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HACKMAN: 

HUGHES: 

HACKMAN: 

Oral History Interview 

with 

PHILLIP S. HUGHES 

April 24, 1968 
Washington, D. c . 

. By Larry J. Hackman 

For the John F. Kennedy Library 

Mr. Hughes, did you know John Kennedy at all, or 
have any contact with his Senate office, before he 
became President that you can recall? 

I had some contact with his Senate office, ~o 
personal contact so far as I recollect. 

Can you remember anything particularly about the 
contacts you had with his office, anything at all? 

IWGHES: No, I don't. I think they were more or less routine, 
concerning particular bills that he was interested 
in, perhaps bills that he sponsored, or the status 

of items of business, projects, for instance, that he was 
concerned with. 

HACKMAN: I'd like to get you to comment a little bit on the 
general direction the legislative reference division 
was taking during the [Dwight D.] Eisenhower ~ears, 

during the period you were over here. Was there change in 
function or procedure, anything that stands out in your mind? 

HUGHES: In a procedural sense, I think it's fair to say 
that the office functioned substantially in the 
Kennedy Administration as it had in the Eisenhower 

Administration, and, for that matter, as it had in the 
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[Harry S] Truman Administration before that. I think this 
i s p robably revealed best by the fact that for the greater 
p~rt of the Eisenhower Administration we operated the legi s 
l a t i v e clearance function on the basis of a circular issued 
by direction of President Truman and signed by the last Truman 
Budge t Director, [Frederick J.] Fred Lawton, as I recall it. 
Then for most, at least, of the Kennedy Administration, I 
believe all of it, we used an essentially identical circular 
i s sued by direction of President Eisenhower as our guide for 
conducting the clearance activity. 

So procedurally, in terms of controls and technique s 
and so on, we were really on all fours with the prior Admin
istration. The nature and the t empo of the activity, however, 
were considerably different, particularly in the early days of 
the Kennedy Administration because the Eisenhower philo s ophy 
of g overnment and public administration contemplated a s omewhat 
different role f or the President and for his administration 
than did the Kennedy philosophy. In addition to the philoso
phical differences, there were those that were almost compe lled 
by the campaign commitments of President Kenne dy and his repeated. 
insistence on "getting America moving." I think that's a kind 
of a summary phrase that connotes what I'm trying to convey. 

Early after the election, a number of us within the Bure au 
sat down with key members of President Kenne dy's s taff to famil
iarize them with the institutional processes, including the 
legi slative clearance process, and the people we sat down with 
included [Theodore C.] Ted Sorensen and [Myer] Mike Feldman and 
[David E.] Dave Bell, who was at that point the Budget-Director
designate, I believe. And. they found the proce dures essentially 
satisfactory and immediately, during the transition period, set 

. about working their plans into the procedures to the extent 
consistent with the whole philosophy of the transition. And so 
there was quite a period in the interval betwee n the election 
and the Inauguration when we were serving essentially two 
Presidents, one outgoing and the other incoming, not just in 
t e rm s of communicating information to the incoming President 
and his staff, but also in terms of actually wo.rking on the 
development of legislative proposals and of sets of specifica
tions for legislation and for programs that President Kennedy 
was committed. to as a consequence of the campaign. 

HACKMAN: 

tration? 
on this, 
track of 

Had there been anything special you'd had to do 
before the election as the campaign was developing 
since there obviously was going to be a new adminis-

Because I had heard that, I heard different reports 
that people at the Bureau of the Budget were keeping 
the various commitments made in speeches in the campaign. 
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HUGHES: The Bureau did have ana~ as I see it, has on a 
continuing basi s a kind of an institutional res
ponsibility to facilitate the transition from one 

administration to another, and we are r e ally in the process 
of ge aring up for this same circumstance now in anticipation 
of the fall election. At the time of the Kennedy campaign 
and consequent election and transition, the ground rules 
weren't as clear as they now are. Th$re wasn't the statutory 
base that now exists. And the process, in a sense, was not 
as clearly institutionalized. But nonetheless, in effect, 
we k e pt track of two sets of speeches and two sets of news
paper publicity to try and get a running start at the process 
of program formulation, no matter who was elected. And we 
compiled what one of the Bureau staff members called a 
"Kennedypedia, 11 which was a somewhat boiled down version but 
still pretty formidable, a couple of inches thick, perhaps, 
loose leaf, of statements and speeches which in our judgment 
represented the core of the Kennedy program as it had been 
unveiled during the course of the campaign. 

We also, as a part of our institutional re s pons ibilitie s 
for transition, tried to, and did, develop on our own i ssue 
papers and agency memoranda which summarized for new agency 
heads the essence of their responsibilit1es and agency structure 
and the budgetary picture and so on. And the issue papers set 
forth in fairly concise terms what we considered to be some 
major problems, budgetary and otherwise, which would confront 
the new agency head and on which he might wish pretty early 
ip his particular tour of duty to take a position. These were 
essentially background papers, factual, but they may have con
tained. a recommendation if we thought the picture was pretty 
clear one. In other circumstances, it may have simply set 
forth pros and cons and left to him the question of which way 
to. . • . 

HACKMAN: Ye s, yes. Was that done in cooperat ion with the 
existing department heads at that time? Or was 
that all done here at the Budget Bureau? 

:mJGHES: Well, the work and. I think the basic decisions were 
made pretty largely within the Bureau, but certainly 
there was a substantial amount of cooperation between 

the Bureau and the agency. But we assumed that somewhat similar 
processes would take place within the individual agencies--that 
is, the staff there would d.o some briefing for the new agency 
head. We thought, though, and. I still think that the somewhat 
d.etached. perspective of an agency like the Bureau is useful, 
is a useful perspective from which a new agency head can look 
at his agency and perhaps see some problems or maybe some 
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v i rtues that it's difficult for him to see from within the 
agency or on the basis of the perspective of people who are 
es s entially within the agency. 

HACKMAN: In your contacts with the agencies on this matter 
would you be more inclined to talk to career p e ople 
within the agencies than presidential appointees? 

HUGHES: I don't think so. Our contacts by and large would 
have been informal, and we would have sought infor
mation wherever we could get it. But I think I 

ought to emphasize again the fact that these were Bureau papers. 
Re sponsi bili ty really was ours, and ·in many instances I think 
the agency might have differed either as to whether there was 
an is sue or the relative priority of the issue. 

I think some cases, or some for instances, that might 
illustrate this kind of a problem would be, oh, agricultural 
program policy. What questions will confront a new Secretary 
of Agriculture with respect to agricultural price supports? 
The Bureau's viewpoint here is essentially a different one, 
it tends to be anyway, than that of the Secretary of Agricul
ture or his principal staff members. And so our questions 
and our answers in some instances would be different. We 
recognized this; we thought the different perspective would 
be helpful to him. He's free, obviously, to ignore our rack 
up of i s·sue s and priority. 

HACKMAN: 

HUGHES: 

HACKMAN: 

This thing was developed, this Ke nnedypedia, I guess 
it would be a Nixonpedia, whatever, it was developed 
in the same way for each candidate? 

That 1 s right. 

Was this limited to things they were saying in the 
campaign or also incorporate things they had said 
in the past? For instance, in Kennedy's Senate 
career or. . • • 

HUGHES: Not exclusively, but almost entirely were they limited 
to the campaign. The campaign really opens a new book, 
and what people have said before is not necessarily 

relevant or not necessarily consistent with what they say during 
the course of the campaign and, of course, philosophies evolve as 
the campaign progresses. 

HACKMAN: Was this something that was new in 1 60, or had this 
been done ~n '56 or '52? 
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HUGHES: Well, in, let's see, in '56 we did a somewhat similar 
type of thing, although in '56, the problem was some
what different, obviously. In '52, though, we also 

did a s i milar kind of thing , again, on a less structured, less 
formal, probably less complete basis. I was trying to think back 
t o 1 60. 

My recollection obviously is not as good, but I do remember, 
for instance, [Joseph M.] Joe Dodge, who was Eisenhower's Budget
Director-designate, sitting in on the budget review sessions 
which we conducted on behalf of President Truman. Fred Lawton 
was President Truman's Budget Director. But Joe Dodge sat in 
and asked an occasional question, and so, by the time of the 
Inauguration and by the time he became actually the Budget 
Director, he had a pretty good briefing on the component parts 
of the last Truman budget and had some ideas that he would not 
otherwise have had as to what might be done about it. 

HACKMAN: Was there any problem as far as Mr. [Maurice H.] 
Stans, · who was the last Eisenhower Director, in 
getting involved in doing something like this in 

preparation for a possible Kennedy Administration? Was there 
any "problem within the Bureau at that point? 

HUGHES: I don't really recall any. Certainly there were 
none prior to the election because the time com-
mi trnent involved was a relatively light one; at 

that point, relatively few man hours were consumed. Also, of 
course, the fact that it was President Eisenhower's second 
term and he was clearly out of the picture made it a somewhat 
easier situation all around, just as the President 1 s [Lyndon B. 
Johnson] pronouncement of a couple of weeks ago eases our present 
situation somewhat. After the election, we had the problem, the 
staff had the problem, of two pretty active crews of White House 
staff and embryonic agency organizations and. so on, each of them 
trying to get cert-ain kinds of things done tn preparation for 
either the close-out of the Eisenhower Ad.ministration or the 
Inauguration of the Kennedy Administration, and we had to carry 
the water on both shoulders fairly carefully -at times, _but I . 
thought there was a remarkable degree of understanding and 
acceptance, on both s.ides, of the difficulties that were inherent 
in the situation. 

HACKMAN: At what point, can you recall, did. Sorensen and 
Feldman and Bell get involved over here, come over 
for the first time? 

HUGHES: Well, my recollection is that I met with Ted and 
Mike Feld.man and Dave Bell within about ten days 
or two weeks of the election to discuss legisla

tive clearance procedures and to see what sorts of arrangements 
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- they wanted in the new administration. Also, at about this 
same time, Dave Bell had been designated, I think, as an 
observer or something of the sort, I've forgotten what the . 

HACKMAN: Did he have an office over here before he actually 
took over? When did that come about? 

HUGHES: Yes, I'm sure he had an office in the building here, 
somewhere on this floor, as I recall it, and he 
started sitting in on budget hearings and on budge t 

review sessions in much the same fashion that Joe Dodge had done 
it eight years earlier. And so he, too, was in a position to 

'be off and running at the time of the Inauguration so that, from 
the standpoint of the Bureau, the transition was a relatively 
smooth one, a very smooth one, I would say . Many of u s knew 
Dave Bell, both from the time he'd formerly been in the Bureau 
and from the time he was on the White House staff. And the fact 
that Elmer Staats, who was the last Deputy Director under 
Eisenhower, also was the Deputy under Dave Bell, eased the 
situation also. 

HACKMAN: What types of things were Feldman and Sorensen inter
ested in in that period? 

HUGHES: Well, they were interested in the tools of government, 
in the processes through which the Bureau on behalf 
of the President could make the President's will felt 

within the exe cutive branch. And the principal two processes 
are the budget process and the legislative clearance process. 
However, beyond that, and once they understood the nature of 
those processes and how best they might become involved in them, 
they started being interested in particular supject matter areas, 
the priority of subject matter interest depending somewhat on 
the extent to which the particular item had become a campaign 
commitment or issue. 

HACKMAN: 

HUGHES: 

[Paul H.] 

This is during the transition you are talking about? 

Yes. One of the very early ones was the area rede
velopment legislation which had, I think, been 
sponsored in the Senate principally by Senator 

Douglas. 

HACKMAN: Once by Kennedy, I think. 

HUGHES: Yes, but which had become quite an issue during the 
campaign which related to the West Virginia phenomenon, 
and so Mike Feldman seemed to have a kind of a charter 

to evolve that piece of legislation. 
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He was working on a task force with [William L., Jr.] 
Bill Batt and Douglas in that period, too, on that 
thing. 

HUGHES: I think that's right. At just about that same time 
he, I know, was asking the Bureau to tap in on the 
Bill Batt-Douglas task force effort and results and 

convert them into a bill and backup justification material and 
transmittal letters and so on. So that was one of the very 
early pieces of legislation that I recall. 

I'm trying to think of other ind.ividual items. It seemed 
to me education and amendments to the Social Security Act came 
up pretty early in the whole sequence of events. The Kennedy 
technique was to establish a whole series of task forces to try 
and convert some of the campaign promises, general statements, 
into legislative formulation. And some of these task force s 
were outside of the government or outside of the executive branch 
anyway. You mentioned the Batt-Douglas effort. Othe rs were 
very much inside the government or at least utilizing a number 
of people inside the government. Wilbur Cohen, I remember, 
chaired a task force in the social security-public assistance 
area, and he drew, I think in an informal way but very heavily, 
on people inside the Department for assistance . So that these 
task forces , some frequently using agency people even though 
the agencies weren't formally involved and normally involving 
some Bureau staff participation, developed specifications for 
legislative proposals which the agency staff then converted 
into specific legislative form. All this during the transition 
period and prior to the Inauguration. By Inauguration time, 
some of the task forces had completed their job and were out 
of business. I think the area redevelopment one was a case in 
pqint. And we had a bill ready to go. 

HACKMAN: That was a Senate one, if I remember it. 

HUGHES: But in some other case s, the task force or the 
effort on the part of the agency continued on until 
it had been brought to a successful conclusion. 

HACKMAN: What types of problems came up in this period, in 
this tug between the Eisenhower Administration and 
the Kennedy Administration, as far as Mr. Stans' 

role and Mr. Bell's role and ••.• 

HUGHES: Other than the joint demand for time on the staff, 
I don't remember any serious problem. The situation 
is eased somewhat by the fact that the needs of the 

outgoing administration tend to slack off, not necessarily in 
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proportion with but as a partial offset at least to the increasing 
needs of the incoming administration. And I suppose this helped 
some. Relatively rarely were there demands of--I don't recall 
any offhand--were there situations where we had to make a hard 
choice and tell one or the other. As we see the situation, we 
can't do both of these things while our primary responsibility 
was to the incumbent President, heavy pressure on behalf of 
the President-elect was difficult to resist. 

HACKMAN: I had wondered if you remembered any guidelines on 
that from the White House because I'd heard that 
Wilton Persons, who had worked for, well, who was 

Eisenhower's number one assistant, I guess, at that point, had 
said that no one should make contacts without this being cleared. 
And I don't know if that applied to the Budget Bureau or not, 
or whether he was particularly concerned with foreign policy 
or what thi s applied to. 

HUGHES: I don't remember any such general instructions. By 
and large my recollection is not only was there a 
general climate that we ought to do--the career 

and the incumbent political officials ought to do--what they 
could to facilitate the transition but, as I rec.all it, there 
were some fairly specific either presidential or White House 
.instructions that agencies, the executive branch, in general, 
was to do all it could to facilitate the transition. 

HACKMAN: What was the reaction to the Bell appointment here 
in the Bureau? 

HUGHES: Oh, it was very good. Because he's. . . • First 
of all, he was a kind of known quantity; he also 
is a very highly regarded guy, besides being known. 

He established quite a reputation as a staff member in the Bureau, 
and as a White House staff member and in his subsequent stint 
overseas (I guess he was in Pakistan) and the work, let' s see, 
he was up at the Littauer School, I guess, at Harvard immediately 
before he came down here--nothing he had done since he left the 
Bureau detracted from the very high regard in which he was held. 
So I certainly felt very good about his appointment, and I think 
I pretty well reflect the Bureau opinion generally. Many people 
here knew him much better than I did. I came just about the 
time he left. 

HACKMAN: Did that appointment indicate any change in direction 
in the Bureau on the face of it, that the new 
administration looked at the Bureau in any different 
way? 
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HUGHES: Oh, I think it did, yes. It's very hard for me to 
say that, you know, on "x" date we had a philosophi
cal change. I'm sure the historians will describe 

it that way at some point, but I'm too much in the trees to see 
the·· forest in that·- kind of perspective. Ove r the years, and I 
think it started in the middle or the later part of the Eisenhower 
Administration, the role of the Bureau ~as changed somewhat; as 
government grew, as it did in the Eisenhower Adm·inistration and 
subsequently, but as government grew, the Bureau has acquired a 
p~ogramming role that it did not have, at least to the same 
extent, before. The problem of choice among the programs has 
become increasingly important. And perhaps, to some extent, 
the negative role of the Bureau has become less important, at 
least in relative terms. And the agencies themselves are more 
responsible than they used to be for efficient and economic 
operation. 

But as this programming role has developed, the problem 
of choice has become more important. The Bureau has looked at 
itself and looked at government programs in a somewhat different 
light. In the old days, speaking in very oversimplified terms, 
our initial answer was supposed. to be no, and everybody would 
have been surprised if we said. yes the first time around.. As 
time has passed., we're supposed. to do something a little different 
than that. We can say no, perhaps in a fairly high percentage of 
cases, but in some of tbe more crucial ones we're supposed to 
give pretty serious consideration to alternative and. better ways 
of accomplishing a.n objective which the President or an agency 
had or a member of the majority party in the Congress thinks is 
a desirable objective. And so we have increasingly tried to 
give consideration to how to do something rather than to lining 
up a long list of reasons why it shouldn't be done. 

Now that's gross oversimplification, but this started, I'm 
sure it started way back somewhere, but it has been a growing 
phenomena through the fifties, and certainly in recent years 
we have done a great deal of this kind of thing. It played an 
important part in the establishment of some of the Kennedy 
programs, a part in the affirmative sense, not just the nega
tive. And perhaps, in some ways, even more so in some of the 
Johnson programs, the poverty program, elementary and secondary 
education, and so on. 

HACKMAN: Some people--including some people who were over here 
at the time--that we've talked to have made the point 
that economists became more important in the Bureau 

and the accounting function maybe less. 
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.._ IIDGHES: I think that's true, but I think that's somewhat 

( 
more of a sympton than cause. I'm not sure whether 
Dave Bell is an economist with a capital;:E:1or not. 

He's a combination economist, political scientist, public admin-
strator, I'd say. Probably less of a capital "E" economist than 
his three successors have bAen: [Kermit] Gordon, [Charles L.] 
Schultze, and [Charles J.] Zwick. But I think the economic 
emphasis of recent years probably, again, is a consequence rather 
than a cause; it reflects a growing concern with choice and 
with the impact of the budget on the economy. I'm sure there 

-will be new eras in the future in budget directors . We've had 
public administrators and lawyers, bankers and accountants and 
economists, and I don't know who's next. 

HACKMAN: What about the people that Mr. Bell brought with 
him, Mr. [Kenneth R.] Hansen as his Assistant 
Director and, who was his other Assistant Director? 

I've got it down here somewhere. Did this indicate the same 
general direction, or were the roles these people played any 
different than previous assistant directors? 

IIDGHES: 

HACKMAN: 

I don't think there was a marked difference in the 
roles of Hansen--let's see, Charlie Schultze was a 
Bell appointee, but he was later--oh, [Robert C.] 
Bob Turner. 

That's right. 

HUGHES: Bob Turner. No, their outlook was considerably 
different than some of the Eisenhower assistant 
directors, but the relationship which they established 

to the staff was probably quite similar. I guess substantive 
evaluations, qualitative evaluations are kind of tough here. I 
think Bob Turner and Ken Hensen, to pick a couple of guys, were 
relatively easy to do business with in comparison with some of 
their prodecessors. 

HACKMAN: You mean for you to do business with or for everyone? 

IIDGHES: The staff, I'm talking about staff in general. But 
the roles they performed, their relationship to the 
Director and their relationship to the staff, I 

think, were not vastly different. 

HACKMAN: All right. Going back to something else . On your 
relationships with Feldman .. and Sorensen during the 
interim period, were they pretty green as to the 

way the Bureau operated and. what it could do, particularly your 
side of the operation, what it could do for them at that point? 
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HUGHES: Yes. I think--you said "green"; I'd say yes. 
Generally speaking, they were u sed to functioning 
in the general context of a senator's office. And 

my impression is that senators' offices are, or tend to be kind 
of fire-fighting operations operating from crisis to crisis~ 
Some routine operation, certainly, getting out the mail and so 
on, but by and large they work from one flap to the next with 
rather limited opportunity and limited machinery, limited need, 
to control anything. The senator is--I don't know whether he's 
an autocrat or an oligarch or a feudal lord, but he has rather 
marked areas of jurisdiction and correspondingly sharp limita
tions on his activities and responsibilities and rights. The 
notion, therefore, of a tremendous set of ins titutional machinery 
which, if allowed to, could carry on the functions of government 
under kind of general directions given by a President and his key 
staff members, that notion was somewhat foreign to them. 

And I think they fell into a pretty standard misconception 
that in order to get a job done, it had to be done at the White 
House by Feldman or Sorensen or Lee White or somebody else who 
was known to them personally and perhaps known to the President 
personally . Clearly, government cannot function in ~~is fashion. 
And I think both Ted Sorensen and Mike Feldman, as they got an 
exposure to the machinery of government and - saw the tools that 
the President has--in the form of the budget; in the form of 
the legislative clearance process; in the form of management 
directives, reorganization plans, perhaps, but other management 
tools; in the form of messages through which he expresses policy 
and demands control and obedience in some sense--as they became 
aware of these tools, they got pretty adept at using them . My 
experience with them in legi s lative reference was very fine, 
however, it was very friendly and a good one. 

It's difficult for a guy who moves in from the outside, 
even from Capitol Hill , to understand the complexities of some 
of the problems of governmen t when you get down into the detail. 
And Mike Feldman wanted. stuff somewhat sooner sometimes than we 
were able to produce it in good shape. But generally speaking, 
we came to terms and disagreed fairly amicably if it came to 
that. But we resolved. our difficulties pretty well. 

HACKMAN: Who else were they talking to over here in that 
period? 

HUGHES: They were certainly talking with Dave Bell. They 
were talking with [William D.] Bill Carey, who at 
that time was Executive Assistant Director; they 

were talking with me and with Wilfred Rommel, who was my deputy; 
occasionally, they were talking with the Assistant Directors in 
particular subject matter areas; they were talking with Elmer Staats, 
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wh o was t h e Depu t y Di r ector of the Bureau. And I would s ay 
t heir circl e of contacts probably expanded as they became 
acquainted in the Bureau. 

And, as a matter of f a ct, we encouraged expansion of t he 
ci r cle, within limits anyway, so that they could g o to individual 
s taff member s when they we re seeking information and g e t the 
inf ormation direct. There was no use in funneling it all through 
Elmer or me or Bill Carey or anybody else. But, within the period 
of a year perhaps, my gue s s is there were fifteen or t wenty or 
maybe more people within the Bureau, outside of thos e I've men
tioned, that they had identified as having information and sound 
advice in areas that were of particular concern to them. 

HACKMAN: 

HUGHES: 

Going back to something we were talking about. It's 
five after twelve--do you have to go or something? 

No, I have a little more time. 

HACKMAN: Okay. As far as the last Eisenhower budget, well, 
the Kennedy Administration found out when they got 
in, or they felt, that this hadn't been a reali s tic 

budget. Was there any feeling at that time within the Bure au 
that you can recall that this was so? Were the Kennedy people 
talking about this when they first came over? 

HUGHES; Well, I guess the short answer is I don't . remember 
very clearly, but the campaign had made it quite 
clear that budget level was a rather fundamen tal 

issue between the two administrations. You used .the t erm 
"realistic budget level'': what's real in the world of budgeting 
is damned hard to determine, witness today some of our problems 
on tax increases versus expenditure reductions. But it certainly 
was quite clear all during the transition period and there after 
that Pre s ident Kennedy would want to make s ome rather basic 
changes in the last Eisenhower budget and did. Now, I've for
gotten the vehicle, but I think he put out, in effect, an add en 
dum, a Kennedy supplement or something like that, to the Eisenhower 
budget which had p rograms like area redevelopment in it. And I 
believe there were a few compensating, partially compensating, 
reductions in it but principally new programs that the President 
had talked about during the course of the campaign. 

HACKMAN: During this interim period were you e s tablishing any 
kind of relations hips with the new department and 
agency people that were coming in? 

HUGHES: Yes. We did this both informally and formally. On 
the formal side we set up a series of me eting s with 
new Cabinet heads and new major agency h e ads, sat 

down with s ome background material with them, gave them these 
papers which I mentioned, with some indication of the areas under 
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.__. their jurisdiction in which the President had committed himself 
to new progra:m directions or new programs, something of that 
sort. So this was a rather formal process involving generally 
Secretaries of Cabinet departments and major agency heads like 
the Veterans Administrator, Atomic Energy Commission .•. 

HACKMAN : GSA (General Services Administration]. 

HUGHES: GSA, I think--I'm not sure of that--and NASA [National 
Aeronautics and Space Administration]. [James E.] 
Jim Webb stayed over. There was a great deal of 

dialogue that took place during the transition period. 
Then informally, less formally, in any event, the Bureau 

staff at all levels was busy trying to get acquainted with the 
new look in the agencies, the division chiefs with the agency 
heads and their principal subordinates: Under Secretaries, 
General Counsels , Assistant Secretaries. We in the office of 
legislative reference were establishing a new set of contacts 
with legislative liaison people in the agencies and so on. 

HACKMAN: Before the Inauguration were these people, as you 
briefed them, were they feeding any information 
back to you to plug into the White House information-
or to the Kennedy operation? 

HUGHES: Yes. I said that promptly and with some assurance . 
If you push me to think of an exa:mple , I'd he hard 
put to do it, but I do recall from dialogues that I 

participated in that some of the agency heads had ideas of their 
own on our ideas and on President Kennedy's ideas, and we got 
some feedback out of this process that we used in the process 
of legislative development. 

HACKMAN: Did you have any contacts with (Richard E.] Neustadt 
or Clark Clifford who were working on some transition 
problems? 

HUGHES: I didn't have any with Clark Clifford. I had a great 
deal during the transition period in particular and 
just after it with Dick Neustadt . I knew him from 

earlier days and from occasional contacts we had during the 
Eisenhower Administration when he was writing some of his articles 
and doing his dissertation. 

HACKMAN: 

HUGHES: 

Can you remember any of the specific things he was 
interested in at all? 

No. However, I tend to associate him more with the 
techniques and procedures of government and . the tools 
of the presidency than with the substance of particular 
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issue s , but I'm not sure whether that's the way it was or whe ther 
that's because of his writings. But I think it's accurate to say 
tha t his major interest, as I saw it, was in getting President 
Kenn e dy off to a good start in terms of the way the processes 
worked within the executive branch and in terms of executive and 
legislative relationships as they were affected by the clearance 
proce s s and by the liaison work necessary to get a legislative 
program on the Hill and accepted. 

HACKMAN: Can you remember anything about the putting together 
the first State of the Union message--what feed in 
your operation had? Did they look over here? 

HUGHES: The Bureau played a pretty important part in it. 
I'd say the chief participants were probably Dave 
Bell, we in the legislative clearance process, and 

selected program people in the Bureau whose programs were given 
particular space and attention in the State of the Union. Our 
role here, though, tends to be more of a smoothing up and coor
dinating and straightening out role rather than an innovative 
role. Somebody was doing the drafting, Ted Sorensen mostly, 
and he would do it on the basis of suggestions made by individual 
agencies, and then his product would come over here for review in 
light of facts as we knew them, policies as the Administration 
was beginning to evolve them, and so on. 

HACKMAN: In these changes in the Eisenhower budget that 
President Kennedy made in that first go-around, can 
you remember any of the tug and pull between agencies, 

new agency heads, to get program expansion? 

HUGHES : No, I really can't. I do have in mind in the area 
redevelopment busines s s ome traditional pulling and 
hauling between Commerce and Labor on what the emph a

sis should be . But it's very difficult for me to sort out what 
really happened from what I know must have happene d just looking 
at the major problems. There are areas where, from time imme
morial, there have been disagreements and I ' m sure will be for 
a long time to come . The Commerce-Labor one is one. The Interior
Agriculture argument is another one. Also, there are continuing 
controversies between what you might call the 11 program 11 or clientele 
agencies and the general purpose ones , like the Bureau, but I can't 
recall specific instances. 

HACKMAN: Let me ask you something else. As compared to the 
Eisenhower Administration and the Johnson Administration, 
how seriously did the Kennedy people this first time 

around appear to take the platform and the commitments they had 
made during the campaign? Did they make much use of the things 
that you had put together during the • ••• 
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HUGHES: Yes, they did. As near as I could tell, they did. 
They had, of course, data of their own put together 
in the Democratic National Committee context. Both 

Mike and Ted Sorensen had good minds and had a pretty long 
history of involvement with the President so that they had their 
own computer systems for keeping track of these things, but they 
did use the data we had, and they asked us from time to time to 
run checks on what had been done in relation to what had been 
promised. And we did this with considerable success. 

To get back really, I think, to your question, they did 
take pretty seriously the need to deliver on the commitments. 
Now delivery is a term which may mean a bill finally enacted 
or a program finally established. On the other hand, it may 
just mean an effort to comply in an area where full compliance 
would be very difficult or impossible or would involve more 
expenditure of personal and political capital than warranted. 

HACKMAN: 

HUGHES: 

Can you remember them ever expressing the thought 
that, "Gee, we slipped up when we said that," or 
"This is a particularly difficult thing to handle"? 

Yes. 
but. 

I wish I could think of some for instance s , 
. . . 

HACKMAN: One that may be a possibility would be the housing 
Executive order, which the. • . • Remember he had 
made the statement in the campaign that "I can solve 

this problem with the stroke of a pen," and then the Executive 
order took two yeaP-S to write? Do you remember anything? 

HUGHES: I wouldn't have been -directly involved in that. The 
situations that I recall would quit"e naturally have 
been in the legislative context and they generally 

involved circumstances where, from the standpoint of then-Senator 
Kennedy's own power base, he was taking a very safe and, in a 
sense, a pure position, but as his power base expanded, the same 
position became untenable, or at least became much more difficult. 
And the problems, I think, that I recall were in the labor rela
tions area, and I don't remember whether situs picketing was one 
of these. 

HACKMAN: That's probable. , 

HUGHES: I think it may have been. I think some of the general 
Taft-Hartley controversy was an area where Mike and 
Ted at one time or another both agreed that they should 

have said less or something different, in any event. 
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HACKMAN: Common situs picketing when Landrum-Griffin was 
written was something that [Wayne L.] Morse wanted 
to go ahe ad and deal with, and Kennedy said, "You 

get the bill. We won't deal with it now. We'll put it off." 
And then it was a problem. That's my recollection. 

HUGHES: Yes. I think inevitably there are lots of these 
kinds of situations where perspective of the presi 
dency does bring about a rather marked change in 

view. I think it ordinarily reflects to the credit of the 
individuals rather than otherwise, at least as I would appraise 
the situation. -

HACKMAN: Did you, as head of your division, have more contacts 
or a different type of contacts with the White House 
staff, like Sorensen, Feldman, [Lee C.] White, than 

had existed under the Eisenhower Administration? Was this 
different? 

HUGHES : I probably had more, and I think the Bureau in general 
probably had more because of the increased a ctivity, 
particularly in the legislative area . And with t h e 

activity came their need to know certain things and our need to 
know certain things, and this forced more numerous and probably 
more intensive contacts than had been the case before. But we 
had a lot of contact with [Gerald D.] Jerry Morgan, Roemer 
McPhee, Wilton Persons, Bryce Harlow, in the Eisenhower Adminis
tration also. 

HACKMAN: I had wondered, people had characterized the Kennedy 
Administration very generally as being informal as 
opposed to the formal way the Eisenhower White House 

operated, I wonder if this had any effect on the way they operated 
with you? 

HUGHES: I think there was much less formality in the Kennedy 
Administration, even in the day to day contacts. The 
staff concepts of President Eisenhower, quite naturally 

filtered down to his staff, and they were somewhat more prone to 
formal memoranda, meetings, more extensive discussion of many 
issues than was the Kennedy Administration or the Johnson Adminis 
tration for that matter . 

Frequently in the Kennedy Administration, particularly in the 
early years, there just wasn't time for the kind of formality and 
the kind of careful preparation that the Eisenhower Administration 
almost demanded. Instead of writing a memorandum to Mike Feldman, 
say, on a particular legislative issue, in many circumstances I 
would simply take a draft Bureau report or a draft agency report 
over and say, "Now, Mike, here's what we think ought to be said, 
in general terms . Do you have any problem with this?" Sometimes 
he'd look at it, sometimes I'd talk from it and come back with a 
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decision based on what we said, but sometimes departing from it. 
In other circumstances where time permitted or where the i s sue 
was sufficiently significant, we'd write our memorandum pretty 
much in the same fashion we would have in the Eisenhower years . 

HACKMAN : Did this vary from Sorensen to Feldman to White in 
the way they handled things? 

HUGHES: I don't believe so. Ted usually ended up with the 
big problems, and he had particular areas of intere st 
that he worked in, but I'd say informality was pretty 

characteristic of the Kennedy Administration. And Lee White and 
Mike and Ted are all fairly informal. They're three quite dif
ferent characters but all informal. 

HACK.MAN: Was there ever any problem for you, was it a problem 
in knowing who to go to as far as th,e importance 
of the thing or as far as the subject matter of the 

thing? Were lines · fairly clearly drawn? 

HUGHES: Ye a . I think s o, gene~ally. There wa s a c lear lin e 
of demarcation in the White House between the legis
lative tacticians under Larry O'Brien, and the sub

stantive guys under Ted Sorensen. And there were relatively few 
substantive guys. There were Ted and Mike and Lee White. 

HACKMAN: Did Dungan ever get involved in any of this? 

HUGHES: Well, Dungan was in the foreign business. 

HACKMAN: Aid. 

HUGHES: By and large. Aid and foreign policy matters. From 
time to time, I'd see a little of him but relatively 
little- I knew h im, of course, - in the Bureau. I 

-· had only rare contact with him. [Kenneth P.] Kenny 0' Donnell 
had a world all of his own as the appointments guy. I didn't 
see a great deal of him. And the tacticians would call us to 
find out the position on specifi'c legislation. Only rarely 
would they ·get into the substance of the issue. 

HACKMAN: Did you go to these people directly or did you ever 
feel like you had to go through Bell's office to go 
to these people? 

HUGHES: No. No. We had a pretty clear set of relationships 
worked out. Actually, I had a pretty clear set 
worked out with Maury Stans, and it boiled down 

essentially to going to my own way as long as I conformed to 
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Admini s t ration policy and didn't get either him in trouble, or 
the Pr esident. Not quite that loose. The issues wh ere t he re 
was a big money component he wanted to know about, and that was 
n o p r obl em. Pre tty much the same relationships carried ove r 
wi th Dav e Bell and, for that ma tter, Kermit and Charlie Schultze . 
Each of us, I think, acquires his own set of interests, and 
there are substantive areas where we talk with one and not with 
the other, but that's a minor variation on the general theme. 

HACKMAN: There's been a lot of talk about splits within the 
White House staff. From where you stood could you 
see any of this? Problems with who was handling 
what? 

HUGHES: No, I didn't. . . • I think there was a general 
split between the tacticians and the substantive 
guys, and that probably is normal in most sets of 

circumstances. And I thought from time to time that every body 
would have been better off if contact between Larry and Ted, 
for instance, had been a little more continuous. I didn't 
get the feeling there was any serious friction there, just t wo 
guys with different jobs and probably somewhat different philo
sophies but working together pretty harmoniously~ as far as I 
could tell . 

HACKMAN: 

HUGHES : 

HACKMAN: 

HUGHES : 

HACKMAN : 

HUGHES: 

HACKMAN: 

As things developed, did Bell, Dave Bell, make many 
changes at this end of the operation as far as the 
way things worked? 

No, made almost none . You mean as far as the White . 
House--what do you mean? 

As far as the internal operations of the Bureau went . 

Vis-a-vis the White House, you mean? 

Yes. 

No . No, I don't recall any major ones. I don't 
recall the need for or the issuance of any Bureau 
circulars, for example. Life went on pretty much 
as it had. 

What about in your relations with the departments 
and with the Hill, any changes, basic changes in 
procedures here? 

EJGHES: No, I don't recall any. Bill Carey as Exe cutive 
As sistant Director had a congressional liaison 
responsibility outside and apart from the legis

lative clearance function. 
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HACKMAN: I had wondered how his role tied in with your operation. 

HUGHES: Really, they are separable functions . The can be 
tied t ogether, and we have kind of tied them together 
at this point. But they are separable. One is s i mply 

the f unct ion of receiving congressional phone calls and doing s ome- · 
t hing about t hem or correspondence and doing something about it. 
The correspondence may be simply an inquiry into t he status of a 
bill or it may be a demand to do something in the budget or in the 
legislative area or you name it. A phone call, likewise. But 
the clearance function, on the other hand, involves a specific 
piece of legislation and the development essentially of an Admi nis
tration posture on it. 

HACKMAN: What role did your operation play in the writing of 
Executive orders under the Kennedy Administration? 

HUGHES: The Bureau performs the same kind of a clearance 
function in respect to Executive orders t hat it 
performs in the legislative area. And t:ra.t function 

has not really changed significantly during the years I've been 
in t he Bureau. We'll receive an agency proposal for an order ; 
we ' ll circulate it amongst the other agencies concerned, reach 
our own conclusion with respect to it, and then transmi t it ·in 
accordance with a governing Executive order , transmit it to the 
Department of Justice for approval as to form in the galley, 
prior to transmission to the President. And that's been the 
process for twenty years and more. However, Executive orders 
are handled by the General Counsel. 

HACKMAN: I had heard that--if you can recall, the first 
Executive order the Kennedy Administration had 
was that food stamp thing, food stamps. And from 

what I heard, Feldman more or less didn't go through the 
regular routine on this thing. Do you recall that? 

HUGHES: Well, yes. I think he went. . • . Yes. I remember 
t he order fairly well. Not in detai·l, but I r emember 
the circumstances. Mi ke, on behalf of the President, 

wanted to take some executive action to enlarge the food stamp 
program and extend-it to additional areas and increase the limits 

···· and so on, wanted to go just as far as he could. We explored 
the legislative route and, whatever the merits or demerits, it 
would have taken a considerable amount o·f time. The result of 
all the deliberat .:!..oi.1.S was a conclusi on to take the order rout e. 

The problem, I think--problem, if you can call it that; yes 
t here ·was a probl em--stemmed from the f act t hat this ·was not t he 
t hi ng you ' d ordinarily do by ~xecu-Cive orcier. It appea:i."ed t o us 
to be interpretable as at least a partial substitute for legisla
tive action, and was using CCC (Commodity Credit Corporation] 
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- funds, as I recall it, in a somewhat different fashion than 
previously. I believe [Arthur B.] Art Focke, the General 
Counsel, who handles orders, pointed out to Mike that this was 
kind of new and novel and could cause a fair amount of flak in 
t he Congress which might well want to legislate this kind of 
thing if it was going to be done. But Mike was pretty insis
t ent that we ought to go ahead. We also explored the possibility 
of doing things simply by instruction; the President, with his 
"cons ti tu tional public welfare" hat on, · wotltll.Q. direct the a gency 
head, the Secretary of Agriculture, to do something and not 
issue an order. But Mike felt the formality and the splash 
that came about from the order would be desirable. So we ended 
up that way. The order went through all the normal processes, 
but Mike pushed it through, in effect. 

HACKMAN: Were they more inclined, as things developed, to do 
some thing like this? Were there other instances 
where they used the Executive order more broadly? 

HUGHES: Yes, I think generally the Kennedy Administration 
was a somewhat less orthodox Administration than 
the Eisenhower. That kind of follows from the 

nature of the two individuals and their philosophies. The 
Kennedy Administration was much less to be concerned with 
precedent and with departures from precedent and with doing 
something different as long as it was within the parameters 
of ·the President's responsibility and right and Const~tutional 
base. 

HACKMAN: Did they usually, after this, though, go through 
the regular route? 

HUGHES: I think even in thi s case they went essentially 
through the re5ular route. Normally, in other 
cases, they took the regular course of action 

because the clearance process, for instance, works pretty well 
and can work very fast if circumstances require it. The budget 
process also works well but not necessarily fast . And some of 
the other instititutional arrangements can handle situations on 
a crisis basis reasonably well . And I think they used the machi
nery of government pretty effectively. 

HACKMAN: You'd said earlier that in some cases they--Feldman, 
I believe you .mentioned--became impatient. Was this 
particularly in relation to Executive orders or the 

legislative clearance process or in general? 

HUGHES: Oh, Mike is a pusher. in general. And he wants it as 
soon as he can get it. My comment was really a general 
comment, reflecting, in part, his own personality and 
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tendencies; in part, his responsibility as kind of a chief 
pu sher and, in a sense, I guess a hatchet man for President 
Kennedy; and, in part, a lack of full understanding of how 
complic a ted the government is. That lack of understanding 
came from this somewhat different scene that he'd been involved 
in on the Hill. 

HACKMAN: Did Feldman have the responsibility in the area of 
all Executive orders, or did this vary on the staff 
as the legislative problems? 

HUGHES: I think Mike had legislation in general and Executive 
orders, all of them, to the best I can recall, and 
I'm sure he did some base touching over there, parti

cularly with Ted. But he was under Ted's general supervision . 
He was kind of the guy in the legislative and Executive order 
arena, on the substantive side; not on the tactics end. 

I think I probably ought to sum it up fairly soon . 

HACKMAN: Well, I ' ve probably got a half an hour ·or an hour 
to go, so why don't we just cut here, and can I come 
back again sometime when you can stick me in and 

we'll finish up? I c an take what I've got and go over it and 
redevelop • • . 
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June 16, 1960 

EXECUTIVE OFFICE Or THE PRESIDE T 

BUREAU OF THE BUDGET 

WASHINGTO N 25, D . C . 

CIRCULAR NO . A-19 
Revised 

TO THE HEADS OF EXECUTIVE DEPARTMENTS JI.ND ESTABLISHMENTS 

SUBJECT: Procedures for the coordination and clearance of agency recom
mendations on proposed, pending and enrolled legislation 

l. Purpose. This Circular consolidates the Bureau of the Budget's 
general i nstructions to the agencies on the legislative coordination 
and clearance process. It supersedes Circular No. A-19 (revised Septem
ber 12, 1956), Circular "No . A-9 (revised July 2, 1956), and Circular No . 
A-42 (February it~ , 1957), which a.re hereby revoked. It also includes 
instructions on the preparation of agency l egislative programs, which 
have previously been incorporated in Circular No. A-ll, Instructions 
for the preparation and submission of annual budget estimates . 

At the direction of the President , the Bureau of the Budget per 
forms legislative coordination and clearance functions which have the 
purpose of assisting the President in developing his position on 
legislation, making knovm the aQministration's position on particular 
l egislation for the guidance of the agencies and information of Congress, 
assuring appropriate consideration of the views of all affected agencies, 
and assisting the President ¥Tith respect to his action on enrolled bills. 

2. fufinitions. The following definitions apply herein: 

Advice: Information transmitted to an agency by the Bureau 
stating the relationship of particular l egislation and reports 
thereon to the program of the President or stating the views 
of the Bureau as a staff agency for the President with respect 
to such l egislation and reports. 

Agency: Any executive department or independent commis
sion, board, bureau, office, agency, Government- owned or 
controlled corporation, or other establishment of the 
Government, including r egulatory cam.mission or board, and 
also the municipal government of the District of Columbia, 
but not including agencies of the legislative or judicial 
branches of the Government . 

Enrolled bill : A bill passed by both Rouses of Congress 
and presented to the President for his action. 

(No . A-19) 
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Proposed l egi slation : A draft bill with sup!)orting docu
ments which an agency wishes t o pr esent t o Coq:;res~ f or its 
consideration, or any legislative proposul i ncluded i n an 
annual or special report or in other wri i,tt en f orm which t he 
agency proposes to transmit to the Congress or make available 
to the public. 

Report : Any written eA.'})r ession of offl.cial views on pend
ing bills or r esolutions prepared by ari agency f or (a ) trans
mittal to any connnittee, member, or of ficer of Congr ess or 
(b) presentation as t estimony before a COJJGressional commit
tee . 

The terms "proposed l.egislation" and 11r eport 11 do not include jus
tifications for appropriat~ons or proposals for reorganization plans. 

3. Agency l egislative proe;rems . l\'.:;encies shall prepare annually 
proposed legislative programs for the forthcoming session of Con,'.5r ess . 
These programs are used by White House, Bureau of the Budget, and ot her 
Executive Office staff in assisting the President in t he preparation of 
his legislative program, annual and special messages, and the annual 
budget . 

An agency's legisl ati ve progr am is to be developed before or con
currently with the preparation of its annual budget submission, and 10 
copies of the program shall be transmitted t o t he Bureau at the same 
time as the annual budget submission. If an agency has no proposals 
t o make, it will submit a statement to t his effect . 

The proposed program shall include all items of legislat i on, i n 
cluding proposals to repeal provisions of existing l aw or to extend 
provisions of expiring law, which an agency contemplates proposing to 
Congress (or actively supporting if alree.dy pendine legislat i on) durfo,g 
the coming session. T'.ae decision to include an item will t ake into ac 
count t he President's known l egislative, budgetary, and other relevant 
policies. 

The program shall also include separate lists of (a ) l egislative 
proposals under intensive consideration in an agency which have not 
yet reached the stage of inclusion in its proposed l egi slative pro
gram, and (b) all laws or provisi ons of l aw affect ::i.ng an agency 
(whether or not the agency will propose their extens i on) which will 
expire from the end of the preceding sess ion of Congress to t he end 
of the next calendar year. Any laws which will e:cpire at a st ill 
later date will also be included if special circumstances #arrant 
their extension in the forthcomin,g sezsion. 

(ifo . A-19) 
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Attachment A provides more detailed instruct ions as to the content 
o..nd format of proposed legislative programs . 

Submission of l egislative proposals pursua.~t to this section does 
not constitute a request for Bureau advice . Such r equests will be 
made in the manner prescribed in section 4. 

4. Coordination a~d clearance of a ency reposed le islation 
and reports . Before proposed legislation or a report see definition 
of "report" for coverage ) is transmitted outside the Executive Branch, 
the originating agency shall submit it to the Bureau for coordinat ion 
and advice. 

a. Copies to be furnished. At l east four legible copies of 
proposed l egislati'on and r eports on public bills and two 
copies of reports on private bills shall be furnished. 
Where wide circulation or expedited acti on may be re 
quired, the originatinr; agency will consult in advance 
vrith the Bureau as to the number of copies, to be supplied. 
In most instances , machine reproduced copies are neces 
sary to assure l egibility. 

b. Timing of a.r;ency request s for advice. Reports shall be 
transmitted to the Bureau in sufficient time (normally 
one month) to permit action by the Bureau to be completed 
prior to the date when it is necessary to transmit the 
r eports to the Congress. Agencies will not commit t hei-:1-
selves to forward reports or proposed lee;islation to Con
e;cess on a time schcdnle which does not allow orderly 
coordination and clearance to takt-~ place. .Agenci es will 
state in their letters of transmittal to the Bureau any 
inforrnat:l or. on congressional schedules and requirements 
which bears upon the urgency of their reports or pro
posed legislation. Where unforeseen congressional dead
lines make it necessary, however, expedited handling may 
be requested. 

c. Certain items to be incl uded in agency submissions . When 
submitted to the Bureau, proposed l egislation shall be 
accompanied by a draft of the letter which an agency pro
poses to send to the Speaker of t he House a..~d the Presi 
dent of the Senate i n transmittin~ the draft bill . In 
addition, an agency will furnish background i nformation, 
such as an analysis of the provisions of the proposed 
legislation, comparison vrith existing l aw, a statement 
of other agencies' interests, etc., which will be helpful 
in acting on its proposal . Similarly, a l etter r equesting 
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advice on a report on pending legi slation will identify 
pr evious r el ated bills and set forth any r el evant com
ments not incl uded in the report itself . 

In cases wher e a legislative proposal, either pro
posed or pending, would carry out a Presidential recom
mendation, the report or letter transmitti ng proposed 
l egi slati on t o the Congress shall include a statement 
identi fying the recommendation and i ndicutirlG the deerec 
to "Which t he le3i slation concerned will cru:ry it out . 

d . Per sonnel and cost information . The Act of July 25, 
1956, 70 Stat . 652 (5 U. S. C. 642a) r equires that in 
certai n cases agency reports on pending l eeislation 
and agency proposaJ.."s for new legi sl ation include esti 
mat es of additional expenditure s e..nd manpower which 
would r esult from enactment of the leGi sl ution . In 
order that agencies wil l have these r equirements r eadily 
at hand for careful compl iance, this statute is set 
fort h as Att achment B. 

In addition to the above requirements, D.Il <:..Geney 
shall i nclude in its letter t ransmittirlG proposed l ccis 
l ation or in its r eport on pending J.ec;isl ation its best 
e stimate of the appropriations (for each of the first 
five years ) which will be needed to carry out its respon
sibilities under the legi slation. Similerly, if the 
legi sl ation would ef f ect savi:ng s in uppropriv.tions .• i r.-

. crease or decr ease Federal r evenues, or affect the 
receipts or expenditures of a trust or special fund, an 
agency shall incl ude its best estimate oi' these s.ivi~s 
or changes . These estimate s will be on a fis<:cl ye<!:r 

basis . 

e. Bureau action on a.sency submiss ions . Upon re;ceipt o 811 

agency ' s proposed lec;islation or report, the Bure:nu will 
under take the necessary coordir.i:::::. tion ·with other intcrc:-;t.cd 
agenc ies. If congressional committees have not r eQuestcd 
r eports f r om all of the i nterested agencies, the Bur eau 
will r e quest additional agency views within specified time 
limi t s, which must be carefully observed . The Bureau will 
consult with the President, when appropriate, a.ri.cl under 
t ake such staff work for him as may be necessary in co
oper ation wi th other Presidential staff . It may call on 
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the origi nating a,eency for additional i.rl...formation or ar 
r ange i nteragency meetings to exchange views, resolve 
differ ences of opinion, or to clarify the factual situa
t i on. 

When coor dination has been compl eted, the Bureau 
wi ll transmit advice to the appropriate agencies, either 
in writing or by telephone . In transmitting advice, the 
Bureau will indicate any considerations which it believes 
the or i ginating agency should or may wish to take into 
account before submitting its proposed legislation or 
r eport t o the Congress . 

f. Agency action on receip~ of advice from the Bureau . To 
make the record clea:c and to prevent mi sunderstanding, 
an agency shall state in its report or letter transmi t 
ting proposed legislation to the Congress the advice whi ch 
it ha s rece i ved from t he Bureau . 

' L~ the case of reports on pending l egislati on, receipt 
of advice contrary to the views expressed by an agency does 
not require t he agency t o modify its views. In such cases, 
however , the agency will review its position in the light 
of the advice received. If it decides to modify its views 
after consideration of the advice r eceived, it shall con
sult with t he Bureau informally to determine what chanr;e , 
if any , i n the advice previously received would be appro
priate . If the agency' s views are not :modified, the advice 
received f r om the Bureau shall be incorporat ed in full . 

In the case of proposed l egisl ation, the originating 
agency shall incorporate in its l etter of transmittal to 
the Congress the advice received f rom the Bureau. However, 
an agency shall not submit to Congress any proposal which 
it has been advi sed is in con:flict with the program of the 
Pre sident . 

When an agency, upon receipt of advice , transmits i ts 
proposed l egisl ati on or report to the Congress, it will 
furnish a copy to the Bureau . 

g . Agency action where ;prior clearance ha s not been effected. 
When congressi onal time schedules do not allow an aeency to 
obtain advice from the Bureau prior to the transmi t tal of 
its report to the Conr;ress, the agency shall so state in 
its r eport and shall indicate that consequently no 
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determination has been made as to the relationchip o"!: the 
pending l egisl ation or its r eport thereon to the program 
of the President. Four copies of the report i n such ca ses 
will be transmitted to the Bureau at the s ame time that 
transmittal. is made to the Congress. The Bureau ilill sub
se~uently furnish advice in approp:iate cases, and the 
agency shall transmit t his advice promptly to t he Cone:::'ess. 

In cases wher e an agency has not submitted a r eport 
for clearance and its views on pending l egislation are to 
be expressed in the form of oral testimony, the Bureau 
will undertake, upon request by the agency, such coordina
tion and give such· advice as the circumstances permit . In 
presenting its oral t ¢stimony, the agency shall indicate 
what advice, if any, has been received from the Bureau. 
If none ha s been obtained, the agency will so indicate. 

Agencies shall not submit to Congress, on their initi
at ive or with their endorsement, proposed legt slation which 
has not been coordinated within the Executive Branch in 
accordance with the :provisions of t his Circular. However, 
agencies need not submit for clearance draft bills which 
are prepared as a drafting service for a congressional 
committee or me~ber of Cono'7X'ess, provided no commitment 
is made with respect to the position of the President or 
the agency. A copy of such draft bill and the accompn...ri.ying 
letter wil l be furnished to the Bureau. 

h. Transmittal of op::encv conununications to the Con:p:-ess. All 
agencies shall obser ve the explicit instructions of House 
Rule XL and Senate Rule VII a.ri.d forward proposed legisla
tion or various reports r equired to be made under statutory 
provisions to the Speaker of the House and the President 
of the Senate. 

These instructions do not r equire that reports which 
have been requested by Corrnnittee Chairmen on bills and 
resolutions pending before their Cormni ttees be sent to t he 
Speaker of the House a.'1.d the Presj.dent of the Senate. 
Such r eports ·will be transmitted directly to the requesting 
Committ ees . 

i. Interagency consulto.t j.on. I n carrying out its legislative func 
tions, each agency is encouraged to consult wit h other agencies 
concerned in order that all relevant i nterests and points of 
view may be considered and accommodated, where appropriate , in 
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the formulation of the agency 1 s posi-c.ion. Such consulta
tion is particularly i.'ITlportarit in cases of overlappi ng 
int erests, and intensive efforts should be made to reach 
i nteragency agreement before proposed legislation or re 
port s are transmit ted to the Bureau. 

Interar;ency committees and other arrallGements for 
joint consultation may often be useful in reaching a 
common understanding. However, in order t hat the Presi
dent may have the individual views of the r espons ible 
heads of the agencies, 8IlY proposed legisl ation or reports 
so coor dinated shall be transmitted to the Bureau by the 
i ndi vidual a.genc:ies involved with appropriate reference 
to t he int er agency. ~oordination which has taken place . 

. , 
As an additional means of effectine interE!gency co

ordination, the Bureau will fro.'l'Jl time to time furnish the 
agencies with lists of the liaison officers who have been 
designated by their agencies to handle the coordination 
of l egislative matters. An agency 1Till proinptly notify 
t he Bureau of a change in its liaison officer. 

j. Reclearance requirements . The advice received from the 
Bureau generally applies to all sessions of each Congress, 
but does not carry over from one Congress to the next . 
Accor dinel y, an agency does not need to seek reclearance 
of a r eport on which it has already received advice before 
making the same report on identical bills introduced in 
the same Congress, unless changed conditions indicate that 
reclearance is appropriate. It shall, however, include in 
its subsequent r eports appropriate reference to the advice 
received on its original report. It will also transmit one 
copy of any subsequent repor t to the Bureau at the same 
t ime t hat i t i s t r ansmitted to Congress. 

If an a.c;ency wishes to request reclearance of a draft 
b i ll or report, identical or substantially identical to one 
cleared f or transmittal to a previous Congress, its re~uest 
should be transmitted in a form s:imilax to that illustrated 
i n Attachment C. Submittal of lists of bills or reports 
for this purpose is discouraged because each item must be 
handled separatel y i n the Bureau. 

Clearance of written testimony before a co11t.n-ressional 
committee on pending l egislation is not necessary if an 
agency ha s already r eceived advice on a written report on 
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the s ame l egi s l ation and the t estimony s impl y enlarges on 
t he r epor t and r ai ses no new issues . Similarl y, clecrruice 
of ~ r eport i s not ne cessary if an agency has already 
r eceived advice on written t estimony on the se.me l egisl a 
tion and the r epor t simply confirms the testimony. A 
copy of t he r eport or testimony will be furnished to the 
Bureau . 

k . Use of no comment r epor ts . As a general rule, an agency 
will submit a no comment r eport only when it has no 
inter est in the pending l egi slation or not hing to con
t ribute by way of informed comment . Jin aeency will submit 
such a r eport for normal clearance, unle s s a differ ent 
procedure is i nforpl.ally arranged with t he Bureau . I n 
e i t her event, one copy of each such r epor t will be fur 
nishecl t o t he Bur eau at the tiL'lle :!. t is t:ransmi t t ed. t o 
Congres s . 

5. Enrol l ed bil ls. Under the Constitution, the PreGid.ent hos 10 
days (incl udi ng holidays out excludi~ Sundays) to ~ct on eru-olled bil ls 
after they are p1·esented to him . To p1~ovide t h(:? fullest pcss:i.bJ_e oppo::- 
t unity fo~ Presidential cons i der ation, enrolle:l b j_lls must be acco:tded 
t op prior ity. 

a. Initial Bureau action. The Bureau will o::itain facsimil es 
of enrolle<i bills f r om the Govern.11:~nt Print i i'.18 Off i ce and 
i mmediatel y f or ward one f acs :Lrni l e to each i nter est.::d 
agency, requesting the agency's views concer ni ne the bill 
and its r ecoilI!llendat ion for President i a l act ion . 

b. Agency action . Each agency rece i vi ng such a r equest sh.ill 
immedi at ely prepare a vi ews l etter and trans:nit i t in 
dupli cate t o the Bureau not l ater tha.~ 48 hours (excl udirl.G 
Sundays) aft er r eceipt of the facsimile . Becau3e of the 
definitive nat ure of Presidential action on enrol l ed bills, I 
agency views l et ters shall b-2 s i gned by a Pres identi al 
appoi ntee . The let ters will be deliver ed by speci al mec
senger to the Bureau staff member i ndi cat ed in t he r e quest 
f or views . 

Agency views lett ers on enrolled b i lls arc tra.n.smitted 
to t he President and \·ril l be written wit h t he ob j ect ive of 
assisting him i n reaching a decis i on. Each l et t er will 
the~efore be complet e in i tsel f and will not incor porate 
by r eference earlier reports. 

(No. A-19) 
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The letter s will contain (1) an a..rialysi s of the 
feature s of the bill (this i s primarily the responsi 
bility of the agency havi ng the principal interest), 
(2) where appropri ate , a comparison of the bill with 
admini stration proposals on the same subject, (3) such 
comments, cr i t ic i sms, analyses of ben.ef'i ts a.rid short
comi ngs, or special considerati ons as will assist the 
President in reach i ng a decision, (4) identification 
of factors which make i t necessary or desirabl e for the 
Presi dent to act by a particular date, (5 ) an estimate 
by any agency r e sponsj_bl e f or operations under the bill 
(or if there are no oper at i ons by the major i nter ested 
agency) of t he f irst -year and recurring costs or sav
ings under the meastµ'e, and (6) a specifi c r ecommenda
tion a.s t o action by the President . 

Letters r e commending disapproval must be accompanied 
by a proposed vet o message or memorandum of disappr oval, 
i n quadruplicate, pr epared on legal- size paper and doubl e 
spaced . Such a message or memorandum shall be a f i nished 
product in form and substance which can be used by the 
Presi dent wit hout further revi sion . 

. 4,gencies may wish, in exceptional cases, to r e commend 
issuance of a s i gni ng st atement by t he President. Letters 
so r ecommending must be accompani ed by a draft of such 
statement, in quadruplicate . 

Letters on pri vate b ills shall cn;e, where appropr iate, 
pr ecedent s which suppor t the act i on r ecommended by the 
agency or which need to be distinguished from the action 
so reconnnended. 

Views l etters on e!1.rolled bills are treated as privi 
l eged conummicn.tions and agencies will be guided accord
i ngly i n det ermining their content. 

c . Subsequent Bureau action. The Bureau will t ransmit to the 
President t he agency letters, together with a covering 
memor andum, not l at er than the fifth day following recei pt 
of t he enrolled bill at the White House. 

By direction of the President : 

Attachments 

(No. A-19) 
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Attachment A 
Circular No . A-19 

Revised 

I NSTRUCTIONS RELATING TO THE PREPJ\J.~TION OF AGENCY LEGISLATIVE IBOORAMS 

1. An agency's proposed legislative program wi.11 be divided into 
two parts : 

PART I PRESIDEN'"r'S PnOGRP.M PROPOSALS 

Those items which an agency believes arc of sufficient 
importance to be included in the President's legisla
tive prograrn and given specific endorsement by him in 
one of the r egular armual messages, such as the budget 
messa~e, or in a special message. 

PART II -- ALL OTHER PROPOSALS 

2. Within each Part, the items will be listed in order of relative 
priority. 

' 3. With respect to each item of proposed legislation, the follow-
ing information will be provided : 

a. A br ief description of the proposal, its objective3, and 
its relationship to existin13 p~o~aras. .Agencies are 
encouraged to j_nclude g.ceater detaj_l on the specific 
provisions of their proposals in cases where the p1·0 -
posals are included in Part I , or whe:re the s11bject 
matter proposes new policies or p;co.s-ra:ns or raises 
co:mplex issues. 

b. Pertinent cormnents as to ti.ming a.ml. r eadiness of drafts . 

c. Pertinent r efer ences to bills and repm·ts concerniJ18 
the subject i n current or r ecent session:3 of Congress . 

d. An eatimate of (1) any ap_?rop::-iat ions which would be 
required during e.".:::h of the fi r st five years, (2) e::..1y 
savings in appropriations, (3) any chanees in budge·::. 
recei pts, or ( l{.) any changes in -;;he receipts or ex_p.=ndi 
tures of a trust fund or a special fund . 

Each item of proposed legislation will be given a separate nu~ber for 
purposes of ready identification. 

4 . The lists of legislative proposals sti 11 under consic'le1~a-::.ion 
and of expj_rine l aws (see Section 3 of the Cir.:::ular) -..rill be presented. 
separatel y from Parts I and II. The followlng sp0::?cial ins"'cructions 
a:pply to them: 

( No . A-19) 
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a . Items still under consideration >-rill be listed in approx
imate order of priority and ench briefl y described in 
terms of subject mat ter and status . 

b. Expirinr; l nws will be described in t (;rms of (1) the 
subject, (2) the citation, (3) the date of expirati on, 
and (4) a brief explanation including the nge~cy's 
views a s to whet her t he law should be extended or per 
mitted to expire. If' an agency r ecommends extension, 
the proposal will be incl uded in Part I or Part I I 
(see l above ) , as appropri at e . 

5. The stat ement sha;ll be prepared on 8 by 10~ size paper . 
General confor!llance to the format of the att ached ex_'1.ibit will greatly 
facilitate the use of these prog.ra~s. 

Attachment 

(No. A-19) 
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DEPARTMENT OF GOVERNMENT 

EY.hibit for Attachm0nt A 
Circular No . A-19 

Revised 

PROPOSED LEGISLATIVE PROGRAM FOR THE SESSION OF THE TH CONGRESS 
( Items in each Part are listed in or der of priority) 

PPRT I -- PRESIDENT'S PROGRAM PROFDSALS 

1. Alaska Omnibus Act -- To make those changes in Federal laws which 
have become nece ssary and desirable because of Alaska. ' s admission into the 
Union . Proposal would (a ) make Alaska el igible to participate in a number 
of Federal grant - in-aid programs on a comparable basis v1lth the other 
States ; (b ) terminate cer t a i n speci al Federal programs; (c) authorize Fed
eral financial ass i stance dur ing an interLm period, transfers of Federal 
pr oper t y to the Stat e , and other measures req_uired t o facilitate orderly 
t r ansi tion; (d) clari fy the .applicability of certai n laws to Alaska; and 
(e ) elimi nate inappropr iate refer ences to the "Territory of Alaska" in 
Federal statutes . 

Early enactment i s r equired to assure continuity of a number of es
senti al publ ic services i n Alaska and to provide for the orderly t r ansi 
tion of Alaska to s tatehood. Drafting has been substa..'1.tially completed 
and a bill will be submi tted t o the Bureau of the Budget shortly. 

Bill wi J.l authorize t r ansiti onal grants as foll ows: :j>10 . 5 million 
for f iscal year 19_ , $6 mil lion for 19 and 19_ , and $2 .5 million for 
19_ and 19_ Amount s appr opriated f or grants for a nwnber of activi
ties would be offset t o a large extent by elimin~tion of appropriatio~s 
for a number of activi ties which the Federal Government woulCi have con
tinued to finance had Piaska rema~ned a territory. 

2 . 

PART II -- ALL O'l'HER PROPOSALS 

3. Unemployment incm·ance for ex -::;ervicemen Would extend u.'1em-
ployment .insurance provisions of the Social Security Act f or Federal civi 
lic.n emplo:y111cnt to cover service in the armeO. f'orccs . Proe;ram would be 
<::.dI'.iinister ed by States under agreements with Fcder:::.l GO\·ern.:nent . PuYpose 
i s to insure i ndividuals leavine the armed forces the s2Jne income protec 
',;ion enjoyed by Federal civilian employees and most industry employees . 

H. R. 1 0000 a...'1d S . 5000 were introduced in the f:i.:::-st cession of the 
8_th Congress as dcp:::i.rtmental proposals . H. R . 10000 was reported July l , 
19 _ (House Report No . 838) . No actior. on S . 5000. 

Benefit costs for 19 ace estim3.ted at $50 million . There will be 
c:fscttinr; savinr;s of about $10 million since some individuals qualified 
"'"1C.cr exi sting l o:w vrill seek benefits tu1der the new law. .Administrative 
costs are cstimo.ted at o.pproximately $3. 2 million in 19 Benefit a...1d 
2d::iinistrative costs for the four ycD.!·s after 19 will b e dependent on 
l::~:ployment condi tions then prevaili nr; but are note:>..--pected to ex..::eed the 
~ost estimates for 19_ 
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ACT OF JULY 25, l956, 70 ST.I'd'. 652 (5 U. S. C. 642~) 

"(a) Each r eport, r ecommendation, or other cam..:lunication, of an of
ficial nature, of any department, agency, or independent establishment 
of the executive branch of the Federal Government (including any corpo
r at ion wholl y mmed by the United States) which--

"(l ) relates to pending or proposed l egislation wnich, if 
enacted, will entail a..11 estimated annual expenditure of appro
priated funds in excess of $1 ,000,000, 

"(2) is submitted or transmitted to the Congress or any com
mittee ther eof in compliance ·with lo:w or on the initiative of 
t he appropriate authority of the executive branch, and_ 

"(3) officially proposes or recommends the creation or ex:pansion, 
either by action of the Conc;ress or by administrative action, of 
any function, activity, or authority of any such department, agency, 
independent establishment, or corporation, to be in addition to 
those functions , activities, and authorities trtercof existing at 
the time such report, r ecormnendati on, or communication is submitted 
or transmitted to the Congress or any committee thereof, shall con
tain a statement, with respect to such department, 85ency, indc
:pend.ent esta.b:!..isbmen.t, or corpo::"ation, for each of the first five 
f iscal years durine w:i.1ich each such nddi tional or ex~panded function, 
activity, or authority so p::-oposed or recom.11ended is to be in ef
fect, disclosi ng the f ollowing information: 

"(A) T'ne estimated maximum additional --

"(i ) man-years of civilian employment, by general cate
gor ies o~ positions, 

" (ii) expenditures for personal services, and 
"( iii ) ex:_oenditures for all purposes o-:.her thai.1 per sonal 

services, 

which are attributable to such fu.11ction, activity, or au
thor ity and which will be r equired to be e~fected by such 
department , agency, independent establishment, or corpora
t i on in connection with the performance of such f unction, 
activi t y, or authority, and 

"(B ) such other stateJnent, discussion, ex:plana.tion, or 
other informa~ion as may be deemed advisabl e by the ap
propi~iate authority of the executive branch or which may 
be r equi r ed by the Congress or a cormni ttee t hereof . 

"(b ) Subsection (a) of t his section sh~ not apply to the Central 
Intel l igence Agency. " 
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Assistant Director for Legislative Reference 
Bureau of the Budget 
Executive Office of t he President 
Washington 25, D. C. 

Subject : Proposed report on , 8 th Congress -----

The Department of has been r equested 
to submit a report on the subject bill, which is identical 
wit h of the 8~th Congress . 

Will you pl ease advise whether there i s dbjection to 
submitting the same r eport on subject bill as was prepared 
on and submitted to you for clearance on 

~------------
, except for the following modifi -

cations : 

(No. A-19 ) 

- .. 

GP 0 $95234 


	Hughes, Phillip S. JFK1_admin
	Hughes, Phillip S
	Hughes, Phillip S. JFK1_TOC
	Hughes, Phillip S. JFK1_RRcopy
	Hughes, Phillip S. supplemental1
	Hughes, Phillip S. supplemental2

