&;s asming.&he -ﬁle e‘f.;:ramai: of &mra_cy:. \
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The magnitude of the industrial effort supporting the war ensured
that it has been of interest to researchers. The elapsed time 8ince the
war’s end has seen a plethora of historical accounts of the conduct of
the mobilization. The volume of the research conducted, in fact,
complicates the practicality of its most effective use by current
defense transportation planners. Just the time required to gain a firm
grasp of the lessons available in the study of the WWII experience, rot
to mention the skill required to sort truth cut of the distractions of
grroneous conclusions, works against the effective application of the
knowledge available. The intent of this research was to remedy that
situation with respect to the mamagement of doamestic wartime

transportation.

Gereral Issue

An understanding of the lessors offered by effective and
ireffective govermment management of American transportation resources
in Werld War Il can provide one useful tool to those involved in

plamning for any similar current contingencies.

Problem Statement

The purpose of this work was to exanine the history of
governnental managument of Anerican domestic transportation in the
period 1939-1945 and to identify lessons learned from that management in

a form useful to contenporary aeferse't.ransport.at.iun plannene.
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Investigative Guestions

The following investigative questions guided the conduct of this
research.

1. What was the state of American transportation capacity in the
period just prior to WWII, 1935-19397

2. W#hat shortfalls in domestic tramsportation capacity versus
demand were experienced during WNII, 1939-1945?

3. How was govermment management of transportation, and
transportation-related, industries applied to address shortfalls in
wartime domestic tramsportation capacity?

4, What lessons for current planners can be drawn from the

effectiveress of wartime management of transportation?

Scope and Limitations

The great volume and variety of tramsportation produced and
consumed in an industrialized society made consideration of all
transportation impractical for this research. Attention was rather
focused on domestic commercial transportation of freight in all major
modes.  Internctional capability was appraised in the water and air
modes only as it affected domestic capability, and transportation
provided by govermment agencies themselves considered only as it
affected commercial providers. Also as a means of focusing the
research, study of guvermnment management of wartime transportation
issues was largely restricted to Federal govermment actions. It was
further restricted primarily to managument of relatively broad programs,
as opposed to more detailed operational management, As with those

stated before, wach of these restrictions was broadened as appropriate
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to gain an understanding of a particularly critical problem of a more

general nature, H

Methodblagy

The research problem was addressed through identification of
actions taken and lessons learned during WWII as revealed by extensive
literature review. The literature review was undertaken using the
resources of several academic libraries, documents acquired through the
Defense Technical Information Center, and various Government
publications. |

Identification of lessons learned was achieved by evaluating the
history of wartime transportation management revealed in the literature
‘review while taking into consideration the conclusions of previous

similar research.

Summary

This chapter presented an overview of the importance of
transportation to the national economy and the importance of the
national ecoromy to the support of military forces in war. It contirmued
with a discussion of some current issues which raise doubt about the
current ability of American transportation resources to support a
prolonged large scale war, and which suggest planning for such support
has taken on increased importance. It was asserted that currant
planning for wartime support aoperations may be enhanced in effectiveness

when undertaken with a snlid understanding of the success or failure of




similar operations carried out in World War 1I. Finally, the
methodology of the research was discussed.

Chapter Il is a report of the review of literature concerning the
use and management of domestic tramsportation in WWII, including the
conclusions about it by previous researchers. Chapter 111 is a report
of the lessons learmed derived from this research. Chapter IV presents

conclusions and recommendations for further atudy.
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I1. Literature Review
This chepter is a review of the literature'c:mcemina the

management of American domestic transportation during WWII. It opens
with a brief discussion of the davelopment of American transportation
prior to WWII, contirnues with a description of the pertinent details of
the overall national industrial mobilization during the war, follows
with an in—dapth examination of wartime transportation manmagement, and
closes with an erumaration of corclusions reached about the experierce

by some other researchers.

Transportation Development

Managing transportation in wartime presupposes some level of
transportation capability existing at war’s start., Understanding WWII
transportation management therefore reguires a knowledge of the nature
and structure of Amarican transportation assets in place prior to
Amarican entry into the war., The purpose of this section is to briefly
describe those assets as they existed in 1941, The emphasis is on
describing what types of trangportation were available, how the
indivigual industries were structured, and what forms of peacetime
governmental control existed. The description is structured around a
study of the historical development of each mode of tramsportation,
prasanted generally in the chromological ardrr in which they developed
in America. This method of presentation was chosen on the assumption
that various aevents occurring in the development of transportation would

have important implications for the shape of wartime management.




Studying Amarican transportation development in germeral requires
consideration be given to three important forces. These are qzmgraphy,
techrology, and politics.

The sheer size of the American nation, and the diversity of its
geography, were important factors in determining what transportation
developed. Pegrun stated "the continental United States probably
presents the most complex transportation problems faced by any country
in the world" (20:71). Geography was an important determinant of the
types of transport developed and their rautings. Physical features
provided obstacles to be overcome and presanted opportunities to be
exploited. Population concentrations were both a cause and result of
tramsportation provided to them (20:92-3).

Transportation development was also imextricably linked to
techmological development, and many techrological developments were in
turn tied to others. Sampson and Farris presented the example of large
scale rail movement requiring the development of steam engines and steel
rail. They further noted motor tramsportation requiring improved roazds
and efficient engines, with engines in turn requiring advances in
petroleum techrology (25:18). In some cases existing technology was
harnessed to transportation purposes; in others techrnology was developed
to address transporiation problems. In either case the rate of
transportation’s advance has been linked to that of techrology.

Political forces were aleo instrumental in determining the shape
of Amarican transportation development. Lieb noted that "because of the
importance of transportation in the realization of govermnmental goals,
it has always attracted considerable political attention" (19:7). He

asserts as proof the davelopment of an extensive history of government
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promotion and regulation of transportation (19:7-8). Pegrum, in
contrast, denied that political considerations played a significant role
in datermining the rcute structure of the transport systam. He stated
that most decisions have been purely "ecormomic" (20:77).

Supporting each, and central to understanding American
transportation, is the notion that the major agents of transportation
development in this country have been private rather than public. As
Lieb noted and as is obvious in the following discussion, govermmental
actions at several times have played critical roles in shaping the
development of transportation. They have done so, howaver, primarily by
facilitating and/or directing the course of actions taken by private
enterprises, Pegrum is correct in his assertion that many decisions
were based on private ecoromic considerations. In the broader sense,
however, the fact that an aspect of public life as important as
transportation was largely left to be shopad by private interests is in
itself a key political comsideration. One concrete effect of these
political considerations was that wartime management of transportation
required marshalling the efforts of a wide and diverse body of private
transportation providers to further the overall national cause.

Development of Water Transportation., Domestic water
transportation {ncludes movement on inland waterways —~including rivers
and the Great Lakes-- and upon the oceans. The latter ie divided into
coastwise and intercoastal transportation. Coastwise tramsportation
refers to movement between ports on a single coast, or between Atlantic
and Gulf ports. Intercoastal tramsportation refers to movement between

ports on the Pacific Ocean and Atlantic and/or Gulf ports (13:32).
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Water transportation was the first developed in America. American
roads were few and underdeveloped in the 17005 and early 1&05:‘
Overland movement from Philadelphia to New York took three days (25:18-
9. It was easier and cheaper to bring a ton of cargo to Philadelphia
from Europe than it was to move it by land 70 miles from Lancaster,
Pennsylvania (20:47).

In response, an active trade grew up centered on coastwise
transpartation and on movement on the many rivers and bays of the East
Coast. fAs late as 1818, two-thirds of the crops raised in the Piedmont
region and requiring transport to market were grown within five miles of
a river; the remaining one-third were grown within ten miles of a river
(25:19-20). Movement of traffic down the Mississippi River to the Gulf
of Mexico was s0 heavy that by 1817 New Orlears waé the world's fourth
most important seaport (25:20), Traffic movement upstream on all
rivers, howevar, was scant owing to the lack of adequate mechanical
powar with which to propel it (20:47).

The development of shallow-draft steamboats and thaeir introduction
into scheduled river service in the early 1800s allowed easy upstream
movement. In response, river traffic movement expandad greatly and
remaired important until the 1B40s. Similarly, coastwise and
intercoastal shipping were important until the later development of
tramscontinantal railroads (20:46,49; 25:20).

Inland waterways ware further exploited through development of a
system of canals. These made movement along rivers easier and conrected
inland waterways to the ocean. Some short canals ware constructed in
the late 17008 to go around river rapids. The first canal of major

significance, however, was the Erie Canal, completed in 1825. It
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connectad Lake Erie with the Hudson River, allowing esasy movement of
goods from the American interior to the Atlantic at New York City at
rates far below those for land movement. Originally funded by the State
Oof New York as a public works project, its commercial succoss was
reflected in the fact that it paid for itself with tolls collected in
seven years (20:49; 25:23).

Spurred by the success of the Erie Canal, olher states funded
construction of canals to connect their rivers or ocean coasts with the
Groat Lakes. Over 4,000 miles of canals were built before 1850, most of
them as state projects. None were as commercially successful as the
Erie, however, and their weak economic performance in turn weakened the
financial condition of tha sta_tas sporsaring them. The Financial Panic
of 1837 caused many states to default on bonds iesued to finance canals
and signiﬂcéntly slowed their contirued construction (20:149; 25:24).

While canals ware “...marvels of their time" and oceupied the
posiuon'ofdmunant tramsportation mode through the end of the Civil
© War, they suffered from saveral major weaknosses (25124). Theivr
susceptibility to freszing made tham unusable for portions of the year.
Reptricted as thay are to watar courses, they provided a tramsportation
-system of limited flexibility. In addition, most of them ran §in a
mrth-gmt.h direction while the gfmu_\ of the country tand thus §ts reed
for tramsportation) was predoninantly wostward (25:25). The railroads
were largely famure to those woakresses and their development robbed |

inland watarways of much of their traffic base. As traffic was divertd
to railroads the fortunes of the watorways fell. By the 10830s sore than

half¥ of the canal milage ariginally developed had been abandoned. By
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1900 it was almost completely gone. Gtsamboat traffic declined after
the 1850s, virtually disappsaring by 1875 (19:86; 20:49). -

Canal construction enjoyed a revival in the sarly part of the
19006. This was partly the result of interest in developing a low cost
shipping altermative to the railroads, and partly an cutgrowth of an
interest in flood control and natural resource conservation (13:34;
20:57-8). In 1903 New York funded the improvement of the Erie Canal
into the New York State Barge Canal (20:58). Congress established
within the War Department a Board of Engineers for Rivers and Harbors to
evaluate and promote waterway development, and appropriated funds for
developmant (20:58). One estimate of the Federal funds expendad on
waterway development placed that figure at more than $213 million
betwosn 1900 and 15940, New uat.em-ny davelopment spurred an increase in
- traffic. By the 19300, 15 percent of freight traffic mved on rivar
 waterways (19:87). | |

VThe Great Lakes corstituted a tremendous trarsportation resource

to be cnp!ciud. Trarsportation use of the Great Lakes was facilitated
by construction of a series of canals and locke which made their use ss
a systom feasible. Some construction of this type had been undortaken
as early a5 1829. Conpletion of the Soo Locks at Sault Sainte Marie in
1855 allowed the beginalng of significant traffic over the Lakes.
| Widening of the river channel connecting Lakes Huron and Erie, combined
with the opening of the Soo Locks, effectively opered a “natural chanrel
spanning a third of the continent.” Further canal work around the St.
Lawrence River and Niagara Falls in the early years of the 1900s opered

the Lakes to sone shallow draft ocean wssols (25:35).
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The extent and type of Federal Govermment involvement in waterway
transportation explaing to a large degree the structure of t.he.mmst.ry.
While several important projects —notably the Erie Canal-—— promoting
waterway transport were undertaken as private ventures, the Fedaral
Govermment was responsible for funding and guiding the tulk of
development. The waters of Anerican rivers have historically been
treated as a national asset, and the maintenance of tham as
transportation resources treated as a federal responsibility. Similar
support has been given to ocean harbors. The U.S. Govermment bogan
funding for harbor improvament in 1789, contirued in the esarly 1800s,
and since 1856 made appropriations for waterway imgroverent almost every
year (19:85; 25:35)., 7

~ Free use of the fadorally maintaingd watorways was “e definite |
principle of naticnal policy" from 16882 on *13:30), One effect of this
' policy was to relieve waterborne carrigrs Of the reed to tover an
impartant portion of the cost of providing service, t.hat is, minhw
of the way., 65 o }mlt the capital investrent r@ired for industry
‘entrance was quite low and the industry was consequently made up of a
large rumber of #irﬁs of various sites (13:29; 19:91),

While goveroment prototion and support of water trarsport.at.ibn‘ wis
extensive, guverr&mht control was much less 8o, The Federal Goverrment
set maritime safety regulations .uhi-ch werae enforced by & fedural 'aglent:‘y.
marely the Coast Guard and its preducessors (19:91). Cabotage laws
restricting trade botwoen U.S. ports to Anorican ships were instituted
in the Navigation Act of 1B817. While this certainly was ore form of
control, it primarily was a form of protection for Nerican shipping
interests (13:38). Federal economic regulation of maritimoe carriers, a
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fact of life for the railroads since 316887, was not applied unt..il 1940,
The legislation instituting that regulation, howaver, was so crafted
that it applied to only about 10 percent of all water traffic
(19:87,91).

In summation, the domestic water trampcrtat_!on available to the
United States at the start of Will enconpassed several routes and types
. of service providers. It included well-developed trade routes over the

Great Lakes with connections to ocean ports; barge shipment on an
extensive geries of river systems ang canals, also with conmections to
ocean ports; and well-developed ports on all three coasts. Girnm
were nurerous, heterogeneous, and accustomed to only a minimal level of
goverament. control, | | o

Developrent of Mighway Transportation. Intercity highway
daveloprent in the U.8. was initiited aftar waterway daveloprent but
much of its significant early progress ocourved sinultarecusly. Early
road doveloprent was slow owing to the roughness of tha Arerican terrain
and the consequent noed for large investments of capit.al and labor in
road building, Most roads were only slightly improved Indian trails.
Some of the first lmproved roads were developed in the 1770s connecting

. o large cities along the East Coast as a means of facilitating postal
traffic. Beginning in the 1790s and pmgmssi@ into the early 1800s, a
runber of private concerns successfully built and operated improved tol_l
roads conhecting $n§crt;a:§t points (25:21-2).

The high cost of highway construction made it difficult for
‘private firms to finance large-scale projucts. Reaivnizing this,
Congress in 1797 appropriated funds for construction of o road
-conrm:t.ing the East Coast with the westorn frontier. Known as the

29




National Pike, it was envisionad as stretching from Cumberland, Maryland
to 8t. Louis, Missouri. Approximately $6.8 million was appropriated for
its construction through 1838, vice $1.é6 million for all other ;oads.

By 181B it had been completed to Whaaling, West Virginia. Cormstruction
continued but the National Pike was never completed to its intended
termirus at St. Louis. The comstitutionality of federal spending on
internal improvements became an issue after the election as president of
Andraw Jackson in 1832. In the face of this issue, corstruction of the
Pike ended at Vandalia, Illirois in 1838 (25:22).

Interest in road construction declined after termination of the
Natioral Pike project. Some states funded minimal wark, but incroased
completion from railroads and canals made highways relatively
unattractive. Further, the failure of many toll roads slowad new
construction of them (13:25; 25:22).

Interest in highway construction didy't revive until the 1890s.
Three major groups were responsible for this revival. They were the
railroads, farmerg, and bicyclists. Railroads were interested in
daveloping feeder lines into their own systens. Farmers wanted
efficient farm-to-markat transport. Bicyclists wanted improved surfacas
on which to ride, Increasing automobile usage also provided an sarly
impetus to development and bacame, according to Pegrum, the single -
largest ama (20:59; 25:30).

Progress on road construction in this period was slow, steady, and
uncoardinated, Most of the work was undertaken by state and lcml
governmants acting individually. The Congress had established an Office
of Public Road Inauiry in the Department of Agriculture in 1893, but it |

produced o large federal aid or guidance. By 1915, 45 states had
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established highway aid measures, 40 had founded state highway
depsrtments, and 24 had created state highway systems. The states’
ability to finance such large projects was limited, however, and little
road milage had been inproved (25:30-1). | |

: Indiéative of the condition of the nation’s roads at the time was
the experience of the Goodyear Tire Company in 1917, Attanpting to
demonstrate the?easibili,ty of intercity truck transportation, Goodyear
‘anployees drove a then-modern truck the 770 miles from Akron, Ohio to |
Buston and back over the best roads available, It took over 18 days to
Vr.aac:h Boston on the First leg. .The'return trip was somewhat quicker.

The entire round trip re@ired 28 days and consumad 28 tires. In 1918,

a similar mnrwas madé from Boston to San Franzisco. While crossing
Wyoming on that attémt '36."-0F"the_ Sb'wadén Bridgea the truck was
obliged to go over gave way under the vehicle’s waight (16:121-3),

In 1916 the Federal ’Gov'ernmen( recognized a requirament for its
invoivenent in road constructicn and first became involved in a
: significant wSy. Congress at that time appropriated $75 million for a
five-year project of higﬁway Viaprevmnt. _M)at. importantly, it
established in ledisiat.ién the system Of fodaral aid which was to endure
thereaftar, Its provided for state owrership, comstruction, and
maintenance of highways; federal sharing of construction costs based on
population, ares, and milage; and the establishvent of state highway
dopartments to *...coordinate, engincer, designate, and contract for
highway fmprovaments” (23331).

The 1916 legislation was followed and expanded five years later by
the Faederal nghway Act of 1921. It continued the aid systom previously

established and provided a method of concentrating that aid to ensure
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its best use. It made the Secretary of Agriculture responsible for
designating roads to be included in a system of primary nationgl
interstate highways. The system was limited to seven percent (later
raised to eight) of all state highway milage. Ouring the approximate
same time, the individual states widely began to levy taxes on gasoline
to finance highway construction and improvement. The ret effect of
these actions was to greatly accelerate the availability of improved
roads (13:26; 19:56; 20:59; 25:31).

The onset of the Depression in the 1930s considerably slowed much
of national life but it paradoxically further speeded highway
development. Road wnstruct;on and inp?ovemsnt was heavily funded as a
means to provide work to the unemployed. AM_ost of the work undertaken
was aimed at highway improvement, rather than system exparmsion. The
faderally funded system was ez_&p'}andad t.cm:luda ﬁ_rm-to-market roads

less heavily travelled than those pjreviq.xsly funded. ,"That. funding made

‘possible the first large-écale mngw of imi"oved__roads aver

experionced in many areas. In 1934 extensions o@:.t.he:_éysm into urban
areas were alco made elipible ¥or :aid (iié%; ‘ 19:5.&;_725:3{,«3;57',44;). |

As in the c;.ase of watervay t.ranspurt., provision o&‘ éﬁsential'ihy
free way encouraged many to anuar the business of Mghway
transpcrt.ation. Tha coste of antry wera quita Im, and thave were 'Few -‘
political restrictiors. The int.ercsty mut.or carrsar busmess began tn
carnest afler the end of Wil and continued to grow.  The low capital
requirerents of industry entry made it eébectally aﬁtracf.ive to t.hé
urenployad during the Deprousion and many small firmes mmmenwd msinass
than (25:31). Largely as the result of the greatly increased t.mcking |

business and the competition it posed to est.abnshed 'Forms of
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transportation, Sampson and Farris termed the 1930s “...perhaps the
period of greatest change for transportation during the twentieth
century” (25:337).

Ore result of the ircreased participation in the motor carrier
industry was pressure to extend federal economic regulation to it.
Railroad interests wanted to protect themselves from having to compete
as regulated carriers against unregulated truckers. Larger trucking
firms ware interested in protecting themselves agaimst competition from
small (often ome man) firms willing to work at or below cost. Some
states had taken the lead in attempting to regulate motor carriage.
Their actions regarding licensing and safety requirements were largely
successful. Their ecoromic regulation was much less so, mostly because
much trucking was interstate in character and individual states legally
could only regulate tratfic moving totally within their borders.

Federal regulation of interstate motor carriage was implemented
with the passage of the Motor Carrier Act of 1935. Much of the
regulation was very similar to that previously applied to railroads. It
encompassed political controls on industry entry, rate setting, and
conditions of service. It also recognized the wide variety of types of
carriers engaged in interstate motor carriage and exempted from
regulation a large number of them, notably those engaged in hauling
agricultural products. While new entries into the industry were
controlled, carriers already in were allowad to continue operation
(19:56; 25:339-49).

At the beginning of WWII America enjoyed a well-developed domestic
highway system that had just recently undergone a long period of

expansion and improvement. There were over 4.5 million repistered
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freight carrying trucks operating over it (4:228). Highways and trucks
both were valuable and important traneportation resources. The existing
mechanisms for managing them were, however, slim. This was largely
because of the wide variety of carrier types and sizes in existence.
Federal ecoromic regulation had been expanded to trucking but it was
relatively new and exempted a large percentage of trucks from control
(4:228). As will be explained later, this was to be of great
significance to wartime managament.

Development of Railroad Transportation. Following the development
of steam locomotives in England, the first American railroad —the
Baltimore and Ohio—— commenced operation in 1830 (20:51). Thereafter
rail development was so fast and of such importance that Pegrum termed
it “..probably the most significant and far-reaching...tramsport
improvement in the history of mankind... .*" (20:50). Growth of total
U.8, rail milage was rapid, from 23 miles in 1830 to over 30,000 miles
in 1860, Most of the development until the 1850s was in short lines
serving small regions. There were many separate lires but a common
operating gauge had been established based on the requirements of the
first imported English locomotives (20:51; 25:27).

Until 18353 the longest single rail system was only 135 miles long
(20:51). By 1860, however, several systems had joined the East Coast to
tha Mississippi River, and the eastern part of the country enjoyed a
"substantial network" of rails (25:27).

The Civil War induced a gereral increase in the pace of business
and an accompanying speed-up in railroad development., The first
transcontinental rail link to the West Coast was started during the

Civil War. The Federal Governmant encouraged the construction as a war
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project and provided some financial aid. The line was completed in 1849
(20:51; 25:28). -

Rail line expansion again accelerated in the 1870s and *80s. Some
of the growth was as an effect of the consolidation of small independent
lines into large rail systems. The Pennsylvania Railroad, for example,
absorbed almost 600 other lires just in the 1880s. Total rail milage in
the U.85. more than tripled between 1870 and 1890 (19:38; 20:53).

After the mid-1890s the rate of growth slowed considerably. By
1900 the basic U.8. rail system as it was to develop was in place. The
railroads had become the dominant mode of intercity tramsport in the
country, a position they were to maintain until the 1920s brought in the
beginnings of competition from highway carriers. Rail milage continued
to expand until approximately 1916 largely as the result of branch line
construction to improve service on existing main limes (13:5-6; 19:36;
20:51; 25:29).

It is notable that, even at its most completely developed state,

the Amerjican railroad industry did not have a single firm which provided
service coast-to-coast completely within its own system. What are
reterred to as "transcontinental” railroads are those which serve the
West Coast from origins only as far east as the Midwest. Ore effect of
this was to require railroads to develop a complex system of traffic and
car interchange agreements to provide transcontinental service.
Carrying these out entailed a large dogree of wastage most evident in
the milage acownulated in shuttling empty rail cars back to their owning
lires (19:38-9; 20:53),

Development. of tha railroads, ac opposaed to the other modes

previously mentioned, was largely financed by private capital. The
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government’s choice to refrain from large-scale financing of the rails
was partly due to contiruing questions about the constitutional ity of
the federal involvement in public works projects. The railrvoads’ need
to raise large amounts of capital to build and maintain way shaped an
industry much different in appearance than those involve:r.‘; in water or
highway carriage. Rather than many small firms, railroad transportation
was carried out by a relatively small rumber of large 'Firmg (19:38;
25:29).

While goverrmente at all levels provided littie in the way of
direct aid to railroad development, a great deal was provided in more
indirect promotion. Numerous state and local govermments provided the
railroads with such inducements as free landA,v tax exemptions, and loan
guarantees in attempts to secure rail service for themselves. Perhaps
the largest promotion of all was car_ried- c.ut by the Federal Govermment
in its program of land grants to the raiiroads between 1830 and 1871.
Under this program, the Federal Government ervcouraged railroads to
evpand westward by giving them publicv land albng the railroad right-of-
way, Tha réilroads were given alternate sections of land out to a
distance of six miles on either si’de of their tracks. Approximately 75
of these grants were made. Tampson pla_cés their total size at 179
million acres and accounting for almost 10 cerceﬁt of the total area of
the country; Pegrum states théy t.q'talled 131 million acres. In either
case, they were sizable (20:55; 25:28,442),

Despite euch indiract goveroment aid the reliance of railrcads on
private financing and their subjection to great competition resulted in
thair chvonically weak‘ financial positions. As early as the 1870s

industry overerpansion and excess capacity had placed many roads in
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financial jeopardy. This was compounded by frequent financial
misbehavior by those involved in the railroad industry (20:55-&).

One result of the financial preesure on railroads was the
institution by them of rate systems that widely discriminated hetween
shippers based on their degree of dependence on the railroads.
Following from that practice was political pressure on govermments to
financially regulate the railroads. After some largely unsuccessful
state experimentation withAregulation, Congress set up a comprehensive
interstate system in the 1887 Act to Regulate Commerce (25:314-8).

The 1887 act mandated that the railroads set rates that were "just
and reasonable", prohibited price discrimination, enforced railroad
competition by prohibiting cooperative arrangements of various types
among the railroads, and established the Interstate Commerce Commission
(ICC) to administer the act (25:319-20).

The Act to Regulate Commerce was strengthened by a series of other
legislation in the early 1900s sc that, by 1911, regulation was complate
and extensive., The ICC unabashedly took on the role as protector of
shippers’ interests. Most requests for rate increases were denied
regardless of the requirements of the railroads. As ore result,
railrocad companies representing almost 10 percent of the mations
trackage were in receivership by 1916 (19:215-6325:324),

Arother result of vigorous regulation was that railroads were
forced to defer maintenance and equipment upgrades. As a consequence of
this they were ill-equipped to handle the press of traffic that
accompanied the dramatic business upturn in WWI. This was especially
apparent after American entry into the war in April 1917, To overcome

equipment, and other, shortfalls the railroads were nationalized in
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December 1917 and operated under federal control through WWl and into
1920 (19:216). :

The next evolution in railroad regulation was embodied in the
Transportation Act of 1920. This was legislation which returmed control
of the railroads to their private owners while modifying regulation to
attempt to ersure the health of the rail industry. The scope of
regulation was tightenad to include controls on industry entrance and
exit and the ICC’s rate-making power was expanded to include the
authority to set minimum as well as maximum rates. In essence, the
thrust of regulation thereafter was to protect shippers while at the
same time assuring a fair return to the railroads (19:217-221; 20:293~
S).

While some improvement in railroad financial performance was
achieved in the 1920s, those gains were wiped out by the onset of the
Depression. Between 1929 and 1933 railroad revenues declined over S0
percent and drave 75 of the largest railroads into receivership., It was
feared that continued poor returns would drive all railroads into
bankruptoy (19:227; 20:300).

In response to those fears Congress passed the Emergency
Transportation Act of 1933, This legislation was intended to promote
conperation between the railroads and to eliminete wasteful duplication
of services. It set up an Office of Federal Coordinator of
Transportation to facilitate that cooperation and to aid railroad
reorganization attempts. The 1933 act proved imeffective, and the

Transportation Coordinator’s position was abolished in 1936 (19:227-8;

23:334) .




In 1940, just before America’s entry into WWII, her rail system
possessed just over 233,000 miles of track extensively spread qver
virtually the entire country. -Tobal trackage had declined somewhat from
the all-time peak of 264,000 miles but the railroads were still the
country’s “...most important freight-carrying agency" (4:20; 20:51;
25:27).

It was obvious that maintaining solid control of the railroads
would be important to effective wartime transportation management.
Luckily the structure of the industry was such that management could be
easily asserted. There were a relatively few rumber of firms providing
a relatively homogenous mix of services, and virtually all had long
experience in dealing with govermment regulation.

Development of Pipeline Transportation. Pipeline transportation
bagan in the oil fields of Pennsylvania. Pegrum places its arigin in
1872; Lieb and Sampson and Farris stated it started in 1845, It was
originally developed to provide an alternative to the expensive wagon
transportation originally used to move oil from the fields to refireries
and distribution points (19:79; 20:62; 25:36).

The first major pipeline, stretching 110 miles, was built in 1879
to move Pennsylvania oil from the field to a connection with the Reading
Railroad for orward transit to New York City (20:462). Most early
pipelines, both before and after that one, were much shorter and were
used primarily as gathering systems within oil fields. This was partly
the result of {nadequately advanced pipeline techrology. It was also
partly due to the railroads’ frequent refusal to allaow passage of

pipelines under their tracks (19:179; 25:37),
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Profitability of the lines was initially high and attracted many
new entrants into the industry. The consequent interse competition
drove many into bankruptcy. Oil companies were quick to tuy ocut the
bankrupts with the result that pipelines came largely under their
control (19:79).

The Standard 0il Trust was particularly active and aggressive in
acquiring pipeling. In the 1880s and beyond it acquired much new line,
blocked construction of competing lines, and built many new lines itself
(13:88). Pegrum stated that by 1900 the Standard 0Oil Trust controlled
over 40,000 miles of pipeline versus 550 for the next largest operator,
Harmon states that the entire pipeline network at the turn of the
century encompassed only “...approximately 18,000 miles" (13:51), but
concurred that Standard 0i) controlled most of it (13:88).

As pipeline techrology advanced longer limes were built. Many
connected oil fields in Pennsylvania to the Atlantic Coast and the Great
Lakes region. The greatest growth in pipelire construction occurred in
the early 1900s as the growth in automobile use spurred increased demand
for oil and large well fields in the Southwest were developed to satisfy
the demand (13:51; 20:62). |

Also as a result of technology improvements pipelines were able to
move beyond their original role of transporting crude petroleum.
Improved welding techniques cut leakage and allowed construction of the
first refined product line in 1930. The development of lightweight pipe
of high tensile strength was followed by the beginning of large-scale
development of natural gas pipelines in 1931 (13:55; 19:80; 25:37).

There was minimal government involvoment with the development of

pipeline transport. Virtually all were doeveloped by private capital
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with their only goverrment assistance the allowance of right-of-way on
some Federal property. Harmon cites the estimated value of those
allowances between 1900 and 1940 at just over $76,000. Most lines were
owncd and operated by individual oil companies or oil company
combinations, although some few were independently cperated (13:98;
20:462).

Somewhat paradoxically, given their awnership patterns, pipelires
had been regulated by the ICC as common carriers since 1904. At least
two factors were behind this., First, the extreme monopoly power that
the Standard Oil Trust had wielded over oil prices, partly as a result
of its virtual total control over pipeline transport, had driven calls
for faderal regulation. Second, while pipelines primarily moved the
products of their owner-operators, they aleo moved some oil owned by
others (13:50,88; 25:71,322).

The form of pipeline regulation was much the same as that applied
to railroads except that industry entrance and exit was not controlled
(19:82), After the imposition of federal regulation, oi{l company ,
pipeling owners continuad to use a variety of schemas to place conpating
shippers at a disadvantage. The extent of those schomes was such that
Marmon termed the efﬁecuvemss of early regulation "“debatable" (13:89).

He ascerted that effective regulation only followad aggressive 100

action after 1934 to dotermine and set fair shipping rates (13:89-90)."

Bimilarly, Pegrum concluded that the status of oil pipelines as commn
carriers was sufficiently ambiguous as to make thejr effective
regulation problamatic (20:344-5),

At the beginning of WWIL the Arerican pipeline systom consisted of
approximately 118,000 miles of line. That total was canposed of “about"
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45,000 miles of long~distance crude trunk line, 33,000 miles of
gathering line, and 9,000 miles of product lire (13:51). Most Bf it was
of less than 10 inches in diameter (19:80). It was largely owned and
operated by a relatively small group of firms. Those firme had many
years of experience in operating under some form of govermment
regulation. However effective or ineffective that regulation was, it
allowed them some familiarity with goverrment controls pricr to the
onset of wartime management.

Davelopmant of Air Transportation. Transportation by powered
aircraft was the latest mode to emerge in Arerica and the ore which
received the greatest level of govermment involvement. The pace and

“direction of air transportation development was i{ntimately linked to
federal efforts to promote and guide it. This is especially trug in the
case of air freight transportation. The high cost of air shiprant made
one spetial form of government freight -~-air mail-- the traffic staple
of early air carriers, |

Powered flight was first achieved in 1903, Harron placed
estabiishrent. of the first schoduled alr trangportation sarvice {n 1914,
Warld War I provided an impetus to more rapid ajrcraft development and

. to the training of many pilots. Its end allowad the releoase to peaceful
public use of many of the ai'rc;raﬂ. and pilots produced. Many surplus
aircraft ware sold to individual private pilots, and many of tham used

the planes to start small commercial operations (13:57; 19:104; 25:33).

- The Fedaral Govarnment, in the meantime, was developing the
process of moving air mail. Hareon stated the first exparimont with air
mail service occurred in 1911. Other authors place it, alternately, in
1916 and 1918 (13:57; 20:337; 75:33). Some air mail was coved botween
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Nev York City and Washington in 1918, first in Army aircraft and later
in Post OFfice plares. In 1919 the first regular air mail service
between those points was irstituted. The first transcontinental air
m3il service was started in 1919, By 1924 it was expan;bd to provide
day and night service (20:61,337;25:33).

Movament of air mail prior to 1925 was undertaken by government
enployees in goverrment aircraft. The Kelly Act of 1925 authorized the
Post Office to contract with commercial carriers for air mail movement.
By 1927 all air mail was being carried by commercial firms under
contract (25:3J), |

Thekelly Act also required that the carriers working under
contract “provide facilities for passengers" (20:61). This was an
important step in developing a more secure traffic base for the
commercial carriers. Air trgrsportattdn u-is cen as somathing of an

| uddity. Air mail contracts provided the reverud which carriers neded
to operate while thay expanded their markets. Sanpson and Farris coted
“rost airlice companies ware highly subsidized by air mail contracte and
ware in the mail busiress more than any other® (25:34), |

Pegmn characterized early Federal interest in cownercial aviation
as concerngd with promotion, navigetion, and satety (20:33%). The Kelly |
Act was p?motim. The Air Comnorce Act of 1925 was more concerred .wit.h
navigation and satety, although its structure also had a promotional
effect, It created a Bureau of Air Commerce to establish and maintain
all recessary aiv navigation and safety facilities, except airports, for
the aviation industry. The act also .ﬁuuwized the establ istment of air
Q:N’et.v regulations for carrviers, The Bureau of Air &mmg used that
authority to establish safety rules and standards as wiell as to begin
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the inspection and licensing of pilots and aircraft (25:349). The act
had the effect of promoting comercial aviation by its establidhment of
the principle of free govermment provision of airway maintenance. This
relieved carriers of a significant cost of doing business (20:61).

The McNary-Watres Act of 1930 was further, and more blatantly,
promotional. It chamged the basis for computation of air mail contract
paymants s0 that air mail effectively paic the entire basic costs of
aircraft operation. Any additional traffic carried essentially
represented revenue generated without cost (25:349-50).

McNary-Watres also allowed thz Postmaster-General to award
contracts selectively and without competitive bidding. This provision
allowad contracts to be more directly used as carrier subsidies and to
be used to shape the airlire system., As a result of implementation of
its provisions many airline routes were consolidsted and a route system
of trunk and feeder lines were established (13:58; 19:237).

Greatly increased faderal funding for airports also started in the
early 1930s. The Alr Commerce Act of 1924 had prohibited federal
funding of airpurts but the onsat of the Depression chaiged that policy.
Like road building, construction of airporis was undertaken as a public
works program to provide work to the unemployed. After 1933 foderal
financing became the primary source of airport construction funds
(20:.338) .

The first government economic regulation, vice prawction, of
aviation came with the Airv Mail Act of 1934, This legislation was
enacted as the result of suspected {llegal cellusion boetween Post Office
and airline officials in negotiating air mail contracts. All air mail

contracts were canceiled for a brief period in 1934 and the Army hauled
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the mail. When contracts were re-instituted under the Air Mail Act the
ICC was allowed to set rates and to prevent airline mergers (15:237;
25:330).

More complete regulation was instituted under the Civil
faronautics Act of 1938. Motivation for the legislation was provided by
the near~-bankruptcy of many major carriers and by a series of aviation
accidents in 1936~37 which had erocded public confidence in air travel
(20:337) .

Many of the Act’s provisions were similar in form to regulatory
acts affecting other tranmsportation modes. Airline rates and earnings
were to be controlled by the goverrment, as was entrance and exit from
the industry (25:350).

Regulation of airlines was to be different, however, in many other
respects. Instead of making any existing body responsible for
regulation two new agencies were created. The Civil Aercnautics
Authority =-renamed the Civil Aeronautics Board (CAB) in 1940-- was
established to adninistar economic reguiation. Tha Civil Aeronautics
Adninistration (CAA) was established to take over from the old Bureau of
Air Comarce the responsibility of maintaining the airways and enforcing
safety regulations, Lieb altributed the decision to set up new agencies
to Congressional beliefs that alr transpurtation wes different erough
from othar modes to warrant a now agoncy and that the than-curcent
responsibilities of the ICC ware already broad erouch (19:238,240;
25:350,352) .

The 1938 act also included a cunbor of promotional provisions that
wir@ unique to air transportation regulation, 1t directed that economic
regulation be used in large mossure to encaurage the further doevelopment

45




of commercial transportation and protect it from destructive
competition. Among other of these provisions it formally allowed
federal aid to airport development and authorized the CAA to develop a
comprehensive plan for airport construction and development (20:61;
235:348-9) .

Civil aviation at the start of WWIl was a relatively small
industry which was still maturing. As compared to other trarmsportation
modes it carried only minimal traffic, much less than one percent of the
total of either freight or passengers (24:33-4). It was heavily
dependent upon govermment for reverue traffic, provision of services,
and protection from competition, Because its services were unique for
their speed, however, it represented a very significant potential
contributor to the mix of wartime transportation resources. Further,
the almost inextricable intertwining of civil aviation with the federal
govermment made executives in this industry well adapted to goverrnment
controls,

193941 Transportation Development. The period between the onset
of WWIT and America’s entry into it was significant to transportation
for at least two reasoms. Firet, it included passage of a major piece
of federal transportation legislation. Secord, some early institutions
of transportation control during the period were important to later
wartime management.

The Transportation Act of 1940 was passad following over two years

of hearings on the status of the domestic tranmsportation. As a result
of these hearings the Congress concluded significant problems existed,
especially within the water and rail carrier industries., Qs a result,

it used the 1940 Act to initiate economic regulation of water carriers
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and to modify regulation of the railroads. These, and other, of the
1940 Act’s specific provisions were important as time went on. « In the
shart term they were largely overcome by events with the onsat of war.
What was more significant was that the Transportation Act of 1940
stated, for the first time, & national transportation policy. That
policy, in brief, was to develop, coordinate, and preserve a national
transportation system composed of all of the several modes. The
particular advantages of each industry were to be preserved by
structuring regulation in such a way as to promote those advantages
(19:241,244; 25:355-4).

There was no indication in the literature that wartime
transportation management was specifically guided by the 1940
declaration of policy but the experience of WWII proved the wisdom of
that policy. As is extensively discussed later, each tramsportation
mode made significant contributions to the wartime effort.

Industrial activity supporting WWII started before the U.S. became
a belligerent. Some of this was in support of America’s own rearmament,
some provided material to countries already in the war. As the volume
of export traffic grew, and as the potential for American involvement
into the war increased, some early control of war-related transportation
evolved.

The systam of transportation controls instituted prior to 1941 was
largely the product of planning after WWI. As has been mentioned, in
WW1 the govermment had had to assume operation of the railroaJds in order
support the war. The lessons of that experience had been usad to make

plans to avert repeating it.
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Before the nationalization of the rails in WWI the flow of wartime
traffic had caused "virtually paralyzing” congestion in the sygtem
(24:73). Factors contributing to the congestion included

.. .axtraordinary grain shipments in late 1917, Fuel

Adninistration imeptitude that had delayed the shipment of

coal into the fall and winter, severe weather, and

mismanagement at the terminals, which prevented the timely

unloading and return to service of scarce freight cars.

(1:104)

Failure to establish coordinated direction produced

«oterrific jamming of the freight terminals at East Coast

ports which backlogged freight cars as far as Harrisburg,

Pennsylvania and Albany, New York. (8:1&3)

Freight cars arrived at the ports much faster than they could be
unloaded. At ore point in December 1917 almost 70,000 carloads or
carload-equivalents of freight were being held waiting for unloading at
the ports or on rail sidings along mainlines behind them. The ports
rormally held a five-to-seven day supply of cargo with which to load
ships. At the peak of the congestion a supply of ninety or more days’
worth was held (24:74).

The WWI Railroad War Board, comsisting of a group of railroad
presidents, attempted and failed to control the problem. There were
several causes for their failure. The individual railroade resisted
rerouting traffic because it might cause them some loss of reverus. The
Department of Justice refused to waive anti-trust law provisions that
pronibited the cooperative efforts by the railroads that efficient
operations required. Various government departments “...issued priority
ordars indiscriminately..." to port-bound traffic, and the railroads
"..owere ot in a position to question the relative priority of these

ordars" (34:294), Further, movement of freight to the ports was not
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coordinated with the availability of shipping space for it. Freight
moving under priority required complex sorting at the ports, further
adding to the congestion (24:74).

The WW! railroad problem was only solved by government taking over
the rail system. Among the actions fimally solving the problem were
raising rates, unifying terminals, forcing shippers to efficiently load
cars, and pooling railroad maintenance facilities (1:104-5).

After the "bitter experience" (24:75) of WWI, and with the greater
freedom of cooperative action allowed the railroads under the
Transportation Act of 1920, plans were developed by @rmy, Navy, and
railroad officials to deal with transportation in any future war
emergency. Fundamental to those plans were the notions that there
should be o "general system of priority in transport" and that railroad
freight movemant had to be coordinated with the port capacity and the
availability of shipping space (24:76).

The plan, as finally developed by the Association of Amarican
Railroads (AAR), was put into effect in November 1939 as traffic to
Eurcope irncreased significantly. It enconpassed appointment by the AAR
of a Manager of Port Traffic to regulate the flow of commarcial traféfic
to and through the ports. The Port Manager monitored the levels and
status of traffic at the ports, and controlled the flow of traffic into
them to match thair capacity. Control of imsard flow was maintained by
requiring shippers to socure shiprent parmits from the Fort Manager
bef-‘oée their cargoes would be accepted for rail sovamnt to a port.
Cargo flow through the ports was maintained by requiring shippers
applying for permits to show proof that thay had confirmed steamship
spaca resarvad for their cargo (23:77-8).
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In May 1941 the Army established a control system to regulate the
movement. of its own export cargo as well as that it procured for others
under LendtLease. Its goals and mechanisms were similar to those of the
AAR’s system except that the OffFice of the Quartermaster General, rather
than the Manager of Port Traffic, issued movement permits to shippers

(24:79; 3J2:29).

Industrial Mobilization in World War 11

Just as the status of tramsportation assete shaped their
managenant in WWI1, that managament was itself shaped by the industrial
mobilization in which it ocouwrred. This section is a discussion of
America’s WWIl industrial mobilization. It is not intended to be --and
is not— an exhaustive study of the mobilization., Rather, it provides a
background of sufficient detail {in which to appreciate the course of
wartime management of transportation.

7 Ore cardinal charac:t.eriétic of America’s industrial support 66 the
war effort was ite imersity. Peppars characterized Wil as “a war of
machanized mass" (21:84). Suppurting the techmological complexity of
Qar-Fare captured in that éharacmrizatim denanded a large and
‘ cohtirutng stream of goods from the mational irnmst.rial base,

Provisions went not only to American forces but aleo to those of the
Allies. As Prosident Roosevelt had wishad in 1940 the U.8. Lecame the
~ “arsonal of donocracy* (21:20), |

A rumbar of statistics establish the degree to which fmerican
industrial output grow during the war. Botween 1940 and 1945 the total
U. S. labor force (including the armed forces) grow from S5.1 million to

67.5 million. The military services accounted for a peak of over 12
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million of that total, up from about 300,000 in 1940. Even after such
an extensive levy to the military, however, the civilian work €orce grew
by 600,000 over the same period. Much of this can be explained by a
dramatic drop in national unemployment; some by the entry into the labor
market of new workers. In any case, the pertinent fact is that the WWIl
American economy included (and required) many more workers than before
the war (23:5-44,47).

The growth in the number of people working produced an even larger
growth in the total national output of goods and services. Between 1939
and 1945 the U.S. gross national product rose from $90.5 billion to
$211.9 billion. A1l federal spending, including defense, want from $8.9
billion to $95.2 billion. As these figures indicate, not all of the
increased production was accounted for by increased military mneeds. The
portion of national output devoted to consumer spending also {ncreased
considerably. Abrahamson pointed out that civilian consumption of very
many goods rose during the war, He stated "Americans fought their
second world conflict out of increased production" rather than eolely by
diverting resources to the military (1:139-40),

The output of individual industries roflected the widespread
effects of war production. Ajrcraft production in 1944 was over 28
times higher than {n 1939, explosives output was 20 times higher, and
'ship production was 17 times highar, Othor, more mundane, products such
as furniture, industrial chemicals, and pig tron showed less dramatic =
“tiut significant-- increases (1:149; 23:15~16). During WWI1 American
fndustry produced (among other {tans) over 900 warships of various
types, 5,600 mth ships, 310,000 aircraft, 08,000 tanks, 12.5
-million ri¥les and carbines, ovér 900,000 2.5 ton trucks, and 40 billion
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rounds of small arms amwmunition. One author also specified the
production of "2 atomic bombs', the small total of them obscuring the
amount of industrial capacity that went into their production (1:137;
10:78; 15:486-9).

Marshalling American industrial potential to meet the demands of
war required a system of governmental controls more comprehensive than
any before imposed on the American public. The nation’s entire economy,
ot just its industrial capacity, was directed to winning the war
(36:7). Tha Federal Govermment

told businaessmen what they could produce, the prices they

wauld charge, and the profit they might make. Federal

agencies mot only drafted part of the labor force into the

armed forces -—an action rever before commenced in peacetime-

- but helped, and sometimes coerced, workers to find essential

wartime jobs and everntually limited the hourly wage they might

earn. Federal authorities also controlled essential raw
materials, rationed scarce consumer goads, and set the prices

retailers might charge. (1:132)

The control system as fully evolved was administered by a number
of Federal agencies created "to control specific industries or to manage
an entire sector of ecoromic activity" (1:147), After May 1943 the
activities of the individual agencies were coordinated by yet amother
"superagency” (1:148). All were designed as temporary agencies meant
only to meet the mneeds of war,

The cantrol scheme that was imposed on the economy was not
instituted as a complete plan at a single blow. Vawter characterized
its development as a "...hit or miss, evolutionary development of
organizations and controls whick, in the long run, directed our economy
toward the goal of winning the war" (3&6327).

The et affect of the dispersion of mabilization responsibility

and the incremantal approach taken to imposing controls was that the
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system often was —or appeared to be— insufficiently controlled and
coordinated. p

Plans for a more tidy-appearing set of comprehensive controls to
be imposed as a single package had been developed by the Army and Navy
Munitions Board in the 1930s and published in a series of Industrial
Mobilization Plans (IMP), The IMPs were developed based on lessons
learned in WWI. They envisioned the creation of a strong central
economic managerial agency which would report directly to the President
and be supported by a series of agencies and comnittees to carry out its
policies. The system was to be implemented on the appropriate
declaration of emergency by the President (10:49-30; 12:31-2).

These plans were rever instituted. One of their major strengths,
the provision of a comprehensive set of controls to be initiated all at
ornce, proved to also be one of its serious flaws. The IMPs, because
they failed "to plan for pre-war preparations short of total
mobilization" (23:2-8) had "...very little relevance" in the context of
the situation as it actually developed (23:6-18).

The slow development of American participation in WWII did rot
lend itself to the ore-time immediate imposition of wartime ecoromic
controls. There was signilicant concern about German and Japanese
intentions in some quarters before war was a reality but a political
consensus that would support broad American participation emerged only
after the attack on Pearl Harbor. Until that time isolationist
santimant was strong (35:1-3) and preparations for war were hampered by
suspicions that the President “...secretly sought to mancuver the nation

fnto arother useless European conflict” (1:166).




Pre-war mobilization efforts paralleled the incremzntal
development of the scope of the emergency. Before American forges were
attacked and Congress subsequently granted the President. sweeping powers
to manege the economy mobilization efforts were forced to rely on
“voluntary compliance, emergency powers derived from old statutes, or
questionable assertione of (Presidential) authority" (1:166).

In August 1939 President Roosevelt established a War Resources
Board (WRB) "to study and report on" the 1939 version of the IMP. The
WRB recommended a modified version of the IMP for implementation without
appointment of the strong central director. Its recomwmendations were
rejected by the President, quite probably because their implementation
was mot politically feasible at the time (1:133; 10:57; 23:6-6,7,18,19;
35:33).

After the European war took a series of bad turns for the Allies
1n carly 1940 the President took more aggressive action to spur
mobilization preparations. In May 1940 he revived the National Defence
Agdvisory Commission (NDAC) of the Council of National Defense which had
originally been established in 1914, Because that agancy was already in
existence its use did not require Comgrescional approval. It included
seven mambers, each of whom was concerned with a epecific aspect of the
economy. The Presidant also created a new agency, the Office of
Emergency Management (0EM) to serve a5 his link with the work of the
NDAC (1:134; 10359,

Tha NDAC had rno formally-appointed leader. Vatter characterized
it as "...a chair-less, salary-less, almost appropriation-less apparatus
for advising on coordination of the whole defensce effort” (35:34). It

had no formal authority, depending instead on “,..the prestige of the
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Presidency and the prominent ...men appointed to..." it to carry out {ts
work (35:34). -

fs the press of domestic and military orders became heavy later in
1940 the NDAC proved ineffective. It was replaced in Jaruary 1941 by a
new agency, the Office of Production Management (OPM). The OPM's focus
was concentrated on stimulating production and breaking logjems in
resource procurement. Although it "...moved industrial mobilization
further along than had the NDAC" it, tooc, lacked statutory authority for
its directives. As military demands on industrial capacity became yet
heavier, especially after American entry into the war, the voluntary
actions on which the OPM relied became inadequate to effectively cantrol
industry (1:135; 10:74-5).

In the aftermath of American entry into the war the President
created the War Production Board (WPB) to replace the OPM. It was given
3 single chairman and @ broad charter to direct wartime production.

Also created, both before and after Pear) Harbor, ware a nunbar of
individual agencies responsible for control of specific comodities and
functions of the ecoramy (1:135-6). The WPB was successful in
curtailing nonessential civilian production so that more capacity could
be directed to filling military orders. It developed a Production
Requirements Plan and Controlled Materials Plan to control production
and the use of scarce materials. These corstituted "...a fairly
satisfactory system for controlling industrial production” (1:1%).

The WPB failed as an agency to centrally coordinate the entire
" aconony. Abrahamson swamarized the WPB's shortcomings as ol lowss
It enphasized control of deforse production when the entire
economy —~tivilian and military-= requirved direction. It left

mast procurement to the military sorvices, which led to poor
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coordination with civilian and Allied needs and little advance

planning. It took a voluntaristic approuch to business,

emphasizing profit incentives rather than coerced central
direction., It allowed such important aspects of industridl
mobilization as petroleum, rubber, prices, and manpower to

escape its authority and fall under the direction of

independent agencies. Its Production Reguirements Plan and

Controlled Materials Plan controlled only a few scarce

materials and imposed an overwhelming paperwork burden on

smaller marufacturers. (1:137)

Especially crippling was the WPB’s inability to effectively
coordinate the activities of the independent agencies. The WPB was
"theoretically" supericr to them but their chairmen regarded WPB
directives as essentially “second opinions” to their own decisiorns and
..ot necessarily conclusive" (23:6~26). The resulting irefficiencies
even_tually made clear the need for a superagenCy with sufficient power
to authoritatively settle disputes among agencies. Presidential and
Congressional misgivings about appointing an individual whose powers
would be so troad that he would essentially be an “Assistant President®
(23:6-32) were overcome by necessity and, in May 1943, the OfFFice of War
Mabilization (OWM) was created. It filled the reed for strong central
 direction to authoritatively arbitrate disagreements about resource
allocation among conflicting clatnants and thus effectively coordinate
the rational mobilzation aféort (13140 23:46-32-36) .

- The awolutionary and fragrented movemant to strong government
.control of the ecorany and industrial mobilization has met with disdain
from wome researchars.  Reed roted thet all Amarican mobilizations ==
including that {n WWIT— *. . have always had an improvitsed quality about
them, such to the frustration of aobilization plannerg” (23:4-36). He
asrorted, however, that the evolutionary and fragminted nature of

‘contrai of WL robilizetion was appropriate to the oalitical contert of
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the time and the evolutionary nature of the emergency itself. He
further claimed that sach agency which emerged as time progressed
succeeded in effectively advancing mobilization efforts and failed only
when new problems were exposed by the advancement (2336-36-7).
Judgements on the reasons for or appropriateness of the nature of
government control of the WWII mobilization notwithstanding, it
inarguably formed the milieu in which control of wartime transportation

took place.

Transportation Managament in borld War II

The dramatically increased tempo of industrial activity supporting
Amarica’s war effort would suggest a like increase in the tempo of
trargportation activity., Pertirent example statistics from the era bear
this out. Ourirg the peak war year of 1944, Amgrican raiircade Carried
97 percent more ton-miles of freight than they did in 1940; freight ton=
miles carried on tha Atlantic and Gul¥ coant intracoastal waterways rose
over 110 pert;ént in the save period; railway passanger miles werae up 295
percants the runber of passengars carried by intercity bus rose 116
percanty and botwean 1941 and 1944 taxi ridership Yrcressed &7 parcent |
(29:31,34,248-9, 265) . L
| The stockpile of tkampcrtatioﬁ rasources available to handle this
greatly incressed workload was relatively fised ond did not grow at
arywhore ngar tha rate of damand for its use. Compared to W1, Anerican
railvosds carried the burden of W traffic with = 000 fower
'loco_mou-ves. 600,000 fower freight cars, and 18,000 fowar passanger
cars. Acting as the agent of the railvoads in soeking production of
equiptent, the Office of Doferce Transportation (ODT) asked for an
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adgitional 311,500 freight cars, 4,159 locomotives, and 5,150 passenger
cars to ensure the ability of the railroads to carry wartime traffic.

Of these, they were granted only 130.826 freight cars, 2,500 locomotives
and 1,977 passernger cars. Reguests for additional steel rails, trucks,
and busses met with similar results (34:111). The result was that
wartime traffic was largely carried on equipment available at the
beginning of the war.

A shortage of equipment relative to demand was only cne challenge
facing wartime transportation management. Equally daunting were a
rumber of changes from peacetime traffic flow and traffic distribution
by mode. Among other reasons, these were caused by enemy action and by
changing patterns of commerce mecessitated by internal war support
activities., For instance, enemy submarime activity off the American
East Coast presented a great threat to shipping. At the same time, much
of the available shipping was diverted from its mormal peacetime routing
to support of America’s forces and her allies overseas. The combined
effect was to halt, in large measure, the coastwise and intercoastal
hauling that mormally carried a large bulk of freinht between American
East Coast ports. The traffic thus diverted became the responsibility
of inland carriers, primarily the railroads (34:1V),

As armother example, many new industries and military bases ware
established in areas of the country which had previously generated
little freight or passenger traffic demand. This complicated the task
of transportation management by causing new, or increased, damand in
areas which ware poorly sarved with resources such as rail lines with

which to moat the graater nceds (34:17),




The primary tasks of domestic wartime tranmsportation management,
then, were largely to stretch what resources did exist to achiqye their
most efficient usage and to ensure that transportation shortfalis were
allocatec so the traffic most important to the war effort was serviced
with the capacity in being.

Functions of the Office of Defense Transportation. The Office of
Defense Transportation was created in late December 1941 as the
executive agency most responsible for the efficient management of
domastic wartime transportation. Its charter, as defired in Executive
Order 8989 which created it, was to:

Coordinate the tranmsportation policies and activities of the
several Faederal agencies and private transportation groups in
effecting such adjustments in the domestic transportation
eystems of the Nation as the successful prosecution of the war
may require. (34:1)

Among the specific duties with which it was charged were these:

(1) Coordinata the transportation policies and activities of
the federal agencies and private tramsportation groups as the
successful prosecution of the war may require;

(2) Compile and amalyze estimates of the requirements to be
imposed upon existing transport facilities by the neads of the
war effort; determine the adequacy of such facilities to
accommodale tha increased volume of wartime traffic; develop
measures designed to secure maximum use of existing transport
facilities and equipment, and {n this connection, advise the
Supply Priorities and Allocation Board as to the estimated
reguiraments and rucommended allocation of materials and
eyuipment necessary for the provision of adequate domestic
tramsport service;

(3) Coordinate and direct domestic traffic movements in order
to prevent congestion and assure the expeditious movement of
men, materials and supplies to the point of need;

(4) In connection with the Unitad States Maritime Commission
antd othaer appropriate agencies, coordinate domestic traffic
movenants with ocean shipping in order to avoid congestion at
part areass

(5) Survey and ascertain present and anticipated storage and
warahousing requirements, and encourage the provision of
incressed storage facilities;

(6) Represent the deferse interest of the goverment {n
regotiating rates with dumestic carriers and in advising the
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appropriate goverrmental agencies with respect to the

necessity for rate adjustments caused by the effects of the

defense program; -

(7) Report to the President with respect to the progress made

in carrying out the order. (24:8-9)

In carrying out these responsibilities, the first QDT director,
Joseph B, Eastman, established the principle of voluntary cooperation as
paramount to 0DT operations while reserving govermment mandate only for
situations truly reguiring it., His purpose was summarized in a
statement he made soon after assuming office:

I shall endsavor...to make full use of the collaboration and

cooperation of other departments and agencies of the

Govermment and of private transportation groups...and 1 have

every confidence that 1 shall receive whole-hearted

cooperation from all these sources. (34:2)

Mr. Eastman further determined that the 0ODT would embark on a
course of action which would make the best usage of existing agencies
and procedures rather than attempting re-creation of a framework of
system control. He stated "I shall try not to duplicate work which is
being dore effectively, mor to interfere where interference is
unnecessary” (34:2).

There were rnumerous organizations with which to collaborate and
coordinate to achieve effective operation of the transport system.

While the ODT was established as the principal wartime government agency
responsible for domestic transportation, other agencies and groups
maintained significant transport responsibilities throughout the war.
Rose notes that the ODT was "...only the first of many" groups concerned
with transport (24:2). As the enumeration of the ODT’s prime
responsibilities makes clear, its job was largely ome of coordination of

the actions of a nunber of players. Some of those groups had existed

pre-war; others, principally govermmental, were created solely to deal
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with the wartime amargency. In either case, their interests and
functions were to sighificantly affect haw, and through whom, the 0DT
was to carry out its responsibilities.

Organizations Affecting Wartime Transportation. The Interstate
Comrerce Comnission, while primarily concerned with the economic
regulation of the interstate operations of virtually all surface
transportation providers, also maintained ‘the authority for more
specific direction of carrier operations in times of emergency. .4Its
Bureau of Service kept a force of agents in the field reporting on
prevailing traffic conditions on the railroads, These reports provided
the background information upon which the ICC based emergency
operational directions to the carriers. The Bureau of Service was also
active in promoting the safe transport of explosives on the rails. The
ICC’'s Bureau of Motor Carriers, created as a result of broadened ICC
authority granted by the Second War Powers Act of 1942, performed much
the same functions in relation to the trucking industry as the Bureau of
Service did for the rails (24:3-5).

Rose noted the authority of the 1CC is so broad that with certain
modifications to provide wartime relief of restrictions on activity
rormally outside its responsibilities it could well have performed the
same function as the ODT, thus removing the need for a new agency (24:5-
6). He speculated that this was not dore because the ICC "...functiored
esgentially as & quasi-judicial body and could not perform effectively
the promotional and administrative duties considered crucial for a war
agency", and because "it was felt that a mew agency under the leadership
of a single director would operate more apgressively than the eleven-

man Commission' (2436).
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The War Production Board affected transportation through its roles
both as a representative of shippers’ interests and as a supplier to the
tramsportation industry. On behalf of shippers, the WPB had
responsibility for assigning transport priorities to various materials.
The ODT was, in turn, directed to “...be goverrmed as to the relative
importance of deliveries" by these priorities (24:16). The WPB as a
supplier also had a profound effect on transportation through its power
to ragulate the amount of scarce materials devoted to various
marnufactures. Under its Controlled Materiale Plan, the WPB controlled
the quantity of new tranmsportation assets available toc the industries
irvolved. The ODT acted as the agent of the separate carriers in this
matter, consoclidating their projected requirements and submitting them
to the WPB (24:16-18).

The War Shipping Adninistration (WSA) had authority over “...the
control and operation of all United SBtates merchant shipping", with the
exteption of that owned by the military services and that operated
solely in coastwise service (3:83). This included the "...operation,
purchase, charter, requisition, and use" of merchant ships (3: 84),
Part of its responsibility was to allocate shipping space to specific
traffic and to direct traffic to specific ships and ports. Domestic
transportation was significantly affected by the consequent demand for
inland tramsportation of goods and people to meet sailing schedules.

The Office of Price Adninistration (OPA), through its rationing of
tires and gasoline, significantly affected the type and quantity of
mator transport available during the war, Further, it indirectly

affected transportation through its intervention in tramsportation rate
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setting hearings before the ICC and varicus state public utilities
commissions (24:18-19). -

The Petroleum Administration for War (PAW) affected transportation
much as the WPB did, both as & shipper and a supplier. As a shipper, it
dictated to the ODT “..the quantity and kind of petroleum to be shipped
and received...” (24:19). As a supplier, it was responsible for
determining, basaed in part on ODT estimates of rneed, the total amount of
petroleum to be devoted to civilian transportation uses. Further, it
was granted approval authority over the construction or extension of
pipelines, and authority over their operation as it concerned the type,
guantity, and direction of flow of the petroleum products transported in
them (24:20-21),

The Solid Fuels Admninistration for War (SFAW) affected
tramsportation through its concern with one of the largest sources of
transport workload —coal. The SFAW provided to the ODT and the various
carriers anrual projections of coal requiring tramsport and establ ished
chipmant priorities for coal users. Those acticrs allowad same planning
of trangport all@ttm to cover tha requiramant (24:20-21).

The War Department very significantly affected transportation
oparations through its role as perhaps the single largest shipper during
the war. Its Chief of Transportation assumed the attitude that the
roegulations of the 00T were “...essential to the war effort and shcu"ld
be cupparted by the Army“. At the same time, howover, the Chief of
Trarcsporhatton;u an-of-war report cites an agreoment reachod botwoen
tha Army and the 00T arranging for submissiqn of 00T regulations for
*clearance” by tha Chief of Transportatiaon prior to their being placed

in effect. If those regulations wauld present difficulties to the Army
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transportation operations the "QODT was reguested to make an exception of
military traffic" (32:19). No reference to such an agreement @as found
in other sources.

The War Department created an extensive and complex organization
of its own, ultimately creating a Transportation Carps, to coordinate
and expedite the movement of Army traffic. Its operations ranged from
placement of parsonrel at traffic gateways to expedite Army movements to
operation of individual railroads which otherwise would have been idled
by strikes (32:19). It also included close coordination with carriers
to provide effective saervice to War Department shipments (24:21-24).

The Navy Department, as would be expected, also played an
important role as a major shipper of material. 1n contrast to the War
Departmant, however, the Navy’'s domestic freight traffic was much less
tightly controlled. Ballantine extensively documented the gereral
diffusion of control of Navy logistice activity throughout its Bureaus,
Districts, and Commands in WWll. HWe stated:

In gerngral the pattern of repional logistic activity was one

of many separate autonomiee over which district organization

had almost ceased to exercise any influence, The resultant in

terms of logistic effort was increased overhiad, waste of

personnel and material, and, worst of all, the impussibility

of carrying out the policies and programs of the central

comnand, even to the limited extent that comprehensive

direction was supplied by the Navy Department, (3:144)

Aé ona exanple of the rosults of that diffusion, Ballantime cited
the case of the Comnandant of the Third Naval District in New York being
forced to “corsult the Now York Telephone Company for complete
information” when het was asked to list all the activities, including

thase rvesponsible for sone aspect of logistics, within his command.




Seventy-seven agencies previocusly unknown to the Commandant but under
his control were thus identified (3:145). -

As would be expected from their decentralized logistics system, the
Navy played little role in the central control of domestic
transportation. Rose states that the Navy "“...at no time integrated its
activities with the gereral plan to control exports" (24:83) and that
the QDT, WSA, and the Army “found it difficult to obtain information
concerning” Navy traffic (24:94). Ballantire stated that the Navy moved
to a more centralized control of tramsport only under threat by the QDT
to strip it of some controlling authority over its own traffic (3:221).

The Car Sarvice Division of the Association of American Railroads
represented in war, as it did in peace, the organization effecting the
snooth flow throughout the national rail system of cars owned by the
many individual railroads and shippars. The conditions of the war,
however, required that the Car Service Division's operating priorities
change, While in peace its primary goal was to return cars to their 7
" owners as quickly as possible, in war the goal was to achieve the
greatest possible use of the limited quantity of rallroad cars
available. In pursuit of that goal, tre Car Service Division agents
rormally assigned to the field to enforce its own orders often during
the war “...served as agants of the 100 and tha 00T in the
administration of ordersr icsurd by thobe agencies” (24:35-28),

Shippars Advisory Boards wore created before WWIT by the Car
- Service Division t.o comunicate to it shipper requircments for rail
cars. Thwse boards consisted of major freight shippers and receivers,
During the war they expanded their activities to include prormotion of
transport equipnent consarvation. In addition to thoilr cormal
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functions, these boards also served as a source of information to the
ODT regarding local tramsportation conditions and as a tool thm‘ugh
which to comunicate QDT policies to shippers (24:28).

Control of Wartime Transportation. The following is a discussion
of the control of domestic tramsportation in WWII as it was exercised in
freight transport. It is largely centered around the control exercised
in each of the major transportation modes although some overlapping is
irevitable owing to the interrelationships of one mode with another.

Railroad Freight Traffic. The share of total domestic
freight traffic moving by rail versus other modes had steadily declimed
since approximately {920. However, the position rail maintained in 1941
as by far the single largest carrier of domestic intercity freight
traffic made {ts effective management critical to successful suppart of
the war effort. The following table demonmstrates the primacy of rail

tramspart in WW1l, and ite growing importance throughout the period.

TABLE 1
PERCENTAGE DISTRIBUTION OF INTERCITY FREIGHT TRAFFIC BY MODE AND YEAR

Nen a8 290 L Wy ek e e U 240 ek NS

INLAND

YEAR RAlL,  wiGHAY  WATERWAY  PIPELINE AR
1940 63,3  8.3% 16.38 9.9 <.01
1941 64,72 6.5 17.59 9.19 <.01
1942 - 71,08 5.3% 15.29 e.27 <.01
1943 72,79 4.6 12.91 .69 .01
1944 '70.19  4.45 12.87 12.48 .01
1945 8.9  5.33 13.14 1262 .01

(24:33)
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Rose described the critical task of controlling wartime rail
traffic as so large, and the margin of error 80 slim, that “digaster
seanaed always just around the cornmer" (24:36). The ODT’s activities in
management of the railroads largely concernad maintaining the flow of
traffic throughout the rail system, and with achieving the greatest
possible use of rail cars. The programs undertaken to achieve these
goals fell into three broad areas. These were the Traffic Chanrels
Plan, which called for monitoring and directing traffic in the rail
system to anticipate and relieve bottlermecks; diversion and rerouting of
traffic among the various railroads to prevent bottlemecks in traffic
flow and to promote efficient use of the rails; and the promotion of
heavier lcading of freight cars (24:49),

The Traffic Channels Plan required the Class 1 railroads to submit
daily reports to the ODY ﬁ;\r selected gateways and operating divisions
containing information suth as rumbers of trains dispatched, runber
received, munber of cars loaded, total cars dispatchad, and total cars
awaiting movement (24:50; 34:117). Irdividual railroads collected such
reports from thelr respective oparating dtvisim and transmitied the
consol idated result to the OOT in Washington. Initially, these reports
warg traremitted by air {naii. After late 1942, howaver, they were sont -
by telegraph and OOT parsonni]l were than able to cowplete their analysis
of the condition of the eystem for the proceding diy by S:30 P.M, of the
day the report was received (24:50; 34:17), .The 007 aralysig consisted
of a summarization of traffic dats for all railroads and plotting this
data onto a map. The data so summarized and plotted was then studied to
veweal current or threatened “congestion, sluggishnoss, or other |
irregularities,..*, so action could bte directad to the problem (34:50-
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S1). A daily memorandum summarizing the findings of the analysis was
prepared and distributed within the QDT, to other Government agencies,
and to the Association of American Railroads.

The reporting requirements of the Traffic Channels Plan were
scaled back somewhat, both in scope and reporting frequency, as the war
ground on and experience revealed what was and wasn’t critical. In Jure
1942, 121 Class 1 railroads submitted reports. By the end of the war,
this rumber had decreased to 32 (34:18). The reports themselves had
ghrunk from an original eight separate items to just three (34:17-18),
While the official ODT history discounts the role of the railroads in
reducing requirements, Rose noted that many carriers found the reporting
“burdensong and unnecessary”, and "not worth the effort required to make
them" owing to the time lapse between receipt of the report and any
action to address the problems revealed (24:151). Perhaps revealing in
tha same vein, the CDT history describes the plan as “purely voluntary®
for the railroads un one page (34:17) while on the rext it refors to |
reports which railroads ware “rémired“ to submit (34:18).

The program of traffic diversion and rerouting was called into
being largely w addrese the {ssues surrounding railroad shipping -
conditions in the woestern part of the country. Before the war traffic |
through this Srea was relatively slight and m;:ed largély in an castward

“direction. The donand at wost coast ports for matorial supporting the
Pacific war roversed the peacetime flow. Monthly railroad ton-miles
carried in the region rose over 91 percent between 1941 and 1945 (24:51-~
52; 34:21). AL the beginning of the war, the largely expanded traffic
bate was um_venly allocated among the railrcads, with the southern and
@Ual transcontinental roads overturdered and the northern ones
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underused (24:52). The resulting congestion of the overutilized lines
threatened the overall smooth flow of traffic to the west.

The railroads thamselves addressed the problem of the greatly
increased traffic load on limited western rail capacity by expanding the
installation of centralized traffic control (CTC) on many of their
single track lines. Centralized traffic control, in essence, was a
system of electrically automating train dispatching and control, It
eliminated many of the inefficiencies of marual switching and train
signalling (11:13-14), The installation of CTC on western lines allowed
much greater use of them than they would otherwise have been able to
bear, Rose stated that had CTC not been installed on the western rail
lings, handling their wartime traffic burden “would surely have provaed
intolerable” (24:277). Installations of CTC lirae rose from 2,163 in
1941 to almost 6,500 in 1945 (24:43),

The carriers also possessed the requisite krowledge of the Lraffic
' ﬂm' aﬁd the capacity to permit thovcelves to work out for themselves a
syston of traffic rerouting and dlver_sion which -wuld evenly spread
domand over the several lines. Howover, it was unrealistic to expect
- tham to do s, First, dospite the nat.imal energency, anti-trust laws
ctayed in eftect so that any such collective a_ctién of the railroads
could be corstrued as collusion (n restraint of trade and open them to
. legal action by the Justice Departmont (24:53), Second, the railroads
| contiruad to operate as private, profit-making entarprises which could
hardly be expected to voluntarily divert to their cuipetitors a
significant portion of their business.

s a consequence, the 00T and the Interstate Comterce Commission
(ICC) acted jointly to appoint 4 common agent to rercute and divert
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traffic to even demand over the transcontinental railroads (34:22). The
agent appointed, Mr. W. F. Kirk, was a réslmd executive recomended by
the Assaciation of Awerican Railroads. e received reports relating to
rajlroad operating conditlions from field agents of both the ODT and the
ICC as well as the same reports transmitted under the Traffic Chanrels
Plan (34:23), During the war, 335,000 cars of the 7,061,933 moving
through the affected major gateways were diverted or rerauted to smooth
the flow within the system (24:56). An exceptional achievement, of
rerouting was the elimination of cross~hauling of traffic between
railroads at the important Salt Lake City and Ogden gateways (34:23-
- 24), Cross~hauling is the movament of traffic in a direction lateral to
its primary direction of travel between origin ang destination. This
practice represents a waste of railroad capacity whan it is not
absolutaly necessary to accomplish the omard sovesant oF trafFic to its
destimnation. Beyond divergion and rorouting, Hv Kiri was also
successful in énmir\at.ing'm Sirsuitous routing and ﬁe;her rormal
practices which wasted railrcad capacity 24558,
Normal commercial practices inﬁm_#wﬁs_ﬁ\zmﬁ# this century,

a5 they do row, often required or ansouraged less than full usage of
ingividgual ratl cars. “zﬁ”l_‘?}?; the swef'age freight car c«F S0 ton
cepacity was loaded with an dvorage turden of just undar 37 tons of
.t:arlcad {CL) freight (24;56). The swerage load, while accurate,
uhikvatates the degrie ofF lont taéatity by including all shipped
comvodities. For it&wée. average loading of miscellancous )
marp&act.umd goads ~~known as morchandise comadities-- tendered for
mw:mnf. in LOL iots was only 5.5 tons as late as 1941 (34:11). While
the resulting undarutilization was of little comequence in tw re!atiye ,
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plent, of normal circumstances, the demands of war illustrated it for
what it was —waste— and raised it 0 an issue of great significance.
Recognizing this, the COT undertook £o elimirate as mich of this waste
as possible through a series of directives requiring heavier loading of
rail cars. GCDT Genaeral Order Number 1, effective May i, 1942,
established minimum loading standards for less than carload (LQL)
traffic, initially requiring carriers to _load no less than eix tons of
LO. freight per car in May 1942, Incremental increases ocaourred over
timz until, in Saptamber 1942, the standard reached 10 tons per car.
Loading standards for 0.. freight were established by ODT General Order-
Number 18 in August 1982, This order prohibited shippers from offering,
or carriers from accepting, any freight car rot loaded to o above the
marked weight cspacity of the car or rot oocupying “all practicable
stowage space” of the car (:115), Other m;simﬁ of these ordere
prohibited the moverent of LLL freight in rail cars within
municipalities, or betwoen adjoining cities; prohibited hdlding cars at
warghouses (o accunulate full carloads of LOL freight and allowid some
carvier cooparative actions rormally ﬁrmsbiwd by the Interstate
Conmarco Aot 134:12),

Those oriders had the effect of incredasing average LOL Joading of
gereral axrchandise from the 5.5 tons of 1941 to a peak of 9.8 toms in |
1942, and a rate oé 9.1 tons in 1945 (34:11). Carload freight rose F_ra-p '
an awerage of 37.7 tons in 1930 to 3 wartine peak of 41 tons in 1943
(28:57). The CDY estimated that the incrossed car loading made 80 much
more car spate available that it had the same effect &5 incressing tho

car stock by a peak of ower 200,000 in 1943 (34:13,15).
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Not. all was successful with the program, however. Rose noted that
railroads objected (at loading requirements “obstructed the frse flow"
of LOL traffic, and that heavier loading required more car stops at
intermediate stations to "break bulk and consolidate shipments" (24:39).
Further, ore of the primary goals of the plan —to divert rail traffic
to trucks when such diversion was most efficient— was not vealized.
This was due both to the refusal of regulatory agencies to broaden the
authority of railroads and to the fregquent refusal of railrocads to
exercise such authority as they had to arramge for carriage with
independant motor carriers (24:60).

Within the broad parameters of these averall plans addressing rail
management, specific problems and situations required concerted action
to prevent critical bottlermecks, to promote the greatest possible use of
the national rail system, or both. Among these were the control of
traffic through ocean ports; managesmant of the shipment of coal, grain,
and petroleum; and control of refrigerator cars.

The control of traffic through America’s ocean ports was of
special significance. America’s forces overseas were completely
dependent on the lifeline of gords carried on ocean shipping. Lend-
Lease goods also provided a large workload. Getting goods onto ships
for delivery overseas was dapendent on the efficiency of the interface
of the surface and water transportation modes at the ports. Beyond the
raw ability of the ports to berth and load ships, what was required was
a system providing a smooth and contiruous flow of the right material to
the right port at the right time for loading on the right ship.

The task was herculean, Rose noted the “volume of freight

consigned to foreign destinations was of unprecedunted magnitude during
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tha war" (24:73). The tolal rnumbers of rail cars of export cargoes
handled through the ports rose steadily through the period. Daring both
1944 and 1945 that figure was over 300 percent higher than in the pre-
war year of 1940. At the height of activity in WAI, the port of New
York handled "about 790" rail cars each day. In May 1944, that port
handled a daily average of 1,815, In 1918 the average rumber of cars
unloadaed daily at all North Atlantic ports was 1,140. At the peak war
year of 1944 it was 2,940 (24:75-4).

The failure in WWI to successfully handle the same general problem
occurring at a much smaller level of activity, as discussed earlier,
raised the issue to a high level of concern. That

bitter experience made everyone concerred with transport in

World War Il --carriers, government officials, and shippers——

acutely conscious of the need for maintaining a continuous

flow of traffic through the ports. (24:75)

Fortunately, the lessons of the WAl experience ware productivelyr
applied to avoid a repeat of the same mistakes. Rose cited those
lessons as "the indiscriminate issuance of priaority orders to expedite
the tramsport of war materials" and the "failure to coordinate the
inland movemant of traffic to the ports' with the availability of ships
at the ports on which to load it (24:74). The system designed to avoid
those errors was a joint product of the Army, the ODT, and the
rajlroads. It consisted of a set of activities that took as their major
goal keaping the ports open by ensuring the right traffic flowed through -
them rather than allowing for the early mavement of priority cargoes.
These activities included allowing tramsport to the ports only of cargo
definitaly committed to a specific ship and port. Storage behind the

ports was also used as a buffer to prevent overloading the port and to
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prevent unnecessary ship delays by ensuring cargo was always readily
available for loading. .

Allocation of shipping to individual ports was originally
accomplished solely by the WSA. As the war progressed, however, it
became apparent that this allocation had a significant impact on the
domestic inland transportation system. Further, the ability of cargoes
to meet ships was itself dependent on the ability of the inland system
to carry it. In 1943, the WSA recognized these interrelationships and
the meed to address them by forming the Port Utilization Comnittee.

Port Utilization Committee membership included representatives of
the Army, the Navy, the ODT, the WSA and, later, the British Ministry of
War Transport (BMAT). Its function was primarily to allocate ships to
ports in such a way that mo single port was overburdered. Meeting
monthly, it compared scheduled sh;pping with port capacities to assign
ships to ports. In making those assignments it also attempted to
minimize use of inland transportation by directing ships to ports near
centers of production or consumption. Also considered was the
availability at the ports of any special equipment required for cargo
handling, and the need to keep labor at ports busy to prevent it from
migrating to other work or locations (34:36),

Transport of freight to the ports was controlled through a system
of permits. Carriers were only allowed to actapt for trarsportation to
a specific port cargo accompanied by a permit authorizing that movement.
The number of permits available depended on the availability of shipping
space. These permits were administered through a Transportation Control
Committee conaisting of representatives of the agencies chiefly

concerned with the traffic carried and/or controlling significant
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portions of the avajilable shipping. These agencies included the Army,
the Navy, the WSA, the 00T, and the BMAT (34:35-6). .

The WSA and the EMAT allocated available shipping space to
government shippers. The WSA (later the Port Utilization Committee)
designated the port where, and the time when, the ship would be
available for loading. Using this information, the Transportation
Control Committee relessed permits for an amount of material
corresponding to the available space and notified the shipper of the
space allocation. The shippers to which the gpace had been allocated
then applied for a permit to move material to fill the allocation to the
appropriate port (24:84-5; 34:37).

While the Transportation Control Committee was respormsible for
release of permits, the actual issuing authority was the Traffic Control
Division, Office of the Chief of Transportation, Army Service Forces.
Rose éttributed this delegation of authority to the fact that the War
Department was the only government agency that had set up an operating
control function (discussed earlier) prior to the war (24:85)., Even
though this delegation, in retrospect, presents a picture of a somewhat
untidy division of authority, it did support the 0ODT director’s stated
intention of making the best use of existing procedures and agencies.

As an exception to this germeral procedure, the Navy controlled its
own traffic and issued its own permits (24:94; 34:40). As priaviously
discussed, this was primarily the result of a decentralized logistics
structure in that service. The availability of only limited information
about the domestic traffic of a major shipping agency could have

undermined the success of the control program averall, In practice,




however, the problems resulting were very limited in scope and localized
to only the San Francisco area (32:32). -

Commercial shippers were given permits in a different manrer.

They first had to obtain an export license for a shipment from the Baard
of Economic Warfare. They then obtaimed, subject to the approval of the
WSA, a definite shipping space from an ocean carrier. Fallowing these
steps they could then request a permit from the AAR Manager of Port
Traffic in New York City, or ore of his field offices (24:85; 34:37).
Later in the war this procedure was changed to make the WSA the issuing
authority for commercial permits (34:38).

The ODT created a system of reports with which to monitor and
control the permit system and the flow of traf#ic,through.the poris.

The P-1 report was created from data regarding permits'issued.' It
reflected the volume of freight. expected ﬁc move to the each port, the
shipping agency, the receiver at-;he port, when the freight was expected
to move, and whiéh railroad would be carrying it. The P-1 allowed ports
to anticipate workload, and provided a saurce of information on which to
base port allocation and shipping space decisions (34:41).

The P-2 report was created with data collected from the railroads.
It reflected the amount of cargo actually shipped under permit, the
permit number under which {t was travelling, the number of the car in
which it was shipped, the shipper’s name, and the date of departure.

The P-2 made it possible to more accurately forecast port workload.
Comparison of this report with the P-1 would also allow detection of
freight travelling under bogus permits, although experience proved that
the attempted use of forged permits was virtually nonexistgnt (24:Bb;

J4:4%),
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The P-5 report reflected the arrival of traffic at a port and any
subsequent movement within the port area (34:41-2), .

The P-6 report was submitted every 30 days. It consisted of a
report of all carloads of freight which had been on hand at the port for
30 days or more along with pertirment information about such freight
(34:42).

Although theorptically effective, these reports were of limited
value in practice. P-2 reports proved impractical because they were
commonly not sent owing to the heavy pressure of wartime workloads under
which freight agents labored. P-5 reports, for much the same reasons,
were found to be often incomplete ar inaccurate. The P-2 was
discontinued in May 1944; the P-5 in August of the same year (24:93).

As previously indicated, storage was used and managed as a buffer
to protect the smooth operation of the ports. The Army established a
system of holding and‘reconsignment points on important rail lires
within 24 hours shipment time of the major ports. The intention of the
Army in creating them was to provide a workload buffer close enough to
the ports that freight could be quickly called forward when needed.
This system was jnitiated with the establishment in May 1941 of a depot
at Shamokin, Peamnsylvania. That depot soon proved to be both too small
and too poorly served by the railroads. In July 1941, therefore, two
new depots ware authorized at Voorheesville and Elmira, New York., The
system eventually encompassed ten such points. The eight additional to
the first two were located at Marietta, Penrsylvanja} Richmond,
Virginia; Montgomery, Alabamaj Shreveport, Louisiana; Yermo and Lathrop,
California; and Pasco and Auburn, Washington. As the locatians of the

points indicates, this system provided service to ports on all coasts.
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Construction of the system was completed in early 1944 and it was in

operation through the end of the war (32:32-3).

The holding and reconsigrment points were initially conceived of
as a method of controlling only property procured by the Army for itself
or for Lend-lease. Experience proved, however, that property procured
by the Departments of the Treasury and Agriculture for export under
Lend-Lease constituted a significant portion of the traffic passing
through the ports. Those and other agencies and the Army ultimately
concludad agreements allowing the use of the points for almost all
traffic. This allowed the system to maintain its effectiveness as a
buffar Ffor the ports (32:34),

These points were composed of both covered and hard-surfaced open
storage. They were used to hold cargo consigned to a port but diverted
enroute owing to a lack of snipping space. They also held cargo
consignred directly to the point tc be retained there until called
forward by an overseas command or a foreign country under Lend-lLease.
Supplies held at the points were intended to remain there for 60 days or
less although this was not strictly enforcad (32:34).

In addition to the holding and recansigrment points which they
oparated themselves, the Army also contracted with the railroads for
operation of 48 gpen railroad storage yards which served much the same
purpose. The Army Tramsportation Corps allocated storage space within
the yards and provided inspection to ensure that they were managed
according to the contract terms. Forty-six of these yards were located
east of the Mississippi River. While they were never all simultaneously
active, usually more than 40 wore open at anmy given time (32:35).

Approximately 400,000 carloads of freight were handled at the points and
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yards during the war (32:35). Rose credited the holding and
reconsignment pointe as being "an indispensable factor in keeping the
ports free from congestion” (24:89). In addition to their routine
utility, the points ware also critical in protecting the ports on many
special occasions. For instance, during the buildup in April 1944 for
the anticipated invasion of Europe, 1,500 carloads of freight which had
been consigned to the ports were diverted to the holding points owing to
a temporary reduction in available shipping. Over 1,000 carloads were
likewise diverted in October 1944 when ship offloading delays in Euraope
required a slowdown in American port loadings (32:34).

Another Army innovation was the establishment of freight
consolidating stations ang distributing agencies. Their functions were
to acoumulate Army LCL shipments within a given area for consolidation
into CL loads for movement to other Army posts and to the ports, and to
distribute consolidated CL shipments to individual consignees at
delivery. They were established at 18 separate points in the United
States. Thoy proved so successful the Navy also began using the service
in 1943 (32:28)

These activities were originally intended to speed Army shipments
and achieve visibility over them. 1In practice they also proved to have
the benefit of saving the Army money as (L rates were considerably lower
than LCL rates. Further, thay allowed greater use of freight cars and
thus achieved savings for the rail system overall (32:27-8). It is also
clear that, by interposing amnother level of centralized traffic control
between shippars and the ports, they must have contributed to keeping

the paorts uncongested,




Between July 1942 and August 1945, 140,000 carloads of freight
were consolidated at these stations, 65 percent of it Army, the
remainder Navy. OF these, over 45,000 carloads were iocaded aboard
refrigerator cars which otherwise would have been unproductively moved
empty to new points of lading on the Pacific Coast (32:28).

Further protecting the ports was a system of nine warehouse/open storage
area combinations procured by the ODT and administered by the armed
forces and the Lend-Lease branch of the Foreign Economic Administration,
These served to collect the output of factories in the area of Onio,
Indiana, and Illincis and to hold it until final overseas destimations
were determined (34:148-9).

The system of traffic control, including both permite and buffer
storage, instituted to smooth railroad traffic through the ports was
conpletely successful., At ro time was port operation anywhere in the
country seriously threatened by traffic congestion caused by poor
shipping coordination. Rose termed the results “brilliant” as compared
to the disaster experienced in WWNI (24176).

Arother major challenga to rallroad management in W11 was
provided by the control of the movement of coal. While there are two
types of caal, bituminous and anthracite, anthracite production in the
U.5. ambunted then to only abbtut ten percent of bituminous production,
The relatively small production of anthracite kept it from presenting
significant problems for trangsportation. Movement of bituminous coal,
however, was a problem and the remainder of this discussion concerns it
(34:55).

Demand for, and production of, coal during the war rose

considerably over pre-war levels. Production rose from 460.8 million
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tons in 1940 to a peak of 619.6 million tons in 1944, As coal is a
basic raw material used in the making of steel, the increased damand for
it was partly driven by greatly increased steel production. Also
increasing demand was the primacy then of coal as an energy source
combined with the energy demands of greater industrial activity of the
war, along with the contiruing damands of household coal use (34:55).

fs it is now, coal was extremely dependent upon rail transport.

In the WAII period over 80 percent of the coal produced in the U.S. made
at least some part of the journey from mine to consumer by rail (24:97),
As a result, the ability of the railroads to handle the increased
production of coal was critical to support of the industrial
mobilization overall.

The three greatest problems encountered in the wartime movement of
coal were (1) a forced dtversibnv of coal transport from rnormal peacetime
routings; (2) greater demands forced upon the important Great Lakes and
ocean parts and; (3) a fixed and limited quantity of tars available to
move the nuch {ncreased volume of coal traffic (24:97),

Diversion of coal movoment from normal peacetime routings was
forced by mew and rapid inmét.rial davelopmant, primarily in the westorn
states, outside of areas with axtansive previous rail doavelopment.
Arother major cause of coal traffic diversion was the intersive Gorman
submarine campaign alorng the American Atlantic coast, A further cause
was the diversion of ships from coastal service to carrying transoceanic
military cargoes. Tha combined effect was to force significant changes
in tha way the coal was sent to the important New England industrial
area. For example, in 1941 ovar 60 percent of the coal sent to New
England moved. thraugh the Hampton Roads, Virginia ports., Lack of ships
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and the hazards presented by submarines reduced that total to under 35
percent in 1942 and under 30 percent in 1943 (24:57~102). *

Little could be dore to effectively address the problems
accompanying provision of transportation services to new industries., By
September 1943 the WPB had recognized that the placement of new
factories had significant effects upon the transportation system and
that the availability of transportation was an important issue in plant
location decisions. It issued a directive requiring “placement of war
procurement. contracts in such a way as to accomplish worthwhile savings
in the use of transportation facilities." This effort, however, came
late enough in the war that the pattern of industrial development was
already set (29:458),

Also. in 1943 the SFAW {zsuad a directive prohibiting the movarent
of coal from Great Lakes ports to areas outsida of Michigan, Illiroie,
'wisconsm. Minnesota, lowa, Nebragka, North Dakota, South Dakota, or the
Canadian Provinces bordering on the lakes. This regulation was |
effoectively directad towards forcing industries in the rorthwestern
states to procure their toal from sources rearer to tham. 1t reduced, -
to a degree, “he gross effects of the owerall pattern oF traffic
diversion. It also was {mportant as a measure which conserved on car -
usage ant lightened somowhat the warkload on the Great Lakes parts |
(38157,

Divarsion of traffic away from the Atlantic coastwise route was
.mar\aged through a combination of establishing now all-rail routes to New
| England, the revival of sore old routes, increased uce of existing rail- 7
barge combination routings through the ports of Now Yaork and

Philadelphia, and increased use in New England of coal produted in
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rorthern rather than southern mines (34:66). While these measuwres
effectively kept the people and industries in the nortneast s.u:.plied
with coal, the new rastings carried rates significantly higher .than
those charged for coal shipped through Hampton Roads. The OPA provided
through regulation some price relier for thase affected by the new rates
(34:67),

Management of coal traffic through the Great Lakes and ocean ports
presented a large challenge because of the interaction of greatly
increased workload and relative shortage of rail equipment, Evan in
peacetime the volume of traffic moving through the ports and the
uncertainty of shipping schedules coincided to make the rail/water
interfacs a corplex managonent task,

_Thxs Vwas ‘made yet more conplex by coal marketing procémres that
establ ished many diffgrent -ciassiﬁcattons of coal depanding on its
grade, size and quality (24:106). A carload of coal is cowosed of a
single classification, As an indication of the degree of conplexity
thig practice introduces. to t.he shipnant process, at the port of New
iv:s;;k as many as 730 separate classifications ware in use during Wil
(34:68),  Further complicating the tssk was that loaded cars at the port
had to be Aurther segregated by destination and consigrea. The possible
conbinations of all those factors rumbered as high as 1,900 (34:82).

Since coal had to be hald at the ports in carloads until full
barge loads wore conplete and since the nunber of possiblé conbinations
that could make up a barge load was so large, there was a considoerable
burdan upon the ports. Their job was to complete the complex rail yard
switchi:\g nccossary to efficiently manage the port. More significantly
for the rail system in genaral was the potential effect of poor |
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management. How port managers handled the job atfected the supply of
rail cars available for use. If rail care were detained axcess‘ively at
the ports, fewer were available either to haul more coal or to haul
other critical conmodities —such as ores and coke— competing for use
of the same cars. As was the case for export traffic moving through
ocean ports, the primary goal in the case of coal was to maintain the
flow through the ports (24:102-107). |

The system developed to achieve that primary goal was similar at
all ports, whether Great Lakes, Hampton Roads, o the more nortkern
ports. It was basud on the system developed by the AAR in the '19205 t
contrpl the Graat Lakes ports, That system ;;t.sel't? was based on one |
irstituted in W1, In essence that cystem entailed appointment of an
agancy t.o facilitate the excharge of shipment information anong all
vpartxes involved with the movament of coal t.hrmgh the ports, 1t also
maintained current information about traffic in the ports and its
status, It further made longer vange plans to handle cocl projected to
rove through the ports (34:161-2), | '

At tho Great Lakes ports, wvhere the systen crigirated, the agency
was called the Coal ang Ore Excharge. Whan cimilar aguncies were
establishad during the war at Hampton Roads and New York they were
called, respectively, the Hampton Roads Coal Emergoncy Committee and the
T\duwaﬁer Bituninius Comittoe. The Coal and Ore ExChangt was in
poatetime a private organization. During the war, howver, its managar
—as well as those of the other committces—- was appointed as an agent
of the 1I0C 60 as to give the force of govermmunt authority to his

decisions (34:61,64-5).




The managars at the ports succeeded in keeping traffic at each
flawing and reducing the time cars were held at the ports. They
achieved these results by allowing movement of coal into the p&rt.s only -
by permits keyed to the anticipate; arrival of barges on which to move
it qut. They further were able to maintzin timely information atout

. , traffic at thair port with which to menage flow. They were also
gutcessful in reducing tha rumber of separate coal classification and
consignee wmbirstinrs. AL the Lakes ports thess werg reduced from
390w 1.3&’.! angd at New Yok §rom 70 to 583, This measure reduced
trg amount of verd switching reguired.  The combination of these
saiuizi% riegucad the average time cars were held at tha ports +ram
a,;?sé davs to 3.3 at the lakes and from 9,2 dave o 5.3_ at the Hampton
Roaads ports (39:62-9). 7

Maximum efficiency in cor usage for coal carriage systevwitde was
achieved in part by close conperation e# thes GDT and the PN, The 9’-’:«
prepared arral plane for coal aromctibn in advance which a!iw tha
ooy a_hd the carviers to in turn plan their sugport activities -(ﬁxs“?r.

Continuing close scruting of the rail syotem by agonts of the MR._

" the ICC, and the DT vuvesled instancos of escossive car datsntion

.al lcmng corvective action t24~n¢-1203

Furthar car savings wers. achieved by AMR-mandated reductions in
the allaable number of ro~bill cars, Yhosp are cars thch ware loadad
with coal, although no tuysr fur it had yot boen found, which were then
held pending idantification of a buyer, The practice oﬁ- ro-Dilling was
rnormally conducted in pescotine as a methad of maintaining continuous
production at mires. In war it represented a waste of shipping capacity
and thus was curtasled by the AR on advice of the ODT. Yhe practice
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theoretically should have been unnecessary given the high overall demand

for coal. As a practical matter, the numerous classifications pf coal

and the vagaries of both production and demand revealed it to be

recessary to some extent. By the end of the war the allowable rumber of
no-bill cars which could be held at mines had been fixed at just 25

" percant of the total at each (24:120).

The SFAW contributed to the conservation of rail cars by mandating

o caal promcers in the v1c1n1ty o-F the Great Lakes that they plan

o t.hexr dlstnbutxon t.o t.ake full advantage of water movement. Furthev

- the FAW used authcarity gran ed it by the IOC‘. to d1rect reroutmg and -
. dxversxon 0~F c:oal in transxt (34: SE!) Tms authcnty Wag. primarily .

e.v.ercised‘tc meet. emergency ‘situations. It is obvious it also must have
B Eonserved ’r-‘a—il- raaéurcés'byA shortening the time required to move coal to
) {ts ultimate Gesﬁinatian.and eilimine..ting Aurbmecass-av}'y cross~hauls and |
:back-hauls. '

The movement of grain might seem 0 routine and prosaic it
' certainly could not offer any substantial problem to the rail system.
In fact, that movement wes so trmbiesme during WWI1 Rose stated it
", . .undoubtedly occasioned greater and more persistent difficulties to
the railroads than any other task they assumed" (24:125).

In large measura, the fact that grain movement became a problem
wag a comsequence of the great expansion in the output of American farms
during the war, In 1939, the total U.S5. grain crop was 4,819,333,000
bushels. It peaked in 1942 at 6,348,244,000 bushels. In 1942, 1944,
and 1943, U.8. grain output was higher than at any other previous time
in dnerican history (243125-4). Representative crop statistics are

presented {n table 2.




TABLE 2

AMERICAN GRAIN PRODUCTION, SELECTED CROPS, 1939-1945°

WHEAT CORN
OUTPUT ouTPUT
YEAR  (Bushels) (Bushels)
1939 741,000,000 2,581,000, 000
. 1940 615,000,000 2, 457,000,000
1941 942,000,000 2, 652,000,000
1942 969,000,000 3, 049,000,000
1943 844,000,000 2,966,000,000
- 1944 1,060,000,000 3, 088, 000,000
1945 1,108,000,000 2,869,000,000 ’

{15138)

Aw_hile corn cdnstitu‘ted, by- far, a larger crop than whéat,
transpcvtétion of wHeat presented the chief broblems with grain
: transport. That was because only approximately 20 percent of the corn |
crop was shipped cut; of the county in which it was grown but 73 percent.
of the wheat crop, in contrast, wae shipped out of its originating
county (24:123). |
As with the rail movement of other conmodities, the major wartime
problem with wheat movement was to continue a smooth and orderly flow of
goods from producer to ultimate consumar. The difficulty of the problem
was compaunded by the fact that even in peacetime the transport of graiﬁ
. to its markets, most of which was by rail, constituted annually for the
railroads "the greatest single job of boxcar distribution throughaut the
year'" (34:74). This was s0 because there are numerous grain producing
areas in the U.S. and widaly divergent grain markets., Crops grown in
the different areas mature at generally different times, allowing the

railroads some flexibility in car distribution. Often, howaver, the
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harvests would overlap vhich multiplied an already difficult task
(34:73). :

In peace or war, grain harvested must be moved to market on a
stotk of cars that is fixed at the time of the harvest. With the
relatively stable and predictable demand for car use in peace this task
was manageable. Carriers began setting aside cares (primarily boxcars
during that period) for grain transport prior to the harvests coming in.
‘By contrast, in WWIl ot only did grain requiring shipment increase in
‘volume so, too, did the volume of all other goods competing for use of
the same cars. This eliminated the carriers’ ability to build pre-
harvest stocks of empty boxcars (34:74-5).,

A further complication was that the supply of boxcars remainad
re}atively fixed not only during the period of a single harvest, but
throughout WAII., While grain carriage alone on class 1 railroads rose
41 percent between 1937 to 1945, the boxcar supply rose only 5.4 percent
(24:138). This was complicated yet more by the requirement for grain to
.be shipped in baxcars of the highest grade, both leakproof and
uncontaminated by substances which would make them unacceptable +or
grain shipment., The number of such cars available decreased through
deterioration as the war progressed because of hard usa, deferred
maintenance, and inadequate replacement (24:138-9; 34:73).

Storage was not available as an gption with which to maximize the
use of tramsport facilities. The greatly incressed crops ensured that,
by 1941, “almost every practicable commercial storage facility was in
full use" (34:70), Rathar than a potential solution, storage became

part of the transport problem.




The. storage problem was lessened by 1943, shifting the greater
burden of grain movement onto the rails. Starting in 1941, the
Department of Agriculture in many areas ﬁorméd committees of all groups
interested in the grain trade, including carriers. These committees
were successful in fully identifying grain storage capability. Working
through the AAR representatives, embargoes (temporary prohibitions on
rail traffic into an area) were used to prevent traffic bottlerecks at
particular markets and storage points. The committees also instituted a
system of permits which required shippers to certify to carriers that
grain tendered for shipment was intended for sale, not storage. This
measure was required to prevent unnecessary detention of borcars
awaiting unloading at destination points (34:70-1).

The reach of tha permit system was extended to the entire nation
in 1942 through ICC Service Order 80. This was promulgated on advice of
the ODT and the Department of Agriculture as a result of rail carrier
concerns that theiy car distribution activities under the permit system
wauld be judged illegal under the Interstate Commerce Act (34:70-1).

It enconpassed a more formalized permit system. Committees were

" gstablished to control permfts. Thair decisions were instituted by an
agent of the ICC, usually someone with broad experience in the grainr
trade. No grain movement was allowed without a permit granted by the
ICC agent (34:72).,

There were two major effects of thesze actions. The use of all
grain storage facilities was maximized because traffic into them was
centrally controlled to achieve national, rather than private,

interests, Sacond, the efficiency of boxcar usage was increased by




eliminating unnecessary car detention at congested storage facilities
(34:72). -

While the storage problem yielded to a significant degree to
efforts to solve it, the problem of car shortages persisted throughout
the war., Some relief was found by using unconventional car types for
grain shipment. For instance, from 1943 through the end of the war the
ICC allowed refrigerator cars on rormally empty backhauls to the Pacific
Coast to be used to haul grain (34:73). uWhile this was a helpful
measure, it offered no great relief. Moving grain was a pressure on the
railroads that remained "relentless" (24:141),

A number of measures were used to combat the contiruing shortages.
The AAR’s Car Service Division issued orders directing the return of
boxcars operating on eastern railroads to their western railroad owners
prior to harvests., The Car Service Division and the ICC increased
charges both to railroads for per diem operation of boxcars owned by
other rail lines and to shippers for demurrage; the time that a railroad
car is held beyond that allowed for loading or unloading., Restrictions
were placed on the use of American railroad cars either in Canada or
Mexico, or carrying foreign traffic through the U.8. (34:74-5,77).

As ore method of determining where savings in car usage could be
achieved, and implementing those measures, the ODT and the ICC in
concert formed a comittee of those most knowledgeable of the grain
trade. It was compnsed of 22 members representing, or drawn from, such
agencies the 0DT, the ICC, and grain milling and traffic associations.
Its charge was to identify wasteful grain transport practices and to
resolve them, through voluntary cooperation wherever possible (34:77-

8).




The committee was succoessful in identifying and eliminating 106,052
circuitous routes. Also identified were practices which contributed to
excessive backhauls and crosshauls. Many were eliminated through
voluntary action, although ICC service orders were also used. Much of
“the comittee’s success may be attributed to the clear understanding it
developed among all concerrmed that measures taken to increase the
capacity of the system in wartime would not be considered precedents for
similar peacetime operation. This understanding was critical because
many of these measures had the effect of reducing what shippers saw as
sarvice provided by the carriers (24:157-1&4).

Dissatisfaction among grain shippers with the distribution of rail
cars was widespread. Many felt that 0DT, AAR, and ICC policies
encodraged retention of boxcars in the east rather than the return to
their owning roads to handle the western grain harvests. In some cases
this may have been true. In any event, while American grain crops
succassful ly moved, controversy regarding the equity of government
actions taken to make it do so remained even after the war (24:147-
152).

Ome instance in particular reveals both the delicacy of the
government’s task in balancing competing intaf@sts in wartime management
of the economy and the potential for can11c£ eQen between gerrnment
agencies working to achieve the same overall goals. [t sparked "what
was perhaps the most spirited controversy regarding transport during the
war" (34:76).

In 1943 the Department of Agriculture and the War Food
Adninistration determined that a large purchase of Canadian wheat would

be required to supplement American production. Through the WPB, they

N




insisted that American rail cars be used to carry this wheat "even at
the cost of diverting cars from American shippers" (24:155). The WPB in
turn directed the QDT to ensure the necessary cars were furnished. At
the time this order was issued American grain storage facilities were
full and farmers were constantly looking for incressed transport to move
grain to market (24:155-6).

Officials of the ODT, the ICC, and the AAR were all opposed to the
use of American rail cars for this purpose based upon their belief that
American wheat should have instead been used. The ODT was, however,
bound to follow the directives of the WPB and the other agencies, in
turn, bound to follow those of the ODT. @As opposed to the voluntary
cooperation that marked much of transportation management during the
war, cars were furnished for shipment of the Canadian wheat only when
“promulgation of an order was imminment" (34:77). Interagency wrangling
can only have slowed disposition of the matter. Later Senate hearings
further explored the issue with the result, as Ross noted, that

all views were thoroughly aired, in the American tradition;

the food authorities and a few of the tramsport officials who

had shown a disposition to leave food issues to those who knew

most about them were roundly abused, alsa in the American

tradition; and the Canadian wheat was imported. (24:156)

While grain movement provided the greatest single recurring
problem to the railroads, the movement of petroleuwn to the East Coast
constituted “easily the most difficult task .in the entire field of
wartime domestic transport" (24:179), and {te handling "the most
spactacular performance" (24:175).

The genasis of the petroleum movement problem was much the same as
that for coal. The German blockade of the Anerican east coast, and the

-

withdrawal of ships from the route, forcad the diversion of traffic away

92




from a principal method of supply. During just the four month period of
February through May 1942, German submarines sank 50 American tankers
(24:181). They also forced tankers everywhere to move in convoys for
protection, thus reducing their possible speed and requiring more
tankers to be used to maintain deliveries (24:182).

The shape of the coal and oil problems were similar. The degree
of the problem was much more pronounced with oil, however, as its
dependance on the sea route was much greater. Ninety-five percent or
more of the oil consumed on the east coast had, prior to 1941, been
provided by sea from the Gulf coast (24:180; 34:183). The dramatic
shift in oil distribution patterns in this critical area is revealed in

the following table.

TABLE 3

METHOD OF QIL SUPPLY TO THE NORTHEAST U.S., 1941-1945
(By mode as percent of total supplied)

-

: OCEAN
YEAR  BARGE  FPIPELINE  RAIL  TOANGER
194} 1.8 3.5 2.3 92.4
1942 5.9 9.9 S1.6 32.6
1943 7.0 19.2 61.2 12,6
1944 7.5 38.7 37.7 16.1
1945 7.0 40.4 27.8 24.8

(34:185)

“

The final solution involved extension of pipaline sarvice into the
gast, which will be discussed in more detail in a later section.
Initially, howaver, as indicated in the figures above, tho rafls were
called upon to address the dramatic loss in ocean-borme petroleum supply
zapability. The commonly encountered problem of inadegquate car

availability was conpounded in tha case of petroleum transport by the
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fact that, by the time of WWII, rail transport of oil had come to be
obsolete (24:182). Of the approximately 145,000 tank cars left in the
American inventory, ‘'many ware rusting on sidings or being used for
storage" and averaged more than 18 years old (34:183). While their
disuse made them available, their advanced age made it questionable
whether they wouid stand up to hard, continuous use.

A pre-war test of the ability to supply to the Atlantic coast by
rail came in the spring of 1941 when 7S ocean tankers were pulled off
the Gulf-to-east coast run and loared to the British, At that time the
Transport Divieian of the OffFice of Emergency Management (forerunrers of
the ODT and the WPB) organized a Tank Car Servica Executive Committee to
investigate "the efficiency of use of tank cars" and to monitor their
managevrent (24:183). This committee was composed of represantative of
the railroads, tank car owners and lessees, and petrolcum shippers
(24:183). Under this seni-centralized managamant, 20,000 tank cars were

‘used to supply oil to the east. By Octobar of 1941 the average caily
flon of tank cars ‘i,nto the area had rigen from 50 to 600. In November
1941 the tankers loared to the British were returnad and the effort
ended (24:180~13 34:135),

Arorican ontry into the war in Decamber 1941 was quickly fol lowsd
by German submarine action to blockade the east coast. This called
forth the reestabl ishiment of extansive movement of petmzm by rail to
tho east. |

Imdiaté stops to deal with the eyaergancy ware handled by
coordination through the AAR's Car Sarvice Division, the office of the
Patroleun Coordinator for National Defence (a forerunner of the PRE,
and tha Petroleum Industry Tank Car Sub~Comittee The last group was
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established by the Petroleum Coordinator to provide a single industry
body to address the problem (24:184-5). These early steps included
pressing idle tank cars into service and freeing tank cars for east
coast service by replacing them with tank trucks, barges, or pipeline
wherever possible (34:186).

Actions by the ODT in early 1942 were limited to requesting an
increase of 20,000 cars in the tank car fleet. That request was denied
by the WPB. As the ODT matured as an agency and as it became ever more
clear the problem would continue large, the ODT exercised a more active

‘role. In May 1942 the ODT issued its Gereral fvier Number 7. This
order established under the QDT a natiorwide system of tank car control.
Govermmant shipmants (chiefly military) were exempt from ODT supervision
(24:184). Its primary intention was to achieve the 'grea*est possible
use of the tank car fleot, and to direct {ts use to the ares of greatest
- need, A rumber of steps ware taken to enswe that the gréétest. pousible
rumber of tank cars were devoted to service to the east coast. _

A it had boen found that one tank truck in continumus use could

@& the sama work as up to 25 tank cars in congosted urban areas, Geroral
Order Numbey 7 required 0DT paraission ‘oranyt.at& car shipmant of leus
than 100 tlater extended to 200) mi les. This had the effect of hifting
,Alocal transpbrt duties onto tank trucks and Froed about :a,ooorm'ws
for long-haul daliveries (34:184).
fs many tank cars as could be were froed from the sovement of

consditios othisr than petrolouwn. such &8 chemicals and packing house
byswoducts., Ultimately 25,700 tank céo*s of the total natiochal stock |

wirg covoted to hau’ing these other commaditios (38:185-6),




Shippars and carriers were reguaired to submit daily reports
reflecting tank car usage. The ICC and the AAR furnished similar daily
reports. These allowed identification and correction of any unnecessary
tank car use or delay (34:186). | _

Through coordination with the PR and the Department of Justice,
oil shipments to the east were directed to large central terminals
rather than mre widely separated smaller terminals.v This had the
effect of recucing unproductive car turnarcund time at destination
(34:186). - _ 7 |

Tank cara"zn the aging Fleet inevitably broke down under hard use.
| To preveﬂt lmg. umfmt.ive Wﬂt of dasstalad cars the GQT directad
. that cars reeding maaw be sent to tm clmtx wesair 'Fas..ility m&mh
- regard to mrshm ext.hef oﬁ v\e car or tm #‘mmw [0 xsm. o

Trase gmps asmmd ma best mima wxy ch w« v:ars -ch'
oil mmnt.. Tha ma.&. gtw was LY aswe thmv mst, ei\“imm u&a
Thss was amhm wwqﬁ tm sykém‘ t;rain svstan. . |

1In eswte. t}\e ssvm:;l train’ ims!.&*a M&m& thg s m" Saine - .

of up o &) to 0 carg ln !em;th. : %mlm W '&n&a at .; ﬁ&‘ﬁb“‘ﬁl ST

location rear oil production :'wsar.. uw:y ] m ssmtc:w as.

. dedicated units over railway maimme& w um«al rmt.sm tiewingis m '

‘ 'the east, Efficiency wag achieved by avmdmg slmm whw {k&%"lfﬁ

uwmgs local sun.dnm yards or the brsakug: ::f the t’.ra;n [ um

-' _'m!.ermdnte customers (34:1687).

Symbo} trains tmk their name from the alphasumoric latels, o
© . "sywbols®, which weve assigned to them by the railruads to track their -

| moverent., tach eoved over a specified route dosignated by the BOT on

-7 thi aovice of the AR, shippers, receivers, and oil industry
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representatives, A unique symbol was assigned to each train depending
on its direction of movement, date of shipment, and route of travel.
Further, symbol trains moved according to predetermined sde@xles. This
allowed the QDT and the ABR to maintain visibility over, and control of,
both individual symbol trains and the rail movement of patroleum as a
whole (24:185; 34:187).

The use of symbol trains considerably speeded the flow of oil.
Batseen 1939 and 1941 tank carg moved an average of approximately 50
ailes per day. In 1942 this rose to 106 miles, and in 1943 to 128
miles. Some rallrueds acnieved over 200 miles per car per day.
Railroad workars accepted the corcept so enthusiastically that “general
: mtrit;ﬁong had to be placed pronibiting oil train speed above 40 miles

o _payj'_hm'r."‘ By 1943 symbol trains were responsible for 90 percent of the

20 petroleun rail traffic to the east (3¢:187). -

| The use of synbol trains was extendod to include their origination
: Vat»Wfi-s’ éity. J1linoigs whan the "Big‘_l&h" -pipelim (which will be
distussad 1n gmaw"mtan later) was corplated to that city in
#m-y-. 1943, 1In addition to u{e'wliér features, symbhl_ train
moverent out of Norris City incorporatud the use of car pooling. Rather
thah having to devote mvor atl of-‘Qtram to cars belonging to |
segarate otl covganies, eight oil companies podled .:0._000 tank cars
Vru‘e'_w:ted to mtwmxs‘ route, This eliminatid the need for
| extensive car cwitching at either origin or dm(matsm {33:168).

The flow of oil thraugh Norvis City started with 185 sovenant from
Tonas by pipeling. At Noreis City it was stoved in ot of the t, 280,000
barrel tanks tuilt for this purpese. Trains of 75 ¢’ length were
filled at the tanks and dispatotex? to the sast through Mt. Carael,
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Illimois at 92 minute intervals. Empty cars returrned to Mt. Carmel
where they were ingpected, removed from service if necessary, and
repaired if necessary and possible. Seventy~-five empties at a time were
then hauled from Mt. Carmel to Norris City, with the engine perfarming
that haul carrying back to Mt. Carmel a rewly loaded symbol train
beginning its jourrmey (24:188-9).

The Norris City symbol trains were enormously successful in
promoting efficient use of tank cars. Symbol trains operating out of
Norris City achieved complete east coast delivery turnaround times of 10
days versus the 18 day times for trains originating on the Gulf coast.
The service continued until just after extemsion of the "Big Inch" to
the east coast was completed in August 1943 (24:189).

Although of a lesser absolute magnitude than the problem of oil
supply to the east, movement of oil to the Pacific coast constituted
another significant challenge to the railrocads. Although the west coast
was normally self-sufficient in oil, the heavier industrial and,
especially, military demands of the war outstripped its production
capacity. The shortfall was largely made up from production in the
Texas oil fields.

In addition to the problems encountered in eastward oil movement,
trains going to the west had to overcome other problems. As previously
noted, the west was less well served with rail lines than the east.
Thase lines in existence were already hard pressed to adequately handle
the volume of other war shipments. Further, oil (as well as all other
traffic) moving to the wxst had to traverse the Rocky Mountaims as

opposed to the easy and gontle terrain over which eastbound traf#fic




flowed. The result of this requirement was a greater demand for motive
power to move the same quantity of goods.

Despite the greater handicaps, 0il movement to the Pacific states
was successfully supported using the symbo! train system originated in
eastward movement. A peak of over 17,000 tank cars were pooiad to
support this movement. Tank car movement of oil to the west rose from
9,900 barrels per day in 1942 to 165,000 daily in June 1945 (24:197).

Maragement of refrigerator cars engendered concern during WWII
for several reasons. As with virtually all other traffic during the
war, shipmant of perishable fonds increased (34:27). The increased
traffic want rot only for war needs but also to support the riseing
standard of living which came to Americans in the increased prosperity
of WII. Also as with other traffic, wartime conditions forced the
shipping of perishables to undergo a change ¥rom usual peacetime
distribution patterns. Whereas the motor carrier chare of this traffic
had risen from approximately 16 percent of tha total in 1929 to 44
parcent in 1936, the war forced that share back into the range of 135
parcent by 1943 where it stayed through the remainder of the war,
Declining reverue traffic had encouragrd an accompanying declino {n the
stock Of rail cars, The war forced increasad traffic back onto the
contracted ability of the rails to carvy it, Furthor changing
distritution patterns was the large relocation of populations to new war
industries and new military posts (24:167-8).

Other argwments for close managemant of refrigerator cars came
from their ownership patterns., Moot other types of rail cars ware owned
by the railroads themselves and operated gaerally as a gsingle
natiomwida pool through the auspices of the Car Sorvice Division of the

w.




AAR. Refrigerator cars, in contrast, were largely owned by private car
lines, Although those lines were themselves often awned by railrcads,
they were operated as separate entities interested in providing service
only to a specitic group of shippers usually located in specific
geographical regions (34:28). Whether the companies were owned by
carriers aor mot, the major concern of the car owners was for rapid
return of their equipment to their home producing area for reloading
‘once the cars had been used to deliver a 416ad to consumers. This |
private concern of the owners tock precedence for them over any
efficiencies which could be gaired in finding a load to'prevent an empty
backhaul (24:167). | -

These ownership patterns and interests led to a rumber of wasteful
practices, In ore instance, refrigerator cars were habitually used to
ship potatoes from Maine to Florida and returnad empty to Maing, At the
gam time, refrigerator cars from different lines were loaded with
Florida produce and similar goods from California for movemant to New
England and subsequent empty return to their home territory (24:28),
While these practices were allowable in peacétime. the demands on
wartime railroad equipment, both refrigerator cars and motive power,
mada such flagrant waste unacceptable.

The obvious solution to the wasted capacity problem was to manage
rafrigorator cars as a natiocnal pool, regardiess of ownership, to
achieve the greatest efficiency of use. Instituting such a plan,
howover, proved initially trovblesome for the ODT. 2 combination of

«vhat apparantly were private ownar concerns with govarnment managesent
and a desire of some governmant agencies to protect thelr peacetime

prerogatives delayed QDT action.
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In March 1942 the ODT proposed a plan that encompassed tight
control of refrigerator cars under a single manager appointed by a board
composed of car line representatives and chaired by an ODT official.
When this plan was presented to a conference of car owners, they
presanted a counter—proposal which provided significantly less control
of cars and eliminated ODT representation —let alone chairmanship— of
the controlling board. When that counter-proposal was not accepted by
the ODT, the AAR unilaterally formed an organization for control of
refrigarator cars under its Car Service Division. That organization
resembled the origjinal ODT plan in its operation, but contairmed no QDT
reprasentation. When this plan was amended to include ODT
representation and to strengthen central control the QDT agreed to its
implementation,

Befaore the amended AAR plan could be put into effect the
Dabakt&ent of Justice weighed into the fray with the opinion that,
.becaUSB it Bad been drafted by the railroads and car owners acting in
'concert,_tﬁa plan constituted &a itlegal violation of the antitrust
Vlaws. The AAR plan was abandoned, and the 0DT drafted an ordar
- implementing its original plan,
~ Circulation of the draft to nther concerned guvernment agencies
resu!tad 1nji§siraview by the ICC. The ICC Chairman took that
ﬁpportgnity to quustion the pwer of the ODT to make such an order over
’ ihe existing étatutory authority of the ICC to control car service.
Only after a series of conferences between ODT and ICT authorities was
the matter resolved. In its final form as imwplemented, the plan
required the QDT to certify to the ICC tha reed for certain car

controle, and "suggest" to it that it issue the appropriate dirsctives
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under its emergency car service authority (34:28-9). Only in November
1942 did any plan reach the implementation stage (24:170).

The plan for control of refrigerator cars as directed by ICC
Service Order Number 93 appointed the manager of the Car Service
Division’s newly-created Refrigerator Car Section as an agent of the
ICC. He was to set up, on approval of the ICC, an advisory group
consisting of representatives of the ODT, the ICC, the AAR, the railroad
industry, and the car lines (34:30). He was further authorized and
directed

...to supervise, coordinate, and direct the distribution of

all refrigerator cars according to the reeds of the various

loading areas and with due regard to ecoromy in their use and

...without regard to owrership... . (34:30

Rose stated the manager was only rarely forced to use his
authority as an ICC agent because voluntary cooperation most often was
adequate to meet pooling requirements. He also characterized the result
of the central control finally achieved under this manager, combined
with ICC service orders suggested by the ODT, as successful in reducing
empty milage. This is borme out by QDT figures reflecting betwesn 10
and 20 percent fewer empty refrigerator car miles carried in the 1943-
1943 period than in 1942 (24:171; 34:33).

Motor Freight Traffic, @s discussed earlier, the motor
carriers’ share of wartime traffic show marked declimes in the war
years., The total intercity freight they hauled also declined, but to a
lessar extent., Both figures reached their highest points in history to
that time in 1941. Between 1942 and 1945 the motor carriers’ share of
traffic ranged from approximately S2 to &3 percent of the 1941 peak.

The absolute quantity of traffic they handled, however, ranged between
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approximately 74 and 87 percent of their 1941 total. This demonstrates
the performance of the motor carriers contirued to play a sigriificant
part in the nation’s commerce and thus in the course of industrial
mobilization (34:299).

The gereral challenges faced in the national management of motor
carriers were essentially the same as those faced in managing the other
transportation modes. Those challenges were to reduce (or eliminate)
waste and to promote efficiency. Achieving those goals, however, called
for a different set of approaches owing to differences in industry '
structure.

Fully utilizing the motor carrier resource presented a wealth of
problems not encountered in railroad management. Highway transportation
equipmant wore out faster than rail eguipment and could not be replaced
at the pre-war levels duwring the war. While the truck fleet aged during
the war and consequently required greater maintenance, the supply of
spare parts witl},'ﬁ%ﬁ_icﬁ to maintaiﬁ it dwindled as a cohsquént:e of
‘ 'greatar military dgmgnds on thz supplier industries. Natiorwide |
rationing of fuel and rubber was most strongly felt in thisg
tramsportation mode. The diffuse nature of the motor carrier industry
mada it difficult to institute a national system of control to address
these, and other, problems.

Of all these problems perhaps the greatest, both from the
standpoint of the difficulty it presented to govermnment management and
of its criticality to solving the others, was in achieving control over
the motor carriers. As Rose roted, "the atomistic arganization of the
motor transport industry presented an almost insurmountable barrier to

aeffective cantralized control' (24:215).
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The first complicating factor in the structure of the industry is
the variety of types of carriage provided by motor carriers. Then and
now, those included common carviage, contract carriage, and private
carriage.

Common carriage is provided by those holding themselves out to
haul goods for the germeral public for compensation. Contract carriage
is also provided for compensation, but not to the germeral public. It is
provided only according to terms of specific contracts worked out by
shippers and carriers. Private carriage is carvied out to promote and
support another business in which the firm or individual is primarily
engaged. It is rnot conducted for others for compensation (28:28-33).

The sheer quantity of existing motor carriers also pressnted a
management challengs. As opposed to 121 major rail operators —all
common carviars—-which the 00T had to bring under its direction (34:17),
there were over 2.75 million separate motor carriers in 1944,
fipproximately 95 percent of them operated a single truck. About 1.6
million trucks were engaged in farm work, and othar private carriers
operated approximately 1.1 million trucks. Only 630,000 were cperated
by commercial common carriers (34:101,112). Even ascertaining the total
quantity of trucks and carriers available to be managed in the national
effart was a problem. The figures presented here were obtained by the
QDT as a result of it gaining "...more detailed information concerning
motor carrvier operations than ever before available" (24:215).

A further complication was providaed in the fact that only a
minority of all carriers were accustomed at all to any meaningful
governmant regulation of their transportation busirmess. While the I(C's

author ity had been broadened to cover interstate motor carriers in the
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1930s and individual states regulated intrastate carriers, their
authority only extended to carriers engaged in compensated hauling. It
did not cover that great majority of carriers whicﬁ the 0DT proposed to
manage during the war (34:101),

As ore measure of the difficulty of the task, the ODT was required
to devote many more personnel to motar carrier management than to any
other single area. At its peak in 1944 this entailed 3,750 QDT
employess devoted to motor carrier operations, out of 4,917 total,
warking out of 142 offices natiorwide (24:12).

To bring this mass of differing carriers under its management the
00T issued General Order ODT Number 21 in September 1942, It covered
every commercial vehicle in the United States, including ..."virtually
all trucks, busses, taxicabs, and similar motor conveyances" (34:111).
It required that the commercial vehicle owrmers obtain from the ODT a
Certificate of War Necessity to contirue operation during the war. A
Certificate of War Necessity established for a commercial vehicle its
maximum allowable annual milage, its minimum allowable load, and its
gasoline allowance. Its purpose was to ensure commercial motor vehicle
operations were

(1) confired to those necessary to the war effort or to the

maintenance of essantial civilian economy; (2) conducted in a

manner to assure maximum utilization of commercial motor

vehicles, and (3) conducted in a manner to conserve rubber and

other critical materials... . (34:111)

Enforcemant of the program was achieved through rationing the
scarce materials which the carriars required to continue oparation.
These were primarily gasoline and rubber btut also included new vehicles
and spare parts. No commercial carrier could legally obtain fusl,

tires, inner tubes, or spara parts except upon presentation to the
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seller of & valid certificate for the vehicle. Operators were required
to show they were conserving rubber through frequent tire inspections
and other practices and conforming to all other QDT instructions.
Failure to conform could be met with either denial of new tires or inner
tubes, or revocation of the certificate (34:112).

While the program is relatively easy to describe, it was very
difficult to institute. To get the program off the ground, the ODT
nired R.L. Polk and Company of Detroit, "an experienced automotive
directory firm" (24:219;34:112). That company prepared a list of all
ragistered owners of commercial vehicles in the U.8., of which there
ware over 3.7 million, accounting for about §,000,000 vehicles (24:219),
In October 1942, they mailed to those owners copies of 0DT General Order
21, applications for certificates, and instructions for filling out the
~applications (34:112).

Certificate applications required the owner to state

his type of business, purpose for which the vehicle was used,

area of operations, nature of the services rendered, number of

vehicles owned or leased, miles operated quarterly and

anrually, rumbar of trips made quarterly, average load per

trip, capacity of vehicle, load factor, that is, the ratio of

average load to capacity of the vehicle, steps taken to

cornserve tires and equipment. in compliance with Office of

Defernse Transportation orders, and other data. (3J36:113)

Upon receipt of the completsd avplications, 00T personnel
determined the vehicle’s allowable load, milage, and gasoline ration.
This process, called tailoring, in essence consisted of reducing the
requirements stataed on the application “on the assumption that the

claims included nonessential services." The completed certificate was

then raeturned to the vehicle ownar (24:219).
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The ODT had originally intended that all applications be returned
and certificates issued prior to November 135, 1942, when national
gasoline rationing was to be started. On that date, however, only about
two-thirds of the applications had been returned so the deadlire was
extended to Decembar 1, 1942. Radio and press announcements encouraged
cperators to apply for certificates. By mid-December, "the bulk, but by
no means all, of the operators...had received certificates" (24:221;
34:115).

Muich of the delay can be attributed to the complexity of the
applications. Many coperators were not in the habit of keeping the
detailed records required to provide the information requested. Thare
ware many questions asked of the QDT by puzzled carriers. About X0
parcent of the applications submitted were incomplete (24:220),

Difficulties with the issuance of certificates provided an impetus
for the ODT to greatly expand its field silaff. ODT representatives wert
to 300 cities and towns to assist owners in completing applications and
to help with appeals for correction of gasoline allocations insufficient
to cupport essential operations. In addition, the help of the County
War Boards --ostablished by the Department of Agriculture to coordinate
farm activities—~ was abtained to complaete applications for farm
vahicles (24:220~13 X4:133).

A system of review and appeals was set up allowing changes in the
‘allowancas granted by the certificatas. Carriers could appeal as
insufficient the gasolire or milage allotments granted them. The QDT
district offices, meamwhile, were engaged in trying to identify and

raduce excessive allowances. By the end of 1943 “virtually all" of the
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certificates originally grantad had been reviewed on the initiative of
ore group or the other (24:222).

A system of reports by carriers was required by the ODT to enforce
the certificate program. Initially, these included weekly reporting of
runber of trips, miles operated, out-bound and in-bound loads,
gallons of fuel used, new, recapped, and retreaded tires, and

dates of tire inspection. (34:117)

Monthly reporting of idle vehicle time was alsoc required. Reporting
requirements were progressively simplified over time until, in September
1944, reports were eliminated for all but a few large operators (34:117-
8). While it is umentiorned in the literature, it can be assumed these
reports represented a large adninistrative burden to the great majority
of operators unused to either extensive record kesping or govermnment
regulation,

Having achieved control over truck trarnsportation through
Certificates of War Necessity, the QDT established specific programs to
achieve greatest efficiency. These were principally aimed at three
primary groups: long distance comon carriers, local carriers, and
contract and private carriers.

Long distance common carriers, dafined as those engaged in
operations over more than 25 miles, were goverred by QDT Genaral Order
Number 3. This order included provisions intended to eliminate waste,
establish loading and operating requirements, provide for the
interchange of traffic between carriers, restrict the establishment of
new service, substitute rail for truck service, and allow some joint
busimass activities normally prohibited by anti-trust laws (34:103).

Elimination of waste was addressed through directions to carriers

to adjust thair routings to eliminate duplicate or parallel services to
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the same points. The use of circuitous routing, defined in the order as
-a route between two points exceeding by more than 10 percent the most
direct highway route avajilable, was also extensively limited. Also
established were standards which required trucks to be fully leaded up
to their rated capacity (34:103-4).

Movement of empty or partially loaded trucks was only allowed
under very restricted circumstances. These covered situations in which
truckers were not able to find a full load for trips returning to their
starting point. The interchange of traffic between carriers was
promoted and required to facilitate obtaining full loads (34:103-4),

The QDT authorized the establishment of joint information offices
to help truckers obtain full loads. These offices sarved as
clearinghouses for traffic awaiting shipment and for trucks requiring
loads. If truckers were unsuccessful in finding a locad on their own
thay were to check for cargo availability with a joint information
office if ona was available, or with other carriers if one was rot. If
all these steps failed, the trucker was to attempt to lease his truck to
a carrier which had a load for it (34:127).

Individual joint information offices ware initially established in
78 cities. As initially conceivad they were sot up and financad by two
or more carrviers subject to approval by the 0DT. Early experience
showad that these carrier-operated offices were unsuccessful, primarily
because of the time and expense {nvolved in satting then up
and because of carrier fears that registering eithar freight or
equipment with them would reveal trade secrets (24:227-8; 34:128).

As a result of the early fallures, the ODT reorganized tho joint

information offica program in March 1944, After that time, the function
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was performed by the 0DT through its 142 field offices rather than by
carriers or carrier groups. The program was also made more stringent.
Carriers were required to register both availatle freight and vehicles
with available loading space. Under ODT direction the program was more
successful, saving an estimated 100,000,000 vehicls miles anrually
(24:228-9).
Restrictions on extension of motor carrier service were required
~when the inability to replace worn out trucks made itself felt as the
war ground on. Whereas common carriers praeviously had to obtain
permission of either the 100 or state authorities to inaugurate new
service, the permission of the ODT was also required after October 1943,
00T requirements for parmission for new sarvicg.mré auch more
_restrictive than those applied by the ICC or the state regulatory
agercies. Tradiuvenal regulation of mwvic:nms based on findings
' VHOF “public corwaenience and necessity”, usually meaning that the now
service would not provide conpetition destructive to the industry. The
007’6 permission for new cervices was granted reguired that they -
(1) ware necessary to the war effort.'ur the maintérance of essential
civilian economy; (2) cauld ot be poarformed at all by any existing
means of transportation; or, ware resded for the war effort and wore
shown to be morve expeditiouss (3) did not merely add to the pleasure

war efforts and (4) could be furnished without detriment caused by
additional use of critical materials or manpower. (34:104) -

Substituting rail for truck sorvice allowed a shifting of the
tré#ic burden from the hard-prucsiad motor carrviers onto the relatively
better-off rail eystam. When the 00T certified that such service over 4
specific route waild corserve trucking facilities and not adversely

affect those of the rails, amd when shippers did not specify that their
shipmants go over the road, motor carriers wore allowed to divert
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traffic originally consigned to them to the railrecads. This practice
rot anly conserved motor carrier eguipment, it also was profitable for
trucking companies. This was because they could consolidate LOL
shipments into L lots, thus obtaining low rates from the railroads, and
simultanecusly charge their shippers at the higher motor carrier rates
(34:105).

Joint action plans were a method of encouraging more efficient
truck utilization, They did this by allowing two or more carriers to
adopt. plans for joint operations when their joint gct.m.n would eliminate
waste by cutting cut duplicate services. Such plans:mre voluntary
arrangements awong carviers, and were initiated either as the result of
00T promotion or by the carriers themselves., Anmong the actions a)lowed
ship_aers undar joint actions plars were altarnating or coordinating
schevlilng, exchanging shiprents of property, poaling traffic and/or
revorues, and jointly operating equipment or terminale (24:225; 34:121),

Busiress activities such as those allowad under Joint action plans
rormally wera prohibited by ant.i-t.mst. lwr becasse thay had the éﬂ'a:t.
of reducing vongetition within the industry, The Congress providad N
protection of t.hesa actxvxties fram the iaws during Wil by the p.ssage
of t.he Small Business Mobilization Act. Even with such protection, the
00T and the Department of Justice were careful to point ocut that -joint
action plans ware legal and valid only 0 long a8 they were drafted and
operated primarily to corserve trarsportation resaurces rather than to
gain unfair compatitive advantages. Further protection was pravided by
the roquirement for approval of plams by the 00T headquarters. This was

nrmally granted only after raview and approval by the 10C, although
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that step was meither absolutelv reguired nor always taken (24:226;
J4:122),

Over 3,900 joint action plans were instituted. They were
especially effective in reducing inefficient private carrier operations,
most notably within the coal industry. The ODT history estimated antual
savings of "about 452,000,000 vehicle miles" from them. Rose cited over
220 million miles saved per year (24:225; 34:126).

Management efforts to promote efficiency in local carrier
operatiors took the form of both voluntary and mandatory measures.
Voluntary measures included publicizing to the germeral public the effect
on transportation of their individual actions, and seeking their help in
conservation. "Housewives of the country" were asked to conserve on
locsl delivery tramsportation by spacing out their shopping to cut down
on the number of trips required and to carry purchases home themselves.
Peopl: were asked to have their home coal deliveries made during the
summer, when transport was easier, rather than during the winter
(34:106). B

| Mandatory measures, directed towards carriers, were incorporated
in QDT Gereral Order Number 6A. Much of local transport was composed of
carriers providing what could be concidered, in wartime, wasteful
"luxury services" (24:2-1), The 00T’s regulation of local tramsport
was designed to eliminate them. In addition to the promotion of joint
action plans and restrictions on extension of sarvice, Goneral Order &A
prohibited local carriers from making

(a) Any collection or delivery during any calendar day, the

order for which hag been received after 3 p.m. during such
day;
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(b} Any collectian or delivery without ascertaining, prior to
the operation of a truck for such purpose, that it may be

completed;
(c) Any call with 1 motor truck except for the purpose of

collecting or delivering property or servicing, maintaining or

repairing a truck: or

(d) More than ore collection during any calendar day from any

one point, mor more than one delivery during any calendar day

to any point from ary are point., (34:107)

Private and cantract carriers ware addressed by ODT fBereral Grder
Number 17, While many of its provisions ware similar to those affecting
conmon c:arkievs, including those promoting joint action and controlling
sarvice extensions, they were in general more restrictive (34:108).

Private and contract operators were required to reduce thair total
milage opmrated by 25 percant from thelir 1941 levels. They were
required to eliminate a wide variety of special deliver:es and other
unngcessary sarvices. This category of carriers was also held to a
 standard of truck loading highar than that imposed on common carriers.
~ While the latter were allowed to operate empty or partially loadsd
~ trucks if thay had mada diligent efforts to secure a load, private and

cantract wrﬂiérs.wre required to always cperate thoir trucks loaded to

' -mx capacity over a "cc;nsiderabla portion” of their mut.es {364:108) .

General Order 17 was nade yat more rastrictive in early 1943 whian

>.,shortages 04’ fusl h&zcmne es‘:smmuy acute, Carriers governed by it ware

g remired 'ca davelap formal del iv&rv V'wt.ms "whidw wire mather

d.mltc.at.mg nov cver\apgiﬂg" and to matnta&n m3ps, stmmg t.msa routes.

o - The urdar &atablished a maaimm number of makly deliveries for a wide

i variety of m:mmd;ty tmes, and carrwrg ware prohib: ted frcm mak ing
more deliveries than that mmer S.mday deliveries of all but. a few
ccmmdit.ies were banned outright. To forca shoppers to carry their
purchases home, retail dalivories of packiges below "0 inches in
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combined length and girth or less than 5 pounds in weight" were
prohibited (34:109).

Vehicles used on farms and operated by individual farmers
represanted an important exemstion to these regulaticms of private and
contract carriage, and a large challenge to the overall effective
management of national transportation resources.

Control of farm vehicles took on importance for several reasons.
Their continued operation was essential because they represented the
primary means of transport of agricultural products from the farm to
initial marketing points. This importance was enhanced during the war
by the record crops of all kinds produced during the period, and the
importance of those crops to the Allied war effort.

In addition to their role in the distribution of farm products,
farm trucks were also important in carrying supplies to farms., Farmers
"customarily" used their own transport to haul tools, feed, fertilizer
and s0 an from town to the farm (24:233),

Controlling farm vehicles was aleo important because they formed a
large percentaga of the national vehicle stock. During WWII there were
“approximately 1,650,000" of tham (34:131), accounting For 35 percent of
* all trucks and constituting the "largest group of comercial vehicles”

in tho nation (24:231). It was obvious that asserting a convincing
control of commarcial vehicles nationally required cortrol of
agricultural transportation. |

The task of control was made more difficult by the nmature of farm
vehiclis owerghip. Tha 1,650,000 farm vehicles ware owned by “almost
that many operators® (34:131), In pracetime those private operators

were not subject to Govermnment regulation of their transportation
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operations and were therefore "unfamiliar with the restrictions and
techniques of regulation” (34:131). Assuming control was thus hampered
by the need to regulate a large numbar of individual operators whose
ability to cooperate was limited by their ignorance of the techniques of
any controlling system,

Control of farm vehicles was achieved by the 0DT through the
extension of the Cartificate of War Naecessity program to cover them; by
encouragemant of comminity vehicle pooling; and by setting up Industry
Transportation Advisory Committees.

Bringing such a broadly distributed group of operatars under the
Certificate of War Necessity program was especially difficult. To
achieve that goal the ODT sought, and gained, the cooparation of the
Department of Agriculture. In July 1941 the Secretary of Agriculture
had set up War Boards in every one of the over 3,000 agricultural
counties in the country to assist with implamenting Department of
Agriculture war programs. In (ctober 1942, at the regquest of thaA aoT,
the Department of Agriculture established within aach of those county |
boards a County Farm Transpartation Comnittee. They were conposed of |
Arepresantatives of farmars. farm truck uperatara, and Farm equipmnt
st.applier‘& (34:133; 24:235).

The County Farm Transportation Comnittoes publicized to farmers
the requirenant for Cortificates of War Necessity and helped them to
£i11 out applications for them. The".'ﬁ;lp they providad wss especially
{mportant because £armers usually did not keep the cowrehensive ret:o:ds
‘raquired to provide information requested in the applications. In place
of exact figures farmare were allowed to give estimates which the
cannittees provided “indispensable” help with calculating (20:235).
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Committ: 25 were also active in the process of appesling milage and
gasolirme allowances deemed inadeguate by farmers. County committees
received, reviewed, and made recommendations on the appeals before
passing them on to ODT District Offices for action. Because of the
importance of farm transport germerally, farmers were "invited and
encouragad" to appeal certificats ailowances, and "special efforts" were
made to ensure that their transportation needs were met (24:235).

Community pooling of vehicles was envisionad as a way of
conserving vehicle rescurces by encouraging joint use of vehicles by
several farmars. It was undertaken as a voluntary program and largely
promoted through the county committees. It was explairmed in “press
| releases, radio shorts, and nmeetings" as " just another name for
neighborly coaoperation...to make cars and trucks last longer..."
(34:134) .

In ordar to achieve yat more conservation of agricultural
transport, the ODT --after consultation with Department of Agriculture
and truck operators-- initiated the Industry Trangportation Advisory
Comnittee program in October 1942, Committoes were groups of food
producers, carriers, and processors concarned with the movement of
particular commoditios within specified goographical areas. Thqse
comnodities included dairy products, livestock, pml}try. fruits,
vegatables, cotton, and several others. Comnittees ware éalect.ed by
industry representatives, and approved ty the 007,

The comnittees ware charged with acquiring information about the
transpartation practices involvad in the movement of their cmvmdif.y.
and to design plans —-subject to 00T approval~- to eliminate waste such
as duplicate or overlapping routes, crosshauling, and sn on
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(24:237,239). To the degree that plans required joint action
participants were protacted from anti-trust prosecution by the Small
Business Mobilization Act, discussed earlier (34:135).

By 1944 there were 672 dairy industry committees, over 2,200
livestock industry committees and sub-committees, and over 600
committees and sub-committees organized around various other
comnodities. Dairy committees alone had produced over SO0 approved
conservation plans (24:238-9).

In addition to specific programs designed to conserve the
resources of the several types of motor carriers, the QDT was active in
addressing praoblems common to motor transport in general. These
included shortages (whether real or induced) in rubber, fuel, new
vehicles, and spare paris. Also addressed were differing state laws
that effectively constituted barriers to interstate highway movemant.

The shortages of rubber and gasoline experienced during the war
were intertwined. Real shortages of fuel were largely limited to the
eastern segaboard and to the early part of the war. By July 1942 the OPA
had instituted a gasoline rationing system in that area that effectively
allocated the avajlable supply (24:211-2).

Rubbar supplies wore less assured. Japamess entry into tha war
left "90 percent of ouwr sources of crude rubbar...in Axis hands}

‘supplies from amother 7 parcent...ware uncertain” (B8:94), In September
1942 a special comnittee which had been set up to study the rubler
“supply problem recommendsd 4 list of actions to address the critical
shortage. Anong these were a system of tire comservation and natiomwide
gasoling rationing tm limit vehicle usage (B8:94). National gasoline

rationing to cunserve rubber became effective in December 1942 (24:212),
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The ODT was extensively involved with the national system of fuel
and tire rationing which finally emerged. It sarved as the claimant
agency for rubber and fuel regquired to support civilian transportation
meeds. In this capacity, it certified to the allocating agencies the
quantities of each commodity required to continue essential services by
the entire civilian transportation system. After gasoline and tires had
been allocated out of total production to support civilian requiremants,
the OPA administered its rationing to individual users (34:205-¢4). Fuel
was rationed to commercial users based on allowances established by the
00T in Certificates of War Necessity. Tires for comercial users, and
both fusl and tires for mon-commercial users, were rationad without
direct ODT involvement and solely based on OPA guidelines (24:210,213).

While the ODT was not normally closely associated with the final
step of tire rationing early in the war, it became more so after August
1944, At that time the tire shortage had become especially acute, most
particularly in the larger sizes needed for commercial trucks., In
response the OPA established 132 Emergency Tire Panels which received
requests for tires of larger sizes. The 00T provided advisory personnel
 to these panels (24:210).

| Supplying tires for civilian use “was fraught with great
umertamt.y t.hrmgh@t the war" (34:207). As would be expected, tires
for military uses had first call on the nation’s limited production,
“About B85 per cent" of civilian trucks qualified for tire replacements,
as did almost all busses (24:210). Wartime production of commercial
size tires was not greatly below pre-war levils., Meeting military and
essontial civilian requirements required “a huge dimirution in the

output. of passenger car tires", as evidenced in the drop in their anmual
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autput from "approximately 33,000,000" in the 1939-1941 period to
2,664,904 in 1942 (24:204-5).

Even given the relatively stable supply of commercial tires during
the war, heavier use meant that the supply of tires for civilian use was
"inadequate (24:211). Faulty distribution also made tire supply
prablematic. By 1944 stocks were “practically exhausted" (34:207),

Many trucks were being run without spare tires. In the last third of
the year an average of 5,500 commercial vehicles were irnoperative at any
one time for want of tires (34:207).

The QDT provided assistance to carriers in finding tires
unavailable in their local area. In Jaruary 1944 the QDT established a
formalized procedure for referring tire requests which it could not help
to the Office of Rubber Director. That office in turn referred requests
to manufacturers’ committees for help in locating the tires (24:210-1).

One mathod implemented to conserve both fuel and rubber was the
imposition of a national speed limit, This was {nitiated in March 1942
with a letter from the President to the 48 state govermnors asking that
they establish and enforce a 40 mile per hour (nph) speed limit within
their states, Recognizing that it didn’t have the personrel nocessary
to enforce any spead limit, the ODT chose at that time not to mandate
any genaral limit. In September 1942, however, the QDT ~~in response to
a recommendation of the Rubber Survey Comnittee-- issued a ganeral order
establish;ng a 35 aph national speed limit (34:171-2), _

The results of these efforts were mixed. In response to the
President’s original letter, il governovs set thoir state speed limits
at 40 mph., In tha other 37 states the governors did not have the
statutory powar to set speed limits themselves. Many of them, howiver,
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took such actions as issuing proclamations urging citizens to adhere to
a 40 mph limit., Surveys of traffic speed between May and October 1942
revealed a drop in average vehicle speed from 47.1 mph to 42.3 (34:171).

Officials of the ODT had reservations about the need for, and
efficacy of, a 35 mph speed limit. Such a limit was set, as previously
rmoted, only as an outgrowth of the work of the Rubber Survey Committee.
The ODT Director indicated that he "did not know where the ...Committee
got the idea of a 35-mile spead limit", and felt that its imposition
would significantly cut into transportation resource capacity (34:172).
The QDT set the speed limit, however, to publicly support the work of
the Committee and to reinforce in the public mind the real need for
rubber consarvation (34:172).

Ironically, later ODT studies establighed that a 35 mph speed
limit for heavy trucks resulted in greater rubber usage than a 40 mph
limit would have. This was because adhering to a 35 mph limit required:
mare braking and down-shifting. The 35 mph limit was not rescindad,
howaver. It was felt raising the 35 mph limit, already widely
disregarded by the public, would only encourage even _qreater speeds
(34:173). |

Enforcament of the limit was haphazard, at best. Violators, onco

_1dent._£+'£ed. could be punished with cutbacks or elimination of fuel or
tire rations, or with ravocation of Certificates of War Necessity.
ldentification of violators was, however, difficult. In many states,
. local traffic enforcesent agencies did not report speeders to ODT or OPA
authorities at all. ‘!n other states reporting was only partial. In yet
othors, roports was numercus. Ratfoning action, howover, tould only be
taken if a conviction was obtained in a local court, and local courts
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would not convict for speeds above 35 mph unless they were also above
the state maximum (34:174).

Surveys during the war revealed that at no time did even half the
traffic observed stay within the 35 mph speed limit. Average truck
speed ranged between 35.1 and 32.4 mph. Average speed for all traffic
was between 37.8 and 42.3 mph. While adherence to the national speed
limit was not great, the speed of all traffic was corsiderably below
that observed prior to the ODT regulation. The speed limit was lifted
in August 1945, days after the Japanese surrender (34:174-5),

Management of the allocation of new vehicles was required for two
primary reasons. First, there was no construction of new vehicles for
civilian use during a large part of the war. Second, the aging of the
national vehicle fleet under hard wartime use reqguired that what new
vehicles did exist be efficiently distributed to those users most
reading them. '

Production of all civilian trucks was discontirued by the WPB by
March 1942. Production of heavy trucks was not re-instituted until May
1943; of mediun trucks until January 1944; and of light trucks until
January 1945, Average anvual demand for trucks betwean 1936 and 1940
was "approximately” $50,000. In the entire period of 1942-1945, a total
of 544,079 now trucks want to civilian use (24:200-01),

The average age of trucks in 1941 was 5.6 years old.  In 1945 {t
was 8.7 years. Just over eight percent of trucks were ten years old or
oldar in 1941, Thirty-five percent of them were in 1946 (24:202).

Control over allocation of new vehicles was achiavad by balting
their unimpadod sale to the general public and establishing a permit
system for their transfer,
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All sales of new trucks was frozen between January 1942 and March
9, 1942, Uhen sales were resumed, it was from a pool of previocusly
unsold vehicles held for release to the public. It contaimed 97,000
truckse, representing just 37 percent of the QDT request for commercial
trucks for 1942 alone (34:200).

Transfar of a truck to a new owner reguired the buyer to present a
Cartificate of Transfer. These were initially issusd by the WPB upon
recommendation of the ODT. The ODT was bound, in making
recommendations, to follow classes of priority usage established by WPB
Consarvation Qrder M-100, Five classes were establishéd encompassing -
-in dwscending order— vehicles used in connection with the military or
for public health and safety; those used primarily to directly further
the war effort; vehicles used primarily in indirect support of the war
effort; vehicles used for other unspecified transport; and those used
for non-essential transportation rot connected to the war affort
(34:200). In 1944, responsibility for issuing certificates to civilian
tuyers was transfarred to the 0DT. In oxercising that respomsibility,
tha ODT continuad to follow the same usage priorities originally laid |
down by the WPB (24:201). : |

The task of reviewing applicétions was relatively straightforward;
howaver, it reguired a field organization to a_daquatély sarvice the
widely distributed applicants. UWhen the prograim was initiated the 0DT
did not -have such a force in tha field. From program inception until

JQly 1944, tharefore, the QDT relied on field personnel of the IC's
Bureau of Motor Carriers to carry out the function. Those personnel

received and initially reviewed applications, thuen passed tham on to 00T
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headguarters in Washington. Final approval recommendations were made
there (34:201).

Although some trucks from new production started to reach the
civilian market in 1943, their numbars were never large enough to meet
all demands. Owver 593,000 Certificates of Transfer were issuad to
ration new trucks from the program’s inception until its demise in
November 1945 (34:202,204).

A rnumber of factars contributed to making the supply of truck
repair parts a problem during the war. The aging of the truck fleet and
inability to replace old equipment raised the demand for repair parts.
So did the more intense usage of trucks, their heavier loading, and the
increasing use of “unskilled drivers and mechanics" (24:205),

At the same time as demand for parts was increasing, supply
tightened. Factors leading to decreased supplies included widespread
scrapping of usad vehicle parts in scrap steel driveé; PR nmivtatiom-.
on the anount OF critical matorials which umm be devoted to mak ing nm
parts (34:210); diversion of marufacturieg cawt::ity G‘rm sparg w!;s to
other, more profitable, war work; and the military's m*a\.t.ice of |

"ewoping down upon materials and parts originally designated for - |
civilians and taking them for me;rbm use" (24:206). |

The government program instituted to conserve ang control the
supply of repair parts was largely “voluntiry and educational™ (24:205),
although it did have some cbligatory provisions. ' '

The 0DT established within'its field offices a group of
. maintenance specialists. In addition to other duties, these groups
workad with WPB porsonvel to help individual vehicle oporators locate
and procure scarce repair parts. Thoy wore also instrumental in
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convincing the WPB to ultimately restrict the scrapping of used vehicle
parts. These were "the main sources of supply for very old vehicles",
and their stock had been greatly decimated by scrap drives in 1942
(34:212).

In cooperation with Society of Automotive Engineers, the ODT
formed a wide system of volunteer Maintenance Advisory Commitiees in
individual comnities. In addition to other duties, these committees
agvised maintenance personnel on efficient shop practices and helped to
locate repair parts (34:1209),

The WPB in 1942 issued a series of orders desxgned to encourage
marufacturers to t:uxld repair part.s, but did not establish a material
priority for them high enough to cause any improvement in the supply
situation. At the end of 1942, the UT --fvica-the Office of Civilian
Supply of the WPB-- became the claimant agency for materials for
autorotive repair parts, ahdrprmrities for. those mﬁeri‘als wire mada
- tho _highéatv awarded to civilian goods (33:211),  The 00T history roted
. that ;‘imromnt in the situation was quickly manifost”, tut sparve Wt. :

suppliaes continued as é problem (34:211). Real improvement only began

- after the middle of 1944 when restrictions on the availability of scarce

matérisi becane loss, severe and dDT field agents wre g_-r'anted the power
to upgrade priorities for energancy repair parts. At the same time, the
WPE and industry recognized tiT-upgraded energency requirements as
Amfﬂcient.iy important to obtain part.s to €ill them “directly fmm :
military production, if necessary” (34:211).

Inadequate supplies of repair pér‘ts ranained a pmﬁlem throughout |
the war. OUT statistics revealed contiruing levels of trucks ocut of
service for lack of parts throughout the period, although the situation
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improved significantly after March 1944, Although the situation created
a management headache and led to some temporary losses of tramsportation
capability, permanent losses were slim. Truck registrations in 1944
were only 2.9 percent under those in 1941, reflecting gareral success in
keeping an older vehicle fleest on the road (24:206; 34:209,211).

Varying state highway laws corstituted a difficulty to be overcome
to assure efficient usa of transportation in WWII. The Constitution
reserves to the states the right to regulate within their own borders
such activities as highway traffic, In exercising those rights, the
states had set a number of restrictions. Among these were ‘weig'ht. and
size limitations an trucks, requirements for licenses and fees,
reauirements for trucks to use designated state ports of entry, and 80
cn, In the field of freight trarmport, parhaps the regulations most
r&str:ct.we on warat.im of tha truck fleet as a truly national system
We-thuse concerning truck eize and waight lxm;tatiw.

Limitations such as these were rot irefficient in and of -
Atha'tselves Cn the contrary, they wera recessary to protuct vdads and
| bridgesfrm_uwmsarv cht.eriwatian. Difficultios avose irstass ﬁ‘m
 the variatioy of suth limitations. 'Frs* instance, Kontucky maintained a
_ truck weight limit of 18,000 pounds on i-is roads while its reighboring
. states of [llinois, Indiana, and Ohio al lcbed we'i.ghts tatwoaen 40,000 and
57,750 pounds,  In anothew l»rstat‘\ce.' California allowed trucks of up 't.o
76,000 pouds 6n its roads while Oregon allowad only M,OOO pounds. In
either case, a truck being used in interstate travel which crassed the
" state with the lower waight limit either had to restrict its load to
that state’'s maxigum, o break bulk andd make sultiple crossings of the
state to get its full load across. Similar difficultios were
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encountered in the application of size limitations and with the methods
used to calculate truck weights (34:143-4).

These conditions always formed swmething of a bar to interstate
trada. During WWII the problem was compounded by the fregquent location
of new war industries and military posts "in States where traffic
formerly was relatively light and where weight and size limitations were
exceptionally low" (34:145). Adhering to the existing state limitations
constituted a waste of transportation capacity and degraded service to
essential industries and military activities.

The ability of any Federal agency to authoritatively address the
issue without violating the Constitutionally gusranteed rights of the
states was limited. Fedaral govermment action was thus restricted to
urging voluntary state action and coordination, both between states and
carriers and among the several states themselves.

The ODT Jirector requested the states voluntarily reduce
restrictions where necessary to expedite wartime traffic. 0ODT persomnel
also intervered in several cases to ask state officials to relax
restrictions to allow the swift movement of individual shipmants of
spacial importance and "vouching for the good faith of the carriers
involved" (34:145~6).

More significantly, the President formed a comnittee comnsisting of
reprosentatives of the Departments of Commarce, Treasury, Wer, Navy, and
Justice, the OPA, the 00T, and other agencies to consider ways to
address the problem. This comittee carriad un work originally
initiated by a conference called by the SBecretary of Commercsz. A May
1942 maeting of the committee and the Govartors' Conference executiva

committee rasulted in the issuance of an “emergency formula® which set

126




out recommended uniform national truck limitations. By the end of May
1942, all the states had adopted the formula. This resulted in
“immeasurable improvement" in the situation overall (34:144).

Waterway Freight Traffic. While the guantity of freight
fhauled on all modes of transportation grew during the war, the amount of
.traffic carried on domestic waterway routes fell, both in absolute terms
and relative to all other modes. This drop was almost solely because of
the loss of safe transit on Atlantic coastal routes, The German
submarine threat there "had a more profound effect in distorting the
rormal pattern of tramsport in the country than anything else that
happered during the war" (24:267),

| Some water routes, especially on the Great Lakes, showed marked
inc»;eases in trafic hauled during the war. Most showed lesser
increases; same important inland waterways had declines in traffic. fs
an example of the limited use of domastic water trarsport, Rose noted
the Misaissippt éiver System, offering exceptional water

transport services in a most important industrial and

agricultural area, did not participate fully in the movement

of war traffic at any time during hostilities, (24:2563)

Given the heavy burden under which the. railroads and, to a legser
extont, the highway carriers were laboring, the failure of water
transport to pick up a larger share of the load is sonewhat surprising.
Rose attrituted that failure to the proforence of ehippareg --as
exprossed in thair 'choicas of shipment mode-- for tha greater speed and
fleéibility of land transpurtation, as well as to the urgoncy of wartime
_demand requiring groater shipment speed than that offered by bargms and

ships (24:251,262). Even {f less extensively relied upon than other

127




modes, water carriage of freight was an important contributor to
national transportation capacity.

Transport over the Great Lakes was of special importance dw"ing
the war. Freight traffic hauled on them raached previously
unprecedented highs during the war. O0OFf that traffic, iron ore was of
the greatest significance. 0Ores represented ore of the largest cargoes
carried on the Lakes prior to the war. The large increase in wartime
production of steel called forth an accompanying greater movement of
ores over the Lakes. Just under 90 percent of the iron ore used by the
steel industries of both the United States and Canada was transported in
this manner during the war (24:253-4),

The vessels avallable to carry this —and all other-- traffic on
the Great Lakes declined during the war., In 1941 the Lakes fleet was
composad of 734 vessels with a total hauling capacity of over 3.1
million gross tons. In 1945 {t 1nc1u_dad 670 vessels acoounting for 2,97
million tons capacity. This largely reflected the withdrawal by the WSA
of ships from the Lakes flest and thelr placeman@;_in internatior}al
servica (243250, o |

The necessity Of baulingg the increased traffic load with raguced
capacity called forth several managemant efforte. The largest portion
of the Q0T's wark in controlling waterway traffic in the war was
| composed of facilivating the “voluntary cooperation” of vessel
: _m&rawré. Manasgemont of Lakas traffic also called for more formal
moasures (34:177}, -

Volunt‘.ar') actioms wore advarced through the creation and use of
Regional Advisory Comnittees cowosed of vesssl oporators. Those

comni ttoos were | | |
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familiar with the problems peculiar to their particular

regions, could represent and speak for the body of operators,

as well as interpret the orders of the department, and

encourage compliance with its policies. (34:177)

Formal ODT orders controlling Lakes traffic took the form of a
series of directives of steadily tightening severity. In May 1942 the
0DT sought to make more shipping space available for iron ore by
prohibiting grain shipment over the Lakes except by permit. On Jure 1
of the same year it imposed similar restrictions on the shipment of coal
on the Lakes. In September 1942 the WPB firmly established iron ore as
having the highest transportation priority. The 0DT followed in October
1942 with an order that effectivaly pulled the entire Great Lakes fleet
under its control. It restricted vessels on the Lakes to the movement
only of cargoes authorized by the QDT. The ODT maintained that control
throughout the war (24:255; 34:181).

While iron ore received priority for usae of Lakes transport, other
cowodities also moved in great quantity., In 1940 more coal maved over
that route than ever before. In each of the years 1941 through 1945
more coal was carried avar the Lakes than in 1940, Grain carriage
showerd similar (though les_ser) gains, an did movement of limestome, an
' essmtialncum‘odity {n the making of steel (20:258),. ' |

| Frafght mavemant. over waterwaye cther than the Groat Lékes, while
rot equal to their importance to tne overall effort, did provide a
rutbar of suceass stories. These were typified by various schames which
moved patroleun products by barge from Gul¥ Coast ports over protected
ctoastal watarways or on the Mississippi River systom to points in
Florida or the interior Midwest. At those termination points the oil

products ware fed into pipelines for continuing transportation to the
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northeasi. Such movements had the effect of relieving somewhat the
pressure on the rail system (34:178-180).

Other successes were scored with barge movement of aviation
gasoline to Army Alr Forces fields situated on or mear the Mississippi
and Columbia River systems. As with barge transport of cother petroleum
products, this movement relieved other, more tightly pressed transport
modes from some traffic burden (34:179).

The ODT took a number of actions beyond the tight control of Great
Lakes shippingr to attempt to achieve the greatest efficiency in water
- transportation. Among these were imposing similarly tight controls over
sghips hauling coal from the Hampton Roads ports to destinations in the
northeast (34:180). Another was gaining permigsion from the Treasury
Dapartment for Canadian ship operatbrs to move cargo between Amarican
ports, This practice was normally prohibited as a method of providing
VIer:oncxnic protectior to American ship operators (34:182). The Q0T was
algo instrumental im pressuring the WSA to guaraﬁtee maritime insurance
coverage to ahip operators carvying Lakes traffic aﬁtesg the normal 30
4 Novenbar closure of the Great L.akes navig_aticn neason.  Normally,

-"camrci‘ai 1AGUr ancis _rataai-@‘or such movenents were 5o high the operation
 was urvécc::‘ﬁnical to- operaturs. Providing goverroment guarantesd
ingurance at reasonable rates allowsd late year sovement and prevented
 diversion of traffic to the railroads (34:181-2),

In the goring of 1933 late cr:)m'mather delaysd the opening of the
-Lakss navigation season, The GO 'Nag'su«:;cws-!‘gla in having the Coast

Gusrd perdorm "the most determingd and sustaired jce-breaking oparation

7 evar undertaken on the ., .Lakes" to open the Straite of Mackinac and the

_port of Buffalo and allow the beginning of the 1943 season (201252).
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Another ODT action was the sponsorship of a building program which
resulted in the construction of 629 river craft of various types. All
of these were placed into service before war’s end. Some difficulty was
encountered, howaver, with 269 wooden barges constructed under the
program., They were built to transport petroleum and on direction of a
Presidential commission. Wood construction was specified to conserve
steel. The ODT stated a rnumber of reasons why wood was unsuitable for
the purpose. The barges were directed to be built anyway. Upon their
completion the Coast Guard refused to certify them as safe to carry
patroleum. The Secretary of the Navy finally authorized their use for
come limited petroleum carrying for that service. Their use for that
purpose eventually yielded some very narrow success and other uces for
them were also finally found so that not all was lost (34:183-4),

Pipeling Traffic. The principal products tramsported by
pipeline in WWIl ware, as they are now, liguid petroleum products.
Other liguids and gasses were also transported in this manmer, but to a
much lessor, even insignificant, extent, In 1941 thare existed {n the
United States an extensive system of pipelimes to carry liquid
potroleum. 1t encompassed over 118,000 miles of line transporting crude
ail and 9,000 miles of refined product line (34:190). |

During WWIT control of those pipelines, and of those newly
constructad, was shared by the PAN and the 0DT.  The PAW was granted

‘authority ovar the “desigrnation of the quantity and kind of petroleum to
‘bo shipped® (38:189). The QDT had resporsibility for providing
trangportation ang for reviewing proposals for néw pipeline construction
or extens.scn.rr It also daveloped plans to ensure pipelines were being
usad to their greatest efficiency (34:189).
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Nane of the literature surveyed indicated that pipeline operation
or PAN/ODT cooperation during the war presented saricus difficulty. The
most significant aspects of wartime control of pipeiine transportation
were extension of the system to meet increased wartime demand and
accommadating the operation of existing portions of the system to meet
the newsds of the new extensions.

Thirty~three major pipeline construction ;)foject';zs were completed
during the war, adding 9,845 miles of lirne tn the system.‘ The design of
the system extension was essentially set during a thres-month period of
planning in early 1942. This planning was undertaken by the PAW in
concert with the Petroleum Industry War Council, a group representing
the needs and interests of those in all aspects of the oil industry
(24:183,190) .,

| Among the most important of pi-neline axtensions were new lires
transporting oil from wells to refineries in Louisiana; a refined
prodicts line from East C:l'\icg;gn.' Indiana to Toledo, Ohio which provided
some relief for Great Lakes water carriere; and a 383 mile line carrying
crude from kast Texas to Cushing, Tklahoma. Many other relatively small
1ires were comstructed m'e;ua“ply_ ol! to the east (34:190). Although
these would in ormal times hawe constituted major projects in
themsalves, _zn WWIl the mport.ama of their construction was
overehadowsd by that of “he Big Inch and Little Big Inch lires. These
were the popular names given %o pipelines carrying oil and oil products
from the Gulf Coast ‘t,é the eastérn saaboard. Thay were more properly
(1€ much less froquantly) cal_léd, respectively, the War Emargency Crude

0i1 Pigeline and tha War Emergency Products Line (24:190),
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The need for a pipeline method of oil supply to the northeast as
an alternative to over-reliance on ocean transport had been recognized
as early as 1940. In December of that year the Secretary of the
Interior had asked the President "...to consider the construction of cre
or more pipelines” from the oil producing regions to the rnortheast
(24:190). Twice in 1941 proposals for such lines were advanced and
disapproved by the Supply, Priority and Allocation Board. American
entry into the war and the subsequent cutting of seaborrme oil
transportation to the east coast finally provided sufficient impetus for
project. approval. The WPB authorized materials for construction of the
Big Inch limes in June 1942, Each was constructed as a goverrment, as
opposed to industry, project (24:190; 34:190).

Construction of the crude ofl carrying Big Inch was commenced on 3
August 1942, It originated at Longview, Texas, passed near Little Rock,
Arkansas and reached its first terminal at Norris City, Illirois.
| Construction to Norris City was completed on 13 February 1943, It was
- further extended from Norris City to refiraries in rorthern Now Jersey
and Philadalphia. Construction to those points was completed in August
1943 (20:190-1). After completion to Norris City and bofore the
eastward extension was finished oil was transported from 111inois to the
east by rail, as previously documented.

The Little Big 1rch was designed to carvy refingd petrolewn
products, either gasoline or fuel oil. It stretched from Beaumont,

" Texas to the New Ydrk area, following the samd right of way as the Big
Inch for much of its length, [ts construction begen in April 1943 arad

was conplate in March 1944 (24:191-2),
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Supplying each of the Big Inch lines with products to transport
created requirements for rnew pipelines. Feeder lines for the Little Big
Inch had to be comstructad from refimeries in Lake Charles, Louisiana
and Houston to its origin in Beaumont. The system of feeder lines for
the Big Inch was even more elaborate. It consisted of new construction
of lines from oil fields, reversing the flow of oil in some existing
lines, and the conversion of other existing lirnes from natural gas
carriers to crude oil carriers (24:191).

The effact of the completion of the pipeline system serving the
east was summarized this way:

The completion of the lines relieved the intolerable strain on

tank cars, which ware diverted to shorter hauls where they

could operate more efficiently) the Big Inch alone replaced

30,000 tank cars or from &0 to 75 tankers. Furthermaors, the

lines transformed drastically the pattern of petroleum

transport, Early in 1941 the volume of oil moving by pipelire

into the eastern states amounted to only 42,000 barrels daily;

by the end of 1944, after Llw corsumation of the wartime

pipaline program, the movement surpassed 700,000 barrels per

day. The overwhelming importance of the Big Imch lires is

indicated by their combined daily capscity of 550,000 barrels,

or cre third of the prewar east coast demand. (24:192)

Air Freight Traffic. Tha quantity of freight cargoes other
than mail transported by air prior to WWII represented an insignificant
quantity --less than ore percent-~ of the total of all goads shipped in
the United States (24:33). Similarly, the percentage of total reveruss
the civil airlines gaired from transportation of freight other than mail
_was very small, no more than three parcent (6:3). '

While the quantity of goods moved by air was low relative to the
t:btai. the importance of alr transport was rot equally as low. The
greater speed which air transport provided over surface modes made it

especially valuable to the carriage of high value and vwery urgently
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neaded freight. As the quantity of goods with such qualities rose
during the war so, too, did the importance of air tramsportation. Early
in the war, air tranmsportation was even used to bring to the American
mainland ocver 970 tone of urgently needad critical production materials
(6:206). The percentage of the nmational freight traffic which was moved
by air rose aonly to just above ore percent during the war, but the
absolute gquantity of freight (including mail) tormmiles carried by air
increasad almost five-fold. In 1941, air carriage of mail and freight
accounted for a total of 18,376,566 ton-miles; in 19435, it totalled 87
million (24:33,273).

Even currently, air transportation represents premium
transportation service delivered at «elatively high cost. During WWII
this was even more true. Dovelopment of trarsport aircraft and the
airlire industiy were still so inadequately advanced that air travel was
rot routine. The limited availability of air tramsportation capacity
mada control Of its use essential to the effective furtherance of the
war effort,
| Reflecting the high value of air transportation, govermment

control over this segnent of the transportation lntistry during WNIT was
| the most comprehensive of any oxerted over any mode. Airline personnel

managed and operated their systems, but Faderal Govermment control over

- civilian airlines —-esercised through the military-—— was “completa”

(34:191).

Govarnnent control over the airlines was exercised through three
major tools. The first of these was depriving the airlines of equipment
and pefsmael. The secord was by specifying the routes and schedules
over which tiw airlines caqld operate their remaining equipment. The
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third was by instituting a system of traffic priorities which
effectively told the airlines what they could carry.

The airlines were deprived of equipment by its diversion to the
military. Having failed in attempts to develop a practical transport
aircraft purpose-built for military use (?:vii), the Army Air Forces
(AAF) were dependent on the same type of aircraft as the airlines were.
These were primarily the C-47 and the C-34, military versions of the DC-
3 and the DC-4 (6:3). At the beginning of the war, the airlines awned
"abaut 389" of these large transport aircraft. In May 1942, the
President directed that 200 of them be immediately sold to the military
(6:21). Wartime aircraft production controls which directed output of
rew aircraft construction to the military, vice the civil airlines,
prevented the airlines from making good any of these losses during the
war (9:viid).

The airlines represented rﬁt only a ready source of air transport
equipment, In 1942 thair approximately 2,600 pilots ware the "largest

'singlé reservoir of experienced pilots" in the country (6:31), Many of
those pilots had raceived their Flight training in the AF and held
comnissions as resorve AW officers. They were quickly recalled to
active éhty. the first large group of them called up irj March 1942
(63323 F:ixn). Pilots without previous military experience wara aleo
_ brought into dctive military service, along with 6t.har critical airlime
personnel. These included “exetutives,...crewnat, and mechanics and
technicians of all sorts” (Fiviii). The net effect of these moves was
to take from tho airlines the human assets they relied on.
| There wore good roasons for the withdrawal of these assets from
civilian work. Air trareportation was to be of critical importance in
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the war. The Navy provided itself with some airlift through its Naval
Air Transpart Service (NATS), established in December 1941, The AAF,
however, possessed the greatest amount of transport aircraft. Its Air
Trangport Command (ATC), established in June 1942, eventually operated a
worldwide system that provided lift to all services. It reached a WAII
peak strength of 200,000 parsonnel and 3,700 aircraft but the wartime
beginnings of military airlift were more humble. Its entire stock of
medium and long range transport aircraft consisted of 11 converted 8-
24s on loan from othar duties and "40 to SO" otrer transports (6:19-20;
9:ix). The asset diversions to the military from the airlines were
requirad for the AAF to quickly establish any meaningful airlift
capability at the start of the war (6:11).

The few assets left to the airlines were virtually completely
davoted to military traffic.  Afrling equipment and parsonnel were
‘ extensively usad to oparate ATC charter airlift missions all over :ﬂ)e
world and throughout the war, OF all the airlift which ATC pravided
worldeide,. airlines upergt-im m:ﬁar charter providad B8 percont in 1942, -
. 68 porcent {n 1943, 33 percent in 1964, and l‘?-rmnt in 1‘94‘.5 (6:31).. ‘4
VThirty-,Fiva of the tiw hundred aireraft ledt o the commercial carripre |
ware devoted to moving ATC traffic (24:263). ~Additionslly, airlire
crews were usad throughout the war to fly military charters on An«
ownat aircéa#t. urirgmarlly this was on the aircraft the mrrie;-»si M\i
boon directed to se!l to the military. -The practice of using chartered
ajirling crows tb-dpérate ATC equiprent became even anore prevalent in '
'1944 and 1945 (6:19). Civilian crows were also used to ferry newly

produced military aircraft to oversess theaters (6:11-12),
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The airlines effectively provided valuable support to the military
tut the conduct of these charter operations was not without friction.
Airline personnel sometimes felt interfered with by military officials.
Some in the military felt the commercial carriers’ performance was too
often driven to promote the interest of the airlines and "the
convenience of their employees" (6:12).

Bayond directly moving military cargo, the airlines also
contributed to the war effort by training personmel. Thisg was
accompl ished in aone major way through the Airlines War Training Program.
Under this program, established in 1942, the airlines traired military
transport pilots, navigators, radio operators, and other air-and-ground
crew members, Over 9,000 personngl wefe trained in the program, but the
AF's inability to direct encugh trainees to it prevented it from being
significantly successful.  Tha program was terminated in 1943 (635 39-
41), More successful was a smaller program which provided training to
ARF as)iat.ors. 1n this pvpgram. A C-A7 co-pilots were providod with
flight exberime by veplacing airline cﬁoupilohs’wttha thenm on some Pan- -
Averican Airways contract €lights tbelﬁ). | A

Airlire operations cutside of those controlled by contract with
the military weve also uém.w regulated:. In Demmbar 1941, an
Exe@tiv@ Order directed the Secretary of Camwrce to control the
cparations of the airlines as requested to support the war effart, and
" to do so “as requested by the Socretary of War ©  The same ordav |
“divected the Secretary of War “to take possession and assume control of
Ui civil aviation lines to the axf.ant. neCEssary ..." to support the

Y. oprospoution of the war” (34:191), The QDV, though ostersibiy' in

charge of all civilian trangportation, was almost totally uninvolved
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with air transportation. Its role was strictly confined to presenting
to the WPB the material requirements of the airlines., The ODT abdicated
even that limited responsibility to the WPB later in the war, and
maintaired only simple representation on the WPB committee responsible
for material allocations to aircraft productior (34:191).

Control of air transportation was virtually all through the
militarv. The Secretary of War's control was exerted through the ATC,
and that of the Secretary of Commerce through the Civil Aeronautics
Board (24:270). In practice the twc agencies largely acted in concert,

ith the ATC directing the implementation of plans formulated by the
CAB. Among the directives implemented was on2 which dictated to the
airlines the routes over t.hay had to operate and the stops on them which
_they must schedule in order to support wartime requirements. Also
specified, based on CAB recommendations, were how the aircraft the
airlires contined to oun wauld be divided anang than; the runber of
airline-ownad aircraft to be operated by each carrier for tha War
Department; the number of airplanes sach airlineg was to soll to the
govereaant; .and “the rnumber of schedules to be operated by each careisr™
(2a: 2721, o | - -

" The Federal Government not only dictated to the airlione how t.hey

would operate their equiprent. 1t aiso specified what traffic the
airl ines could carvy. This was actonpl iGhed by imiﬂg‘ a nmationweiae
sys_t‘.m of traffic priorities for air aovenent. |

The system was designed and dirvected by the Departrent of War
through the ATC. 1t was implemented in the field by agents of the Air
Transport Association (ATA), the air carriers’ national industry

- organization. Policies and directives relating to cperation of the

139




priority system were issued by the ATC to the ATA’s field organization,
which by War Department order was established as the ATC’s field
organization as well. Agents of the ATA, in turn, performed the actual
work of receiving and acting upon applications for priorities (24:271).

Five classes of air priorities were established, 1 through V, with
class I representing the highest priority. Most air cargo fell into
class IV (24:271),

The combined effects of the tight control imposed on the
commercial carriers were more efficient and effective use of commercial
aircraft. The airlines had less equipment to operate during the war but
it was used so efficiently that much more traffic, as cited earlisr, was
carried. This was party accomplished by operating aircraft with greater
loads. Another contributor was the more intensive operation of
aircraft. The daily average milage of commercial alvcraft in 1941 was
"about 1,000." By 1945 the same figuwre was 1,742 (24:274). Use of the
priority system limited the allocation of premium air transportation to
thora cargoes which truly reguired it. "Millions of pounds" of cargo
were eithar denied air transportation, or accepted for shipment and

‘ater displaced by higher priority traffic (24:271-2),

Conclusions by Previous Ressarchers

This section is a discussion of conclusions reachad in previous
research into the conduct of wartime trangportation. It, along with the
background presented earlier, provides a basis for the formulation of
the lessons learned that follow in the naxt chapter.

The literaturs raviewed revealed little in the way of extensive

conclusions specifically regarding the control of tramspurtation in
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WWII. Rose reached several conclusions specific to tramsportation and
they are summarized below. Other research presents conclusions or
asserts lessons learned of a much more gemeral nature, usually
addressing the totality of the WWII mobilization. Teo the degree that
transportation is specifically addressed at all, it is typically in a
manner similar to Abrahamson’s comment in referring to WWII railroad
performance that "someone had learned the lessons of 1917-1918" (1:144).

On the assumption that conclusions reached about the lessons
learned about the WWIl mobilization generally refer to some degree to
the management of transportation specifically, those apparently relevant
to transportation that were revealad in the literature reviewed are alsc
discussed.

Rose attributed the successful operation of the railvoads in WWII
primarily to preventing congestion at‘t.be ports and to refraining from
the use of transportation pricrities -Fur specific traffic. He also
concludad that the WWII experience demonstrated that the national stock
of railroad cars should be treated as a single paol ~-regardless of
cmneréhip-— to achieve their most efficient use in a similar emergency
(28:277-8) .

Rone asserted that the success Gf goverrmant contvol of
transportation could be partly laid to its assumption of a policy-
‘gotting role and its mon-interference with the day-to-day cperation of
the industries or carriers (28:279). He asserted goveroment’s failures
to be in iradequately defining the authority of the many agercies —-
~ both permanent and wartime-- concarmid with Srenspartation, He also
cited as a failure the G0T’s cccasionally inec’ﬁciént. use of the
resources of other agencies, specifically citing thuse of the 1CC and
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the OPA., In light of the WWII experience Rose questioned whether there
had been a need for the establishment of the ODT at ail and speculated
that the same functions could have been just as well carried aut by the
ICC, thus reducing the potential for jurisdictional disputes (24;279-
82).

Finally, Rose judged as a failure the attempt to centrally manage
the Cartificate of War Necessity program. He stated the attempt was an
efficient use of ODT manpower but did not match the diversity of the
industry and indivim(all carviers which it was intended to control
(24:281-2).

In_ a 1987 thesis England advanced a set of eight lessons learned
regarding mobilization in WWIIl derived from his research, Those
apparently relevant to transportation are summarized here. England
asserted that a "trial and evror approach to mobilizatiorn" was used ang
was ineffectivae. He congluded that successful mobilization deperds on a
partnerghip between govermment and industry. He found that pre-war
- preperations in “plans, stockpliles, government funding, etc. ..."
-reduces the time required for mobilization to be effective. England
aleo asserted a eed to accept shartages as ingvitable in war with the
corseguant nead for mobilization planning to address methods to work
araund potential shartfalle (10:91),

Peppers included in a list of lessons learned from WWIT logistics
g&mralh} those sumwnarized as follows., He asserted that it 15 unlikely
we will have a long time to prepare for the rext major war and
C cormmuently must blan to fight it with what i available at the time,
He assarted for the cand reason a need to maintain a constant state of |

readiness to support war, Peppers also forwarded the idea that
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"logistics planning bodies” (21:148) needed to support total warfare,
including those needad for domestic economic and industrial control,
must be created and maintained in a stats of immediate readiress.
Relatedly, he stated a need to maintain active mobilization planning
within all elements of the “national logistics infrastructure" (21:149).
Read et al drew rumerous conclusions from their study of
mobilizations in support of WWIl, Korea, and Vietnam, the bulk of which
concerned WW1l, They cite a reguirement for planning to be flexible
enough to address a variety of contingencies, and for it to “...stress
capacity to meet a wide range of possible scenarios" (23:7-2-3). They
assert finding that plamners should work as much as possible within
existing laws rather than planning for sweeping changes in legislation
(23:7-8). They also concluded that mobilization planners gshould not be
overly concerned with the administrative structwre of the mobilization
but rather focus on tha functions which must be performed (23:7-9).
Finally, they found a need for a strong central mobilization manager to
resolve disputes among agencies and to courdinate their activities

(23:17-10~11),
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111. Analysis

This chapter presents an analysis of the data revealed in the
review of literature. The presentation is in the form of a series of
lessons learned in management of domestic transportation in WWII. The
lessons learrmed are of a level of abstraction intended to make them of
use to any current transportation plannev and are therefore rmot
restricted in application to specific times, places, or situations.
Examples of specific WWII experiences are used only to demonstrate the
events providing the foundation for the lesson drawn.

Lessons Learned

1. The trarspo-tation assets available to support domestic
transportation at the atart of a war —no matter the war's length—— will
mt likely.ba gi'eatiy expandad during the war.

Erngland’s contention of the inevitability of shortages and

: Pepper 5 assertion of a need to prepara to fight with material available
at. the start of 3 war are validated by the WWIT domestic tramsportation
'exp;er_iam:e. Despite the relatively long duration and constantly growing
traffic damands of WWII little new trarsportation equipment was made

N available to susport the domestic econtny. Fipelire corstruction did
 increase but the more heavily used ratl and highway modes of transport
ware required to operate throughout the war with only minimal additions
of rew equipnent. Mare urgently needed miltm orders had in WWII, as
they likely always will, a higher call on scarce resources and

wu#acﬁuringcapacity ‘than did domestic transportation.
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2. Management of the national transportation system in wartime
should stress maintenance of the flow through it rather than the
priority movement of specific traffic.

The application of this principle was reflected in the efficient
operation of the rail/water port interfaces in WWII. It can be
broadened in scope to include any bottleneck in the tramsportation
system. It is important that the right material move through the system
at the right time. It is vital, however, that whatever matarial is in
the system --ro matter its importance— is kept moving. The system must
not be allowed to clog.

3. Planning must include the flexibility to meet a wide range of
situations,

The vagaries of war might, and probably would, result in the loss
of some important tramsportation capacity. The inability to use
coastwice shipping along the Atlantic coast in WWII provides a prime
example, Others were the diversion of some Great Lakes shipping to
Aocean routes and the need to reduce truck movement., Qurrent planning
_should include rot only the use of existing assets but also provide for
a variaty of contingencies in which domestic use of important assets is
lost. 7

4, The difficulty of the wartime trancportation management task
‘will rise along with the rumber of transportation providers managéd.

This is anply denonstrated in the difﬂerént: éxmriem in
governmaent management of the railroads and trucking. Managing the
railroads in WWII was a relatively easy task for the goveroment dospite
‘the press of additional traffic. In large measure this was because tha

nunber of railroads was not large and there was a great measure of
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central control already in the rail system. In contrast, bringing truck
transportation and its many providers under control required a great
deal more administrative effort and was less successful.

S. Trangportation planning must be considered and fully
integrated in all other mobilization planning, and vice versa.

The siting of military bases and new industrial plants in WWII had
a significant effect on the transportation system. The availability of
transportation also affected the ability of those installations to
function effectively. VYet transportation considerations were mot a
major part of siting decisions until late in the war. Similarly, the
use of scrapped truck parts as raw material in steel production produced
gains in one area of the mobilization while harming another area. Such
trade~-offs may well be necessary and desirable, but they should be
consciously made rathar than accidentally produced.

6. Wartime transportation management should use the expertise of
already existing goverrment and industry agencies as much as possible.

The 0DT's successful wide use of 10C persornve) and control
“gtructures in WW11 provided numerous examples of this' principle, as did
ite reliance on industry groups such as the various port coal comnittees
and the AR, It i cleerly more efficient and aﬂ‘ectiye to use tha
expertice of individuals already well-versed in the peacetime operation
of a system to manage it in wartime rather than to davelop a now core of
temporary exparts. Currant plannors should count on using this
expertise, and the agem‘:ieg and individuals tnvolved should be includad
_ whan orercising mobilization plans. |
_ 7. Wartime policy prioritiqs and agency responsibilities sust be
clearly defined and understood. -
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Valuable time and administrative attention were wasted in WWII in
deciding jurisdictional matters and settling policy issues. The
avolution of central management of refrigerator cars in WWII provides an
excellent example of such a situation. These types of issues should be
decided in pre-war planning when possible or by reference to clear
genaral guidance provided by policy makers when pre—war agreements are

ot feasible.
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IV, Conclusions and Recomwmendations

Conclusions

This research traced the development of commercial tramsportation
in America from its origins to the period just prior to WWll in order to
describe the national transportation capacity available at the outbreak
of the war.

The research revealed that at the onset of the war the United
States enjoyed a varied stock of trangportation assets. Individual
transportation modes had achieved similarly varied states of
development. Railroads were the most developed and carried the greatest
share of domestic freight traffic; ailr carriers were the least developed
and carried little freight. Water, highway, and pipeline modes were
spread in between the two extrames. |

Just as the'developaent of individual transportation mode
capacities differed so, too, had tha patterns of awnership and industry
relationships to the govermment. Each of those characteristics affected
the ability of the individual modes to contribute to wartime

mobilization, ‘

“The onsat of WHIT and the ecoramic mobilization of the country to
mpport ite participation in {t stimulated a massive oxpansion of
Cindustrial cutput. This drove an acconmpanying exparsion of comparable
| magnitude in t™e fraight traffic carrvied by American transportation
pmvtde?s-. _

In the face of this increased workload American transportation
capacity remained relatively static throughout the war. Little new

equiprent was made available for domoestic trangportation during the war,
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The increased workload was handled largely with the eguipment available
at the onset of hostilities. Further complicating the task, some normal
distribution patterns were disrupted by hostile actions, wartime
population migrations, and development of new industries. Shortfalls in
capacity versus demand appeared in virtually all transportation modes.
Goverrment management of almost all wartime transportation was
centrally administered by a temparary wartime agency, the QDT. It
undartook a nunber of steps to ernsure the limited transportation
capacity available was being used at its greatesl efficiency. The QDT
was granted broad authority to direct the operation of wartime
transportation. In many cases it used that authority to specifically
order various actions. In other cases the ODT was able to achieve
accaptable results through the woluntary cooperation of shippers and/or
_carriers, or to ravice normal institutional practices to make it
possible for carriers tharselves to institute efficient practices.
Manégemant of air &anspurtatlun during the war providad an
'exception to the general pattern of wartice management. It was
- virtually completely takén avér angd ver? closely directed by the
government. Many of the carriers’ aircraft wore taken over by tha
gavermt. Da}-tmday oparations remained in the hands of the airlime
| mmm and managers but they were allowed to operate only within a very
narrow band of pemissible actions. . _
| The ODT mads frequant and valuable use of the resources of aw
governnent agencies ~-rotably the I0C—— and trdustry associatioms. In
| some catos this was by design; in others, by nocessity, Not all
velations with other agencies were productive. 1n several instances the
;iifférent. pdoritias‘ and apparent missions of the 00T and other
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government agencies were in conflict. Resolving those conflicts delayed
the institution of needed actions and consumed management effort that
could have been better spent in more productive pursuits.

The history of domestic wransportation in WWIl revealed in this
research illuminated a number of successes and failures in its
management. These, along with conclusions by othar authors in previous
research, were used to derive a series of gereral principles apparently
applicable to acurrent planning for tramsportation support of industrial
mobilizetion. These were presented as a set of lessons learned in the

pravicus chapter.

Recommandat iorns for Further Research

This research corcermed itself with idemtifying lessons learnad
from the WAIl experience. Further research could profitably be applied
in dotermining whether the lessore offorad by W are reflected in
plans now existing or being developed for managenent of domestic V
transportation in an industrial mobilization.

Constraints on time required thie resedrch to be limited to
considaration of intercity %igﬁt trameportation only, Wartioe
movenent ©of pascargers and the mamm:te of urSan trarsportation in
wartime were sled fmportant in WHll, and remain of concern in the
ﬁres'ént. Tms is especially true given the proninence which pr'ivst.é
autorobile travel has assuned in these areas. Either ares suggests
iteelf for further study. | -

F‘inany. it bocanme clear dwring the coursi of this research that
industrial mobilization §n mn has been extensively researched since
the end Of the war, Very, very manty works are available damm_num it -
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in whole or in part. Each of those works has something to offer the
contemparary researcher, almost always something different in some way
or another than work done before. It would have been immensely helpful
in the conduct of this research to have had a central reference
available that documented what, in gemneral, was available in the
literature concarning industrial mobilization in WWIl. An axtensive
N annotated bibliography encompassing as much of the appropriate

litaerature on the subject as possible would have served the purpcose

nicely; preparation of such a work would seem a worthy future effort.
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