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UNITED STATES SHIPPING BOARD.

ORGANIZATION.

On July 1, 1922, the Shipping Board consisted of the following
members, who were appointed June 9, 1921: Albert D. Lasker
(chairman), from the interior, term six years, qualified June 13,
1921; T. V. O’Connor (vice chairman), Great Lakes, term five years,
qualified June 15, 1921; George E. Chamberlain, Pacific coast, term
four years, qualified June 13, 1921; Edward C. Plummer, Atlantic
coast, term three years, qualified June 14, 1921; Frederick I. Thomp-
son, Gulf coast, term two years, qualified June 13, 1921; Meyer
Lissner, Pacific coast, term one year, qualified June 16, 1921, re-
appointed June 13, 1922, term six years; and W. S. Benson, Atlantic
coast, term one year, qualified June 13, 1921, reappointed June 13,
1922, term six years.

On June 8, 1923, the term of Commissioner Frederick I. Thompson
expired. On June 9, 1923, a recess appointment was tendered to
and accepted by Mr. Thompson, term six years, qualified June
11, 1923.

On June 19, 1923, Albert D. Lasker resigned as chairman of the
board. On June 20, 1923, a recess appointment for the unexpired
term of Mr. Lasker was tendered to and accepted by Edward P.
Farley, from the interior, who was designated by the President
as chairman of the board. Mr. Farley qualified for office on June
20, 1923.

During the fiscal year the board held 80 meetings, in addition
to a number of special hearings conducted either by the board or
by committees thereof.

GENERAL.

The year covered by the last annual report of the United States
‘Shipping Board was devoted in the main to reorganization of the
board and the Emergency Fleet Corporation, to the institution of
adequate accounting facilities, and to the placing of the active
Government-owned fleet upon a basis as nearly commercial as then
was possible. The demands which this amount of administrative
detail made upon the board and the corporation were so great and
so pressing that it was impossible for the board to devote as much
{ime to constructive planning and to the evolution of a national
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4 SEVENTH ANNUAL REPORT UNITED STATES SHIPPING BOARD.

maritime policy as the board itself would have desired. Still, before
the close of the fiscal year 1921, there had been drawn up and sub-
mitted to Congress a comprehensive plan for the extending of Gov-
ernment aid to private American shipping in such measure as would,
it was thought, overcome the national handicaps in the operation of
ships. The period covered by that report was largely devoted to
passing upon suggested amendments to this measure.

This plan had been the subject of much thought and, while
admittedly subject to modification in minor details, underwent the
test of searching and extended hearings before the committees of
Congress having charge of affairs maritime. It emerged from this
scrutiny practically unchanged and was reported out to the House
with favorable recommendation by the House Committee on the
Merchant Marine and Fisheries.

On September 22 Congress adjourned, not to meet until the fol-
lowing fall. This naturally left the board’s plans in abeyance until
the Congress could act upon the recommended measure. Because
of the hoped-for favorable action upon this measure, none of several
changes, which might otherwise have been made in the system
of operation, were undertaken because of unwillingness on the part
of the board to introduce new factors into the situation at a time
when the pending legislation might shortly necessitate still more far-
reaching alterations in policy. During the pendency of the merchant
marine bill the status quo, as far as the operation of the emergency
tleet went, was therefore maintained, despite many well-recognized
disadvantages in the existing system of operation.

The Problem of the Board.

The problem which faced the board was simple in its nature but
extremely difficult as to solution. During the war, under the spur of
acute military necessity and because of our lack of encouragement
to American shipping in the past, the United States had embarked
upon the most stupendous policy of ship construction ever known.
Because of the military situation this construction was largely con-
fined to cargo vessels of a restricted range in size and an even nar-
rower range in speed. For a brief period after the armistice, when
this program of construction had not been entirely completed and
when foreign tonnage was still under various forms of governmental
restriction, shipping was highly profitable.

In the spring of 1920 the freight market collapsed, due to over-
production of shipping and lack of buying power on the part of
European nations. Rates fell to rock bottom and American ships,
which, with their higher costs of operation, must of necessity be the
first ones affected by a drop in rates, sought the more profitable and
protected coastwise trades. After the end of 1920 the maintenance
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of American flag services in foreign trade depended almost entirely
on the Government fleet.

Under these conditions many of the organizations that had pur-
chased vessels at the high prices of 1919 were unable to continue their
payments and in many cases became totally insolvent. Ships repre-
sented a liability rather than an asset, and prudent American ship-
owners declined to increase their fleets with no prospect of profitable
employment for the additional vessels.

It was in the face of this situation that the present Shipping
Board took office. As reported last year, it effected all possible
economies by the curtailment of unnecessary and competing services
and by the reduction in the number of operators by the elimination
of the least capable. These measures, while essential to the program
of economy which our heavy taxation rendered imperative, provided
of themselves nothing for the future. A continuance of the operat-
ing scheme until the board’s fleet was worn out would leave the coun-
try just where it had been in 1914.

The board accordingly faced the problem of a constructive policy.

The ends to be attained were twofold. The paramount one was
the taking of such steps as would insure the healthy growth of a
privately owned merchant marine adequate to carry the greater por-
tion of our commerce, as mandated by the law which created the pres-
ent Shipping Board, and containing the necessary types for military
use in case of hostilities. The secondary end was to dispose of as
many as possible of its fleet in such manner as to aid in achieving
its primary mission and, at the same time to cover into the Treasury
the greatest amount of money possible.

Handicaps of American Shipping.

The disadvantages under which American ships labor are many.
In the first place, due to our high standards of living, labor in this
country receives a much greater wage for a given amount of work
than it does in any foreign country. Because of this difference
in labor, and despite certain advantages in the cost of material, a
ship built in an American shipyard represents an investment ap-
proximately 25 per cent greater than would the same vessel had it
been constructed on, say, the Clyde. This 25 per cent excess in first
cost involves a burden in the shape of higher insurance, deprecia-
tion, and interest charges which must be carried through the life of
the vessel.

Tn addition to the effect of labor on the first cost, the pay roll of
an American ship, of which the wage scale of the licensed officers
(who by law are required to be American citizens) is a very impor-
tant part, exceeds that of a similar foreign ship by approximately 30
per cent for the ordinary cargo steamer, or in the neighborhood
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of $10,000 per year. To this should be added a certain difference
~ from the standpoint of food costs, due again to the higher standards
demanded by the crews of American ships.

A third difficulty lies in the raising of capital for shipping. Mari-
time securities are little known in this country, while in Great
Britain, for example, they form a large field of popular investment.
To the naturally higher money rates in this country must be added,
therefore, the premium that would be charged for the sale by under-
writers of shipping securities. As a matter of fact, after the fall
of freight rates and ship values had seriously affected not only
the speculators in ship tonnage but even substantial banks which
had advanced money on what then seemed to them a. conservative
valuation, capital for shipping was practically unobtainable. Our
competitors had in their possession ships which they had built and
financed chiefly at pre-war prices and whose book value had been
written down during the lucrative period following the war to a
nominal figure. A purchaser of American ships had the disadvan-
tage that, even though the board were willing to sell tonnage at
prices which did not involve any handicap in the price itself, never-
theless to obtain the necessary capital such rate of interest would
be charged that the purchaser would be forced to meet much heavier
annual capital charges than did his foreign competitor.

Finally, our chief maritime rivals have been established for years;
have firmly entrenched themselves in their respective trades; and
have built up by efficiency and careful service a good will of inesti-
mable value to them and which kept them going even during the
period of greatest depression by reason of the commercial momen-
tum which they had acquired during their years of operation. The
vast coal exports of England and the great business enterprises
which English capital had established in distant lands furnished
cargoes which have greatly aided British shipping.

These present some of the principal reasons why the merchant
marine of the United States has been unable to succeed in the foreign
trade of this country. Some of these handicaps are of a transient
nature and will disappear in the course of time. The most serious
ones, however, are those due to restrictions which are imposed upon
our ships by our laws for the general good of the country as a whole.

For example, in order to promote the development of a native and
loyal personnel, our laws require that only citizens of the United
States shall be licensed as officers in our merchant marine. Because
of this our licensed officers receive, and are not begrudged, a wage
nearly twice that which foreign officers enjoy. To encourage our
vital industry, shipbuilding, Congress imposed a duty of 50 per cent
on repairs made abroad and, until the war, required that no ship
could fly the American flag unless she was the product of Aerican
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shipyards. We can not cavil at the wisdom of these requirements;
they are imposed for the general good of the country and especially
for the national defense in time of emergency, but they do not render
to the shipowner any advantage commensurate with the increased
cost which they involve and which he must solely bear. The unwis-
dom of expecting private capital to bear for the national welfare a
greater charge than would be imposed upon that capital did it seek
investment in ships under a foreign flag is shown by the pre-war
situation when our greatest passenger fleet, our oil fleets, our steel
fleets, our fruit fleet, and such few tramp steamers as we owned were
almost wholly under foreign flags, although owned by American
citizens.

Obviously, if the country is to impose financial burdens upon its
shipping, it must, in order to obtain such shipping, be willing to -
bear from the National Treasury those higher costs which such impo-
sitions bring about.

In the face of existing conditions, since an American merchant
marine can not be obtained through the natural workings of supply
and demand, it is necessary for the taxpayer, if he is to receive the
benefits of American competition in our foreign carrying trade, to
bear in some manner the differential between our costs and foreign
costs. This fact has been clearly realized for many years. The ques-
tion of how best to absorb this differential and develop the great
industry of American shipping has not been so widely agreed upon.

Methods of Aiding the Merchant Marine.

Basically, there are two means by which the cost differential may
be overcome. The one is by imposing additional duties upon foreign
goods and vessels entering our ports to an amount sufficient to raise
their transportation costs to the level of ours. This was the policy
in force in this country during the. first half century of its existence.
The other is by granting sufficient subventions to American ships en-
gaged in carrying cargoes to and from the United States to bring
our operating costs down to the level of our foreign competitors.

The tariff acts have almost invariably contained a provision
imposing discriminatory duties upon goods. imported in foreign
vessels, but each contains the proviso that such section shall not con-
travene any existing treaties. Advocates of discriminating duties
have contended for the amendment of such treaties as we have
negotiated, so that the discriminating sections of the current tariff
laws would automatically come into effect. In the merchant marine
act, 1920, section 34 contained the direction that provisions of
treaties which. prevented the imposition of discriminating duties
should be terminated. Both President Wilson and President Hard-
ing declined to put this section into effect.

67005—23—2
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Elimination of the method of meeting foreign competition by dis-
criminatory legislation would seem to leave as the sole way out the
assumption by the Government of the excess cost of operation. This
in turn can be accomplished in either of two methods. First, by
subventions to American vessels while engaged in carrying cargoes
to and from the United States sufficient to enable them to compete
with foreign ships, or, second, by the complete assumption by the
taxpayers of the entire cost of operation and the revenues from the
freights, the resulting loss being the country’s contribution toward
an American merchant marine. . From the standpoint of efficiency
and economy there can be no choice. Private operation, personal
responsibility, and individual initiative would require a relatively
slight assistance to be placed upon a competitive basis with the ship-
owners of foreign nations. On the other hand, operation by the
Government, with its system of checks and balances, has obvious and
serious disadvantages.

The Recommendation of the Board.

The board’s recommendation to the President, which met his hearty
approval, contemplated the payment to American vessels engaged in
the foreign trade of this country of a carefully calculated sum which
should approximately overcome the operating cost differential. In
order to earn this sum the recipient had to employ his ship in Ameri-
can commerce in foreign trade, had to build it in the United States,
had to employ a certain proportion of American citizens in the crew,
and had to hold it subject to requisition by the United States at a
reasonable price. Other provisions were inserted which insured that
the grant was recaptured by the Treasury whenever it was found to
be unnecessary to enable a fleet to return a reasonable profit from its
actual investment, while the board itself was given the power of re-
ducing or increasing the rate of compensation within certain limits
to meet extraordinary conditions as they arose.

When Congress reconvened in the fall, the merchant marine bill
was brought to a vote, and with a few minor amendments passed
the House by a vote of 208 for to 184 against. It was then submitted
to the Senate, and there it became the subject of considerable debate.
Congress adjourned without final action on the bill.

New Policy. »

With the failure to obtain action upon its proposed remedy, the
Shipping Board was faced with the imperative necessity of making
other plans. The board appointed two committees from its mem-
bership, one to formulate a policy for the disposition of the active
and efficient portion of the laid-up ships, the other to determine
the physical condition of the entire fleet and to recommend steps for
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the removal of such vessels as were beyond any possible hope of use-
fulness to the American merchant marine.

The first, or policy committee, expressed itself as anxious to obtain
cooperation and counsel from those private interests directly con-
cerned with the problem. It accordingly invited delegations from
the American Steamship Owners’ Association, the United States
Ship Operators’ Association, and the Council of American Ship-
builders, respectively, to appear before it and give the committee the
benefit of their views. In addition, the committee obtained the serv-
ices as an advisory staff of the senior officers of the Emergency Fleet
Corporation. :

As a result of extended conferences, the chairman of the policy
committee made a report to the board, which the latter gave consider-
ation in deciding upon its new policy.

This new policy had to do solely with the disposition of vessels
which would be required to maintain the desirable trade routes
which the board had in operation. Basically, it provided that such
routes could not be turned over by the board to private interests
except upon an agreement by the private organization to maintain
an adequate service for a period of years, secured by a binding guar-
anty or penalty. The board agreed that where a responsible pur-
chaser could be found who would agree to maintain service for an
acceptable period of time over a desirable trade route the United
States would be justified in making some concession below world
market prices on the ships sold to such purchaser.,

The policy committee recommended, and the board approved, a
step which would doubtless have been taken months previously had
it not been for the pendency of the merchant marine bill. This
involved the consolidation of the existing services, many of them
covering a limited range of territory and a few of them overlapping
or conflicting, into 18 primary groups, each serving naturally a
sufficiently wide range of territory to insure flexibility and to pro-
mote greater efficiency and the ability to meet foreign competition
with smaller losses than heretofore. Such consolidations would
result in the further economy of permitting practically the same
amount of service to be rendered by a smaller number of vessels.

The board further decided that the existing managing agency
system was unsatisfactory and should be terminated, either by the
sale of vessels upon particular services to private organizations
which would assume the entire task of their operation or, failing
this, by a direct operation on the part of the board itself.

The routes as consolidated were extensively advertised in the
public press on April 28, 1923, and bids were requested for the pur-
chase of ships for operation on one or more of these routes over a

\



10 SEVENTH ANNUAL REPORT UNITED STATES SHIPPING BOARD.

period of years with an adequate guaranty of maintenance of service.
While the conditions could not attract many bidders in the present
condition of the shipping business, a number of offers were received,
some of which seemed sufficiently promising to the board to warrant
further negotiation, which it is hoped may result in a sale of some
important routes.

LIQUIDATION OF MATERIAL RESOURCES, OTHER THAN SHIPS.

As a result of the war-time shipbuilding program, large quantities
of surplus materials, plants, dry docks, housing projects, and trans-
portation facilities which were purchased, constructed, or financed by
the Shipping Board came into its possession. Former adininistra-
tions of the board disposed of a considerable part of this property,
but in June, 1921, there was still on hand property which had origi-
nally cost several hundred million dollars. During the fiscal year
1922 plans for the complete liquidation of these assets were made, and
by the end of the fiscal year 1923 the program was practically
completed.

The material which has been disposed of within the last two years
included almost everything entering into the construction or equip-
ment of steel and wood ships, as well as many types of shop equip-
ment and tools, originally purchased to equip and complete ship-
building yards which, like Hog Island, were built for the Government.
These materials were widely scattered in several hundred locations
over the whole country, and their sale from Washington alone was
not considered practicable. The country was, therefore, divided into
several districts, with headquarters at the principal warehouse in each
district, and a sales manager was placed in charge of each, with
authority to make sales in amounts not exceeding $5,000 at prices not
less than the “ appraised value.” Sales at prices less than the “ ap-
praised value,” or for larger amounts up to $100,000, were subject
to Home Office approval. All sales in excess of $100,000 “ appraised
value” were subject to approval by the board of trustees of the
Emergency Fleet Corporation.

Although various methods of sale were used, it was found that the
most satisfactory results were obtained by negotiation, and the ma-
jority of sales were completed in this way. When, however, the
stocks of material at the warehouses and major projects were so
reduced that individual sales were uneconomical, auctions were held
with quite satisfactory results. :

Early in the sales program it was decided that all sales should
be made for cash or the equivalent in the form of irrevocable do-
mestic letters of credit. This greatly simplified the collection of the

proceeds of sales and also facilitated to a considerable extent the



SEVENTH ANNUAL REPORT UNITED STATES SHIPPING BOARD. 11

delivery of material. Prior to this time sales were made on the basis
of part payment at the time of sale and balance after shipment,
and as a result deliveries were greatly delayed, due to a general
tendency on the part of purchasers to leave the material in the
custody of the corporation, pending changes in market conditions.

By the end of the calendar year 1922 all but a very small amount
of the surplus material had been disposed of, that remaining being
made up of minor items in several locations, unavailable for sale
due to legal or other difficulties.

In June, 1923, but a few of the plant matters, which originally
numbered about 200, were unsettled. This large number of items
covered advances which the Shipping Board made during the war
to provide for shipyard and other plant improvements and ex-
tensions. Many different problems were involved in the settlement
of these accounts, the improvements being in some cases disposed
of by settlement with the shipbuilder for whom originally provided,
while in other cases sales were made to outsiders. The value of a
number of these accounts was included in the consideration of claims
and other matters pending between the company concerned and the
board, and disposition made in connection with the final settlement.

Of the few plant properties which remain, the majority are in-
volved in unadjusted legal or financial matters. There are but two
properties to be sold—one, to the Skinner & Eddy plant, but recently
made available for sale, which includes land, buildings, machinery,
tools, etc.; and the other, the Hog Island plant. The latter com-
prises land, permanent buildings, and fixed equipment only, the
material, tools, temporary structures, and shipbuilding crane ways
having already been sold.

Most of the dry docks and marine railways, which were financed
during and immediately following the war by the Shipping Board
to relieve the serious shortage of these facilities existing at that
time, were turned over to ship repair companies under various
forms of lease or sales agreements requiring payment over a period
of years. Due to the general depression in the ship-repair business
which later developed and also to the fact that the values at which
these facilities were turned over to the companies were based on the
war-time construction cost, it became necessary to consider some
means by which the contracts could be satisfactorily settled with-
out seriously jeopardizing the financial interests of the board or
inflicting unnecessary hardships on the operators.

One of the first duties of the new organization to which the sale
of these facilities was assigned in the fall of 1921 was to determine
their fair present day market prices. Bearing these prices in mind
and with full consideration of the terms of the original contracts,
a number of the contracts were satisfactorily settled before June,
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1922, and since that time practically all of the remaining contracts
have been liquidated.

In addition to the dry docks covered by contracts there were
several which were not so assigned, and due to financial difficulties
of the contracting companies it has been necessary to take back
several other docks. There has been but very small demand for
additional facilities of this kind on account of the depressed con-
dition of the ship-repair business, but one dock has been sold, and it
‘may be possible in the near future to dispose of others of the five
which remain. The progress in disposing of these docks will
necessarily be slow, if satisfactory prices are to be obtained, until
‘such time as the existing equipment is more fully utilized and the
aeed for additional facilities exists.

Of the 30 housing developments, including several thousand

houses, together with apartments, dormitories, and other buildings
which were provided by the Shipping Board to accommodate the
increase in the number of workmen in the shipbuilding plants during
the progress of the shipbuilding program, there were in July, 1921,
part or all of 20 projects unsold. The policy of public auction
sales was adopted as the best method of obtaining prompt liquida-
tion, and a number of the projects were satisfactorily disposed of
by this means. Easy terms of payment were allowed in the sale of
individual houses, and a number of the tenants who had been rent-
ing from the board were able in this way to purchase their homes.
* At present there are but three unsold housing projects, and
arrangements have been made for the sale of one of these during
July. The others are not at present available for sale due to un-
settled legal and financial matters, but it is hoped that they may be
placed in line for disposition within a reasonable time.

The contracts under whicn loans were made to various trans-
portation and power companies for the improvement of existing
facilities, in connection with the housing program, provided, in
general, for payment, one year after the formal declaration of peace,
of amounts based on a revaluation of the property. The settlement
of these contracts did not involve sales problems, but it was neces-
sary that mutually satisfactory agreements as to the value of the
property be reached between the board and the company to which
the loan was made. Such agreements have been made in most

- cases, and practically all of these contracts have now been settled.

PERSONNEL.

In spite of the fact that the Shipping Board and the Emergency
Fleet Corporation were reorganized by the present board shortly
after its induction into office, and notwithstanding that this re-



SEVENTH ANNTUAL REPORT UNITED STATES SHIPPING BOARD. 13

organization involved the creation of many entirely new divisions
in order actively to pursue the tremendous task of liquidation, the
pay roll and the number of employees of the board and the corpo-
ration have been steadily and substantially reduced.

The greatest reduction, of course, occurred in the first year the
present board held office, for then it was making such changes as its
new organization required and permitted. But the last fiscal year
shows a continued reduction, both in numbers and in pay roll, which
is significant of the determined efforts toward economy which are
being made by the board.

On June 30, 1921, there were 8,189 employees of the board and
corporation whose annual pay roll amounted to $14,382,832. One
year later this was reduced to 5,083 employees and pay roll to
$10,519,242. This reduction of 8,106 employees and $3,863,590
in salaries amounted to a decrease of 37.9 per cent and 26 per cent,
respectively.

The figures of June 30, 1922, dropped, by June 30, 1923, to 3,471
employees, receiving $7,896,006, showing in the past fiscal year a
further decrease of 1,612 employees and $2,623,236. “Expressed in
percentages, the reduction for the year 1922-23 is 81.7 per cent in
numbers and 24.9 per cent in dollars. The net decrease in the two
years amounts to 4,718 employees and $6,486,826.

RECOMMENDED LEGISLATION.

The Shipping Act, 1916, directed that the board in its annual re-
port make such recommendation as to legislation as it considered
necessary in the interests of the American merchant marine. In
accordance with these instructions the following is submitted :

The Proposed Bill in Aid of American Shipping.

As previously mentioned, the United States Shipping Board, upon
the recommendation and with the approval of the President, sub-
mitted to the Congress a carefully drawn bill which, in its opinion,
would have made it possible for American vessels to establish them-
selves in foreign trade upon a parity with their competitors of other
nations.

The proposed bill provided basically for both direct and indirect
assistance to American vessels. The direct aid was embraced in a
payment made in respect to American ships owned and operated in
foreign trade. This payment varied with the distance steamed by
the vessel and involved a rate dependent upon the size and speed of
the ship.

In addition to the direct aid, the bill contained various measures
which it was believed would have been indirectly of considerable
assistance to the American merchant marine.
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The measure provided among other things that the construction
loan fund, created by section 11 of the act of 1920, should be made
available for reconditioning and reengining existing vessels. Under
the act as it stands this fund is only available for new construction.
With the change recommended it might be possible to secure the
improvement and alteration of some of the large passenger vessels
now lying idle but capable of being transformed into efficient craft.
It would also thus have been possible to make loans in encourage-
ment of the installation of Deisel engines in existing vessels that had
uneconomic steam plants. The existing law only applies to loans
for private construction. It is suggested that the amendment also
provide for the use of the construction loan fund by the Shipping
Board itself for reconditioning purposes or for the building of de-
sirable types of vessels.

The proposed bill provided that the transportation of Govern-
ment officials and property the expense of which was borne by the
Government should be done wherever practicable upon American
vessels. It also provided that where sufficient commercial transporta-
tion under the American flag was in existence the President might
instruct the military departments of the Government to curtail or
withdraw their own transportation systems and contract with the
commercial carrier for the performance of the work they required.
In order to make this latter feature workable, and particularly to
permit the building of vessels to meet the specifications of military
transportation, the Government departments were authorized to enter
into 10-year contracts with commercial carriers.

To secure the close coordination of land-water transportation, a
joint board was provided for whose personnel was to be chosen from
that of the Interstate Commerce Commission and the United States
Shipping Board. This joint body was to study questions involving
both rail and water transport and was to make recommendations to
the parent bodies within their respective fields.

Closely allied was the question of applying section 28 of the
merchant marine act. This section provides for the application of
export or import rail rates on through shipments only when such
shipments moved, as to water transportation, in American vessels.
The Interstate Commerce Commission might, upon recommendation
by the board, order the suspension of this section when there was not
adequate American tonnage available upon the route in question, but
this was the only ground on which the section could be held in abey-
ance. In the proposed bill section 28 was modified so that its provi-
sions could be suspended when their practical effect would have been
to cause undue congestion at one or more ports or to materially alter
the normal flow of commerce.
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The original bill provided for the establishment of a Naval Reserve
consisting of citizens qualified to perform duty on board or in con-
nection with merchant vessels of the United States. The bill left
the administration of this force entirely to the Navy Department,
but provided for the transfer of a reasonable sum annually from the
Shipping Board funds to the Navy Department to meet the expense
of this organization. Whether the Shipping Board will be able
itself to support such a reserve or not, the principle of a Naval Re-
serve composed of the seagoing class is essentially sound and its
encouragement would be advantageous to the merchant marine in
time of peace and to the country’s defense in war.

The proposed measure established the principle that where facili-
ties were available at least one-half of the immigrants entering the
United States should do so in vessels of American registry. The
bill gave authority to the Secretaries of State and of Labor to insti-
tute a system of immigrant control at the source, with the end of
insuring that any immigrant passenger allowed to board a vessel for
transportation to the United States would be admitted upon arrival.
Such a measure would entirely do away with the dangerous practice
of racing into port on the first of the month, would avoid the periodic
congestions at immigrant stations, and would save delay and disap-
pointment on the part of the immigrants and severe loss on that of
the carrier company. It was recognized that certain treaty provi-
sions might prevent the immediate institution of the plan proposed.
The amended bill, therefore, contented itself with declaring for the
general policy of carrying half of our immigrants and left to the
proper officials the necessary negotiations to accomplish this.

The above enumerations cover the chief aids of an indirect nature,
all of which would be beneficial to the American merchant marine.
Amendments to Existing Legislation.

In 1891 Congress passed the law known as the ocean mail act.
This provided for the payment of mail-carrying vessels at varying
rates, dependent upon the time in which they delivered the mail.
The act encouraged the efficient carriage of postal matter and also
secured the addition to the American merchant marine of some splen-
did vessels. But in the 82 years that have passed since its enactment
the costs of operation have much more than doubled. The rates
provided in the ocean mail act, which were considered adequate and
reasonable in the decade after its passage, are no longer commen-
surate, and as a result there is to-day no line operating under the
ocean mail act. Although Congress failed to approve the principle
of general assistance to all types of ships, it in no way indicated
opposition to the principles of mail payment contained in the act of
1891. The board, therefore, recommends that the rates in the existing
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measure be corrected so that they shall bear their proper relation to
present-day operating costs.

Experience has shown that some of the legislation recently enacted
and affecting maritime affairs could be improved in minor particulars
by strengthening or clarifying amendments. The ship mortgage act,
which forms part of the merchant marine act of 1920, and the suits
in admiralty act are both capable of being improved by small changes.
Such amendments would probably assist in improving the status of
marine securities as an investment. One of the great difficulties
facing our country in its effort to establish an adequate privately
owned merchant marine is the fact that the investing public must
be educated to a familiarity with securities based upon vessels or
marine equipment. In the maritime countries of Europe, particu-
larly in Great Britain and in the Scandinavian countries, such
securities have loeng been favorably regarded from an investment
standpoint.

Rules for the Carriage of Goods by Sea.

During the past year the Shipping Board has taken an active
interest in the so-called Hague Rules. These rules are the result of
a very general desire to correct many of the objectionable features
of the bills of lading heretofore in general use, while, at the same
time, bringing about international uniformity with respect to such
shipping documents. The board issued an invitation in September,
1922, to all American shipowners, shippers, and underwriters to
attend a hearing before a ccmmittee of the board for the purpose
of considering these rules. This meeting was very generally attended
and resulted in full discussion and presentation of the views of
American interests on this important subject. In October this sub-
ject was under consideration at a meeting of the Internationsl Mari-
time Committee in London. Following this meeting in London, the
Hague Rules were considered by the International Maritime Con-
ference held at Brussels in November, 1922. The representatives of
the United States at this conference were: The Hon. Charles M.
Hough, United States circuit court judge at New York, and Mr.
Norman B. Beecher.

The rules were amended and revised, both at the London meeting
and at the Brussels conference. The delegates of the United States,
together with the delegates of the 23 other maritime nations there
represented, unanimously signed a protocol recommending to their
respective governments the adoption of the rules in their revised
form. The subject is now in the hands of the Department of State.

In February, 1923, a bill, H. R. 14166, was introduced in Congress
for the purpose of giving effect to the rules as adopted by the Brus-
sels conference. Hearings on the bill were held by the Committee
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on the Merchant Marine and Fisheries of the House of Representa- -
tives on February 13 and 14, 1923, but no action was taken.

BUREAU OF TRAFFIC.

Work done by the board during the fiscal year ending June 30,
1923, relating to the tasks assigned the Burzau of Traffic, cover:d
‘many important aspects of the board’s activities. Among these items
have been the following: The duties assigned by section 7, merchant
marine act, 1920, with respect to the study of world trade routes for
ocean transportation, have reccived sp-cial attention because of the
problem of consolidating various services operated by the Emergency
Fleet Corporation, with a view to advertising and selling them to
private operators in groups that would insure each unit greater
flexibility in the use of ports at each end of the route. This study,
through the policy committee of the board, resulted in the following
tentative proposal:

GROUPING OF TERRITORY.
Numbers of ships given include all passenger and freight ships,

except passenger ships on the New York-Bremen service, which are
not included.

1 ‘\ Num-
No.! From— [ To— ber of
] ships.

1| North Atlantic......o.ooiiiiaiaannt . 20
2 | Gulf and South Atlantic. . 15
3 | North Atlantic............ i . 20
4 | Gulf and South Atlantic. ....do.. .- 20
5 | North Atlantic.......... 10
6 | Gulf and South Atlantic... 10
7 | North and South Atlantic a! 20
8 do. J .1 Orient and Philippines........ 15
9 . India and Dutch East Indies... 7
10 d s Australid....ocoeeiiiiiiiieaaaant 6
11 do. ; South and East Africa. 6
.| West Africa 5

.. East coast, South America......... 4

. West coast, South America... 4

- Orient and Philippines. 14

“ .do... 10

.. Europe.. 5

Australi..........oooeet 5

! 196

Total number of routes, 18; total number of ships required, 196.

Pursuant to the provisions of section 24, merchant marine act,
1920, special work was done with respect to determining proper
compensation for vessels transporting mails, with the view of co-
operating with the Postmaster General, as required by that section,
having in view the encouragement of operation of American vessels
on foreign trade routes, and also with the view of fixing compensa-
tion which would be an incentive to the sale of certain vessels and
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routes by the Shipping Board. This work was done, both with
respect to the whole service in a general way, and in a concrete case,
in which the board consummated an agreement with the Postmaster
General for compensation of the Oceanic Steamship Co., of San
Francisco, for the transport of United States mail to Samoa and
Australia. It has also had under consideration proper compensa-
tion, under section 24, in the event the line in question built two
new vessels of modern type and kind for operation on the San
Francisco-Australian route.

Pursuant to section 8, merchant marine act, 1920, the board made
investigations and considered various matters tending to promote
and encourage the development of ports, and to the improvement of
ports and transportation facilities, in connection with water com-
merce. A series of hearings had been conducted by the Interstate
Commerce Commission concerning charges for wharfage, hand'ing,
storing, and other accessorial service, South Atlantic and Gulf ports
(I. C. C. Docket No. 12681). A report was filed by the examiner in
January, 1923, and contained recommendations believed by those in-
terested in the ports, and also by the Shipping Board, to be preju-
dicial to the best interests of the ports and our merchant marine be-
cause it justified the absorption by railroads of terminal charges at
railroad water terminals, thus making it impracticable for publicly
and privately owned terminals at the same ports to compete on a fair
basis with rail-water terminals.

After several conferences with members of the Interstate Com-
merce Commission the Shipping Board, in April, 1923, moved that
the hearings be reopened so as to procure a more adequate investiga-
tion and consideration of the whole subject, the attitude of the board
with respect to the general principle involved being as follows:

On the one hand, a shipper in the interior should be free to route goods for
their ocean transit by any line of steamships he desires, no matter on what
railroad the interior point of origin or destination of shipment may be, without
restraint from a railroad in favor of a water terminal it may happen to own, or
in favor of any particular steamship line in which ‘it may be especially in-
terested, or with which it may have preferential working agreements.

On the other hand, every steamship under the American flag on arriving at
an American port should have equality of opportunity to berth at any terminal
in such port, subject to equitable priorities as between vessels; and the
terminal thus used should have proper connections with all interior points, no
matter on what railroad they may be located.

To this end equitable competitive conditions should be maintained between
terminals owned by railroads and terminals not owned by railroads; and there
should be maintained proper belt line and switching facilities, connecting all
proper terminals with all trunk lines, available for use by traffic passing over
any terminal, in or out, on equitable terms.

This motion is still pending before the Interstate Commerce Com-
mission, but a favorable decision is hoped for early in the autumn
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and the board will then take an active part in the reopened and ex-
tended hearings.

The board is also represented and has been requested to take an
active interest in the hearings now being conducted by the Interstate
Commerce Commission (I. C. C. Docket No. 14490) with respect to
the development of the port of New York, under the program laid
down by the Port of New York Authority, a corporate body created
jointly by the States of New York and New Jersey, for the develop-
ment of the port of New York.

Pursuant to section 27, merchant marine act, 1920, the board took
action for the protection of that part of our merchant marine operat-
ing on the Great Lakes and attended a hearing conducted by the
Interstate Commerce Commission at Duluth, Minn., which hearing
was for the purpose of determining whether the first proviso of sec-
tion 27 should be put into effect, and if so, what rates should be
made applicable to the traffic in question. This section forbids the
transportation of merchandise between points in the United States
unless it is transported in vessels documented under the laws of the
United States and owned by persons who are citizens of the United
States, or unless by vessels privileged to engage in the coastwise trade
cmployed for the transport of any such merchandise over any part
of that route consisting of water transportation. The proviso men-
tioned, however, authorizes the Interstate Commerce Commission to
make exceptions when routes are in part over Canadian rail lines
and their own or other connecting water facilities.

Pursuant to section 21, merchant marine act, 1920, which author-
izes the President of the United States, after a full investigation of
the local needs and conditions prevailing in the Philippine Islands,
to give effect by proclamation to the extension of the coastwise laws
of the Philippine Islands, as provided in the first part of section 21,
this board considered the propriety of having such action taken, and
investigations were made with that end in view. The item received
particular consideration because of the advertisement for sale of the
trans-Pacific steamship lines, as the extension of the coastwise laws
{0 the Philippine Islands would have a bearing on the price for such
lines, it being obvious that they should be extended to the Philippines
before any such sale if it was contemplated extending them to the
jslands at any time in the near future. No action has as yet been
{aken, however, extending them to the Philippine Islands.

For the purpose of ascertaining whether adequate facilities existed
to warrant enforcement of section 28, merchant marine act, 1920,
hearings were conducted by the board in July, 1922, at Chicago, I1l.,
Portland, Oreg., Seattle, Wash., San Francisco, Calif., and at Los
Angeles, Calif. This section requires that property shall have been
transported by vessels under the American flag over any ocean link
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of its transportation in order to be entitled to any lower railroad rate
than that charged for the transportation of like property for the
same distance in the same direction and over the same route in con-
nection with commerce wholly within the United States for the trans- -
port of such imports and exports between ports and inland points.
It is provided, however, in section 28 that this requirement may be

suspended by the Interstate Commerce Commission whenever the
Shipping Board certifies that adequate shipping facilities are not
afforded by vessels so documented. Pursuant to this provision section
28 was suspended by the Interstate Commerce Commission on the
certificate of the Shipping Board soon after its enactment. The
hearings mentioned above had in view the determining whether the
section should now be put into effect. The board has not as vet re-
(uested the Interstate Commerce Commission to put it into effect.

Division or REGULATION.

The activities of the division of regulation during the year ended
June 30, 1928, in the performance of the duties devolving upon it in
the discharge of the regulatory functions prescribed by the shipping
act and merchant marine act, which functions have been set forth
at some length in previous annual reports, were as follows:

Carriers’ Conferences and Contracts.

The examination of conference minutes and agreements filed in
pursuance of the requirements of section 15 of the act was con-
tinued, 32 active freight and passenger steamship conferences sub-
mitting minutes during the year. Included in these were the minutes
of 20 subconferences functioning as units of various major confer-
ence groups.

A number of provisions in passenger conference agreements pro-
viding. for the granting of free or reduced transportation were
eliminated by the board at the suggestion of this division. In every
instance the changes suggested have been accepted by the confer-
ences and the agreements amended accordingly. These eliminations
were made in conformity with the ruling of the board of Septem-
ber 27, 1919, holding that the granting of free transportation to
ministers of religion constituted a violation of section 16 of the
shipping act.

Supplemental to the work of the division under section 15 of the
act with reference to conference agreements and tariffs was that in
connection with a number of agreements between carriers and other
persons subject to the statute respecting matters other than confer-
ence transactions, copies or memoranda of which were filed during
the period covered by this report.
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Formal Docket.

Eight formal proceedings regarding the propriety of rates, regu-
lations, and practices of carriers subject to the jurisdiction of the
board were given consideration by this division during the year in
pursuance of section 22 of the act, four of which were closed by the
issuance of formal orders by the board following its adoption of
reports containing conclusions and decisions prepared from evidence
presented at hearings by the respective parties to the proceedings.
Two of the proceedings initiated by shippers were withdrawn and
two are now pending on the formal docket.

Of chief importance among the proceedings conducted which were
formally passed upon by the board was that involving a finding of
unjust discrimination in the matter of charges exacted by the French
Line for transportation of a large number of collect shipments of
cigarette papers from Bordeaux and Havre to New York during
the years 1919 and 1920. Similar shipments carried for competitors
of the complainant during the same period, and in many instances
upon the same vessel, were accorded charges based on the current
rates of exchange, while in connection with those carried for the
complainant charges were exacted upon the basis of five francs to
one dollar. The result was that the complainant paid more than
its competitors for transportation of the same character of com-
modity from and to the same ports. The difference in charges was
sought to be justified on behalf of the French Line on the ground
that greater expense attended its service when shipments were car-
ried freight collect than when prepaid. Although recognizing the
fact of the existence of certain additional costs incurred by the
French Line in handling the complainant’s collect shipments, the
board decided that the difference in charges involved greatly and
unduly exceeded the total amount of such additional costs and con-
stituted undue preference and unjust discrimination between ship-
pers within the meaning of sections 16 and 17 of the act.

Violation of the act was also found to have existed in connection
with a proceeding conducted by this division following complaints
against the Bluefields Fruit & Steamship Co. respecting shipments
from New Orleans to Bluefields, Nicaragua. The exaction of higher
rates from the complainants than from other shippers in respect to
identical service was shown by the evidence adduced in this case to
have been predicated upon the fact of the complainant’s refusal to
agree to give the respondent carrier its exclusive patronage.

Complaint against the General Steamship Corporation, Oceanic
Steamship Co., and the Union Steamship Co., alleging diversion of
shipments and failure to absorb wharfage charg-s, State tolls, and
war tax, was dismissed after examination of all the facts furnished
by the parties at formal hearing; as was also complaint against the
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Isthmian Steamship Lines, Luckenbach Steamship Co., North At-
lantic & Western Steamship Co., and United American Lin:s, alleg-
ing unjust and unreasonable rates and failure to publish tariffs as re-
quired by section 18 of the act and the tariff regulations of the board.

Pursuant to protests lodged during the latter part of the fiscal
year by shippers directly affected, the board ordered a formal investi-
gation by this division into the rcasonableness of increased rates
proposed by the Pacific Steamship Co. The tariff involved, which
was suspended pending hearing and decision, contemplates substan-
tial advances in rates between Puget Sound ports and ports in Cali-
fornia, particularly with respect to Everett, Wash., from and to
which port a differential over other Puget Sound ports is proposed.
Following advices that the prospects are favorable for a voluntary
adjustment, the date of the hearing in this case has been postponed
beyond the expiration of the period covered by this report.

Special Investigations. ‘

The board was represented by this division at hearings conducted
in March by the Interstate Commerce Commission at Duluth and
Minneapolis. The proceedings were in the nature of a general
investigation and were instituted by the commission of its own mo-
tion to determine the facts and circumstances relative to the estab-
lishment of a through rail-lake-and-rail route and joint rates be-
tween points in New England and trunk-line territory on the one
hand, and Duluth, the Twin Cities, and points in western United
States on the other, a part of the route being over the line of the
Northern Navigation Co., a Canadian water carrier. The position
taken was that it is the intent of Congress that the proviso con-
tained in section 27 of the merchant marine act does not permit
the establishment of the through route involved, for the reason that
adequate service is afforded via substantially similar routes by
American water carriers was discussed into the record for the in-
formation of the commission, as was also a résumé of certain testi-
mony submitted on behalf of the Great Lakes Transit Corporation
in respect to its sailings, tonnage, and cost of operation during the
year 1922. No report containing the decision of the commission in
this proceeding has as yet been issued.

Informal Docket.

Sixty-one informal complaints were filed by shippers during the
year in pursuance of article 24 of the rules of practice of the board.
These complaints called in question the propriety of rates and prac-
tices of carriers subject to the board under varied circumstances
and conditions and covered practically every phase of rate regula-
tion of common carriers by water. Controversies regarding tariff
interpretation and proper classification of commodities transported
formed the subject matter of more than three-fourths of the cases
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submitted on this docket, the division being appealed to for assistance
in determining the correctness of decisions of traffic officials of car-
riers in refusing to accede to the shippers’ demands for lower rates
or charges. Effort was made in each case to bring the parties to an
amicable understanding of the principles involved and to indicate the
proper method of disposal. In by far the greater part of complaints
considered adjustment agreeable to the parties concerned was made in
pursuance of the advice furnished. At the close of the period covered
by this report 14 complaints are pending on the informal docket.
Tariffs.

There were transmitted to and filed with this division during the
period covered by this report, in pursuance of section 18 of the act
and tariff regulations of the board governing the publication, post-
ing, and filing of schedules, eleven hundred and forty-three freight
and passenger tariffs. An examination of the tariffs indicates that
a gradual reduction in the rates, fares, and charges has been effected
throughout the year as a result of the continued general business
readjustment. One hundred and fifty-seven water carriers filed
tariffs of their own issue or participated in schedules filed on their
behalf by other carriers or agents under authority of powers of at-
torney and concurrences lodged with this division. Seventeen tariff-
publishing agents filing schedules under their own Shipping Board
series maintained individual tariff files under authority of instru-
ments issued in their favor by water carriers subject to the board.
Five hundred and eighty-one powers of attorney and concurrences
were effective in the division’s files at the close of the year.

The public tariff files maintained in this division under the statute
were availed of during the year by shippers, carriers, trade organiza-
tions, and other parties interested in transportation matters. Ex-
tensive use of these files has also been made by representatives of
several of the Government departments, commissions, and bureaus
in gathering data relative to rates, regulations, and practices of
water carriers, and in auditing and checking of freight bills covering
all-water traffic.

General.

The compilation of information regarding the organization and
operation of carriers, forwarders, wharfingers, warehousemen, and
others made subject to the board by section 1 of the shipping act was
continued throughout the year. General circular No. 2, by means of
which this information is collected, was revised to insure the receipt
of more comprehensive data respecting minor but necessary details
of organization. In its present form this circular is a complete ques-
tionnaire and the information obtained thereby enables the division
to determine the exact status of carriers and others in their relation
to the regulatory provisions of the shipping act. As in the past, the

67005—23—3 '
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carriers circularized have been placed within one or more of 11
classes. A tabulation showing these classes and the number of car-
riers and other persons segregated into each as of June 80, 1923, is
as follows:

1. Water carriers whose services have been discontinued _______________ 327
2. Intrastate water carriers operating on rivers, lakes, or oceans________ 163

3. Water carriers operating in interstate commerce on the inland waters of
the United States, either river, lake, or canal (excluding the Great

Lakes) 88
4. Operators of towage, lighterage, or ferriage service 190
5. Water carriers engaged in interstate tramp service 264
6. Water carriers engaged in foreign tramp service 251
7. Water carr.ers subject to the jurisdiction of the Interstate Commerce

Commission 29

8. Water carriers operating on regular routes in interstate commerce on
the high seas or the Great Lakes subject to the jurisdiction of

the board 143
9. Water carriers operating on regular routes in foreign commerce of

the United States subject to the jurisdiction of the board____.____ 290
10. Water carriers engaged in exclusively proprietary service .. ____ 176

11. Forwarders and other persons subject to the jurisdiction of the board. 124

By reference to classes 8, 9, and 11, it will be noted that on June
30, 1923, there were 143 interstate carriers, 290 foreign carriers,
and 124 forwarders and other persons subject to the board. These
figures represent increases of 10, 12, and 8, respectively, over the
corresponding date of 1922. In adition, it should be stated that a
considerable number of canal and river lines shown in class 3 are
within the purview of the regulatory provisions of the act by reason
of participation in joint all-water traffic with interstate carriers
subject to the board.

BUREAU OF OPERATION.

The Bureau of Operations consisted of the division of industrial
relations, the sea service bureau, the stevedoring committee, and the
division of docks and wharves. The reports covering the activities
of the stevedoring committee and division of docks and wharves will
be found in Part IT of this report.

InpusTrIAL RELATIONS DIvision.

The functions of the industrial relations division of the Shipping
Board in the study and control of labor questions affecting the
American merchant marine and the operation of Government-owned
vessels are outlined in the sixth annual report for the previous fiscal
year. The division has continued in charge of all matters of the
board concerning marine and dock personnel.

The importance of special machinery and centralized control
for the systematic dealing with labor problems of the board and the
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development of practical industrial relations in the industry has
become more and more self-evident. The existence of an agency
which gave unbiased study and attention to these questions of
human relationship and to which labor might bring their grievances
and expect fair consideration and treatment has done much to
stabilize conditions and promote efficiency and economy among the
ship and dock workers.

The division has carried on the work of collecting data and the
ascertainment of facts bearing directly on the subject upon which
to base recommendations for executive action governing labor
policies affecting Government ships.

The past year has been characterized by the absence of strikes
or serious labor difficulties within the industry. This it is felt has
been due in large measure to tactful handling and the maintaining
of a friendly understanding with labor, at the same time always
with due regard for the rights and interests of the employers
generally.

With upward of 20,000 seamen constantly employed on Shipping
Board active vessels alone and a greater number of longshoremen
engaged in the loading and unloading, the size and importance of
these problems is at once appreciated. While ship labor represents
a comparatively small percentage of the total operating cost, no
phase of successful ship operation warrants more intelligent and
honest treatment by the employers.

Labor Policy.

1t has been the policy of the board, as projected through this divi-
sion, to cooperate and work with as closely as possible the private
American shipowners, whose labor problems are similar in nature, if
not identical. It has been careful to invite conference and frank dis-
cussion of these common problems before taking positive action.
The board has also been ready and willing at all times to discuss
wages and working conditions of labor with the representatives of the
licensed and unlicensed seamen and to confer with them on all mat-
ters looking to the improvement of marine personnel.

"The maintaining of a consistent labor policy based upon ecenomic
justice, with due regard for considerations other than merely the
supply and demand, has been the aim of the board during the past
year. Inmaking readjustments of wages it has taken into considera-
tion (a) changes in the cost of living and the value of the dollar; (5)
wages in corresponding trades; (¢) necessity for keeping skilled men
from deserting to other industries; (d) adequacy of the base wage
before the war; (e) regularity of employment. Consistent with the
paramount policy of Americanization of the crews, it has also felt
the necessity of maintaining a wage in balance with American stand-
ards which would attract and hold Americans to the sea.
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The board has continued its policy of collective bargaining with
labor wherever possible and has encouraged a fair and impartial at-
titude toward organized labor.

Wherever changed economic conditions warranted, it has made
substantial reductions in marine and dock labor wages, keeping pace
with the downward trend after the war. In the spring of 1923,
when practically every important American industry had made in-
creases in wages on shore, it became apparent that if the board was to
deal justly with its employees and obtain efficient American crews a
readjustment of wages upward was unavoidable. The result was
that increases in wages were made in both the marine and the dock
labor field.

Marine or Ship Labor.

The character and efficiency of seamen employed on American ves-
sels during the past year have been an improvement over preceding
years in all departments aboard ship. Careful attention and study
have been given to reducing the turnover which proved so costly in
the past. More encouragement to American boys to take to the sea
is needed. Many an American boy, though so inclined, has not en-
listed in the merchant marine because he was untrained and unable
to qualify either as an able seaman or as an ordinary. The working
out of a plan whereby American boys may be placed on American
vessels as raw recruits at a nominal wage, there to receive sufficient
experience to entitle them to be accepted by the master of a vessel
as ordinary seamen or otherwise, is now in progress. The division is
also preparing recommendations looking to the establishment of a
marine or naval reserve which will insure the manning of American
ships with American seamen, which is so necessary in the establish-
ment of a real merchant marine for commercial purposes and as a
naval or military adjunct, the benefits of which inure directly to the
Government and possibly warrant the absorption by it of the neces-
sary wage differential involved.

There has been no serious interruption of work due to strikes of
ship labor in the past year, although a radical and disloyal element
has crept in here and there altogether too frequently. The loyal
cooperation of the organizations representing the seamen is necessary
in order to successfully combat this condition, and it is felt this may
be looked for to a greater degree in the future.

With the downward trend in wages after the war, the board had
made reductions in marine wages of approximately 30 per cent in
all departments. These reductions, as affecting the licensed officers,
had been werked out in conference with their respective associations,
the board by agreement promulgating a scale covering wages, hours,
snd conditions for a definite period. On July 1, 1922, the wages then -
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existing in all departments were extended without change until Jan-
uary, and again extended until June 30, 1923.

In May and June following, at the request of the representatives
of the licensed and unlicensed seamen, officials of the board met with
their committees for discussion of their request for a revision of
wages upward, based upon the changed conditions and the serious
shortage of labor in land industries which was drawing men from
the sea at higher wages. As a result of these conferences and a
careful study of the economic conditions an increase in wages for
all unlicensed personnel of approximately 15 per cent was made
effective May 14 and July 1. Meanwhile, the private shipowners
had inaugurated corresponding changes in pay. Increases in wages
were subsequently granted the licensed deck and engineer officers of
approximately 10 per cent, to become effective July 1, 1923. These
increases in each case were felt to be absolutely necessary to procure
officient American seamen and to meet the new American standards
fixed by the increases in corresponding trades in land industries.
Longshore or Dock Labor.

In dealing with longshore labor the policy of the board has like-
wise continued to be one of cooperation with private steamship lines
generally in the working out with the longshoremen’s organizations
through collective bargaining wages and working conditions for a
definite period. The maintaining of friendly relations with the or-
ganizations representing the dock workers has facilitated the han-
dling of this very important part of ship operation which has proven
so costly where strikes and stoppages of work have occurred. The
existence of grievance. committees to take up and adjust the numerous
questions which arise from time to time has worked successfully.
Trade agreement between the steamship and stevedore employing
interests and the longshore labor organizations exist in practically all
the principal ports of the United States.

Wherever the Government’s interests were involved a representative
of the division of industrial relations has visited the ports and as-
sisted in working out matters in dispute between the employers and
the longshoremen. The division has met with the cooperation and
appreciation of the private owners in bringing about amicable ad-
justment of disputes which might otherwise have ended in strikes.

There had been no increases in longshore wage rates in the United
States ports during the past year until in April last, when, as pro-

vided for in the existing working agreement at New York, the ques-
tion was left to arbitration. As a result an increase of a little less
than 10 per cent was adopted at New York, which was followed by
all North Atlantic ports. Stevedoring activities have been somewhat

* handicapped during the past six months, due to shortage of long-
shore labor in certain ports. -
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A few longshore strikes have occurred during the year, the most
notable of which were at New Orleans, September 1,1922; Portland,
Oreg., July 1, 1922; Philadelphia, October 13, 1922, and Boston,
February 26, 1923.

Recruiting of Marine Labor.

On February 1, 1923, the position of Director of the Sea Service
Bureau was abolished and the service placed under the supervision
and control of the industrial relations division.

The Sea Service Bureau at the beginning of the fiscal year con-
sisted of 15 agencies at the principal ports of the United States.
Recently this number has been reduced to 12 by the closing of the

agencies at Jacksonville, Fla., Tampa, Fla., and Newport News, Va.,
where the requirements were not sufficient to warrant the expense of

maintaining the service.

During the past fiscal year this bureau has placed a total of 101,900
officers and unlicensed men on American ships. Of this number, only
1,661 were officers, the placement through the service of deck and
engineer officers having been discontinued J anuary 4, 1923. Of all
placements, 81.4 per cent were American citizens, which shows a
decrease under the previous fiscal year of 10.6 per cent in placement
of Americans. This was due in part to the discontinuance of placing
officers through the bureau, but principally to economic conditions
ashore, where the unlicensed American seamen obtained higher wages
than those paid aboard ship. This condition was somewhat alle-
viated by the readjustment of wages in the deck and engine depart-
ments May 14, 1023,

At the close of the present fiscal year the stpply equaled the de-
mand in all departments with the exception of certain west coast
ports which are subject to seasonal fluctuations.

The same difficulty has been experienced this year in obtaining
competent Americans for the steward’s department of passenger ves-
sels as in previous years. This condition may be expected to continue
more or less indefinitely, for the reason that the majority of young
Americans seeking permanent employment at sea prefer to enter the
deck or engine department, where they consider the opportunity for
advancement to officers’ berths far outweighs anything that may be
offered them in the steward’s department.

The total cost of operating the bureau has steadily declined, in line
with the general policy of retrenchment wherever savings could be
made without detriment to the service. Both the total cost and the
per capita cost of placing men during the past year is the lowest in
the history of the service, notwithstanding the total placements ex-
ceed the previous fiscal year by 17,118 seamen.

The following table shows the number of officers and men of every
grade placed by the Sea Service Bureau during the fiscal year:



Table of placements by bureau for fiscal year July 1, 1922, to

June 30, 1928, inclusive.

Phila- Jack- San New-
; : New Balti- | Nor- |Savan- New Port- Galves- .
Classification. Boston. del- son- |Tampa. Fran- Seattle.| port Mobile.| Total.
York. | i | more. | folk. | nah. | e P3|0rleans.| 20" | land. s, | ton.
Masters. .coveieieiaeiiiiii i eeeaaas 18 1 3 51 5 2 0 18 0 27 1 3 13 13 176
First officers.....ccccevieianna... 4 5 15 27 23 2 3 22 0 28 5 4 15 15 190
Second officers............oeaa.. 3 12 10 25 4 3 4 23 0 35 8 5 14 16 182
Third officers......cccevemeann.. 5 15 21 24 5 4 1 25 0 40 9 3 20 14 210
Fourth officers.......coceeauaa.. 0 0 1 0 0 0 0 0 0 0 1 0 0 0 2
Cadet deck officers............... 0 1 0 0 0 0 0 0 0 0 1 0 0 0 2
Carpenters. .....ceuceieenaenannnn 230 25 40 17 0 2 0 59 29 23 25 3 31 1 510
Carpenters’ mates................ 23 1 0 0 0 0 0 1 0 0 [ 0 0 1 32
Boatswains..........c........... 302 80 71 29 4 10 1 119 59 86 52 7 74 61 1,002
Boatswain’s mates............... 19 1 0 0 0 0 0 0 0 0 2 0 0 2 24
Quartermasters......c.coceauae.. 87 45 28 23 5 0 2 49 101 10 38 13 9 2 456
Ableseamen. ......coieaiiiiinatt 10,274 | 1,776 | 1,985 | 1,000 245 160 94| 2,378 | 1,617 1,519 | 1,776 222 | 1,522 695 | 26,558
Ordinary seamen. . 7,525 | 1,591 867 | 1,121 74 77 931 1,173 470 392 892 324 607 372 | 16,219
Deck apprentices. . 4 0 0 0 0 0 0 0 0 0 12 0 2 0 18
Radio operators. ... 0 0 57 20 3 1 0 1 0 45 2 0 2 0 135
Chief engineers. .......cccereeeccarennenens 7 3 5 35 8 1 1 14 0 26 7 5 16 13 152
First assistant engineers................. .- 28 40 8 11 36 3 2 0 27 0 29 5 8 16 16 229
Second assistant engineers.................. 21 72 23 18 40 9 3 1 40 0 31 5 4 21 21 309
Third assistant engineers. ........cccceeeunn 31 112 27 38 31 6 5 0 36 2 28 11 2 30 19 378
Fourth assistant engineers................. 0 30 0 0 0 0 0 0 0 0 0 2 0 0 0 32
Cadet engineer officers.......ccoceeennanns 0 0 0 0 0 0 0 0 0 0 0 51 0 0 0 51
Refrigerator engineers..........ccceceannnns 1 16 2 0 0 0 0 0 0 27 0 7 0 0 0 53
Electricians....ocooeeoiiiiraeiiiennnnnnnns 0 44 0 0 0 0 0 0 0 24 0 29 0 0 0 97
Deck engineers. ... o.veveeaeeeanaenaacanans 0 13 4 8 1 0 0 5 5 9 1 24 0 2 0 72
PINEN. e eeeencaecaacaneanscnnnenennnans 26 19 33 11 11 0 0 1 35 26 0 1 1 13 19 196
[0 1L RN 351 | 2,805 594 562 201 39 31 29 718 410 466 364 97 336 218 7,311
Water tenders. ....oceceieiecaianaainnans 46 62 85 25 16 25 11 204 112 22 133 0 91 60 1,332
StOTeKeePerS. . coeieeeeenacieeneannaanenn 1 26 17 5 20 0 0 0 (] 6 2 9 0 0 0 92
Firemen. .c.cooeeioiiiiiiiiiaieiineannns 889 | 4,365 1,341 | 1,200 997 69 65 91| 1,027 604 480 621 250 538 313 2,850
B2 o] P 324 | 2,668 462 562 130 67 52 56 942 453 318 431 44 579 234 7,320
C0al PASSEIS. < eenneneneeeaicacanencanns 174 | 2,467 370 345 670 5 5 14 55 23 10 18 175 18 6 4,355
Junior officers. ...ocoioiiiiiiiiiiiiiiaaaas 0 8 0 3 1 0 0 0 2 0 0 12 0 0 0 26
Chief SteWArdS. .« ceeceeecnecaanceacacaaean 33 303 36 5 66 8 5 1 68 4 65 14 3 21 24 705
Second stewards. aeee 1 342 2 2 5 0 0 0 4 0 5 4 0 2 1 368
Chief cooks..... 113 875 161 161 93 35 25 8 210 61 141 64 18 168 71 2,204
Second cooks. 122 799 194 259 60 16 13 21 309 65 133 29 17 202 78 | 2,317
Third cooks. . 4 77 8 1 1 0 0 0 3 3 1] 3 0 0 0 100
Bakers..... 0 163 7 0 4 (] 0 0 3 8 0 3 0 0 0 188
Butchers... 1] 26 0 0 0 0 0 0 1 4 0 0 0 0 1 32
Storekeepers. 0 7 0 3 3 0 0 0 0 2 0 3 0 1 0 19
Messmen. . 416 542 16 4 95 70 0 28 25 72 38 81 21 28 0 1,436
Mess boys. 231 | 4,925| 1,133 | 1,193 509 24 78 31| 1,211 483 427 133 157 708 327 | 11,568
Pantrymen. . 2 67 4 9 3 0 0 0 11 14 6 2 0 1 2 121
Miscellaneous. . 98 | 1,031 29 27 111 1 1 0 36 62 41 733 29 71 1 2,271
Total...ciieeiiiicniiiaaneiaeannan 5,056 | 40,783 | 8,009 | 7,664 | 5,575 744 572 496 | 8,860 | 4,750 | 4,472 | 5,620 | 1,415| 5,169 | 2,626 | 101,900

81.4 per cent Americans.
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DivisioNn oF Docks AND WHARVES.

Following is a report of the activities of this division during the
fiscal year ending June 30, 1923: ’

During the course of the year there were no units of any great
importance added to the terminal facilities of the Shipping Board.
At the Boston Army base additional space was acquired from the
Army, namely, the lower deck and portions of the upper two floors
of the north pier shed.

In the following reports covering each of the Shipping Board
terminals there are given certain financial statistics which indicate
either a net operating revenue or a net operating deficit for that
particular terminal. It must be borne in mind that in each instance
this operating profit is the excess of receipts over operating expendi-
tures. No deductions have been made for depreciation, interest on
investment, or other capital charges.

"BOSTON ARMY BASE.

All of the water facilities of the Boston Army supply base are
now operated by the Shipping Board as a Shipping Board terminal
with the occasional use of the facilities by foreign flag vessels. The
Shipping Board now operates 4,100 feet of wharfage, 35 feet deep;
a two-story wharf shed, 1,634 by 100 feet; the south pier shed, and
the lower deck and portions of the upper two floors of the north pier
shed. The north and south pier sheds are each three stories high,
924 by 100 feet.

Railroad situation.—As mentioned in last year’s report, the rail-
road situation was most unsatisfactory at the time this base was
taken over for operation by the Shipping Board. Following action
of the Shipping Board before the Interstate Commerce Commission
in the matter of absorption of switching charges to and from the
base, we are pleased to report that before final action was taken in our
particular case the entire matter was settled by the general decision
of the Interstate Commerce Commission covering switching at the
port of Boston. The Shipping Board is now on an absolute equality
In this matter with all other piers of the port. This decision has
saved the Shipping Board a considerable sum of money, in that the
terminal had agreed to absorb the switching charges referred to in
order that the Army base should be on an equality with other piers in
South Boston.

Upon decision of this question, we again took up with the railroad
the question of loading and unloading allowances made by the
New York, New Haven & Hartford Railroad to the base. Finally,
early in the year, the railroad consented to do the loading and un-
loading of cars at the base without charge to the Shipping Board
and even went so far as to refund payments made for loading and
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unloading charges assessed prior to the time when the above decision
was reached.

Operation.—In August, 1922, the last of the idle Shipping Board
vessels was removed from this terminal, thereby for the first time
permitting full and unrestricted use of its facilities by active ves-
sels. Immediately vessels started to arrive in increasing numbers
and, when the northern ports were closed, during the winter traffic
through the base was still further increased. In fact, early in De-
cember the terminal became congested and it was necessary to issue
instructions that no foreign flag vessels should be permitted to dock.
This had the effect of making the base strictly a Shipping Board
terminal, and it was so used until about March, 1923. During De-
cember, January, and February the congestion gradually increased
<o that most strenuous efforts were necessary to keep Shipping Board
vessels from being seriously delayed. The principal reasons for
this congestion of the port were the extremely heavy snowfall
throughout the New England States, a strike of the railroad shop-
men, and inability to remove freight by teams because of the deep
snow. At one time there was some 50,000 tons of cargo piled in the
various units of the terminal and large expenditures were necessary
for handling this material so that delays would not result to our
vessels. Therefore, the first quarter of 1923 shows a decided finan-
cial loss in the operation of this terminal, but it is to be remembered
that in assuming this loss the terminal kept American vessels from
being seriously delayed. As a matter of fact, foreign and Shipping
Board vessels arriving in port about the same date departed on
dates several weeks apart, the foreign vessels having been delayed
that length of time seeking a berth.

So that the above congestion might be alleviated in as far as pos-
sible, a stringent rule affecting free time was placed in effect. This
made an allowance of but six days for cargo to remain upon the dock
after discharge of the vessel. The first month after this rule was
made effective a large quantity of material was actually shipped into
public stores, but we are glad to report that at the close of the fiscal
year little or no cargo was being disposed of in this manner. This
works to the decided benefit of consignees as well as to the base.

Briefly, the financial results of operation were as follows:

Receipts $91, 656. 69
Expenses 94, 513. 31
Net operating loss 2, 856. 62

In addition there was furnished dockage to Shipping Board ves-
sels in the sum of $9,988.33. This gives a final operating profit of
$7,181.71 for the year.

There were 218,626 tons of cargo handled during the year.
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BROOKLYN ARMY BASE.

At Brooklyn, N. Y., the board is operating two piers, naely:
Pier No. 3, 1,307 by 150 feet; two-story shed, 1,260 by 139 feet; Pier
No. 4, 1,295 by 100 feet; two-story shed, 1,260 by 139 feet. ‘

Each of these piers was operated for the entire fiscal year for the
exclusive use of Shipping Board vessels under operation by manrag-
ing agents.

Taking the two piers as a unit, there were berthed 319 vessels, which
handled a total of 708,477 tons of cargo in 1,817 vessel-berth-days,
the average berthing charge being $117.32 per berth per day and the
average length of stay at pier being 5.7 days. In addition there was
an average charge of $81.34 per ship per day for cargo on the dock
before and after the vessel occupied berth, such charge being averaged
over the time ship was actually at the pier. This totals $198.66 per
berth per day for the time the ship was actually in her berth with
no additional charge for assembling or disbursing cargo before
arrival and after departure of the vessel.

Financial operations at the Brooklyn Army base were briefly as
follows:

Total Expendi- Operating
receipts. tures. profit.
b ) o [ O TR $1%9,733.40 | $49,639.52 | $140,093.88
2 L T 198,983, 34 29,079.61 169,903. 73
T Y 388,716.74 78,719.13 I 309,997.61

In addition to the operating profit of $309,997.61 there was fur-
nished to the department of purchases and supplies storage to the
amount of $53,957.64, which makes a total operating profit of
$363,955.25.

It will be noted that a total of 708,477 tons of cargo was handled
at the base with a total cash outlay for pier operation of $78,719.13,
or 11.1 cents per ton.

Just at the close of the fiscal year a contract was awarded for
dredging the slips of this terminal and such work was actually
begun.

HOBOKEN TERMINAL.

The Hoboken terminal consists of the following: Pier No. 1, 2
stories, 950 by 81 feet; Pier No. 2, 2 stories, 950 by 81 feet; Pier No.
3, 2 stories, 950 by 90 feet; Pier No. 4, 2 stories, 950 by 92 feet; Pier
No. 6, partially covered, 787 by 50 feet.

In the rear of Piers Nos. 1, 2, 3, and 4 there is a large three-story
bulkhead building used for offices, passenger accommodations, and
storage of cargo and material.

v
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The first important change which occurred during the fiscal year
at the Hoboken terminal was the revocation of the Cosmopolitan
Shipping Co.’s lease of Pier No. 2. However, the Cosmopolitan
Shipping Co. continued to use this pier throughout the year for
operation of its vessels.

Pier No. 5 was removed and the area between Piers Nos. 4 and 6
was dredged to a depth of about 45 feet so that this area could be
used as a berth for the S. S. Leviathan.

Throughout the year painting of the piers of this terminal pro-
gressed satisfactorily, with the result that at the end of the fiscal
year the entire outside of all four piers and a large portion of both
Jdeclks of the interior had been completed. This job proved to be far
more difficult than had been contemplated because of the fact that
no painting of any kind had been done from the start of the war in
1914 up until 1922, and as a matter of fact portions of the piers had
not been painted since 1912. Therefore, it was necessary to do an
enormous amount of scaling and chipping so as to do away with
rust and scale which in many places had eaten very badly into the
steelwork of the pier sheds. While this work has proven to be
expensive it was unquestionably necessary, and now that it has been
done in a thorough manner future upkeep will mean merely the
addition of new paint without the scaling and chipping necessary
at this time.

In October, 1922, a rather bad fire occurred on Pier No. 2, but
fortunately this particular pier was covered by insurance and suffi-
cient funds were collected from the insurance companies to cover
the necessary repairs and leave a small cash balance. This repair
work was done by the terminal organization, which likewise under-
took other major repairs, such as the renewal of skylights on Pier No.
* 4 and repairs to the roofs of the various other piers.

Financially, the results of operation of this terminal for the year
were approximately as follows:

Total gross revenue $822, 630. 76
Total expenses P 308, 197. 95
Net operating profit 514, 432. 81

The expenses of $308,197.95 include not only operating expenses
but certain major repairs to structure and overhead expenses of
dredging and painting. During the year the following additional
expenses were incurred :

Dredging $69, 262. T7
Painting — - 181, 165. 55
Removal Pier No. 5 32, 780. 45
Contract repairs - 19, 604. 13

Total - 302, 812. 90
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These expenses should be spread over a period of years, since each
of them was made in payment for a betterment which may reasonably
be expected to last several years. However, charging the entire
amount against the current year still leaves as surplus $211,619.91
for the year’s operations.

PHILADELPHIA ARMY BASE.

Pier A, 1,140 by 60 feet, docking one side only; no shed; three
railroad tracks.

Pier B, 1,500 by 290 feet, two warehouses three stories high, each
1,480 by 100 feet; four railroad tracks.

Pier C, 1,320 by 290 feet; no sheds; four railroad tracks.

This base in its entirety was leased on August 15, 1922, to the
Merchants’ Warehouse Co., of Philadelphia, Pa. As stated in the
annual report for 1922, under this lease the board will receive
$100,000 per year for the covered Pier B and 50 per cent of the
gross revenue received through operation of the remainder of the
base. This rental may be revised each year and the lessee’s books
are always open to the board, thereby insuring a reasonable rental
for the base at all times.

Roughly, financial operations for the year resulted in the fol-
lowing:

Total gross revenue. $146, 607. 85
Total expenses 8,089.21
Net operating profit 138, 518. 64

During the course of the year a contract was let for repairs to
tracks on Pier A, which work was done by the Pennsylvania Railroad
at about $1,500. '

Just at the close of the fiscal year the board approved the under-
taking of extensive repairs to the underpinning of the railroad tracks
at this base. Many of the piles supporting the tracks have become
badly rotted and must be replaced. The underpinning of the ware-
houses is not affected. ’

The Boston, Philadelphia, and Brooklyn units are operated by
the board under permits issued by the War Department. The board
has charge of the maintenance and upkeep of these properties, so
that they may in event of emergency be returned to the War Depart-
ment in a good state of repair. At all times during the course of the
year the closest cooperation existed between the War Department
and the board in this general question, and every endeavor was made
by the board to comply with requests of the Army as to making
repairs and reconditioning of the various units. In each instance
an annual report of operations was submitted to the War Depart-
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ment so that it might be acquainted with conditions at the various
terminals.

NORFOLK ARMY BASE.

At the close of the fiscal year conferences and discussions were
being held between the Shipping Board and the War Department
relative to the transfer of all or a portion of the Norfolk Army base
to the Shipping Board. '

CHARLESTON ARMY BASE.

At the close of the fiscal year conferences and discussions were
being held between the Shipping Board and the War Department
relative to the transfer of all of the Charleston Army base to the
Shipping Board.

PIER 86, NORTH RIVER, N. Y.

It was decided that the S. S. Lewiathan should be docked upon the
Manhattan shore of the Hudson River, and eventually arrangements
were entered into with the United American Lines whereby Pier 86,
at the foot of Forty-sixth Street, could be used for this purpose.
Upon investigation it was found that dredging in the channel and in
the slip would be necessary, and further that Pier 86 itself would
have to be strengthened in order to stand the strain of docking this
large ship. It was decided that there should be a turning basin of
a minimum depth of 42 feet, extending a thousand feet north and
a thousand feet south of the pier and to the Jersey shore. It was
further decided that the depth of the slip at the pier should be a
minimum of 42 to 44 feet.

Work was started in the several localities simultaneously, the
Corps of Engineers of the United States Army dredging in the chan-
nel, a private contractor dredging in the slip, and a contractor
rebuilding the outshore corners of Piers 84 and 86. In all there
were removed from the channel slightly more than 200,000 cubic
yards of silt and from the slip 262,000 cubic yards of silt. Final
sweeping of both of these areas was done with the aid of divers, who
removed rock and timber obstructions which might have damaged
the hull of the vessel. The corners of Piers 84 and 86 were strength-
ened by driving additional piles and installing large timbers to take
care of the additional stresses which would be brought to bear.

As a result of all these operations the S. S. Lewviathan upon her
return from her trial trip docked without incident and without strik-
ing any obstructions or damaging either of the piers.

BUREAU OF CONSTRUCTION.

The duties of the Bureau of Construction arising under section 9,
shipping act, 1916, were very active during the fiscal year ending
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June 30, 1¢23. This section imposes on the Shipping Board the work
of passingon applications for transfers of vessels from American to
foreign registry. The primary test in such cases is the value of the
vessel proposed to be transferred to the American merchant marine
as distinguished from its value to its owner. The question of the
transfer of such vessels has become an intggral part of the problem
of suppressing the bootlegging industry which now confronts the
American Government. In some instances such transfers are desired
only to operate the vessels between near-by ports and our territorial
waters in the illegal transport and sale of liquor. The board be-
lieves itself justified in refusing their transfer in cases where therc
is substantial indication that the use to which the vessels are to be
put is a definite violation of United States laws. A more detailed
statement of the transfers which have been permitted will be found
in another part of this report. (See p. 56.)

During the last fiscal year the board contracted to advance from
the construction loan fund, created under section 11, merchant ma-
rine act, 1920, the sum of $400,000 to the Minnesota-Atlantic Transit
Co., a Delaware corporation, with main office at Duluth, Minn. This
loan was made to aid in the construction of two vessels to be oper-
ated between Duluth, Minn., and New York City via the Erie Canal.
They are, of course, being constructed in private shipyards of the
United States. They are equipped with Diesel engines and also
have refrigerating facilities. The vessels, though comparatively
small, as they have to navigate the Erie Canal, are of a size, kind,
and type approved by the American Bureau of Shipping for coast-
wise ocean service. The route and service on which these vessels are
to be operated formed an important part in securing the loan, and
the item demonstrates that the problem of the merchant marine not
only belongs to the coasts but also to the people of the interior.

The amount thus far set aside by the Shipping Board to the credit
of the construction loan fund is $50,000,000; it is available to the
board to make loans at such rate of interest and on such terms as it
may prescribe to aid citizens in the construction in private ship-
yards of the United States of vessels of the best and most efficient
type for the establishment and maintenance of service on steamship
lines deemed advisable and necessary by the board, such vessels to
be equipped with the most modern, most efficient and economical
machinery and commercial appliances.

Other applications for aid from this fund are pending. The
board, however, does not construe its function to act merely as a
banker to those desiring to build ships regardless of the need of
ships to the merchant marine as a whole. It construes its duty to
limit such assistance to vessels needed in balancing the American
merchant marine, thus making it a more valuable national asset in



SEVENTH ANNUAL REPORT UNITED STATES SHIPPING BOARD. 37

time of peace and in time of war. As the benefits of section 23,
merchant marine act, 1920, are limited to vessels of a type and kind
approved by the Shipping Board, the physical problems arising from
this section received the attention of this bureau with respect to
determining whether the type and kind of vessels proposed to be
built is entitled to the benefits of the act. ’ '

The merchant marine act, 1920, recognizing that the development
of a merchant marine involved other items than the building and
operation of ships, requires the Shipping Board to encourage the
development of such items so as to make our merchant marine inde-
pendent, as far as possible, of essential agencies now largely in
foreign control. Among these collateral items is the American
Bureau of Shipping, and the bureau, pursuant to section 25, mer-
chant marine act, 1920, has acted for the board in encouraging and
assisting the Bureau of Shipping as the proper instrument for classi-
fying vessels under the American flag and otherwise aiding and
developing its usefulness to the American merchant marine.

This bureau passcs on recommendations for repairs to and the
reconditioning of many of the vessels of the fleet operated by the
Shipping Board, and it took part in the general survey of the
physical condition of the entire fleet. It reviewed many reports of
accidents to vessels and examined also all voucher reports submitted
by M. & R. department, making appropriate comment and sug-
gestions according to circumstances. It also conducted investi-
gations and hearings, having in view the development and adoption
of Diesel engines by vessels of the American merchant marine, and
particularly with respect to equipping vessels of the Shipping Board
fleet with this type of propulsive machinery.

RECONDITIONING OF THE S. S. “ LEVIATHAN.”

At the close of the fiscal year ending June 30, 1922, the S. S.
Leviathan was in process of reconditioning at the plant of the New-
port News Shipbuilding & Dry Dock Co., having arrived at that
plant on April 10, 1922.

This work was prosecuted diligently and by May 16, 1923, had
progressed to such a point that it was possible to send the vessel to
the United States Navy Yard, Boston, Mass., for dry docking. It
arrived safely at the Boston Dry Dock on May 18, 1923, and was
successfully docked at 2.55 p. m. The vessel remained in dry dock
until June 18, 1923, and during this period the bottom of the vessel
was thoroughly scraped, cleaned, and painted, bilge keels fitted, pro-
pellers removed, tail shafts drawn, stern bearings rewooded, and
spare propeller and tail shaft fitted to replace shaft and wheel found
deteriorated. On June 18, 1923, the vessel was successfully un-

4
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docked and proceeded to an anchorage in Boston Harbor, prepara-
tory to departing on the trial trip.

During the stay of the vessel in dry dock advantage was taken of
the opportunity offered to place on board the vessel its full equip-
ment of silverware, chinaware, glassware, linens, blankets, galley
equipment and outfif, libraries, etc.

As a matter of policy it had been decided that the operating diffi-
culties encountered in a ship of this size and character warranted
the early formation and organization of a crew sufficient not only
to operate the vessel successfully on its trial trip but competent and
willing to continue with the vessel in its trans-Atlantic service.
With this in view, increments of the crew were assembled from time
to time by Messrs. Gibbs Bros. (Inc.), who as agents of the board
not only supervised the work of the reconditioning at Newport News
but also had charge of the operation of the vessel from Newport
News to Boston, whilst in the dry dock there, and subsequently upon
the trial trip. Thus, when the vessel departed from Boston on
June 19 it had its service crew on board; and in order that this
crew and the service arrangements and utilities might be given
thorough and practical tests while the vessel itself was undergoing
trials and tests to establish the satisfactory completion of the recon-
ditioning, the full service of the vessel, including its main dining
saloons, restaurant, social halls, libraries, etc., were placed at the
disposal of the guests in exactly the same manner as if the vessel
were engaged in trans-Atlantic service.

The trial trip covered the period of June 19, 1923, to June 24,
1923, inclusive. The vessel left Boston Light at 3.29 p. m. June
19, 1923, and proceeded on a southerly course to Abaco Light, where
it arrived at 12.27 a. m. Friday, June 22, 1923; thence through the
Providence Channel until abeam of Jupiter Light, when it again
turned north at 7.17 a. m. the same day. On the run south from
Boston the vessel was operated at various speeds, and exhaustive
tests were made of all operating systems of the ship, including inte-
rior communication, life-saving appliances, etc. After the vessel
had cleared Providence Channel it was decided to run a high-speed
test to determine the performance of the main machinery and auxilia-
ries under such conditions. Commencing at 7.17 a. m., the record
of the performance was as follows:

Jupiter Lighthouse abeam 7.17 a. m. June 22. Then followed the
regular northbound steamship track to Diamond Shoal Light Vessel,
arriving there 3.39 a. m. June 23. Distance, 570 miles. Ship mak-
ing an average speed of 27.99 knots.

From Jupiter Lighthouse to latitude 86.52 north, longitude 74.21
west, a distance of 687 miles, was made in 25 hours, making an
average speed of 27.48 knots.
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During the first hour of the trial run from Jupiter Light the
average speed of the vessel was 28.04 knots, and for a six-hour period
the average speed of the vessel was 28 knots.

The vessel arrived at New York Sunday, June 24, 1923, docking
at 8.20 p. m. the same day, the trial trip having been successfully
concluded.

As the fiscal year closed June 30, 1923, the vessel was being stored
for its first trans-Atlantic voyage, to depart from New York
July 4, 1923.

BUREAU OF LAW.

The Bureau of Law discharges two classes of duties. One of these
covers specific subjects for which it acts as the legal and administra-
tive agency for the commissioners in charge, respectively. In addi-
tion to these more or less permanent, functions, it is called on from
time to time by commissioners for assistance in specific items of
work.

It administers matters arising under section 23, merchant marine
act, 1920. Under this section owners of vessels operated in foreign
trade may, in proper cases, secure an exemption or waiver of certain
income taxes due the Government, provided the amount of the tax
is invested in building, in private shipyards in the United States,
new vessels of a type and kind approved by the board. Two groups
of cases arise under this section, namely, claims for exemption of
such taxes on the net earnings of vessels operated in foreign trade
and on the proceeds of sale of vessels sold. In cases relating to
taxes on net income the owner is required to add to the amount of
the tax money at least two-thirds of the cost of the vessels in whose
construction the tax money is invested. Where the fund exempted,
however, arises from the sale of the vessel, the owner is required
only to invest the total amount of the proceeds.

The board has received 26 applications for benefits under this
section, involving requests for exemptions exceeding $6,000,000.
Cases thus far approved by the board have not yet been acted on by
the Treasury Department, hence they are not now reported as com-
pleted items. No exemption is final until and unless the amount
waived is in fact applied to new ship construction, as required by
the section and by the rules of the board. A time limit is set within
which the new vessels must be constructed, and if they are not com-
pleted in that time the privilege lapses and the money must be paid
to the Treasury Department. It is in the meantime held in trust
on certificate of deposit in banks approved by the Shipping Board.
The rules and regulations controlling the activities of the board in
these matters were developed jointly by the board and the Treasury
Department, the function of the Treasury Department being to de-
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termine the amount of the tax money which is waived and thus be-
comes applicable to new ship construction. In practically all other
respects the administration of the fund and of the act is a duty of
the Shipping Board.

In approving or disapproving the type and kind of vessel involved
in any such application the board acts solely with respect to the
value of the proposed new vessel to the American merchant marine
as a whole; the entire plan has in view producing a well-balanced
merchant fleet as an asset to the Nation in time of peace and in time
of war. Because applications at one time meet with approval, with
respect to the type and kind of vessel proposed, is no assurance that
the same type and kind will be approved at another time, for during
the interval an ample number of vessels of the type may have been
built. and have become a part of our merchant marine.

This bureau was also called ypon to develop a system of procedure
with respect to loans requested in section 11, merchant marine act,
1920, from the construction loan fund. Until April, 1923, no loans
had been made from this fund, although a substantial sum had be-
come available for such use. During the past fiscal year, therefore,
this bureau, in collaboration with the Bureau of Construction, de-
veloped a plan and put it into effect. The preparation of papers
and documents in specific cases where such loans are made is, how-
ever, intrusted to the legal department as a part of its current work.

The bureau also -attended to duties imposed on the board by sec-
tion 26, shipping act, 1916, and other provisions of law with respect
to discriminations by foreign governments, officials, merchants, and
companies against American vessels engaged in foreign trade. Such
instances of discrimination reveal themselves usually by actual ex-
periences of American vessels in foreign ports or in their relations
with foreign steamship lines. The examination of foreign laws is
also involved, with a view to seeing that American shipping may
participate on equal terms with the shipping of other nations when
under the jurisdiction of foreign countries.

With respect to the field work by which actual experiences are
brought to the attention of the board the bureau actively sought and,
to a large extent, secured during the past fiscal year the cooperation
of steamship owners and operators, who brought to the attention of
the board knowledge of actual cases of discrimination. The follow-
ing is an instance: Merchants making shipments from the United
States to Australia have it made to their interest to route the ship-
ments by way of Canada and Vancouver, and hence in practice by
British steamships in preference to routing them by American rail-
roads to one of our Pacific ports and thence to Australia by an
American vessel. The practice arises from the fact that in assessing
customs duties on imports the Australian customs officials add to the .
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value of the goods on which the rates are assessed the cost of their
transport from the point of origin of shipment in the interior to the
point of export, but the ruling is that the point of export is not the
port of export necessarily but the point on the border where the
goods leave American territory. Hence a shipment from the Middle
West is subject to a less duty if shipped north into Canada and
thence to Vancouver and then to Australia, because the customs
tariff is assessed only on railroad costs for transportation to the
Canadian border instead of the total rail cost across the Continent.
The board is actively engaged in seeking to correct this condition.

Another respect in which American shipping is discriminated
against is its exclusion from conference agreements under which some
foreign lines are operated, with the result that our vessels at some
ports are able to procure only very limited cargo. This militates
against obtaining return cargoes. Instances are on record where
American vessels have returned in ballast from great distances like
South Africa at times when ample cargo was available at South
African ports, but which shippers were unable to ship on American
vessels because of the penalties they would suffer if they patronized
any vessel not a member of the conference. Provision is made by
the merchant marine act, 1920 (sec. 14a) to retaliate against such
conference lines steamships for excluding American vessels from
participating in such “ conferences,” the retaliation being in the form
of a refusal, in proper cases, of the right of entry of any ship owned
or operated by a member of the conference until their rules permit
membership by American vessels on equal terms with other vessels.

Another instrument which this bureau has sought to have applied
as protection against these discriminations has been an application
of tariff retaliations under the provisions of the new tariff act.

This bureau has also acted for the board in matters arising under
section 8, merchant marine act, 1920, which assigns functions to the
board in the development of ports of the United States. In this con-
nection it attended the hearing of the Interstate Commerce Commis-
sion, held in New York in April, 1923, on the application of the
Port of New York Authority for certain matters important to
the development of the port of New York. It also attended and
acted for the board at a hearing of the Interstate Commerce Com-
mission in Washington on the report of an examiner of the commis-
sion, based on investigations conducted by him as to conditions
prevailing at various southern ports. In behalf of the board it op-
posed the confirmation of the report and moved for a reopening of the
hearings, with the view of procuring more evidence bearing on a prin-
ciple believed by the board to be essential to the free and proper devel-
opment of adequate terminals for shipping at American ports, namely,
that when railroads own and operate water terminals they should not

i
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be permitted to absorb terminal charges in their line-haul rate, but
should be required to quote such terminal charges as a separate item,
so that proper competitive relations might exist between railroad ter-
minals and public or private terminals at such port. This principle
is essential to the shipper, so that he will be free to use any vessel of
his choice, though not loading at the railroad terminal.

The confidential character of much of the work done by the Bureau
of Law precludes any detailed enumeration of its activities.

The bureau has also been engaged during the past fiscal year on
the work of the revision of the navigation laws of the United States,
the status of which work is as follows:

The work of coding and revising the navigation laws of the United
States was undertaken by the Shipping Board pursuant to a man-
date contained in section 12 of the shipping act, 1916. At first a
general committee, made up of prominent steamship men, admiralty
lawyers, and representatives of labor interests, was entrusted with
an important and active part in the work. That committee sub-
mitted a number of recommendations; many of them have already
been introduced in preliminary chapters thus far prepared; others
will be further considered. On May 12, 1920, the committee made
its fourth and final report; since then it has not been as active in
its cooperation.

Late in 1920 the board employed special counsel to devote his
entire time to the work of codification, it being the expectation at that
time that the general committee, with its headquarters in New York,
would continue its study of needed changes in existing laws. While
the general committee did not itself continue investigations as exten-
sively, it cooperated in the designation of special committees for
expert work. One of these special committees was to study the
problems of bulkheads, another boilers, another motor boats, an-
other ship mortgages, etc.

From 1920 until February, 1923, the board’s special counsel con-
tinued his work in Washington, and his individual work had become
automatically extended to problems of revision as well as those of
coding existing law. Through this period there were produced in
tentative and preliminary form various chapters for the proposed
new code, viz: One on measurement, one on inspection, and one on
personnel. The work on personnel covered aspects under separate
headings, viz, shipment of seamen, discharge of seamen, wages of
masters and seamen, protection and relief of seamen, and property
of deceased seamen. Some work was also done in the revision of
the ship mortgage act, but this has not progressed to the point of a
proposed new act. In addition to the items enumerated above there
are many subjects not yet similarly developed.
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On January 19, 1923, a resolution was adopted by the board
placing the supervision and control of this work under the commis-
sioner in charge of the Bureau of Law, as it was deemed best to
have control concentrated in and directed solely from the Wash-
ington office, and pursuant to the above resolution the files and
records of the general committee were transferred from New York
to the Washington office.

Realizing the importance not only to insure that the code shall
have intrinsic merit but also that Congress may be convinced of the
thoroughness of preliminary work done, an extensive and compre-
hensive examination of the Federal statutes was commenced in order
to gather all statutes or parts of statutes relating to this work., Under
the system which prevails in Federal legislation this task is complex
and difficult, because any enactment of Congress relating to any
subject whatever is valid as law, no matter in what bill it may
appear and however unrelated it may be to the bill in which it is
included. This, of course, extends the examination to statutes not
maritime in their subject or general scope.

Another aspect of the examination of the original statutes was the
importance of combining original statutes with statutes amending
them, so far as to ascertain and properly present the net result of
what still remains in force as law.

The navigation laws are dependent for their proper enforcement
upon other administrative departments of the United States than
the Shipping Board and the Bureau of Navigation of the Depart-
ment of Commerce. The duties imposed upon the various depart-
ments were examined sufficiently to determine which of them were
thus interested and in what respect they were interested in these
laws. In pursuance of this policy we invited and are receiving the
cooperation of the following departments or bureaus: United States
Coast and Geodetic Survey; United States Coast Guard ; Post Office
Department; Inland and Coastwise Waterways Service; Depart-
ment of Justice; Bureau of Immigration; Division of Customs;
Bureau of Insular Affairs; Hydrographic Office of the Navy De-
partment; Department of State; Bureau of Navigation; Interstate
Commerce Commission; Bureau of Standards; and the Bureau of
Mines. The assistance possible from the Bureau of Standards and
the Bureau of Mines seems remote; their assistance is of value be-
cause the experts of those bureaus are skilled in determining what
materials of high inflammable or explosive character should be
included among things limited or prohibited from forming a part
of cargoes on passenger ships. We have received their suggestions,
and they reveal the importance of expert testimony of this kind. All
these bureaus and departments specifically designated persons to
cooperate in the work.
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A similar step was taken to secure the assistance of the House
Legislative Drafting Service and the Senate Legislative Drafting
Service, and their respective heads are cooperating within limits in
the work. Their assistance was sought to secure the benefit of their
criticisms and work, in the revision and coding yet to be done, and
in order to have them familiar with the progress and development
of the work in advance of the time when proposed legislation may be
referred to them by the appropriate committees of Congress.

While the work is under the immediate supervision of this board,
it is not its policy to apply necessarily its personal convictions as to
what the law should be should its views conflict with the consensus
of opinion of the best authorities on the respective subjects; the
board is serving and will serve as a point at which the best judg-
ment of persons all over the country skilled in maritime law or in
practical navigation can focus their respective views on proposed
changes in the law, and have these considered; the best of them
will be duly adopted as a part of the proposed code. Pursuant to
this plan, all the judges of the district courts of the United States
and of the circuit court of appeals, the courts having admiralty
jurisdiction, were requested to give their views on two important
questions, and replies have been received from most of them reveal-
ing keen interest in the request. One of these items, namely, the
change of the present rule of law, that when two vessels collide and
both have been guilty of negligence, that the total damage to both
vessels should be divided equally, notwithstanding one had been
guilty of slight neglect only and the other had been guilty of
very gross neglect, has already been modified by most maritime
nations pursuant to the decision of the International Maritime Con-
vention of 1910, which recommended that in such cases damages
should be divided, as nearly as may be, in proportion to the degrees
of neglect. The judges mentioned above are practically unanimous
that the present rule should be modified and the damages in such
cases should be proportional. With the support of such impartial
critics we should have no difficulty in bringing about a change.

The item mentioned was one in respect to which judicial views
have great value; in the practical problems of navigation experts in
their several fields have been and will be consulted in determining
the changes to be recommended to Congress.

BUREAU OF RESEARCH.

The functions of the Bureau of Research comprise the conduct of
any especial studies or investigations for which it may be called upon
by other departments of the organization, and the current studies as
to commerce, marine insurance, and ports and facilities, which are
required by the merchant marine act of 1920.
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DIVISION OF STATISTICS.

The division of statistics is charged with the collection, compila-
tion, and presentation of such statistical information with regard to
the commerce of the United States as may be deemed of value. This
division receives information with regard to all ships entering our
harbors from foreign ports or from noncontiguous territory of the
United States, and from vessels engaged in the intercoastal traffic.
The information given with regard to the ships and the cargoes is
maintained as a confidential record, but the basic figures are compiled
and made available to shippers or shipping organizations who may be
interested.

The chief purpose of this division is to supply information to the
board and to commereial organizations which shall be of value from
the shipping standpoint. Commodities are classified according to
tariff classifications, and quantities are given in terms of shipping
weight instead of in values or in the trade units of the commodity.

The movement by water of passengers is also analyzed by the
division, and statistics on this subject are made available. Routine
reports as to the amount of idle tonnage and the employment of
active tonnage under the American flag are issued. In addition to
this and other routine reports, the division makes special analyses of.
any route, region, or commodity requested.

Port Facruaties CoMMISSION.

Previous annual reports have recorded the arrangement made with
the War Department, under section 8 of the merchant marine act,
1920, whereby port facilities activities are continued in conjunction
with the work of the Board of Engineers for Rivers and Harbors,
which board is especially charged with the development of ports,
involving advice to local authorities in proper terminal design and
construction. This cooperation has continued, the Shipping Board
contributing the assistance of several of its employees to hasten this
work, but more particularly that part dealing with a series of publi-
cations on the principal ports of the United States, containing in-
formation needed by vessels desiring to call at a given port, or to en-
able a shipper to compare the charges and advantages of one port
or route with those of another.

Previous annual reports have also recorded the publication and
issue of Port Series No. 1 on Portland, Me., and No. 2 on Boston,
Mass. During the past fiscal year mno volume of this series
has been issued, but several are in the hands of the printer, notably, -
No. 3 on Mobile and Pensacola and No. 4 on Philadelphia, Camden,
and Wilmington, which should be ready for issue almost immedi-
ately. Others wholly or in part have been sent to press, but may not
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be available for distribution for several months. At the beginning
of the fiscal year it was estimated that the entire series was about
33 per cent complete. The present percentage of completion is
estimated at 60. Individual percentages are shown by the following
table:

Pgr- Per-
Serial centage Serial centage
No. of Ports. oflectoixcl;g No. of Ports. °f1 o
volume. gul 1, || volume. b
103, 19%3.”
11 | Portland, Me 100 213 | Los Angeles, Calif.............. 80
12| Boston, Mass 100 San Diego, Calif. . ... .. 80
23 | Mobile, Ala.. 100 San Luis Obis 0, Cali 15
Pensacola, Fla... 100 314 | Port Arthur, Tex.... 70
24 Phxladel%ﬁia, Pa. o 100 Sabine, Tex. . ..... 70
Chester, Pa...... .. 100 Beaumont, Tex: . 70
Camden, N.J... .. 100 Orange, TeX....coveivennanannns 70
Wilmington, Del .. 100 215 | Norfolk, Va...ccoevnennnnnnnnn. 40
35 | New Orleans, La. . 95 Portsmouth, Va................ 40
36 | Galveston, Tex 90 Newport News, Va ceee 40
Houston, Tex. 90 *16 | Baltimore, Md. .. .. 15
Texas City, Te: 90 Washington, D. C. 20
27 | Seattle, Wash. 90 Alexandria, Va.... 10
Tacoma, Wash. . 90 17 | Hawaiian ports.. 25
Everett, Wash..... 90 218 | New London, Conn.. .. 25
Bellingham, Wash...... 90 Bridgeport, Conn............... 15
Grays Harbor, Wash. .. 90 New Haven, Conn.............. 15
38 | Wilmington K. c 60 Norwalk, Conn......ccceenen... 15
Charleston, §¢ 60 Stamford, Conn . 15
29 | Savannah, Ga. 60 19 Paseagoufa Miss 0
Brunswick, Ga 60 Gulfport, Miss. 0
210 | Jacksonville, FI 80 20 | Gloucester, Ma 0
ernandina, Fla. 80 Beverly, Mass. 0
Miami, Fla......ccoeeune. 70 Salem, Mass..... 0
Key West, Fla........... 80 ynn, Mass. . ..ceeeneieianannns 0
Tam{])a Fla...couvemneenn 80 Newburyport, Mass............ 0
South Boca Grande. .. 70 Portsmouth, NoE.U 0
211 | Portland, Oreg....... 60 21 | SanJuan, P. R................. 0
Astoria, breg ....... 60 Ponce, P. R...cvvvenananaianaae 0
Vancouver, Wash. . 60 22 | New Bedford, Mass .. 0
212 | San Francisco, Calif 40 Fall River, Mass. 0
Qakland, Calif..... . 40 Newport, R. 1. 0
Berkley, Calif. . . 40 Providence, R. 0
Richmond, Calif. . 40 23 | Panama Canal ports. 0
Upper San Francisco Bay. . 15 24 | New York 0
Monterey, Calif........... . 15
Santa Cruz, Calif............... 15
1 Available for distribation. 2 Now in Government Printing Office. -

The last report stated that in the collection of material for the port
series special information became available seeming to justify a
special report to the Chairman of the Shipping Board in order that
he might, in accordance with the authority conferred upon him by
section 8 of the merchant marine act, suggest a study of the situation
by the Interstate Commerce Commission in order that it might de-
termine the necessity for remedial orders. Such reports were pre-
pared on the terminal charges at South Atlantic and Gulf ports and
the apparent railroad rate discriminations affecting the port of
Boston. During the fiscal year just passed occasion has been had to
review the preliminary findings of the Interstate Commerce Com-
mission in the South Atlantic and Gulf terminal cases, and to bring
to the attention of the Chairman of the Shipping Board the switch-
ing situation at Seattle.
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A special report was also prepared on the movement of grain,
flour, and lumber through North Pacific ports, and for the accom-
modation of the authorities of the District of Columbia a special re-
port on Washington, D. C., as affecting conditions along the Wash-
ington Channel.

A digest was especially prepared on the subject of local coopera-
tion in its relation to river and harbor improvements.

In connection with the port series and in the matter of advice to
ports, studies were continued of the movement of principal com-
modities in export and import trade. Expert advice was furnished
to the authorities at many ports, some of this work requiring per-
sonal visits, among the ports visited being New York, Norfolk, Jack-
sonville, New Orleans, and Houston. Various ports, inclusive of
Wilmington, Charleston, Savannah, Mobile, Corpus Christi, San
Diego, Los Angeles, and San Francisco, were advised by corre-
spondence.

MARINE INSURANCE.

YVolume of American Marine Insurance.

During 1921 all companies reporting to the insurance department
of New York (American and foreign companies combined) reported
a net marine premium income from their American business of
$67,694,457. Of this total, $47,444,162 was obtained from ocean
magme insurance and $20,250,465 from inland navigation and trans-
portation risks. The total of $67,694,657 compares with net marine
premiums of $96,251,034 for 1920 and $88,226,387 for 1919.

Of the total net marine premiums for 1921, American companies
collected: $51,604,244, of which $36,154,035 was derived from the
ocean business and $15,450,209 from inland navigation and trans-
portation. Foreign admitted companies collected a total of $16,-
090,413, the ocean business yielding $11,290,127 and the inland
navigation and transportation business $4,800,286. American com-
panies collected 76.2 per cent of the net premium income from all
sources and foreign-admitted companies 23.8 per cent. The same
proportions prevailed with respect to the two main classifications of
the business—ocean and inland—the percentage of premium income
obtained by American companies being 76.2 per cent in each case.
But as stated in previous issues of the board’s annual report, the
above figures do not make allowance for the facts that a considerable
number of companies classed in insurance reports as American are
controlled abroad through stock ownership, and that a huge amount
of marine insurance originating in the United States is exported di-
rectly to the foreign market without appearing in any published
records on this side. According to estimates of recent years, belicved
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to be competent, such exported marine insurance to the nonadmitted
foreign market is equal to at least 20 per cent of the total marine in-
surance originating within this country. Owing to existing severe
competition from the foreign nonadmitted market, there is reason
to believe that marine insurance has been sent abroad during the past
year to a considerably greater degree than is customarily the case.

The unfavorable factors with respect to marine Insurance, as out-
lined in the fifth and sixth annual reports, have continued to prevail
during the past year. These factors are mainly lower values for
tonnage and merchandise, a serious decline in the volume of our
foreign trade, and, as a result of these, strenuous competition from
abroad. As explained in the last report of the chief underwriter of
the American Marine Insurance Syndicates:

The past year, from an underwriting standpoint, has been a trying one
and any deductions that we may make are not reassuring, although there is
comfort in the belief that rates and values have reached their lowest ebb
and will, or should, improve frem now on. The value of tonnage steadily
.declined from the beginning of 1921 until the latter part of 1922, when, as
far as insurance authorities were concerned, it seemed to remain more or
less stationary. * * * Any upward trend will not take place until the
world’s commerce again resumes a more normal condition. At present under-
writing conditions are far from satisfactory, due to the low value of tonnage
and the complete demoralization of the foreign insurance market, which has
been willing to accept risks at rates which left no possible chance for profit,
owing to the fact that the cost of repairs is still at a high level, being estimated
at least 50 per cent in excess of pre-war prices. In consequence we have
not attempted to compete with the foreign market, but have endeavored to
maintain fair rates and conditions consistent with good underwriting principles.

American Marine Insurance Syndicates.

Previous annual reports have outlined the organization of the
three American marine insurance syndicates—so-called Hull Syndi-
cates A, B, and C—and the modifications thereof that were effected
from time to time. Since the last report two additional modifications
of importance should be mentioned, one in connection with « Synds-
cate C,” organized for the insurance of American ocean-going steel
hulls owned by private interests or in which they have an insurabls
interest, and the other with respect to “Syndicate A” (working
through the United States Salvage Association), a purely service
syndicate created to perform at cost, surveying, inspection, and loss
surveys for the United States Shipping Board in respect to all
steel vessels owned by the board or sold by it on a part-payment
basis, and to perform similar service in respect to any vessels for
other ship owners and marine underwriters upon payment of reason-
able charges for such services. '

On March 29, 1923, the subscribing members of « Syndicate C”
agreed to reduce the restrictions on the types of steamers that could
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ve insured. Under the original syndicate subscribers’ agreement the
syndicate was limited to the insurance of privately owned American
steel hulls. As revised, the scope of the syndicate is extended to
also include (1) foreign ocean-going steel hulls owned or controlled
by American interests, (2) foreign hulls as part of an American
fleet insured with this syndicate, and (3) wooden, composite, or
iron hulls as part of an otherwise steel fleet insured with this syndi-
cate. Further provision was made at the same meeting that no com-
pany could be a subscriber to the syndicate unless it had “a surplus
to policyholders of not less than $400,000 and was duly authorized
or licensed to transact the business of marine insurance in the State
of New York and/or the Commonwealth of Massachusetts.” With
respect to “Syndicate A” the United States Shipping Board con-
cluded in the latter part of 1922 that it would be advisable to so
modify the agreement as to relieve the board from the obligation,
which it had originally assumed, of advancing moneys to meet the
operating expenses of the syndicate and/or the United States
Salvage Association. Accordingly, after many conferences, a new
agreement was signed, effective as of January 1, 1923. To quote the
report of the last annual meeting of the syndicate:

This further amendatory and supplemental agreement differs principally from
the old in that a revolving fund of $125,000 §s established and provision made
for its maintenance by monthly payments from the board, based upon actual
billings to them at cost. Provision is also made for charging off our private
survey work at cost, or as near thereto as may be consistent with good com-
mercial practice. We are confident that under this new arrangement we will
be able to function successfully, as our operating expenses are now well
stabilized and sufficiently in hand to permit of the utmost economy.
Legislation Relating to Marine Insurance.

The sixth annual report referred to the enactment of the so-called
« model marine insurance law ” by the Federal Government on March
4, 1922, and outlined its fundamental purposes in detail. As there
explained, decisions of the United States Supreme Court give the
several States complete supervisory control over insurance, and
adoption of the fundamental principles of the national law there-
fore rests with them. Following adoption of the national law, the
leading sections of the act were redrafted, with slight changes to
meet local legislative usage, into the so-called “ Proposed uniform
State marine insurance law,” for submission to the legislatures of
the leading maritime States. The proposed draft received the in-
dorsement of the National Convention of Insurance Commissioners

- at its meeting in September, 1922. It was thereupon introduced in
the legislature of New York with the result that the new and much
more comprehensive definition of marine insurance was enacted into
law. The remainder of the program also passed the assembly, but
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did not reach the senate in time for a final vote. The bill will again
be reintroduced next year in the New York legislature, as well as
elsewhere, and there is every indication of a favorable outcome.
Adoption of the proposed measure by New York would be a great
step forward in view of the fact that probably 90 per cent of the
marine insurance transacted in the United States is written in that
State. Moreover, if New York adopts the measure, there is every
reason to believe that other leading States will follow the example.

In connection with the Feaeral marine insurance act of 1922,
reference should be made to the proposed Insurance Code for the
District of Columbia as represented by H. R. 13834, introduced in
the last session of Congress. This bill received the approval of both
House and Senate committees and will be reintroduced upon the re-
convening of Congress next December. All sections of the proposed
code have been so drafted as to be in entire harmony with the marine
insurance act, and special provision is made to the effect that “ should
any section or provision of this code be held to be inconsistent with
any section or provision of the act of March 4, 1922, the latter shall
have precedence.” '

Mention should also be made of the proposed amendments to the
insurance sections (secs. 9 and 10) of the merchant marine act, 1920.
Section 10 of this act authorizes the creation and maintenance by
the Shipping Board of a separate insurance fund for certain pur-
poses, but apparently there is no authorization to use the fund for
the insurance of the Government’s equity in vessels sold by the board
on a deferred-payment plan. It was felt that such authorization
should be given to the board. The amendments were incorporated
in the subsidy bill, considered at the last session of Congress, and
failed to pass. The proposed amendments are being given further
consideration with a view to possibly reintroducing them upon the
reconvening of Congress next December.

Loss Through Theft, Pilferage, and Nondelivery.

The fifth annual report called attention to the seriousness of the
theft, pilferage, and nondelivery problem in our export trade, while
the sixth annual report outlined the several phases of the program
that the Committee on the Merchant Marine and Fisheries of the
House of Representatives, in cooperation with the Shipping Board,
is pursuing with a view to bettering conditions. This program con-
sists mainly in (1) improving the police and magisterial situation at
our ports, (2) inducing shippers, especially through their leading
organizations, to improve their methods of packing and of marking
shipments, (3) bonding, wherever possible, such employees as
handle valuable cargo susceptible to theft and pilferage, (4) in-
creasing the liability of carriers for theft and pilferage losses, where
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traceable to the negligence of the carrier, with a view to bringing
about the exercise of greater care, and (5) reducing losses at foreign
ports.

Work along all these lines has been continued during the past year.
A special congressional appropriation was obtained for the Bureau
of Foreign and Domestic Commerce of the Department of Com-
merce to undertake a detailed investigation of packing methods as
they relate to all types of exports, and to publish an exhaustive and
authentic handbook on the subject. This investigation is nearing
completion, and the specifications for better packing will be pub-
lished by the department in a “ Handbook on Packing for Foreign
Markets.”

The Department of Commerce also has under advisement the
bonding by surety companies or otherwise of all employees to whom
the care of valuable cargo is intrusted and the establishment of a
central bureau of information, either under public or private
auspices, by cooperation of railways, steamship companies, marine
underwriters, trucking concerns, and other interests, to supplant the
present unsatisfactory method of each group doing its own work of
investigation. At a recent conference, attended by numerous repre-
sentatives of steamship companies, marine underwriters, shippers’
organizations, and other interests, the organization of such a cen-
tral information bureau was indorsed, and a committee was ap-
pointed to proceed with the organization of such a bureau for the
port of New York. Consideration is also being given to the advisa-
bility of amending the so-called ¢ Carlin Act” (Stats. at L. No. 377),
at the next session of Congress, so as to include penalties for theft
or pilferage from trucks, warehouses, etc., which are not at the pres-
ent time covered by this act.

Brussels Rules Governing the Carriage of Goods by Sea in Their Relation
to Marine Underwriting.

These rules represent the last draft of the previously promulgated
The Hague Rules of 1922, and have been the subject of much dis-
cussion. They were introduced at the last session of Congress (H. R.
14166), and it is believed will be reintroduced, possibly with some
reservations, when Congress reconvenes next December.

From a marine underwriting point of view these rules are of great
importance. According to the sponsors of the rules, they involve,
among other matters, (1) making the carrier liable for loss of cargo,
including theft, pilferage, and other causes not comprised under
“acts of God,” if due to the negligence of the carrier; (2) shifting the
burden of proof of negligence from the shipper. to the carrier; (3)
giving shippers a much more reasonable notice and proof of claims
clause than that commonly found in existing bills of lading; (4)
raising the carrier’s liability per package or unit from the customary
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present limit of $100 to $500 (£100), and eliminating the use of ex-
isting pro-rata clauses in connection with such liability ; and (5) pro-
hibiting the forfeiture of the shipper’s insurance by the carrier
through a so-called “benefit of insurance” or any similar clause.

The value of the suggested changes to marine underwriting inter-
ests are very substantial as compared with the present. Since marine
insurance assumes the risk of loss to cargo, the interests of shippers
and underwriters are identical when viewed from the standpoint of
the carrier’s liability. Anything that increases that liability or that
reduces the burden of proof of liability, a matter of great importance
when underwriters seek to recover claims paid to shippers by way
of subrogation, will benefit marine underwriters to that extent. The
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