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CITIZENS UNEMPLOYED RELIEF LEAGUE 

A Non-Partisan Economic Organiz ation 

~~~ xx~N~~nx 
571 Cli'11t0'!1 t. 

BUFFALO, N. Y., 

De~r Repreoe'1tRtive ; 

For rllht r ..,P.,o, nhould. thie '1atio, i.,tcrf'ere in thie 
Euro:r>~an war ~,. ooo rllile a away, a'1d (ur,ct our .,a tio,., ~ e:ner py ::, .d l'!l tif' rt 

1
,., behalf of ~ome f'or.,is;,., ,.,atl o, f' t the ... xpe, n _, of' the u,.,emp lovea 

people that are i,_ ,~,_, (l F'1d lncki,.,t; of" i'I1COP.le ovt'!lr here. 

We !.)artiaipated in th, l H ~t world war .,d we dia.,.,vt 
nolVO th~ Eurn !) l!l~t'11 ')r0l)l .Tl, the, 'JfhY l"lhOUl,. we he~ome a part Of thiB wa r 
~ ai'"? whe,.,. our '1atio'!1'1 e,.,er['Y ie ,., eeded at ho! e i., boh~lf o1' th.., veople 
thR t are in ,~ed ver h _ .. re. 

. There i 0'11Y o,.,e 'VH'/ to nol ve our na tio,al probleiA 
t>'nt1 thnt in bY eeta'blinhi,_~ c ,.,~ta,t ecuri tv :r.or ~~ch 1-a1, n.,d wom.a., 
,~it.h com~t .. 1,.,t ~.,d ~qual i'naOI e ccordi'~"~g to the P-e,eral i,di"inual '1 een.e 
· ,.,,., plU a'1 1 ,.,cor:te f'or •A1ch chilO. horn, wh~,., there 1 ecuri tv there 1 
w.,i.tY, thnt 1" th.-, ""'ackbo,.,ett r the nation d~fenoe,wl1e'1 there ia a 

1• ck of 1 ,.,a 1 e the '1a tio'!"' i div1ti.ed n,.,n_ l~.t:~ki, , of u'!1i ty clue t u'!1equal 
i ,co. e. 

'li"or i,.,ntanc~ r..n i,.,clivi~ual who gete a.,., i.,c lL h ·:ro,n. 
'h'.! n d.fi. ilV .,~~t'l. , a 11., exa Pl" let ut~ tate Mr. Al:t'r"d P. loa., Jr. ~,.ho i 

eJorte0 t<> r C ive an i11CCJ.1~ ()f" a516, 0 Y-"arlV, '!1 W at 1,000 a year 
~1"1 1110an would do 515 J.) .ople out of' a,., i,.,ao1ae , nnd then t&.k thone 
~~T>le thRt "et A million ,._ ve r con ta,.,tly, tll"Y would d 999,000 

1' 0 ~)le out f iTtCOtn ,a.,d O'~"~e thr1 t ~~t,. •1o, oo a year would o ,.,i,.,e 
P ~ b1 0 ,.lt 'f i,.,colle etc. if' the ind.i vidtmllY li.CCUIIlula ted money i ,ot 
~·;:r.,.,~~- back into capital 1 t naturallY t p~ the cit•aula tion of 

'iriTllodi tie ~,d thi i'1area e 1 ore u,., .i~pl.,yne,t and poverty du t 
i~ck r i '1COT!e ,., the o., ha,d a ,.,d ourpl Ul'! money a.,d t;oode o., t he ther 

lt.0'11aV , _0'1'1 u t dO f1'11Y ho .V P..,.,V ~OOd lYi't'lg in the bank 
. 1,., the grou,d i'1 k ,.,t1:tcky,u'1leao every one hall an e uc.l urplv.o f 

or 1,., the b '11k t he,., every o,.,e would be ble to buy becau~e e ch and 
no,~ 0

,.,e would have a, ~qual buyi,~ po1lter , jul!t beaau e t here i work 
ve i , 0 rea o,., 1J1ThY the i!'la tlle or the rae., and wome, i.,., thi a UTI.trv 
th~~ld ..,~ 0 ut off, tnat 1· y ! ' parmon, b~cuu e we are i,., .. new tag or 
h etri 1 dev lol)n~,.,t; ~ , oo, oo people t y c ,., )r~ u~..: e. · l u.ch a 

i"' .U
000 

ooo people 20 veare a~o, 'h t io ,e.,ded ,.,ow ir.J co, tA,t qual 
-!-5 ' ' v rv 1'1 i"come ror e . • 

like it i 

1; hui o .;.> w i, t hi 
~l fail 'lr"• 

~,. peat'fully,. 

Thtt Ci tize.,., u,.,e~rH f 

w.B~,.,.,ett Rea. ect'y 

dmini tration but it looka 

PLEDGE_q TO COOPERf TE WITH ORGANIZED LABOR 
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cIT I ZENS t UNEMPLOYED RELIEF LE.AGUE ( lJON- P A..."'lT ISAN) 

57~~-~i~ St., Buffalo N.Y. "------
,Read this .recommendatioil R!ld mail it to your Honora"Qle Representative., _ 

The Ci tiz.ens Unemploye9- R.elief League condemns the economy of the Republic !-I{\ and Democratic parties, also, the idea of raising funds to help aiS 1 ..,._ other foreign nations while the unemployed here haye·" to remain ~n low rations and a l .ow standard of living. Vfuat is the reason for the discriminatio~1? Who is trying to wiggle this nation i :r..to the EuropeaJ.1 war? What we want is more economics right here. 

Gentlemen, the rro'blem is over here, not over there, ;ere unemployed need an income like other citizens, a year-round. illCOllle of nsoo.oo j ·-IE \ ....., for eVErry single incliviclual and $1500.00 for married couples,for each man and wife and added income f'or each additi on to the family, payable on a weekly basis in chec:;:s cashable at any hank. Also, yrovirl\OJ an increase in income after the first year to meet t.he con.t of living and then increase the total production to rr:ee t the nationn.l total income. This vvould mean security, the ince;me we are now asking for wo have paid for thru low vrages. 

V:fhat is the rer.tson for rn.aintaininP:; poverty in the land of plenty •? Surely it isn 1 t duo to the l aclc of money or man povrer, and v,e k..now it isn 1 t due to lack of industl'in.liz<.l.tion of the )'YI.eans of production. 1'hJ f::tct is they are running on part time and producing a surl?lus of goods on the mark3t. What is needed today to equalize the buying power in this nation is to ro.ise al l the incomes of the low0r class to a higher level n.nd the higher ones down to a lower l evel, a lso put the une:nployed. people back on the same level of a buying bo.sis by means of unemiJloymont insurance. This would h·0p n.ll tho puople on o. buying 0asi~ o.nd he lp to stave off the . depression 1 the co.usc of whj.ch is surplus t;oods on the mo.rket. 

We now recmmncnd to Co:..1grcss: to combine two on~o.nizr.l.tion, the Local V.'el-fare Dept. n.nd tho Unemplo~red Social Security Act into cne 1 the funds of these two organizfl.tions i a to one Federo.l Unomploy0d s~rstom. This in itself would help to increase the inuividual benefits, the bo.J.o.nco to be a.ppropriated by Tho Government which would be enough to meet the needs of ull unemployed 
for the yeo.r. 

Under our present duplicate d systems, neither of tiles ~ ::tgoncios is enough to mainto.in n.n individual in ~ood hlln.lth, tho hospita.l records proving those facts. The local, statc or j.'edural governments gain n.othine; from it. The Stute pn.ys in the onu thru Hospitc.lization, the stn.te hospita l, 
n.nd. thru the increased cost of crime. 

The ren.son for workin~~ people hn.vine; o. low buying pow or is tho.t tho employing cln.ss docs not pcy the l~bo ri~g cl~ss :.:f;enou~h Hwnoy in r0~o.tion to tho o.mount of wco.l th pro<luc ocl . Iha.t 1s why tho not1ono.l vmo.l th 1.s co'1centra.ted in the hn.nds of a f0w people ---duo to low vm.gos o.nd the pri va.tc ovmcrship of the mon.ns of production. "~:.Jhon ~:m ho.vo over-nroduction, wo ha.vo depr0ssion. 



Than there nr.0 only o. f.orr people left to do o.ll tho buying, boc:1.uso they haiirG 
all the money. Vfuon tho lo.boring clc.ss stop working thoy stop buying o.s their 
incomes were just largo enough to co.rry tt:-?m thru while they were working. 
Thoro you ho.vc tho roa.son for tho nation 1 s surplus on one hr:md o.nd poverty 
on thu other; o.ll duo to unoquo.l incomes, private co.pito.l is responsible 
for tho depression, for stopping circulo.tion of consumptive goods, by cutting 1/3 of 
people from buying o.nd by po.ying low wages. 

According -to .ihc World Almo.no.c from 1920 to 1938 thoro wore 28,000 or so business 
failures a yeo..r: ·rn other wo 1~ ds it wo.s c:1.us od by tho ovc:r.•oxpa.nsion of pri
vo.to business ontorpris(Js o..nd ov0r capito.liz::..tion in tho rnoo.:ns of production 
o.nd not enough money being sp0nt on wo.gos to buy tho consumptive goo<;J.s. This 
wo.s o.ll duo to tho profiteering system, o.nd r e: sults in idle Money, idle men, 
o.nd poverty boco.usc !:\. few mon Vio.nt to hog it c,ll. Besides, thoro is more tho.n 
plenty for o.ll. Thoro is too much ind:i.viduo..li ty----mr)::tning just for a fovv. 

Now tho omployinr:; cla.ss wa.;1ts thv co-op8ro..tion of tho laboring clctss. Lo.bor 
co-oporo.tod rif:)ht o.long emu tho employers bot o..ll tho l' onofits • How a. bout 
tho employers co-op-Jro.ting by lowering their incomes to tho lovol of the 
working pooplo? ---- :1.ad to bo one of tho boys 0qu'l.ls tmri .t'lk:o pa.rt in tho 
production? Thon vio ·wo.nt em oqu:->.1 ri ght ::tnd oq1.:tal intor·Jst in :,tho moo.ns of 
production without bnyl.ng; f' tocks or bo:1ds o.s wo ha.ve pD.iu for all that thru 
low wo..gos. Give us rocordo of iEcouo and cost of prod1.1ction. On thn.t bo.sis 
we cnn coopora.to only --- on a. no.tiono.l plo.n of ocor.omy. 

Wo ho.ve further suggostio~s:-- Froo n.ll idlo monoy o.nd priv~to capito.l, 
trust funds, interest on 1nonov a.nd profits of pri•mto business ovor and o.bovo 
tho cost of production. AJ.sou, l ot's hD.vo individu·\ l sn.vings over $1,000.00 
turned over into a. nc,tiono..l ftmd uncle r fcJ.cr a.l uno:itployou insurD.nco on o. 
nn.tional :1.nd loca.l collective benefit system for oD.ch i ndividual mo.n or woman 
that is out of work, This to include tho n.god, sick who would recoivo tho 
standard wrtgcs and hospi t r:, lizn.tion, n.lso hospitf\l improvements o.nri other 
health benefits without any rod tape, 

Free the land from the control of tho fow for the public, tho pooplo to ho..vo 
tho usc of thn. lD.nd. One ha lf of tho population todo.y a.ro r ent payers. Then 
tho other half of tho popula.tio!l should be fr o:J from tc,xn.tion and to be renters 
like tho rest of tho ront-pn.yors. Tho rents now to bo pD. id into a. locn.l public 
collective fund to bo usocl f or housing, schools, hospitn.ls 1 roa.cls o.nd this 
Dopo.rtmont would o.lso keep up pr·oporty on a collective ba.sis. Tho policy of 
this Dopartm:Jnt would be dete rmined by thu vote of tho·· pooplo whl.ch would 
do a.wo.y with two collective a.gonc ios. 

Back to work! If tho indnstrio8 co.nnot employ D.ll tho vmrking por,mla.tion l\t 
on0 time, we sug[~ost that tho o.blo unemploye d and not t oo old work, thereby 
relieving tho poopl u t hat o.ro novr wo rking nncl L; t them go on o. vn.cn.tion with 
po.y for from four to six mmcths. That is tho sto.r;c we n.ro in in America. 
o.nd has boon for t~lo l ftst t on yoa.rs. In the dovolopmont of tho mca.ns of 
pro.duction then one tl:i:rd c o..n . go on o. vn.cn.ti?n :rith po.y while tho ot~or two 
thirds of tho popula.t1on romD.ln D.t work. Tlns 1s tho only wa.y to br1ng o.bout 
n. ba.ln.nco betvmon the rich n.nd poor ---ou.ch ::mu every c i ti zon to hn.vo o.n oqun.l 
'ncomo to hn.vo oqun.l buying power, Now wo c.re on oqun.l fo oting a.nd with ~qual ;i ghts , this should bo tho Amcrica.n way without favoritism. 



' . 

Tho incomes of goncrD.l mo.na.gers of industries sl:J.oulu e1ot bo over $500.00 :ror 
yoo.r o.bovo oth0r -vrorkqton in tho shop~ '"-nd shouhl ::::.lso . a.rJ~lY to (:'co·v:ormnont 
rcproscntD.tivcs. Thoir incom,Js should not bo more tha.n $z·~ooo:oo pur yofl.r 
pl~ oxpons0s a.bovo tho Amcricccn inoom0. 

Tho ca.uso of ::ell ir;ms 
1 

foroigir; :ns 1 Nc,~ism, Cor;ununisltl, ~.nd Na.l;im.mlism or 
other isms, a.ro tho outc;rovrth of our own AJ,loric a.n cond~tio:ns due to lack 
of incomo o.r.d scm.J.rity. Tl:l.on why not pro·ro tho conditions. 

We condemn a.nyono, ·whothor em Arruricn.n citizen or a foroic;nor, who sta.nds 
for o. l0vr sto.CJ.detr<l 0f li vint: f e r us. 

Our fodoral la.v.rs should bo ba.sod on tho pros ontod condi tiol's, thc.t vro ha.vo 
outlined a.bovo. iNo oxpoct your coopor:-:ction to i~tlprovo our corcdi tions. 

NCJno • , ••• " •• • • , , •••• , , • • , • , , ••• , , •••• , , 

Adiross•••••••••••••••••••••••••••••••• 
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CROSS REFERENCE SHEET 

NATIONAL DEFEHSE 
File under . ..... ~~~".QQO"JC\~~.~ 

Froms Date 

Or to a ........................ ....................... . Date 

Subject: 

·························•······························ ················ ········································ 

NAMES OF PE£WONS VIHO OFFER SERVICES DURING 
E.MEH.GENCY 

George 111 • Glenn, 

Mrs. Ennest F. Eidlitz (Mise ) 

Robert F. Volentine ( Mise) 

~1odhx~~ 

James J. Bambrjck, Jr. (c . "l <' • c ) :L Vl uervlce or.lL,P.. 

Papers filed under 

see alsot 
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GOLDEN SLIPPER SQUARE CLUB 
AFFILl AT ED W ITH TH E NATIONAL LEAGU E OF MASONIC CLUBS 

PHILADELPHIA, PA. 

Office of the President 

ALBERT]. SYLK 
2030 N. UPLAND WAY 

Madam Frances Perkins, 
Secretary of Labor, 
Washington, D. c. 

My dear Miss Perkins: 

June 18th, 1940. 

111. Ill 

In response to the request of President Roosevelt to 
all citizens of the United ~tates to cooperate fully 
with our Government in our present defenee plans, may 
I, on behalf of the entire membership of the Golden 
Slipper Square Club, through you, offer our services 
in any capacity the Government may oall upon us to serve. 

Our membership, as you no doubt recall, consists of 
1200 business and professional men, comprising a good 
oross-section of Philadelphians. 

Yours for a Greater u. s. A. 

.AJS:A (;;L ~)IJ 
Albert J. Sylk 

I 

I 

.. r 

1 r 



AMERICAN F [DERATION OF lABOR 

ISTANCE TELEPHONE NATIONAL 3870-1 -2-3-4 
LONG D CABLE ADDRESS, AFEL 

FRANK P. FENTON 
DIRECTOR OF ORGANIZAT ION 

ROOM 409, A. F. OF L - BLDG. 

z ..... 

Executive Council 
President, WILLIAM GREEN 

Secrctnry-Troaaurer, GzonoE MEANY 
A . F. ot L. Building, Washington, D . C. 

Firat Vleo-Prcaldont, WILLIAM L. HtJTCIIKSON, Eighth Vico-Preafdont, HAnny· C. BAn~ 
Carpenters' Bldg. , Indlo.nnpolls, Ind . 816 F'lfteenth St., N. W., Washlngto~, D. C. 

Second Vlco-Prosldcnt, T . A. RICKERT, Ninth Vlce-Presldont, EDWAltD J . GAINOR, 
Room 621--45 Astor P lace, Now York, N.Y. 408 A. li". of L . Bldg., Washington, D. 0. 

Third Vice-President, MATTHEW WOLL, Tenth Vice-Pre~lident, W. D . MAllON, 
670 Lexington Avo., New York, N.Y. 260 Vernor Highway, Enat, Detroit, Mich. 

l<~ourth Vlcc-Presidt:~nt, JOSEPD N. WEBER, Eleventh VIce-Pres ident, FKLtX R . KNIOIIT, 
1450 Broadway, Now York, N.Y. 400-•iOS CRrmen's Bldg., KMsns City, Mo. 

Fifth Vice-President, G. M. BUGNlAZET, Twelfth Vice-President , GEORGE E. BROWNl!l, 
1200 Fifteenth St. N. W ., Washington, D . C. Room 803--630 li'lfth Avenue, Nuw York, N.Y. 

Sixth Vice-President, GEO . M . llARntSON, Thirteenth Vice-President, EDWARD ~Oitl!l, 
Rnllwny Clerlts ' Bldg ., CincinnnLI, 0. 426 Woodbridge Avenue, Butl'nlo, N.Y. 

Seventh Vice-President, DANIF:L J . TomN, F()urteenth Vlco-Prc,lldent,. 
222 EB.Bt Mlchignn St., Jndinnnpolls, Ind . Fifteenth Vice-Prcs:fdent, 

Madam Ji'rances Perkins 
Secret ary of Labor 
Uni t ed St ates Denar t ment of Labor 
Washi ngt on , D. C. 

Re: National Defense Program 

My denr Madam Perkins : 

I am enclosing herewith a copy of a l ett er t o 
Yr . Fr anklin Del ano Ro osevelt, Pres i dent of 
t he United St ates of America , Whi t e House , 
Washi ngt on , D. C., rel a t i ve to t he National 
Defense Prog r am . 

Pl ease be advised t~at t h i s lett8r is sent t o 
you f or your infonnation . 

With k i ndest rewa:rds and best wishes , I am 

FPF : nr 
Enc. 1 

Sincerel y your s , 

~f.~ 
F'rank P . Fen:ton 
Director of Organizat i on 
Amer ican Federat ion of Labor 

1 ·r 
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June 15, 194'J 

1\.tlr. Franklin Deli3no Roo~-.>evelt, :!?resident 
United Ststes of America 
vVhi te House 
Washington, D. c. 

Re: Nationl":_l DeJ-ens~_Program 

JIJiy c1.e8.r l?resid.ent Roosevelt: 

It is needless for the undersign~d to indicAte 
to you tlH'=J1r willhJgness to coo·oer-:.te in every 
pOSI3ible vrCJ.y to do cwerythin~ in our oower to 
furt1.GT.' the N::ttional Defenr:e Program. 

All of the und.erPizned PJlcl mu.ny ntJ.1er ref)resenta
ti ves of' or::;ani7.ed lA.bor are now sj_ tting as re·ore
acnt~tives with the heads of the v&rious Govern
ment ggencies, such as ap0renticeshiD trainin J , 
voc"."tion::tl education, Ne:tiol1c.l Yonth Ad.mi '1istra
tion, the Secret~1ry of Labor's Co:m:rri_ ttee for 
national DefenJe, the C.C.C., and all the or~ ani
zations wl!ere the Government has recognized for 
a long wr·iJ.e trat le.bor c::.n :m.a'-e a r~enuine con
tri':> ltion. 

Our exnsri r~··lce on sorn<=> of tl1ese com .. nj_t,tees ind.i
c:·-ttes that tl e approach t'bat is m-=-de :is very 
I?CI,demic i_nst-~ad of' real:i.stic. Th.ey still dir-<cuss 
t0.e acaderaic !iuest·i.on of the trai.nin~· of youth to 
leRrn trr-u'l.es from o 1rely e.n ac·,demj c vievrooint for 
tl1e use of i.he 'n:.:nd rmo brain, ::mrJ as o stirnnlc:mt 
to l::: r1rd the rE=-~1 Jted :=Jca.demic subjectG. 

They say t tat t re trainin~ is not to fit these 
workers for any o~rticul~r trade, but to teAch 
them how to use tools. I thin1" tb8t t!lis is an 
unfortunate Jrocerlure, rJe::.:cticu.l::•rly when vre all 
realize so e n•nsstly tr111t 01n· T)rO.v'J'rJJ!l ,-,met be 
l)re:._ctic~tl to ' eet an immediate Df'led. 

Therefore, we, tl1e ,moersi~~;nerJ., recorn.~1enc1 thAt, 
i~ order to coor~iT)~ ts these activities in a 
roore realistic mann0r, you aunoint a coordinoting 
CO'YYII'li tt30 w-ith equ8.l rspr'Jsent·~tion of employers 
e.nr'l reDrecent.:.Lti ves of lnbor, lUgmented. vii th ti'J.e 
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heads, or re)resent~tives of the heads, of the 
Govern..n1.ent orc;<=mizations that are c·-1.rrying on 
worlc in tbe field of training youne; wo·(·J:.:ers to 
apply themselves in the fiPld of the mec~anical 
arts. This comm.i ttee should be en:rpowered to 
employ a coorc1inator. 

Wi t"lin the :past t1•.ro •1-reeks, there ~av"l been m .. illl
erous !'Ul!Lors and newsoa·Jer .ceDorts concerninE 
olans for civilia~ trainin~ in connection with 
the National Defense Program. According to 
these reports, the office of educetion is 0lan
ning to ~<:een vocation~J.l schools o· en this su.rnmer 
for intenE:li -ire traini~g for production vJOrk:ers. 
It also has been rurnorecl t11e,t t~e National Youth 
.Administr:?tion is ~)lanning to tr;·J.:i .. n a million 
youn::; men for airol~:me production. This olan 
semns to us to be thoroughly unreali-tic. It 
hr-' s been cl P.'non •::Jt.rRted, sincA t"hP. SPli th-Rne;hes 
Bill. wqs ado·?t8r3, that sh.ort training courses 
are only effective if given for a certain job. 

Th8re se8ms to be no i.,.J.formr.,ticm of what jobs 
the defense ::~rogram will open up. Cert·=.tinly the 
thr8e or four billions of dolln.rs to be a1)1)ro
prit=J.ted by t:1i s Cone~ res c; v.rill give elJl:oloymr:mt 
to less tJJ.,.,n one nill ion n1en of ~Nhom anproximately 
ten per cent will be skillea. 

These skill8d wor:t<-ers must of necessity be re-
cru·i ted. from t~e une;r.ployecl an cl from. t{1 ose vrho 
have the required trainin~, but ,~110 are a.t present 
engn~ed in oth9r lines. 

We respectfully submit that t11ere ere hundreds 
of t~ouson~s of these ~en caDqblA of doing the 
v~r~ with ~erhaos a short nerio~ of ~aanthtion 
throt~"I"J tf18 'rJore s0echtlized .Jrocess. T:1e semj
skilled. job would also 1Je fill'jd vd.tlJ. these al-
rr- rly traine(l '··or,:ers who are rer~istered '::LS un-
ej 1Dloyed ,,ri th the em:9loyment service. The tm
ckilled jobs requ5re no training exce~t the brief 
nerio0 of brsaJ..-j ng in, ·llhich I su·bmi t to you nmst 
be rone on the job to be affecte~, and we agrAe 
thn.t yrmth s11onlr'l get a sh."re of t)·,ese ,jobs. \!Ve 
hqve not a yout~ l_)robleY'l, but on unA·rJ. .llOY'Tient ·rro
blem. Consider&tion should be siven nnd nll men 
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should be registered bet·.•'leen the ages of forty 
o.nd fifty-five yen.r<J, vrho ht,_ve •rrorl:8U. in rail
rott.ds r)nn_ on other e·n•) l o·',nnent anr:l w11o ,•rPre let 
~:o because of the:tr age, but who 'J.~ce trajned, 
s~illed men of lon~ years of occu~ational exper
ience. 

If this is the a·o0ro.9.ch, then it seons to us 
tn::- t these rw'lo:~~s of :-,u<€.:e training 1roj ects 
and traininc; alone; t:-.ese lines '~rill only em
bitter youth by holding out Tossibilities of 
jobs at thP. enn. of their trr•in·ing period, wrdch 
jobs tt iS cp'BrPnt Will not m~terielize in any 
appreciable degree. 

Gi vin~ youth general tra.in ~.-1.,<:; t.ho.t 'trill mn.ke 
them ""!lore adqotahle in industry he_s always had 
the suo ;ort of the ArnericBn ]'ed.er J.tion of Labor, 
but v~ ~re definitely opposed to short-time 
tr .. ini ,..10 cour.::es , vlh:i.ch , in most i11Tt·:'nces, lead 
nowhere; s·nd •m? ere 01)Dosed if a ,job rneans dis
nlacement of older ,,ror1":ers. 

Schools and trainin~ centers are .1ot the place 
to tr in for these skil ls . They can give the 
re1;=~.ted instruction, "but work experience must 
be had on the job under system~tic au0rentice
shi ~. 

The A.meri C~"~n Federation of L;:'lbor ' s T)OSi ti.on on 
the auestion of aourenticeshi~ training for 
s~illed trades is-ihat v~ hav~ alMays sunvorted 
such a ~rogrc.tm . We wil l a l so give our assistance 
to any reasonable oro'Sra.rn. vrhi ch is necesso.ry for 
national defense . 

We defin.i tely feel tl-J.at org;:;nized lhbor sho,,_ld be 
fully reuresentc:Jc1 in f'orr,'lj_n(' the r_"Jolicies and 
c rryin~ out the traininz courses . Cert.3inly 
there can be no rAal training wi t hout the full 
cooper •tion of o.cgani zed Y·.ror·~-ers at this ti'lle. 

We C-ln aSS1J.re you t[let the coo_9eration will be 
forthcomi.ng for e_ny traini_no uro&;re_m that j s 
wor1 ed out oYJ. the b;=• sis of rea.li ty and on a. deter
minAtion of needs. However , we thin1~ tb.at such 
a "P~'0'3rr:!"TJ1 cAO'lld be lim·i ted to tbe need.s necr:;3;:;:'J.ry 
for nationel defense, ~nd that th'3 'lbove-mentioned 
co:m.rnittee, wb.i.ch ··.re recom1nr::nc1, vrit'rl P coo~'dinator, 

,; ~ .r 
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ought to take a census on .men ·_,_ho actually are 
trained and unemployed -- of men 1/Jho are ,,rorking 
in otl1er .jobs and. vrlto have training , but who c an
not leave t h eir nres c,nt jobs unless t hey are 
assured of another steady position -- of the semi 
skilled a.nd snecialists in indnstry vrno ca.n be re
trai·led -- of t ho e.vailable machinery t hat vre now 
have in coo o8r ttve and trade scnools t hat receive 
Fe~lCJral assistance. 

The 1.uestion of skilled trad e s a l so is determined 
by the loco.li ty -- some localitie s l1avi Dg a la.rr;e 
P,rou p of unem:nloyed, where it is pO..iSible tha t 
there -,~ight bo a shorta~;e in another . 

'l' he question of transporta tion and housing needs 
to move these worK"ers from or1e locality to another 
is another f a ctor. Thi"' 1.-:incl of a study or censns 
seems to be im erative. 

Respectfully submitted by: 

Frank P. F"'enton 
Director of Or,9~anization 
American Federation of Labor 

Robert J. We.tt 
International Represent 0tive 
Americ a.n Federation of Labor 

Harvey W. l:lrovvn 
Internationa l President 
Int8rncJ.tiona l Association of 

Jtla chinists 

THE SF.C.0 JT;Ti->PY OF LP..BOR' S ADVI SORY COM~!II 'l~T}'E 

:E'PF : ls 
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·: As· anotl'ii'il' ~teP' In . perfecting 
; .· American defenses, the President 

; ',' today announced the personnel of 
' ·:' · the new National Research Com-
." :mlttee. Mr. Roosevelt disclosed last · 
.. ·Friday 'that he was setting up the 

committee under Dr. Vannevar 
Bush, president of Carnegie Ihstitu- ~ 

. tion of Washington. 
1 Other members, it was announced 
today, will be Dr. J. B. Conant, 1 

president of . Harvard University; , 
• ·. Dr. Richard C. Tolman of Califor

nia Institute of Technology, Dr. 
Karl Compton, president of Massa-
chusetts Institute of Technology; 
Commissioner of Patents Conway P . 
Coe; Dr. Lyman J, Briggs, director 

· of the National Bureau of Stand-
ards; Dr. F. B. Jewett, president of 
the National Academy of Sciences, 
and . the • Secretaries of War and 

. ~avy. ' · 
As his first appointment this 

morning, the Chief Executive saw 
the big four legislative leaders-Vice 
President Garner, Speaker Bank
head, Senate Majority Leader Bark~ ' 
ley and House Majority Leader 

· Rayburn. 
As they left the White House 

Senator Barkley said he expected 
Congress to complete action this 
week on defense legt.Jiatlon, but 
that no plans have yet been made 
concerning adjournment or recess 
over the political conventions. He 
sa.id the Europeart situation was 

. · discussed, but the President had 

.l
(·J .... n;ot mentioned ¥Jday:s economic 

·~ conference. ~ 
Later Mr. Roo~evelt was to see 

1 Chairman Norman H. Davis of the 
·.~ t·~· -American Red Cross. In this con-

nection, Mr. Early told his press 
1 conference that word of the pending 
!,'i·;, · ... ·_,"';:;'. congressional appropriation of $50,· 

000,000 for Red Cross refugee relief 
had urHortunately resulted in 11. 
decline : ot private cont~ibutlons to 

;.., I :::::~~~~~;~;;~ .. ~-.~~:lv '":-~ 
no overlapping In the work con 
templated under. the Federal ap 
proprlatlon and that of the Re 
Cross' own private funds. Actually; 
he said, the Red Cross more thim 
ever needs generous response to Its , 
appeal for $20,000,000. 
· · Among others scheduled to see the ' 
President during the day were Wil
liam M. Lelserson of the Nlit!onal ' 

I 

Labor Relations Board and.· James 
F. Forestal of Dillon, Read & Co. 

It was believed that Mr. Lelserson 
was coming to the White l{ouse to 
discuss pending proposals for 
amendment of the National Labor 

it Relations Act. Mr. Farestal has been 
i mentioned for appointment as ad-
. mlnlstratlve assistant to the Prest
. dent, ., : f. eo ~· .,. 

• .·.·' ~ ~. : . ,', j •• '.. • 

• ~~::'. ~:: ~' • t ~ J,J;;, 
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JOHN F. MCMAHON 
PRESIDENT 

ALBERT VON HUGEL 
fST VICE-PRES. 

HERBERT S. BAUCH 
2 ND VICE:-PRES. 

EDWARD NOTTAGE 
aRD V ICE-PRES. 

MARIE McSHANE 
TREASURER 

W I LLIAM GROGAN 
REC. SI::CY. 

MARI E FOLEY CORR. SECY. 

ANK T. DEL CASINO 
FR F I N. SECY. 
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olfssociation ol Competitive Employees 

tJJepartment of Sanitation 
Committee Chairmen 

FRED MILLER 

GRIEVANCE 

Ctty of New Yol'k 
CHARLES E. SMITH 

WELFA RE 

THOMAS J. MORAN 15 PARK ROW, N.Y. c.- ROOM 1229 
PUBLIC REL AT I ONS 

EMMA V. CRON I N 

MEMBERSH I P 

WIL LI AM H. BENT 
JOHN F. MUR P HY 

I I 
June 17 J 1940 ENTERTA INMEN1' 

The undersigned hereby indorse the sentiments 
as expressed in the n Stop Hitler NowW adve:t"tisement 
that appea~cd in newspapers throughout the country. 
We feel that the United States can and should devote 
itself to a program that will coneist of building up 
the defens-es of the Unit~d States, and of sending all. 
the help that we can, and by that we mean planos,guns, 
mun1 tions and food, to the · Allied forces, ·so that our 
American ·youth wiil stay in peace on American soil.., 

We agree that the United :States contains the 
richest territory for exploitation on earth today, 
and that there is no doubt that tho j,nternational 
gang·stors, both Communistic and Fascistic, want it-& 

Therefore, we sincerely hope that you will 
usc you:r good offices in s-e eing to· it that as inuch 
help as possible is given to the Allied forces, so 
that th1s world may be made a botte:r one tb live . in. 

Ve~y truly yours, 

PLEASE ADDRESS .ALL COMMUNICATIONS TO J.F .. McMAHON, 
490 -5th STREET·~· BROOKLYN, N • Y. 



Hon. Frances Perkins, 
Secretary of Labor, 
Washington, Do C. 

Dear Madam Secre t ary: 

GORDON E. STRAUSE 
BROA D AT SEVEN TH 

R I CHMOND, VIRGINIA 

J1-me 11 th, 1940 

Will you please do all you possibly can immediately to speed 
up our national defense to a point giving us superior and 
l arger numbers of airplanes, tanks, troops and ships than 
Germany, Italy, Japan and Hussia all combined. The first 
line of our defense is helping Ene;land and France in every 
way possible and doing it NOW. 

r 

I do not, like some, have to wait to hear the roar of cannon 
on our shore, or bombs explodine; in our cities to real ize that 
we are gravely threatened. 

I gladly stand ready now and always t o co-operate in every way 
pos s ible. . 1 

Very truly yours,?.~ . ./;,~ 
~~~ ··~ 
GORDON ~. STRAUSE, 

LH 



iD ..... c 

t 
stl·ute 

· cei .,t of y:.~n 1 . tt 

of J"un /, t • T1 !U1k ; O' for , ·it. !l !• 

ei· r ruly J01 .. -'' 

/ 

r 

I 



W . R. BOYD , JR. 

EX E CU TI V E V I CE- P R E S I D ENT 

AMERICAN PETROLEUM INSTITUTE 

Hon. Frances Perl:ins, 
Secret3r,y- of Labor, 
~ ·ashington, D.C. 

SO WEST 50TH STREET 

NEW YORK. N. Y. June 4, 1940 

I have the ver,y great ple~sure of advising you 
of tha adoption b,y the Board of Directors of the American Petroleum 
Ir.~ti tute at a meeting in Fort .iorth, Texas, on Hay 29 , 1940, and 
the subsequent approval at a membership meeting, of the following 
resolution: 

"The rn.erican petroleum industry pledges its full, complete, 
and voluntary cooperation 'd th the government of the United 
States, and \vi th all agencies of the government in the 
furtherance of national defense and security. 

"The r~sources, the f~cilities, the services, and Gte person
nel of the industr,y can be voluntaril~ and effectively mobil
ized in a cooperative program of government and industry for 
national defense, and the industry pledges, \vi th confident 
assurance, its ability to furnish a complete, a.deQuete, and 
continuous supply, at all times, wherever desired, of petro
leum and its Droducts to the fullest requirement of the 
milit~ry and naval establisr~ents of the United States, as 
well as the industrial and civilian requirements of the 
n"'.tion. 11 

Also, that at the sane meeting of the Board, \'Tith like 
app roval by a membership meeting, the foll01N"ing resolution 1.,ra.s 
adopted: 

"In orcer to combat the conditions portrayed by the President 
in his public address to the citizen~ of the United States on 
the evening of May 26, 1940, and in or::"er to .<'.fford an oppor
tunity for innumerable American citi?.ens to make a real, prac
tical con tri but ion to effective nA.tional defense, the American 
Petroleum In10ti tute apnroves in principle the pending amend
ment to the :·ational Defenee Act introduced by U. '). Senator 
~'orris Sheppard, of Texas, and authorbing a nev special militia 
in the .lar Department to be kno\I!Il as the lJational Defense Corps. 11 

Respectfully submitted, 



DAVID SANDLER 

ATTORNEY AT LAW 

25 BROAD STREET 

TELE P H O N E H A NO V ER 2- 1000 NEW YORK , N . Y. 

Jun 11, 1940. 

Hon. Frances Perkins, 
Secretary of Labor, 
1!Yashington, D. C. 

y de~r r~.secr tary : 

that, 
theE 
t 

!he greatest danger e are facing is the possibility 
if Germany ins the r, he~ glish L d Frvnch vis ·nd 
blis d .r ch po seasons 1. ~ e st r emi ph· e ill be 
by ny. 

This would give Germany and 
tlantic, Pacific an o• er ooe ns, and 

per~te po ition i our d fense, and 
the .onr e Doctrine . e oresee that 

ainst it by ver7 m i our po r? 

the Axis control of the 
ould accentua e our as
specially in our enf rcing 
danger, should not guard 

Could we not enter into an agreement to give England 
and France every aid in ou~ po er i mediately and fina cial aid, by 
~ g uarantee of their credits or purchases in the United States to 
the xte t of five billion dollars, after they ha e exhaust d their 
o n r sources, in re urn for hich they would ~ree th t if the sur
render of their respec ive Navies and possessions in t e estern 
Hemisphere ver bee e necessary, they ould t rn the over to the 

1n1te Stat s n pay e t of their indebtedness an t~e aid in sup
plies und oney hich e ould ~ ree to give them. 

In such event, America qould be their only hope for the 
future, and the Unit d States nstead of Germany .ould co mand th 
~ tl n~io and Pacific and other oceans an .oul be in a uch or 
po erful position to sid he Alli s in the terms o p ace. 

England and France ould have this proof of our real 
sentiinents ~nd 1ntentio s , and rat~er than scuttle the s ips or turn 
he nd their est rn Hemisphere possessions over to Ge . ny, they 
ould fulfill their agree ent d d liver them t the Unit d States. 

It ould be a fait acoo pli, and England and France oul tak the 
conseque ces under sue protection as the Uni~ed St tea might be able 
t oive. 

ith these fleets added to our own, e would be able to 
carry on in p ace or r until e coul utili~e ur i ense indus
tria l resources and our eoh deal d e~gine ring skill. Our 1 
enuity, originality, e ineering skill and resources ~e so pr pon

d r a ting that e oul over lm d do inate the w civilized orld 
~ nd could let~ e teres to Germany, Italy, Jap_n d Russi • e 
could do ou job of restorin the o~ld to ite prop r equilibriun. 
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That oneplant alone in six months time could be 
ready to turn out 1,000 planes a day, staggers the imagination 
as to the potential po er of the Uniten st~tea, hich if in
volked, will make the German war power insignificsnt by compari
son. 

The Axis will be fully cognizant of all that would 
take place in the United States, and Germany, Italy, Japan and 
Russia would have intelligence enough not to enter into a hope
less contest. 

England, France and the other ravaged Nations, ~ith 
the aid of the United St tes, could be restor,d to fr edam and 
Gernany and the .~is .iped out of milit~ry existence. 

This could be accomplished by diplomatic pressure 
in all probability, without any actual ar. 

Then a proper league of N~tions with power, could 
be created, which would insure eternal peace and restore the joy 
of life to the peoples of the world. 

Very respectfully yours, 
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Honorable Frances Perkins 
Secretary of Labor 
\ ~ ashir:g ton, D. C. 

Dear Secretary Perkins: 

\ 

June 10, 1940 

If we do not let it be known at once that we are prepared to supply 
in the defense of the Allies, and by the same token, ourselves, every 
bit of force that we can, economic and otherwise, we are jeopardizing 
the future of American Democracy and our way of lif€. 

I think that that portion of our air force which in the judgment of our 
President could be spared, should be sent to the aid of the Allies now; 
t!lat our fleet be brought into the Atla..11tic, used to convoy all available 
materials to the Allies, and to aid them in the Mediterranean and in the 
English Channel and the North Sea. Such step need not require a declara
tion of war, although, of course, it would mean war upon Germany. We would be doi?lg nothing :more than Germany and Italy did in Spain. 

If Germany wins quickly, our present force <'lould be useless to us, stan.ding alone against the air force and combined fleets of Germany, Britain 
and Fra..11ce, the latter two of which certainly could be exacted by Hitler 
for immunity from destruction upon land of England and France. These 
forces, if used immediately, might turn the tide. If we join the Allies 
now, Japan would anticipate t.l-J.at in the end Ger;-.~any would not rin, and 
therefore scarcely would dare strike in tl1e Pacific. If we now sit idly by a..11d the Allies are defeated and our fleet is brought to the Atlantic 
to defe:1d the attacl: of Hitler that is sure to come, Japan rdll then have 
a free hand in the Pacific. 

For our protection alone, we must J Ol :l the Allies and. join t hem now. I 
mi ght a dd that these sentiments are not tbose of myself alone, but repre
sen t the vie\~oint of many friends a nd associa tes. 

r.rr.:J :RC 

v~;;;;;;;t~ .. /1 
MORTON L. N3lhqFF . ~ 
1595 E. Mendoclno bt. 
Altadena, Calif~ 



""'~ILLI.AM H. DAVIS 
ARB.'~. B.MAHVI~ - RETIRED 
DE."-"" S.ED~ONDS 
FRA..'<K E.EARROWS 
'f. BROW~ );lORTON 
MERTO" w. SAGE 
WILLIS H. TA:n.on,Jn. 
EnNEsr H.ME:ncHANT 
GEORGE E. MIDDLE TO)f 
)-!oRRis D. JACKSON 
R.MORTON ..... <\.DA...:.."f:S 
R..A.~O!-o!'"D F. ADA.l!-£5 
LESLIE E.YOUO<G 
D.t\..1\.,.IEL V". MAHONEY 

PENNIE, DAVIS, MARVIN AND EDMONDS 

CouNsELLORS AT LAw 

165 BROADWAY 

NEw YoRK 

WASH~GTON OFFICES 

NATIONAL PRESS EUILDD.'"O 

.March 4, 1941 

Honorable Frances Perkins 
Secretary of Labor 

E C E I -:::- - \' OFFICE OF SECRETA~t uf LMI..:\ 

- 10 
··.v ash ing ton 
D. C. 

Dear ~adam Secretary 

Associ.A:rEs 

R._..._Y)-!0':-.'"D B. C.A....:..'-<'"FIELD 
BALDW:Dl GUILD 
AMBROSE A.AR_"""l:OLD 
S.HoWELL B:e:ow"N 1 JR. 
Lours D. FoRWARD 
H. STA....'iLEY ~iA.. ...... SFIELD 
GEORGE £. FAITHFULL 
DoNAL F.)f'?CA.B.THY 
HAL E- S EAGR.'"' . .VES 
JoHN HoXIE 
Joa.x T. FARLEY 
Cunr Vo!\ BoETTICHE:a,JR. 
JA ... -r.fBS B-CHRISTIE 
JA~E s ,\T_ LA.IST 
CYRUS s. lhPGOOD 
RoGER T.~'l'?LEA..."'T 
HAROLD A .TRAVER 
MERTON S.NEILL 
"\V. PETERS BLA...."iC 
FREDERICK L.BISSL""(GER 
R.ENYETH H.MURRAY 
C.u<L E. RING 
W.B.MORTO",JR. 

I send you herev.ri th a mi:.:1eograp.i.1ed advance copy 

of the Twentieth Century Fund report on Labor and National 

Defense . The first four chapters a1·e factual finaings for which 

the research staff neaded by Lloyd G. Reynol ds of Johns Hopkins 

is responsible. The fifth cnapter is made up of conclusions 

a~1<i recom.:nenda tions of the Twentiet·l Century Fund. Labor CorrDli ttee 

of whic 1 I ara chairman. It is to that part of the report that 

I v.ant to direct your attention. The printed reports are not 

yet available. That is the reason why you h&ve not received 

c. C01.JY sooner. 

MY experience with Frazier waciver on the com-

i- i ttee leads me to think that he might be included in your 

list of possible representatives of inaustry; and perhaps ~r. 

\Iilli ail L. Cnenery might also be included. 

Sincerely yours 
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Chapter 1 

LABOR REQVIREMENTS ANL i LABOR SUPPLIES 

1. The Adequacy of the Total Labor Supply 

THE RAPID EXPANSION of employment in the defense industries has raised 

the question whether the defense program will not suffer soon from a 

general scarcity of labor. lt is impossible to give any conclusive 

answer to this question. Existing estimates of unemployment do not 

indicate the total. reserve of tabor power wpich might be available, 

much less the kind~ of occupational ' skills available. Nor is it possible 

to estimate accurately the total labor demand for the defense program. 

It is only possible to make an informed gues~ on these matters, bu~ a 

comparison of these guesses may be of interest. 

The main published estimates of unemployment are those of the 

American Federation of Labor. the Congres~ of Industrial Qrganizations, 
(l} 

the National Industrial Conference Board and Mr. Robert Nathan. These 

1. For detailed explanation of methods see National Jndustrial Conference Board, "Employment and Unemployment of the Labor Force, 1900 ... 
1940, 11 The Conference Board Economic Recprd, Vol. II, No. 8, PP• 89-92, March 20, 1940J American Federation of Labor, "The Federation's Revised Unemployment Estimate, 11 American Federationist, January l9:.Z6; Robert R. Nathan, "Estimates of Unemployment iii the United States, 1929-35," 
International Labor Review, Vol. XXXIli, No. 1, PP• 49-73, January 1936. 

Current estimates appear in the Conference Board Economic Record, the American Federationist, the Economic Outlook (cfo), and the Survey of 
Current Business (Nathan). 

estimates usually agree within 10 or 15 per cent. and move quite consistent-

ly relative to each other. The CIO figure tends to be highest, the Con-
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ference Board lowest, the AF of L series following a middle course, 

while all the estimates tend to rise and fa~l together. 

An external check on the reliability of these estimates has 

been provided recently by the regular decennial census covering the last 

week of March 1940. Preliminary tabulations of a sample of the census 

enumeration indicate that there were 5,110,000 persons completely unemployed 

and seeking work in the week of March 24-30, 1940. Adding 1, 300,000 

who had jobs but were not actually at work and 2,905,919 employed on emer• 

gency work programs, gives a total of 9,315,919 who were not at work in 

private industry during the census week. In addition, there were 1,789,000 

whose employment status could not be determined but some of whom probably 

were members of the regular labor force, and 1,986,000 reporte4 as neither 

working nor seeking work. The census results check quite closely with 

the published estimates of unemployment, especially with the Conference 

Board figure of 9.2691 000 for March 1940. 

There has been some disagreement among experts as to which of 
(2) 

the published estimates comes closest to the true level of unemployment. 

2. See Russell A. Nixon and Paul A. Samuelson, "Estimates of Unemploy
ment in the United States, 11 The Review of :r~conomic Statistics, PP• 101-111, 
August 1940. These writers believe the AF of L estimate to be most nearly 
correct. The Conference Board figure, however, is preferred by w. s. 
Woytinsky, o£ the Committee on Social Security of the Social Science 
Research Council. 

In view of the census results, however, it seems reasonable to accept the 

figure of the National Industrial Conference Board. In November 1940, the 

latest month for which data are available, the Conference Board estimated 

the full-time unemployed at 7,217,000. 

Not all of this unemployed labor power, however, can be called 
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into use for defense production. It is necessary to take account of the 

efficiency of the unemployed group, which is certainly lower than that 

of employed workers. It has been estimated that workers on W?A construe-

tion projects are only three-quarters as productive as workers on private 

construction (though part of this is due to restrictions on the use of 

mechanical equipment). The potential productivity of the million or more 

workers on direct relief is undoubtedly still lower, and many of these 

must be written off as unemployable. 

MOreover, the unemployed include some two million workers engaged 

on WPA, NYA and CCC projects. Not all of these workers are available for 

private employment, since some are needed for the irreducible minimum of 

construction and repair work on roads, parks, public buildings, etc. 

Again, part of the unemployed (some 1,3001 000 in March 1940) are on tempo-

rary lay~ff and expect to return to their regular jobs. They are not 

available for new employment. Others of the unemployed are not readily 

available because of geographical isolation from the centers of expanding 

J.abor demand. 

When all of the-se deductions have been made, the "visible supply" 

of labor is considerably reduced--how much can only be guessed with allow-

ance for a large probable error. A reasonable guess might be that there 

were between four and five million workers available in November 1940 to 
(3) 

meet additional labor demands. A final correction must be made on 

3. This checks reasonably well with the figure of 4,452,697 registrants 
at publio employment offices on October 31, 1940. Many of the unemployed~ 
of course, are not registered at employment offices, but on the other hand 
many who are registered are not actually available for employment. 

----------------------------------------------------------------
account of the conscription program. It is impossible to say what propor-

tion of the 900,000 men who will undergo military training during 1941 will 
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be withdrawn from private employment but it seems likely that a sub-
stantial majority of them will be. This would mean that the unemployed 
labor force available in the near future is probably not far from four 
million. 

The above discussion relates only to persons already in the 
labor market, and the figures gi~en are in no sense an estimate of the 
total labor reserve. The industrial working force is moderately flexible• 
and can be increased at need by drawing an agricultural workers, women, 
and others not now in the labor market. This means that the total labor 
potential of the country is considerably higher than the present working 
force. 

Defense Demands for Labor 

The defense program as defined by the President is -now limited 
only by the capacity available for armament production. Fiscal limitations 
have been virtually discarded. Specific esti~tes of labor demand, however, 
are not yet available except for the appropriations and contract authori-
zations passed by Congress during 1940. These appropriations assumed a 
navy of three million tons, a fully-equipped army of 1,2001 000 men with 
critical items of equipment for an additional 800,000, an air fleet of 
351 000 planes with production facilities for 501 000 planes annually. While 
this program has now been greatly expanded; it is still worth while to 
present the original estimates as an illustration of the methods which 
must be used. The probable effect ot 1941 appropriations on labor demands 
will thm be discussed. 

Estimates of labor requirements have been prepared for the 

Defense Commission by the Division of Construction and Public Employment 
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in the United Ste. tes Bureau of Labor Statistics • It is estimated that 
(4) 

expenditures of ~16.6 billion for construction and supplies will create 

4. Defense appropriations and contract authorizations passed during 
1940 total more than eighteen billions~ but only the amount shown was 
used in preparing employment estimates. The estimates do not include 
appropriations for wages or salaries of civilian employees or enlisted 
personnel, but only money for the construction~ purchase and manufacture 
of supplies and equipment. 

some 8,4 million man-years of employment. The methods used are only 
(5) 

approximate, however, and the result is probably too high ra.thor 

s. Direct labor requirements for shipbuilding and construction are 
estimated from experience on previous projects, while estimates for 
aircraft, ta.nlcs and other new items are based on current surveys. The 
aggregate direct labor requirements are broken down occupationally by 
using analyses of the occupational structure of the industry. The 
Division makes its own grouping of occupations into "skilled, 11 "semi
skilled" and "unskilled" on the basis of discussion with employers and 
union officers. Expected material purchases are reduced to labor 
requirements by using past studies of labor productivity in steel~ 
cement, lumber, sand and gravel, and other important materials. LiSee, 
for example, the Monthly Labor Review for May 1935 (steel)~ March 1936 
(cement), May 1937 (lumber), and July 1939 (sand and gravel)~ 



than too low. Direct labor requirements far such new articles as tanks 

and combat planes cannot be esthnated at all closely. As volume pro" 

duction is attained output per man may increase greatly. Moreover# most 

of the stud1ea of indirect labor requirements in the production of ma~er-

ials are several years old, and labor productivity may have increased 

eonsiderably since they were madee The steel study, for example, was 

based on 1933 data and a 55-60 per oent rate of operation. Technological 

changes and higher rates of operation have considerably reduced labor re-

qui~ements per unit of output in this industry. For these reasons the 

figure of Be4 milli~n man-Years may be taken as a maximum, and actual 
~ ~ d.J.'-~U:.14 ~;tu...u.o 

labor requirementsJ'may easily fall considerably below this estimate. 

It is estimated that about 35 per cent of the men demanded 

will be skilled workers, 40 per cent semi•skilled and 25 per oent un• 

skilled. This distribution, as would be expected, is very similar to that 

of all manufacturing industry ae reported by the 1930 Census. In ship-

building and a few smaller industries more than half of the men required 

are skilled workers. In general, however, the skilled labor problem 

arises not because a disproportionate number of skilled men is required 

but because ·the supply of such men has shrunk appreciably since 1929. 

The Time-Pattern of Demand 

The number of man~ears required does not tell us the number 

of men required unless the time·d~stribution of labor 'rlemand is known. 

A demand for eight million man~ears distributed evenly over a five~ear 



period can be met by 1.6 million workers. But if demand is concentrateq 

within a single year, eight miliion workers will be necessary. The 

defense demand for labor will increase more slowly than is generally 

9 

realized. The signing of a contract usually does not mean a large immediate 

expenditure of funds. Battleships and aircraft carriers require five years 

or more to complete, while most of the proposed aircraft production depends 

on plants not yet built and tools not yet manufactured. 

The time-pattern for the projects initiated in 1940 is reasonably 

clear. Activity on construction projects, which suffer from no serious 

shortages of either labor or materials, should rise as rapidl¥ as seasonal 
(6) 

conditions permit and should be completed within two years• Naval 

construction covered by authorized expenditures will increase steadily for 

6. A barracks is usually completed within eight or nine months, though 
large prpjeots sometimes require a year or more. The new naval air 
stations are expected to require fifteen to eighteen months. The oontraots 
recently let for new powder and tank plants call for completion by the fall 
of 1941. The longest construction jobs will be those on drydocks and fleet bases, which may require a full two years. 

{7) u 

about three years, reach a peak in 1943, and then decline. The machine 

1. Time-patterns of shipyard work compiled by the Construction Division 
of the Bureau of Labor statistics indicate that destroyers and submarines 
are substantially completed in three years, light cruisers in four years, 
aircraft carriers and battleships in five years. Employment builds up 
gradually to a peak toward the middle of the construction period, remains 
approximately constant for almost a year, and then declines. In the con
struction of aircraft carriers, for example, this employment plateau oc-
curs from about the thirtieth to the forty-second month; in the construction 
of destroyers, from about the twentieth to the thirtieth month. The program 
authorized in 1940 calls for the construction of about two hundred ships on 
approximately one hundred ways available throughout the United States. This 
means that all ways will be fully occupied for the next five years. After 
1943 employment on the larger vessels will begin to decline, while employment 
on the second "crop" of destroyers and submarines will not have reached its 
peak. 
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tool industry, which has increased its capacity 50 per cent during the 
past year and is still unable to meet all demands, will probably expand 
further and should work to full capacitt for at least eighteen months. 
Quantity production of field artillery, medium tanks, and other major 

ordnance items cannot be expected for a year or more because of the time 
required to construct plant and equipment; peak production of these items 
will therefore probably come in 1942. The level of activity in steel 

will be a composite of activity in the major steel-using industries. 

Capacity operation seems assured for a period of from two to t~ee years. 

The Airplane Picture 

The least predictable of the majo~ defense industries is air-
planes and airplane engines. Employ.meut will rise irregularly as new 

plants are brought into production. The rate at which new plants will 

be constructed depends partly on the speed with which machinery can be 
obtained, and partly on the volume of British war orders. If the original 
goal of 35,000 airplanes is to be reached by the contract limit of June 1, 
1942, and large numbers of planes are shipped to Great Britain, it will be 
necessary for the industry to triple its present capacity by the spring of (8) 
1942. 

8. In December 1940, production of combat planes was about 900, or a rate of 10,800 per year. 

These industry patterns put together make the following pictures 
the employment to be created by 1940 appropriations will be spread over a 

period of about five years, As new plants are finished and as shipyard 

work reaches a more advanced stage. employment will rise at an accelerating 
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rate, probably reaohing a peak some time in 1942. While employment in 
shipbuilding will continue to rise tbrough 1943, this will be insufficient 
to counteract a decline in building construction~ aircraft, machine tools 
and other industries whioh will reach t heir employment peak before that 
time. 

If this picture is oorreot, the additional employment arising 
directly from 1940 defense appropriations will rise to a peak of not 

(9) more than three million some time during 1942. The faot that peak 

9. Expenditure of 40 per cent of 19~0 appropriations during 1942 would, according to the u. s. Bureau of Labor Statistics estimates, create some 3,36 million man-years of employment. Reasons were given above, however, for regarding these estimates as somewhat too high. 

employment will be reached at different times in different industries 
will make possible a good deal of transference from one sort of defense 
work to another, thus he~ping to alleviate any scarcity of skilled 
workers • By the ti.Jl8 shipbuilding approaches its peak, for example, it 
should be possibl~ to transfer a considerable number of machinists and 
tool makers from tool plants which have passed their peak or activity. 

The New Program of 1941 

Since the above estimates were prepared, President Roosevelt 
has requested additional defense appropriations of almost $11 billion, 
plus an undefined amount for shipment of war materials to Great Britain 
and other belligerents. Instead of the $9 billion originally scheduled 
for expenditure during 1942, twice this amount or more may actually be 
expended. It does not follow, however, that six million additional 
workers will be required in 1942 instead of three million. It is neoessary 



to distinguish between additional armament production, which may be 
attained in part by diverting plants and workers from other products, 
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and additional employment, which depends rather closely on the completion 
of new plants. 

It is probably safe to sa:r that Con~ress appropriated in 
194:0 as much as could have been spent during 1941 and 19~2 on the output 
of existing and projected shipyards, arsenals, and aircraft factories
How, then, can spending be doubled in the i:mr.tediate future? Primarily 
by diverting existing plant capacity from non-essentials to armaments. 
It is likely, for example, that a good deal of automobile capacity will 
be diverted to airplane engines and parts, tanks, and similar items. But 
payment of several billion dollars to the automobile industry for these 
items need not cause a large increase in total employment. It will mean 
primarily that automobile workers have been transformed into aircraft or 
tank vrorkers. The Har Department's Industrial Mobilization Plan, which 
will doubtless be used to the extent deemed necessary, provides for 
wholesale transforr.m.tion of plants and workers to o.rrnrur,ent production-
a shift in labor demand rather than a net addition to labor demand. In 
some cases, indeed, ::)riority rec;ulations may reduce employment by pre
venting plants producinc non-essentials from socurinr; raw materials. 

The amount of labor employed in armament production mAY 
well increo.sc by five million or more before the ond of 1942, but a 
cons idernble part of this increase--perhaps as much as two million-
will have to consist of labor diverted from the production of other 
goods. If the war should continue into 1943, of course, there will be 
time for the completion of a new batch of armament plants over and 
above those already planned, causing another jump in additional 



labor requirements. In this event the rising trend of employment will 
continue beyond 1942 and reach a higher peak at some later date. 
There is at present no basis whatever for predicting when this peak 
may be reached o~ what the maximum employment at the peak may be. 
With the American economy geared more and more closely to the European 
war, all predictions must depend on the expected intensity and duration 
of the conflict. 

Indirect Effects of pe~~pending 

13 

The estimates given above cover emplo~rment on the production 
of armaments, the production of raw materials for the arnm.ment industries, 
and new plant construction financed from covernment funds. But they do 
not include the labor necessary for maintenance and repair of naval 
vessels, aircraft, naval and air bases, army training camps, etc., nor the 
labor required for construction of privately-financed plants. It must be 
remembered, too, thnt the employment of several million persons on defense 
work will increase the total wage-bill of the country and therefore the 
demand for consumer goods. Additional vlorkers will find jobs in the 
consumer goods industries, generating still further purchasing power. 
This "multiplier 11 effect of defense spending cannot be estimated with 
any precision. Its force will depend mainly on the way in which defense 
expenditures arc financed and on the willingness of business and indivi
duals to spend their increased incones. Tho larGer the proportion of 
defense ex:1end i tures financed b~r credit creo. tion, and the larger the pro
portion of inc·ome spent ra thor than sav0d, the c:reater will be the 
stimulus to employment. Both of these factors are highly uncertain and 
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will probablywork in opposite directions. A large share of government 
spending will be financed by creation ~f new demand deposits, but these 
deposits may circulate rather slowly because of general uncertainty about 
the duration of the defense program. It is unlikely that the employment 
multiplier will be greater than two i.e., an addition of one worker in 
consumer goods industries for each worker added in the defense industries 
-- and it may be considerably less. 

other doubtful factors in the situation are the behavior of 
prices and the extent to which shortages of plant capacity will appear 
in various industries. The defense industries are now operating ~lose 
to full capacity, and oan provide additional employment only as new plants 
are finished• The slower the rate at which new plants are built, the 
slower will be the rate of ex~anaion in employment. The more successful 
the defense program is in overcoming bottlenecks and other obstacles to 
production, the more likelywe are to have shortages of labor. The 
behavior of prices will be an important factor in the consumer goods 
industries. T~e greater the rise in prices, the less consumers can buy 
with their enlarged incomes, and the smaller will be the volume of employ
ment. 

A General Labo~ S~tage_: 

The uncertainties pointed out above render any estimate of 
total labor requirements entirely speculative. On the basis of 1940 
appropriations, it seemed reasonable to predict an increase .in employment 
or around six million between the fall of 1940 and the fall of l942t At 
present one oan say merely that--barring an early peace--the increase 
will be larger than this, and. that it will certainly exceed the number 



of unemployed personB in the labor market. It does not follow, however, 
thai all will be well until the present une~ployed have been completely 

15 

absorbed, and that we will then be faced with a sudden and absolute "general 
shortage" of labor. It would certainly be wrong to conclude that all 

employable workers will have jobs by the end ot 1942. It is a commonplace 
that labor shortages can exist in certain localities or trades in spite of 
considerable unemployment in other areas. Because of the peculiarly 

unbalanced character of the present expansion, this "frictional unemployment" 
is likely to be unusually large during the next few years. Many of the 
unemployed will not be absorbed because they are in the wrong places or the 
wrong occupations, and there may well be unemployment of two million or more 
even at the peak of defense production. 

A large part of the increased requirements will therefore have to 
be met by workers not previously in the labor market. There will be a net 
addition of more than a million to the working force d~ring the next two 
years through the normal excess of new workers over retirements. Several 
million women workers entered industry during the World War, and this ex• 
perienoe may be repeated during the next few days. There is a considerable 
reservoir of unused labor in agriculture. A marked expansion of industry 
could probably draw at least two million persons out of agriculture without 
reducing agricultural production.(lO) The labor force may also be expanded 

---------------------------------------------------------------10. The 1936 Censue of Agriculture reported a total farm employment of 12 million persons, which was about 2.5 million more than the National Industrial Conference Board, A F of L and Nathan estimates for those employed in agriculture on January 1, 1935, a~d 3.2 million more than the 
estimates prepared by the WPA and used officially by the Department of Agriculture. See E. E. Shaw and John A. Hopkins, Trends ~n Employment in Agriculture, 1909•36, WPA National Research Project, 1938. 

See also the statement of Carter Goodrich in Migration and Economic 
Opportunit~, University of Pennsylvania Press, Philadelphia, 1936, PP• 399-400, 'that even without the appearance of new methode of production, at least 2.5 million of the present farm population and all of the future natural inorease must find non-agricultural employment if the volume of ineffective lll8.n poner on farms is not to remain above the level of 1929. 11 

-------------------------------------------------------------in the vertical direction through an increase in the hours worked• As soon 
as recruitment of new workers beeomes difficult there will undoubtedly be a 
general tendency toward lengthening of the work~eeke 

The next two years will witness very oomplioated shifts in the 
labor market. Shortages will appear quite early in particular industries 



and localitiee. The points of shortage will increase with the decline of 
unemployment, just as on a rocky shore mora and more rooks appear above a 
reoedi:.-6 tide • These shortages might logically be met by transfer of' 
unemployed workers from areas and occupations in which they are not needed, 
qy attraction of' new persons into the labor m~rket, or by lengthening of' 
working hours. In practice, all three of these methode will be used in 
varying degree. Providing efficiency does not suff'er, it would be desirable 
that they be adopted in the following ordera (1) transfer of unemployed 
workers, (2 ) lengthening of hours, (3) attraction of additional w~rkers. 
From a long-run standpoint, this last step might better be avoided entirely. 
The greater the inflation of' the working force during the present emergen~, 
the greater will be the urban unemployment when the emergency has passed. 
It is easy to attract farm boys into industry, but it is much he.rder to get 
them to go back to the farme 

The question whether there willA be a "general shortage" of' labor 
turns out on analysis to have little meaning, If this phrase means a com• 
plate inability to secure additional man-hours of work, there will certainly 
be no general shortage. But particuiar shortages will appear and will grow 
in number with the passage of time. The real problem concerns the methods 
to be used in meeting these shortages. Can the existing unemployed be trans-
£erred to the points where labor is demanded with sufficient speed to avert 
an undesirable inflation of' the working force and an undue increase in work-
ing hours? Attempts to do this through retraining of workers, inducements 
to mobility, and effective organization of the labor market are discussed 
telow. From a long•run standpoint there is the additional problem of' how 
to meet the unemployment which will ocour after the peak of defense pro
duotion is passed. Unless careful plans are made to bridge the gap between 
crisis and "nonnalcy," a disastrous collapse of' employment is a.lmost certain 
to occur. 



2. The Adequacy of the Skilled Labor Supply 

Shortages in particular crafts have already occurred, and are 
certain to increase in future. Labor is not a homogeneous commodity 
and a scarcity of toot~akers cannot be made up by an abundance of 
weavers. But again, it is not easy to say just what is meant by a 

'
1 shortage." Does a shortage exist whenever a particular employer cannot 

find at the factory gate a sufficient number of suitable workers willing 
to accept his current wage rates? Obviously not >for many of these 
apparent shortages can be corrected by a change in wage rates or living 
requirements, an appeal to the State Employment Service, or a slight 
rearrangement of processes or retraining of workers. At the other 
extreme a shortage might be defined as a situation in which no workers 
are available capable of being trained to do the job. But this definition 
is too broad. In this sense there are no shortages at all •. As a com-
promise, a shortage may be said to exist first, when workers with 
reasonable proficiency at a particular job cannot be recruited within 
a reasonable distance by the offer of attractive wages and conditions, 
or could be had only by taking them away from other jobs; and, second, 
where the time required to train additional workers for the job is so long 
as. to delay production schedules. This second condition is important. 
rt will be pointed out below, for example, that there is no real shortage 
of aircraft production workers, since most of these workers oan be 
trained in less time than an aircraft factory can be built. This definition 
attempts to distinguish apparent shortages, which can be met by short 
training courses or geographical transferenoe of labor, from genuine 
shortages, which may require basic changes in the process of production. 

It is easier to define labor shortages than to diagnose them. No 
single source gives a comparison of the probable demand tor particular 



skills with the available supply of these skills. One is forced to piece 
together bits of information from different sources. 

Labor Demand Information 

On the demand side, three main sources of information are available. 
First, the government is iteelf an important employer of labor. 

Officers of the Army Ordnance Division and the Navy Shore Establishments 
Division have prepared estimates of probable labor demands in arsenals 
and navy yards, broken down by crafts and by time•periods. These estimates 
are probably reliable though the statemente made by local commandants are 
sometimes seriously exaggerated. 

Second. the Construction and Public Employment Division of the 
~puo 

Bureau of Labor Statistics ·1'8'Jll il~ every finn receiving a defense contract 
te euemit an estimate of the man~ears of labor required to oomplete the 
contract. Total requirements are then broken down into occupational re-
quirementa by using previous studies of the occupational make-up of the 
industry. This procedure has two defects. In a rapidly-changing industry 
suoh as aircraft, the skills required and the proportions in which they 
are required may change greatly in a year or two. :Moreover, the estimates 
of the Division give the number of man-years of work required in a par-
tioular craft, but not the number of men required. Man-year requirements 
may be reduced to man requirements, however, by using the time-patterns 
of labor application described above. 

Third, the United States Employment Service has recently begun to 
estimate future labor demands by a direct canvass of employers~ Some 
20,000 establishments are now visited every month and asked to forecast 
their probable requirements for the next sixty days. This method has the 
advantage of including the demand for labor in all types of industry 
rather than in defense industries alone. Its success, however, 



will depend on the aacuraoy with whioh employers a.re able to foresee 
their own labor demands. In addition to this speoia.l oa.nvass the 
Employment Service's regular figures of placements made a.nd of unfilled 
orders give some indication of the occupations in greatest demand a.t a 
given time. 

Labor Supply Information 

On the supply side, the United States Employment Service and the 
cooperating state services are the main sources of information. Every 
worker on WPA or in receipt of unemployment compensation is required to 
be registered at his local publio employment offioe; other unemployed 
workers are encouraged to register voluntarily. At intervals a national 
inventory is taken of the active files whioh indioa.tes, among other 
things, the number of workers in ea.oh occupational group. The last oom-
plete inventory wa.s taken in April 1940. Since the beginning of the 
defense program, however, a. speoia.1 monthly cheek has been made of 
registrants in some fifty key occupations essential to defense industry! 
this list is being extended, and will include more than five hundred 
occupations. 

This extremely valuable information is far from a. complete 
inventory of the labor supply. It does not include men skilled in a 
particular trade now working at something else. Many patternmakers, tool 
makers, &b~P loftsmen a.nd other mechanics doubtless have drifted away from . t::··· 

their trades during the past decade. Not being unemployed, they have no 
reason to register with the employment service, and there is no record of 
their number or location. The employment service'files, moreover, do not 
provide a complete enumeration even of the unemployed. ·~~~ 

Skilled meohanics, 
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likely to be among the self-supporting, have always secured jobs mainly 
through personal contacts and have hesitated to appear at the employment 
office. The employment service has a very good coverage of production 
workers and laborers, but a quite incomplete record of the skilled trades 
which constitute the core of the shortage problem. Finally, it is 
probable that many of the registrants are not properly classified in 
the employment service. Workers in search of a job are not likely to 
minimize their accomplishments. Xiore than one man has recistered as a 

(11) machinist because he once swept the floors in a machine shop. 

11. The basic difficulty here is that most of the employment office interviewers have no practical lmowledr;o of the skilled trades and are not capable of weedine; out c;onuine mechanics fron pretenders. The Employment Service is conscious of this problem, and has taken tl.vo steps to meet it: (1) Lists of "trade questions" have been compiled for more than tvro hundred occupations and made available to local offices. An interviewer can often eliminate an allc~ed machinist by asking him several questions on the machinists' list and discovering that he doesn 1 t know the ansv-rers; (2) all registrants in several hundred ke~, occupations are beinr; reinterviewed for the express purpose of determining their precise occupational qualifications. This work, nearing completion, has made possible a muchmore exact classification of ree;istrants, and in some areas has r;reatly increased tho percentac;e of referrals which are accepted by employers. 

The unemployment records of trade unions give an additional 
source of information. The Patternmakers' League, which includes about 
85 per cent of all patternmakers in the United States, keeps a ver~r 
close record of unemployment among its members, The Hachinists, the 
Electrical Workers, and several other unions e.lso re t1uest monthly 
unemplo~ent returns from their locals. These do not eive a com~lete 
account of unemployment, because these trades ure far fran completely 
orr;anized and because many locals make no report. 

Almost at the ber;innine; or the defense proe;ram serious 



shortages developed in certain shipyard crafts, notably copper-
smiths, loftsmen and shipfitters. The low volume of shipbuilding 
during the past twenty years has resulted in an output of craftsmen 
quite inadequate for present needs. By the end of 1940 there was a 
general shortage of tool and gauge designers,. airplane engineers , 
tool. gauge and die ma~ers, instrument makers, patternmakers, and 
fully-trained machinists. The shortage of all-round machinists has 
now become so acute that most firms have abandoned hope of recruiting 
machinists and have fallen back on training and promotion of partially
skilled workers, combined in some cases with simplification of produc
tion processes. There is also an acute shortage of supervisors in 
aircraft and other rapidly expanding industries. In many cases men 
making good money at their trade are unwilling to undertake the 
responsibility of a supervising job. Men willing to become supervisors 
do not always have the necessary capacity, and in the stress of expand
ing production there is no time to weed out the unqualifhd and to 
institute proper training courses. The difficulties which have been 
experienced in getting production from some airplane plants are 
probably due largely to inexpert supervision. 

21 
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Shortages of carpenters and other building crafts a~e 
reported from some areas, particularly in the southeastern states and 
on the Pacific Coast. St~pluses of buildinG labor exist in other areas, 
however, and those surpluses will probably increase as cantonment pro-
jects are completed during the spring a11d summer of 1941. Many localities 
report a scarcity of operators for turret lathes, grinders, screw 
machines, drill presses, boring machines, milling machines, and other 
machine tools. Sheet metal workers, riveters and welders are scarce in 
some areas. This scarcity of semi-skilled metal workers, localized a~ 
yet, will undoubtedly become general during 1941 because of the very 

(12) large expected labor requirements (Table 1). A shortaee of such 

12. Table 1 is by no means conclusive. The expected requirements include only final fabrication in airplane engine plants, airplane assembly plants and shipyards; if arsenals, machine tool plants, foundries, pattern shops and parts manufacturers 'vere included, the demand figures would be considerably larger. Translating man-year requirements into man requirements, however, would cut the demand figures at least ir.Lhnlf. The supply figures from the U.S.E.S., as pointed out above, are not a complete inventory of the unemployed. But offsetting this is the fact that many of those registered as machinists or toolmakers are not actually competent in those crafts. 

workers can probably be avoided by adequate training facilities, since most 
of them can be trained in a few weeks or months. This conclusion applies 
also to airplane mechanics of all types. It is no long~r possible to hire 
ready-trained airplane workers, but since most of the necessary skills oan 
be leatned more rapidly than an airplane plant can be constructed, the 
problem ~an be--and is being--met by large-scale training of new workers. 

13. Monthly reports on labor market developments are now being issued by the Research and Statistics Division of the Bureau of Employment Security. The above account of present labor shortages was obtained largely from the report for December 1940. 

(13) 
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(page 25 follows) 

TABLE l 

EXIECTED LABOR REQUIREHCNTS IN AIRCRAFT MID SliiPBUILDING COHPARED 'HITH UNITED STATI;S EI.IPLOYMENT SERVICE INVENTORY OF 
AUGUST 1940 

Occupation 

Airplane assemblers 

Loftsmen and template makers 

Machi~ists and millwrights 

Pa.tternmakers 

Riveters 

Sheet metal workers 

Shipfitters, shipwriEhts 

Tool and die ma.kers 

Welders 

Expected Requirements 
in man-years (a) 

86, 871 

18,916 

388,901 

27,567 

54,444 

92,709 

117,488 

28, 933 

118,652 

Registrants at 
United States 
Employment Ser
vice A\lc;us t 31, 
l94o(b J 

143 

57 

18,031 

1,108 

2,021 

4,833 

214 

2,007 

11,910 

a, Includes airplane engine plants, airplane assembly plants. and shipyards; only 1940 appropriations are included. 

b . "Inventory of Job Seekers Re~istered at Public :employment Offices, August 31, 1940." Research and Statistics Division, Bureau of :employment Security, Washington, D. C. 



3. Methods of Meeting Labor Shortagea 

a. Shortages . of Production V!orkers 

Shortages of production workers are as yet localized and temporary. 

The problem is to anticipate labor requirements by a few months and to train 

additional workers rapidly enough to meet expanding requirements. Training 

is already proceeding on a much larger scale than is commonly realized. It 

is being done and will continue to be done mainly by industry itself. 

Since a plentiful supply of trainees is assured for some time to come>it is 

inaccurate to describe the situation as a shortage. Rather it should be 

said that a rapidly growing demand is being met by a corresponding expansion 

of supply, though in many instances there is an appreciable lag. 

Training in the Aircraft Industry 

The aircraft industry, most rapidly expanding at present, is an 

example of how the situation can be met. Probably less than 10 per cent 

of the workers in airplane engine and assembly plants are doing jobs which 

require three or four years' training. The majority are in semi-skilled 

occupations, the most important being sheet metal bench hands, airplane 

assemblers, riveters and specialized machine operators. The latter include 

such occupations as lathe operators, milling machine operators and grinders. 

Engine manufacture involves reproduction of large numbers of identical 

parts and is thus mainly a matter of specialized machine operating plus 

assembling. Propellers come to the plant as rough castings and are ground 

down with small hand grinders resembling a vacuum cleaner; fine grinding 

is delicate work and requires about eighteen months to attain full pro

fioienoy. Body parts are still made mainly on the bench by sheet metal 

workers, riveters and welders. These same crafts play a large part in 

plane assembly, which takes place on a fixed location and may involve 



fifteen or twenty groups of specialized aesembly workers. It would be 

more accurate to call these men "finish fabricators 11 ainoe their work 

is quite different from automobile assembly. Putting together the 

finished parts takes much more time, more fitting is required, tolerances 
are smaller, and standards of structural soundness set by the Civil 

Aeronautics Authority must be met. 

In most of these occupations a man can begin to become useful 

after two or three months of training, though not fully proficient for 
eighteen months or two years• Since it is possible to predict quite 

closely the time at which plant additions will be completed, a sufficient 

number of workers to man the plant can be trained in the meantime. 

Trainees are drawn almost exclusively from cities ~pd towns 
adjacent to the plant. While it might seem desirable to b~tng in 

unemployed men with some mechanical training from other ar~as, this is 

made difficult by the spirit of local protectionism and by the fact that 

the co.mpany is helping to pay local relief bills which may be reduced by 

employing local labor. Several of the companies interviewed stated that 
they gave no consideration to boys from "out of state". Training is 

thus winning out over geographical transference as a meanp of providing 

production workers and will probably continue to do so as long as pools 

of surplus labor remain available in the airplane-producing areas. 

It might seem desirable on social grounds to retrain older men 

in ~elated occupations. But training is in fact being given almost 

exclusively to youths fresh from school who have the adaptability and 

vigor which manufacturers demand. This too will probably continue unless 

the supply of young men ip dried up by continued hiring and military 

conscription. 



~ethods of Trainin~ 

Training methods differ. In some companies trainees have been 

stationed in an existing plant as observers. This method is not entirely 

satisfactory; the men already on the machines are distracted by the 

questions of the learners, and their production drops, while the learners 

usually spoil a good deal of work when first put on their awn. Commoner 

practice, therefore, is to set up a separate school ~ither in the plant 

or in rented facilities nearby. Standard machines are moved into the 

school and skilled workmen from the plant are used as instructors. 

Students are given a course, usually of eight or nine weeks, but varying 

with the student's ability, in general machine-shop practice and in 

performance of particular production jobs. On successful completion of 

the course the student is taken into the plant at the hiring rate of the 
(14) 

job for which he has prepared. Company trainees are supplemented 

14. For detailed discussion of training methods in various industries, see "Training Solutions of Company Problems, 11 Studies in Personnel Policy, No. 18, National Industrial Conference Board, January 1940; and 110utline of Industrial Relations Policies in Defense Industries," Part IV, Industrial Relations Section, Princeton University, 1940. 

----------------------------------------
by hiring graduates of local vocational schools; in some cases the entire 

1940 graduating class of a school has been hired by a single company. 

While additional training in the plant is required even for vocational 

graduates they attain full proficiency much more rapidly than boys with 

no mechanical background. 

Governme~t Training Aids 

The effort of industry to train its own workers is being aoti~ely 

supported by the Defense Comndssion through the Training Within Industry 



Division ot Sidney Hillman's starr. This Division is under direction 
of Channing Dooley of Socony Vacuum and J. w. Dietz of the Western 
Electric Company. ·Both were engaged on somewhat similar work in Washington 
during the World War. The Division does not plan to do any training of 
its own, and believes that a large government training program is unneces
sary. It intends to act simply as a service agency, studying training 
methods and helping industry to develop its awn along the beat lines. Some 
twenty-two regional offices ha~e been established, each with a staff of 
field agents prepared to aot as advisers to employers desiring their 
services. It is ~mportant to note that under this plan the initiative in 
training ia left entirely to industry. An adequate number of workers will 
be trained only if employers are able to forecast their labor needs and 
are willing to institute training programs before the needs develop. 

Training in Vocational Schools 

The other main training agenoy of the government is the Office of 
Education. This offioe has been authorized sinoe 1933 to grant money to 
the states for vocational education under the Smith-Hughes Act and the 
George•Deen Act. During 1937-1938 more than 685,000 students were enrolled 
in trade and industrial coUrses in federally-aided schools. At the begin
ning of the defense program, the Office of Education secured a special 
appropriation of $15 million to enroll workers in short courses during the 
summer months. In September a seoond appropriation of $63 million was 
secured to continue this short-course program throughout the winter months 
by using vocational schools after the close of regular day-time classes. 

This program is merely an extension of the regular work of the 
Office of Education. It got under way muoh faster than other types of 
training activity mainly because no new organization is needed to administer 



it. Training courses are established by local school authorities under 
the supervision o~ the state board for vocational education and subject 
to final approval by the Office of Education. All direct expenses 
necessary and approved are met out of the appropriations of the Office. 
The chief requirement is that the courses must relate to "occupations (15) 
essential to National Defense." Within these rather vague limits, 

----------------------------------~---------------------------------~ l(i• The following list has been released as "examples of industries in which occupations essential to National Defense will be found• aircraft, shipbuilding, automotive (including maintenance and repair), manhine tools, electrical, forging, boiler and steel heavy plate, foundry, light manufacturing, sheet metal, woodworking, chemicals, ammunition. light and heavy ordnance." See "Suggested Procedure for Establishing and Operating Programs ot Vocational Education in Occupations Essential to National Defense," release by u.s. Office of Education, Misc. 2407, ND-7. This list is not exhaustive; local authorities may train for any oocupation provided that the state board certifies that it is "essential ~+o National Defense." 

------------------------------------------------------------------------the occupations selected for training appear to depend largely on the 
equipment of the school in question. A school with a sheet metal shop 
establishes courses in sheet metal work, a school with an automobile 
shop puts in courses in automobile repair, and so on. 

other important features are the occupational background of 
the trainees, the jobs which they wish to learn, and the prospective 
labor demands of the vicinity. Each school is expected to form an 
advisory committee composed of local employers and labor representatives; 
eduoators, WPA administrators, Employment Service officials, and others 
may be e:x•offioio members. A major function of the advisory committee is 
to anticipate looal demands for labor and to see that the courses offered 
bear a reasonable relation to prospective requirements. 

Two main types of courses are offered& (l) supplementary traini~ 



to increase the skill and knowledge of persons already employed in jobs 

essential to national defense, and (2) pre-employment courses for 

unemployed persons. The pre-employment courses are also referred to as 

"refresher" courses because it was intended that they should be used 

mainly to polish up the rusty skills of men with some mechanical back

ground. In practice a large proportion of the trainees have been youths 

with little or no work experience. This raises an important question of 

policy--to what extent should young persons more adaptable to training and 

more acceptable to employers be given preference in training over older 

workers with more experience and heavier responsibilities? As a basis 

for formulating policy on this subject it would be desirable to make a 

careful analysis of the age-distribution and work history of present 

trainees. 

Students in the supplementary courses must 11be endorsed by 

industry and labor"-""W"hich presumably means that they are selec,ed by 

the local advisory committees--and need not be registered with the public 

employment service. Students for the pre-employment courses are selected 

initially by the Employment Service and the WPA. By an informal agreement 

between the agencies involved, 50 per cent of the trainees are to be 

taken from l~PA rolls so long as WPA is able to provide this proportion. 

These workers are paid their regular vv.PAwage while in training. The 

remaining 50 per cent are selected by the Employment Service from its 

files. Final selection rests with the school authorities, who may reject 

any person they find to be unfitted for training. The length of the 

courses varies, but is usually between five and ten weeks, which means 

two hundred to four hundred working hours. Emphasis is usually placed on 

rapid acquisition of a single skill, though some schools attempt to give 



the student experienee on several machines during the training period. 

Results of Training 

During July and August 1940 there were 107,757 students enrolled 

in summer short courses. In the first week of September about 92,000 

were actually taking courses: 33,000 supplementary, and 59,000 pre-employ

ment- Of the latter, 22,000 were Tlork Projects Administration trainees, 

while 37,000 were drawn from the files of the Employment Service. Since 

few trainees were graduated before September 1940, we do not yet know what 

success they have had in finding and keeping jobs. Collection of such 

information may settle the controversy which has raged about the program 

since its beginning. 

Critics of the program hold that the couFses · are too fragmentary 

to give occu~ational ba~kground, that their object could be accomplished 

more cheaply and effectively by training within industry, and that short

course graduates have no advantage in competition with other workers and 

are likely to be placed in jobs unrelated to their vocational training. A 

more moderate opinion is that completion of a training course has some 

value as a test of willingness to work and is accepted as such by employers. 

The trainee becomes accustomed to regular shop routine and has overcome 

initial awkwardness about machinery. While the task of giving him a 

specific trade skill is still left largely to industry his weeks in the 

vocational school may reduce the necessary training time. These results 

are probably worth the cost of the courses. 

Unfortunately the program has been publicized as the main answer 

to the shortage problem, and hopes have been aroused in the trainees which 

often prove false. At best the type of course offered provides industry 



with a superior learner rather thanwith a fully-equipped production 

worker. And the program has no relevance whatever to the real labor 

shortage problem, which arises primarily in the skilled trades. 

Remaining Problems 

If the program is to be continued, the importance of a strong 

local committee with adequate labor and employer representation cannot 
~ be over~statede There have been frequent complaints of inadequate 

representation from labor groups. There is also need for much closer 

coordination of the courses offered with local labor demands and with 

the training activities of industry. One way of accomplishing this has 

been adopted in Hartford, Connecticut, where prospective trainees must 

be certified by an employer in the city as eonforDdng to his general 

hiring requirements. While this does not constitute a guarantee of 

employment the percentage of suboequent placements has in fact been very 

high. Where employers are providing adequate plant training in specific 

skills, there seems no reason for vocational schools to duplicate this 

training. The range of occupations for which training is offered could 

probably be narrowed. Training was provided during the s~ner of 1940 

for many jobs which have little relation to national defense, and in 

fields where no shortage threatened. The physical equipment of many 

schools is antiquated and does not include the types of machines actually 
(16) 

being used in industry. Uniform and acceptable criteria for the 

16. There is extreme variation among different schools in the range and 
newness of their equipment, and this is probably the main factor responsible 
for local differences in the usefulness of the training program. An item 
for purchase of equipment is included in the recent appropriation of the 
Office of Education. It will be very difficult to secure prompt delivery, 
however, because many machine tool firms have orders for two or three years 
ahead. This raises the question of whether eduoational needs are suffioiently 
important to deserve priority over industrial needs. It is also becoming 
very difficult to secure additional teachers for vocational schools, since 
qualified craftsmen can earn more in industry. 



selection of trainees have not yet been developed, though the work of 
the .Employ.ment Service in developing job descriptions and aptitude tests 
is laying a foundation for increased efficiency in this field. More 
adequate information on placements of trainees and their subsequent work 
history would be helpful in judging the usefulness of the program. 

The Civilian Conservation Corps and the National Youth Admin~ 
istration do a certain amount of vocational training as part of their 
regular activities. The CCC oamps require cooks, truck drivers, auto 
mechanics, carpenters and so on. Training in these occupations is part 
of ~he normal operation of the camp. This type of "training on the job" 
could be much intensified, but little has yet been done on a national 
scale. Most of the skills which might be taught by CCC have military 
rather than production value. They are the skills needed by a mechani~ed 
army in the field. 

The National Youth Administration also conducts a large number 
of work projects to give employment to needy youth. Since most of these 
young people have little or no work experience some "on the job" training 
is necessary to turn them into productive workers. In August 1940 there 
were 1,682 NYAworkshops with a total employment of 38,327 persons. Two
thirds of these, however, were in woodworking, which is not a major 
defense occupation and for which no shortage seems likely. The present 
facilities can take care of an estimated 73,930 persohs without any added 
equipment, and appropriations are being sought for this purpose. 

World War Experience 

The most effective training during the World War was done by 
industry itself through the use of "vestibule schools" in the plant. In 
these schools workerswere trained not for trades but in a few simple 



processes, using the same machines and materials under the same condi~ions 
prevailing in regular production departments. The creation of training 
schools was fostered by the Section on Industrial Training of the Council 
of National Defense, and later by the Training and Dilution Service of the 
Department of Labor. These agencie~ were strictly educational and advisory. 
Their field staffs of production engineers advised plant managers concerning 
the establishment of training departments, aided in selecting workers to 
serve as instructors, and paid periodic visits to the plants to observe 
progress and suggest improvements. By the end of the war 147 schools were 
operating and about half a million workers had been trained. The Emergency 
Fleet Corporation did similar work in shipyards. By the end of the wa~ i~ 
had assisted in the creation of seventy-one yard training departments, ana 
approximately 85,000 men had been trained. It seema likely that in-plant 
training will also be found most useful in the present emergency and that 
emphasis will gradually be shifted more and more in that direction. 

Lack of coordination of the various training programs caused much 
confusion and lost motion during the World War. At the present time an 
even larger number of training agencies creates a similar danger, especially 
as there is no very clear demarcation of functions among them. There is 
also need for more definite orientation of the entire training program 

(17) toward prospective labor demands. It is worse than useless to train 

17. Something is already being done in this direction. Sidney Hillman is advised by a "Coordinating Committee on Labor Supply," made up of representatives of the Civil Service Commission, Civilian Conservation Corps, Committee on Apprenticeship, Office of Educatio~ Federal Security Agency, Bureau of Labor Statistics, National Youth Administration, Soeial Security Board, War Department, Navy Department and Work Projects Administration. This Committee attempts merely to pool the experience of different agencies and avoid duplication between them. Training activities are administered by individual operating agencies, and principally by the Office of Education. 



On the demand side there has been set up a Section on Labor Requirements and Employment Standards headed by Isador Lubin of the Bureau of Labor Statistics. This body. drawing largely on the Bureau of Labor Statistics data discussed above, is expected to furnish demand schedules for labor which 0an be used to guide training activities. 

men for the 1vrong things and in the wrong places. 

be Shortages of Skilled Mechanics 

The training activities described above have been largely concan-
trated on the production of semi•skilled workers. It is clear, however, 
that shortages of skilled metal workers will constitute a much more serious 
problem during the next two years. If the defense program is not to be 
impeded this situation must be immediately realized and definite steps 
taken to meet it. 

Function of United States EmploYment Service 

The most obvious step is to make full use of existing labor supplie~ 
by effective organization of the labor market. Work does not have to be 
stopped in one district because of a lack of patternmakero while in another 
district patternmakers · sit idle. Purely local shortages can be met by 
transfer of unemployed mechanics from other areas. While the United States 
Employment Service is best qualified to make such transfers, only a small 

(18) proportion of skilled men are now placed through this Service. 

18. During the months January-June 1940, the Employment Service made 1,449,214 placements in private emplo~nent, an increase of 28 per cent over the corresponding months of 1939. Placements of skilled workers, however, numbered only 79,405, compared with 282,988 for laborers and 365,112 for service workers. 
It is estimated by the Employment Service that they now make about 15 per cent of all new placements. If this estimate is correct, it compares quite favorably with the 25 per cent re~ched by the British service after twenty years of experience. 



More serious is the fact that scarcely any of the inter~locality 
movement of skilled workers passes thtough the Employment Service. It is 
not necessary for the Employment Service to make a large percentage of 
the purely local placements. Where men are simply called back from layoffs, 
or are returning to former employers, or finding work through friends and 
relatives, the Servioe has no need to intervene. Its function is to 
supplement rather than supersede traditional methods of hiring. The 
Service is in a favorable position, however, to make most of the placements 
which involve movement of workers from one area to another. Only in this 
way can the wastes of random mobility be prevented and local labor surpluses ~ 
directed to points of local shortage. 

A considerable increase in the use of the Service could probably 
be secured by voluntary methods. But employers and skilled workers will 
not be persuaded to make greater use of it unless its existence is better 
publicized and the quality of its work is raised. Improvement of physical 
facilities would do much to overcome the tradition that the employment 
office is merely an idling place for unskilled laborers. Interviewers with 
sufficient ltnowledge of the skilled trades to earn the respeot of both 
workers and employers might be secured by higher salaries, more careful 
selection, and more thorough training in job specifications. The commonest 
complaint of employers is that Employment Servioe interviewers are not able 
to distinguish competent workmen from pretenders and that men referred by 
the Employment Service are often entirely useless. A careful attempt to 
discover and match the qualifications of registrants with the requirements 
of employers _would avoid useless referrals and greatly increase the prestige 
of the Service. Rapid machinery for regional and national clearance of 
orders is very important. The best clearance maehinery will be worthless, 



however, unless local offices are skilled enough in placement to make it 
worth while for employers to place orders and for workers to register. 

Clearance work has lagged behind other functions of the Employment 
Service, partly because most areas have had large labor surpluses during 
the past decade and geographical mobility has not been called for. Where 
metropolitan areas extend across state lines as in Chicago, New York and 
Providence, interstate clearance has developed to some extent, but regional 
and national clearance has remained almost entirely on paper. Under the 
stimulus of the emergency, however, a national clearance systemwas set up 
in July for Civil Service workers. This was followed in October by the 
creation of thirteen regional offices for clearance of private employers' 
labor needs. Employer orders for defense workers that cannot be filled by 
employment offices within a given state will be referred to one of the 
regional offices, which will route them to the localities where such workers 
may be available. 

One difficulty which has been encountered in clearing orders for 
Civil Service jobs is that some arsenals and navy yards order more men 
than they really need and then pick and choose among those referred by the 
Employment Service. The men, who may have been recruited at some distance, 
are seriously inconvenienced and the Employment Service, which has under
taken in good faith to move them to jobs, suffers a loss of prestige. This 
difficulty will probably be encountered also in private clearance. Another 
major problem is to reduce the length of time required for an order to pass 
through the successive steps in clearance procedure. 

• Inducements to Mobility 

It has been proposed that travel funds be advanced by the govern• 
ment through the Employment Service because the costs of movement may prove 



an important obstacle to transference of labor. Such a program, however, 
would involve the Service in additional administrative work. Employers, 
and in some cases unions, are usuallywilling to advance travel money to 
qualified workers. These possibilities should probably be exhausted before 
government aid is attempted. It is doubtful whether travel costs are in 
fact a major barrier to mobility for skilled workers. More important are 
home ownership and other financial attachments to a community, reluctance 
to leave friends and relatives, and the natural tendency to hope that 
"something will turn. up. 11 

In some oases an unfavorable wage structure is the main barrier 
to movement. The simplest way to redistribute labor, in the initial 
stages at least, is to raise wages in the areas where labor is demanded. 
This would largely do away with the need for institutional aids. In other 
cases seniority rules may be in the way. Workers with several years 
seniority in an automobile plant may prefer to remain unemployed in Detroit 
until a job appears rather than to look for work elsewhere. If this should 
prove to be an important factor, workers who move to defense jobs might be 
enabled to retain seniority rights in their old jobs for a specified 
period. High initiation fees charged by local building trades unions 
appear to have hindered mobility in some oases. In still other oases 
absence of adequate housing facilities constitutes a difficulty. Some 
workers are now forced to drive ~ thirty or forty miles to their jobs 
in shipyards or steel mills. The lack of housing near the job deters 
other workers from taking jobs in these plants even though they may be (19) 
sorely needed. 

19. More detailed discussion of this problem will be found in Housing for Defenser Chapters 1•3• 



Moving the Job to the Man 

The process of bringing workers and jobs together does not 
involv~ movement on one side only. Even if labor were perfectly mobile 
an attempt to funnel all of the available labor supplies into existing 
industrial areas would encounter housing shortages and other serious 
difficulties. It is necessary at the same time to approach the problem 
from the other end by locating new plants in areas where surplus labor 
is available. This is already being done to some extent by locating 
munitions plants in agricultural regions and by attempting to spread the 
manufacture of airplane parts among small sub-contractors, leaving only 
final assembly to be done at the central plant. Many factors must be 
considered in deciding how far decentralization of production should be 
carried. But the wide dispersion of the labor reserve, and its very 
considerable inertia, constitute a strong positive argument. The argument 
for decentralization is particularly strong where suitable idle plant 
space and idle labor are available, as they are in many 11 ghost towns 11 

abandoned by their former industries. 

Need for Apprenticeship 

The above methods cannot meet the problem of a gen~ral shortage 
of particular skills. The Employment Service cannot produce men from 
nowhere. And it is now too late to train mechanics from the ground up 
for a demand which will reach its peak within two years. This does not 
mean that regular apprenticeship oan be neglected. To reduce apprentice 
quotas now would be to gamble that the emergency will have passed within 
two or three years. If it continues longer an extremely acute and em
barrassing shortage of skilled metal workers will follow, but this can 
be avoided by an increase in apprenticeship during the next few months. 



The Navy has already increased its apprentices from two thousand 
to four thousand out of an expected total employment in navy yards of 
175, ooc. .After the fo\ll'-year "gestation period" this should be enough to 
meet the estimated annual wastage of 5 per cent among skilled workers. A 
number of aircraft and machine tool companies are also increasing their 
apprentice programs. Whether enough is being done in this direction is 
difficult to say because of the i~possibility of predicting the duration 
of the emergeney. Some increase in apprenticeship is obviously necessary 
as a safety measure, and the work of the Federal Committee on Apprentice• (20) 
ship is helping to meet this need. Most plants now have far fewer 

20. This Committee, composed of employer and labor members and attached to the Department of Labor, functions mainly as a promotiona~ agency. It has succeeded to date in establishing some 500 Joint Apprenticeship Committees throughout the country. On the basis of the local ~pprentioeship standards laid down by these committees, \t is hoped eventually to develop state and national apprenticeship standards. The Committee is at present cooperating closely with the Training Within Industry Diviaion, and it is likely that a joint field service systemwill be established, This would enable the same field agent to discuss with a manufacturer not only apprenticeship but the entire problem of in-plant training. · 

apprentices than allowed by union regulations and a large expansion could 
ocrcur without union opposition. 

How the Supply of Mechanios May Be Increased 

Fo~ the next two or three years, within which newly-trained 
apprentices will not be available, the situation is serious but by no 
means desperate. Several steps might be taken to increase the supply of 
all-round mechanics and to reduee the need for them. Members of crafts 
which are likely to become scarce could be exempted from military training. 
Local draft boards already have authority to grant deferrals to men 
considered indispensable in industry, but uncertainty as to what the local 



practiee will be has an unaettling effeet on the labor market. Cases are 
reported, for example. of men leaving private jobs for government jobs 
because they believe that this will enable them to secure exemption more 
easily. These uncertainties could be eliminated and the supply of scarce 
skills more effectively conserved by issuing a master list of deferred 
occupations to be applied by all local boards. Thio list would include 
not only oceupations already scarce, but also occupations whioh are likely 
to become searoe within the conscription period. It is much easier to 
foresee the need for certain types of men in industry than to try to recall 

(21) 
them from the Army after the need has arisene 

21. The experience of Great Britain during the World War is pertinent here. Indiscriminate recruiting le~ to a loss of 20 per cent of the skilled labor supply during the first year of the war. Vlhile some of these men were later recalled from the front to industry, the procedure was slow and occasioned frequent conflicts between the Army ~d the Ministry of Munitions. In the spring of 1915, a "badging" systemwas adopted which exempted workers in specified plants from military service. This proved quite unsatisfactory, for key workers in non~unitions plants were called for service while low-skilled workers in no sense necessary to production were exempted simply because they worked in a munitions factory. The "badging" system was therefore changed late in 1915 so as to apply to occupations rather than plants. See Humbert Wolfe, Labour Supply and Regulation, Oxford University Press, London and New York, 1923, - Chapter IX. 

The number of mechanics available for employment could also be 

increased by raising or removing age limits on hiring and retirement. 
The skilled labor force at present is disproportionately old because of 
the failure to train replacements during the depression. Almost half of 
the skilled metal workers registered with the Employment Service in April 
1940 were over forty-five years of age. Many of these men are fully 

efficient but have been barred from employment in recent years because of 
employer preference for younger workers. The Civil Service hiring limit 



for arsenal and navy yard workers was recently raised from forty-eight 
to sixty-two and similar increases have been made by many private fi~. 
This practice will probably be generally adopted and efficient older 
workers will be absorbed before more drastic measures have to be adopted. 
By raising age limits and offering attractive wages it may also be 
possible to recapture many mechanics who have drifted into other qcoupa• 
tions. The extent to which shipbuilding workers have drifted into other 
jobs is indicated by the Employment Service I~entory of April 1940 whi ch 
lists shipyard workers in almost every state of the union. The Pattern• 
makers' League also reports a large drift of its members into other 
occupations. The whereabouts of these members are known and many or them 
could probably be induced to return to the trade if they were assured some 
stability of employment. 

The skill of available craftsmen can be more completely utilized 
by prcr.moting them to jobs which require their full ability. All-round 
machinists who have been operating a specialized machine can be advaneed 
to non-repetitive production, installation and repair work or supervisory 
positions. The personnel manager of one aircraft plant which has been 
following this policy stated, '~e've been amazed to find how small a pro
portion of skilled mechanics we really need." Complete replacement of 
machinists on all jobs which can be done by machine operators might decrease 
the apparent demand for machinists enough to remove any serious shortage in 
this craft. Effective application of this policy requires a thorough survey 
of the minimum requirements of eaoh job in the plant and of the capacity 
of each worker employed. Companies which have not yet made such surveys 
may soon find them necessary, 



A Reservoir of Skills 

The output of mechanics can be speeded up without lowering basic 
apprenticeship standards. Apprentices can be graduated early as an 
emergency measure. Semi-skilled men can be trained to do mechanics' work 
in le~s time than would be required to train an entirely inexperienced 
mane Both methods are now in use by the Navy Departmex~. Apprentices 
are allowed to begin doing journeymen's work and drawing journeymen's 
wages at the end of their third year. At the same time, however, they 
give up their right to the special training which apprentices receive. 
In addition, men with some mechanical background are being brought in as 
"helper trainees" to enable them to qualify as mechanics within a year 
or two. Instruction is mainly through supervised shop work, with addi
tional classes in shop mathematics, blue-print readin·g, etc. At the end 
of the course trainees are taken on as machinists at the minimum rate, 
provided positions are available and they can meet the Civil Service 
experience requirements. If positions are not available, they may be 
retained as helpers until jobs develop • . In this way a reservoir of skill 
is being built up which can be tapped as needed. 

Another possibility is to divert members of the same "occupational 
family" to crafts in which a shortage exists. A good machinist can be 
turned readily into a tool maker, a draf·bsman into a loftsman, a sheet-metal 
worker into a coppersmith. The occupational classifications of the Employ
ment Service, and their tabulations of secondary as well as primary skills 
of unemployed registrants, will in time prove very useful in this 
connection. 

Dilution In Skilled Trades 

If all these methods fail to relieve a shortage, it may be 



necessary to use the more drastic expedient of breaking down production 
processes into simpler elements, which can be performed by workers vvith 
only a few months' training. A casting, for example, may be machined by 
several operators on specialized machines, instead of all operations being 
performed by one all-round mechanic. This process of dilution of the 
1nachinist's trade. has been going on gradually for at least thirty years, 
and would simply have to be somewhat speeded. The gain from the subdivision 
of processes is not a net gain, since there is an increased need for advance 
planning of operations and routing of work, setting up of work in the 
machine, supervision of the machine operators, and inspection of the product. 
But the essential end of reducing the number of all-round mechanics is 
achieved. The Training Within Industry Division of Mr. Hillman's staff is 
devoting a large part of its time to conferences of production men and 
engineers in fields where dilution appears necessary. Real progress has 
already been made in the eases of instrument makers and optical lens (22) 
workers. 

o-
i 22. For,..._description of steps which might be taken to simplify the processes of building construction, see Housing for Defense, PP• 80-84,90. 

·----~-----------------------The metal trades unions show no disposition to oppose training 
programs wherever it can be shown that a genuine shortage exists. They 
insist, however, that the need for additional workers be demonstrated 
before large-scale training is launched and that training should be directed 
toward proven occupational needs. This policy seems sound not only from the 
union's standpoint but also from the social standpoint. In any event a 
surplus of skilled metal workers will follow the present crisis, and this 
surplus should be kept as small as possible. 



The question or dilution, which strikes at the basis of the 
trade union by disintegrating the trade itself, is more controversial. 
Dilution is a one-way road, and it will not be possible after the crisis 
to restore to the skilled trades the workwhioh has been lost to them in 
the meantime. Naturally the unions want to delay the process until it 
is absolutely necessary. They seem willing to compromise, however, pro• 
vided the new semi-skilled workers are paid the rate previously earned 
by journeymen on the same work. District 44 of the Machinists, for 
example, has insisted that machine operators in arsenals and navy yards 
be paid the machinists' rate and has resisted all attempts to introduce 
a new Civil Service classification of machine operators at a lower rate. 

Many employers deny that there is any justification for this 
demand, and it will probably give rise to serious controversey if dilution 
proceeds very far. Serious difficulties were encountered in Great Britain 
during the World War. In order to induce the strong engineering unions to 
agree to dilution the government was finally obliged to promise that semi-
skilled workers taking over work formerly done by skilled men ghould be 
paid the customary price for the job, that the suspension of established 
union practices should last only until the end of the war, and that the 
government would use its influence to secure the re-establishment of union 
rules after the wa~. Both labor and employers have vital interests in 
questions of training and dilution. It is obviously necessary that both 
groups be represented on all planning agencies, and with technically 
qualified and interested personnel. 

Priorities 

The final and most drastic step would be the application of 
priorities in the hiring of scarce types of labor. Priorities on orders, 



of course, are already in use in several industries, and this yields an 
indireot system of labor priorities. A systen1 of direct labor priorities 
would require all hiring of certain crafts to be done through the Employ
ment Service, which would give precedence to the defense industries accord
ing to a definite rating scale. Such extreme interference with labor's 
freedom of movement will probably not be necessary so long as we continue 
to pursue a policy of defense. In the event of a major war, however, use 
of priorities would be clearly the most efficient way to proceed. Labor 
support for such a policy could probably be secured only by the issuance of 
specific guarantees--for example, a guarantee that workers' earnings would 
not be reduced as a result of transference to a different plant or industry. 



Chapter 2 

LABOR ST.Jl..NDARDS 

GIVEN THE RATE of defense production which existing appropriations 
provide, will it be possible to maintain intact labor's recent gains? 
With this question, of the highest importance, the present chapter is 
concerned. 

In recent months government officials of all ranks have announced repeatedly that the social gains of the past decade are not to be sacri" 
ficed to defense produ~tion. No one doubts their . sincerity and all would 
agree that these aims are desirable. But desire to aohieve a given end 
is quite different from ability to achieve it. If the rate of defense 
expenditure is set, the question whether existing levels of hours 
and real wages can be maintained is answered almost automatically by 
the number of workers and the amount of equipment available for production. It is not for the most part subject to deliberate control. If, there• 
fore, the government is promising more than it can fulfill # the eventual 
disillusionment and bitterness which may follow will be a serious barrier 
to national unity. Since no one would advocate relaxation of existing 
standards of health and safety, wages and hours are the open questions. 

1. Working Hours 

A record reduction in weekly working hours has taken place 
during the last ten years. The standard week, which has been declining 



gradually for at least fifty years,(l) had~ 1929 reached an average 

le The average scheduled weekly hours in manufacturing industry fell eteadily from 60 hours in 1890 to 43 hours in 1937. See Paul H. Dougla~, Real Wt~es in the United States., 1890·,1926.~ Publication No. 9., Pollak Founda on Tor •:!:conom~c Research,Bos"ton and New York, 19301 and reports of the u.s. Bureau of Labor Statisticso It should be noted that these are nor.mal working hours, which run somewhat above actual hours• 

of 49 hours for all manufacturing industry• The great depression 
brought further reductions as plants worked short•time rather than di~· 
miss part of their workersJ in 1932 the average working time in manu" 
facturing was only 35 hours per week. During the ensuing recovery the 
working week, instead of returning to 48 hours, as might normally have 
been expected, became stabilized at about 40 hours, It has remained 
very close to this level ever sinoe, 

The initial impulse to this shorter week came from the 
NRA codes, most of which fixed a 40 hour ceiling in order to hasten re-
employment, When NRA came to an end in 1935, employers generally had 
become adjusted to the shorter hours and maintained them voluntarily or 
as a result of union agreement. In many cases a five-day week has been 
substituted for a six• or five- and- a -half-day week, while in continuous 
process industries the six•hour shift has increasingly replaced the 
eight-hour shift, The Fair Labor Standards Act of 1937 did not introduce 
a new and shorter working week. It merely wrote into law the prevailing 
custom of manufacturing industry, Retail stores and service establish-
ments. engaged in intra-state trade are not covered by the Act, and have 
continued to work somewhat longer hours, 

The shortness of our working week, particularly as compared 
with that of the European belligerents, has led many to argue that the 
easiest way to speed up our production of defense materials is to lengthen 



working hourse One writer recently went so tar as to state that defense 
production could be increased 50 per oent by working 60 hours a week in
stead of 40 hours.( 2) The actual situation, as any plant manager knows~ 

2. He Fe Browne, Economic Record# Nc.tional Industrial Conference Boe.rd, July 10, l940e 

is much more complicated. As hours are increased the worker's hourly 
output eventually begins to decline so that total output no longer in
creases proportionately with the lengthening of hours. After a oertain 
point, indeed, further increases in hours will cause suoh a sharp re-
duction in hourly output that total output also declines. 

(3) 

3. This lesson is very slowly learned. Both in the World War and the present war, the belligerents began by raising hours above the optimum point and were later forced to reduce theme In September 1939, Germany removed all limits on the working hours of adult men, and many men began to work twelve and fourteen hours a day. The result was fatigue, dis• content, and a considerable decrease in the tempo of industrial production. On December 12, 1939, the working day was once more limited to ten hours1 night work for women and young people was again prohibited, and their working week restricted to 56 hours. See John C• de Wilde, "Germany's Wartime Economy," Foreign Policy Reports, June 15# 1940, pe90• 

The Fatigue Factor 

The main reason for declining hourly output as hours are 
increased is the growing fatigue of the worker. While the exact nature 
of fatigue is still a subject of debate, the fact that it exists is 
obvious. Output tends to fall off toward the end of the working day, 
and the longer tha day the sharper the decline in the last few hours. 
Growing fatigue leads to an increase in accidents and spoilt work, so 
that the real gain in produotion is lese than it would seem. The 
resistance of workers to disease is reduoed and more time is lost 



through sickness. Absenteeism increases as workers begin to seek relief 
from the strain of constant exertion. Moreover, fatigue and its effects 
on production are largely independent of the worker's attitude. "During 
the continued performance of work the objective results of nervous f atigue 
precede in their onset the subjecti ve symptoms of fatigue. Wi thout obvious 
sign and without his knowing it himself, a man's capacity for wor k may 
diminish owing to unrecognized fatigue •••• It is of great importance to 
note that a special and strenuous voluntary effort in labor, if it be 

,... maintained under a badly-arranged timertable of work and rest, does not ..... 
necessarily bring increased output over a long period, however praiseworthy 
the effort may bee11 (

4) 

4e British Health of Munitions Workers Committee, Memorandum No. 71 reprinted in Bulletin 221 of the u.s. Bureau of Labor Statistics. ' 

While attempts to rouse workers to a pitch of patriotic en-
thusiasm may result in extraordinary eff~rts for short periods, they can~ 
not in the long run offset the physiological results of overwork. 

fv.-6..¥--i~ 
The ~,~~~ Week 

There are thus two critical points in the process of lengthening 
the work week. After the first, usually reached fairly early, hourll out~ 
put begins to decline. After the seoond, which is of course considerably 
higher, total output begins to decline. The number of hours which will 

~~ w.-.~.; N..Av result in maximum total output ~all:y termed the Qp:iiml&- working week. 
It is unfortunate that very little is known about the actual 
~ioN..~ 

length of the .optiS.:mW~t"week. The studies conducted during the World War by 
the British Health of MUnitions Workers Committee yielded indeterminate 
results. Women, boys and men engaged on relatively heavy work, sometimes 
produced more in 50 hour·s than in 60 or 65 hours. In lightsrtypes of work, 



however, maximum output was sometimes attained at 70 hours or more. In . ")..._""'t~ .......... some oases the efA!t*nl\1Zrli appeared to be a zone rather than a point, varia ... 
tions of ten or fifteen hours in the work week yielding little or no change (5) in total output. The meaning of the results is further obscured by the 

s. Reports of the British Health of Munitions workers Committee, particularly Memoranda Nose 5, 12, and 20. Certain of these reports were reprinted as bulletins of the u. s. Bureau of Labor Statistics. See also P. Sargant Florence, The Economics of Fat~ue and Unrest and the Efficienc~ of Labour in English and American I ust~, Henry tlO!t and Company, ew-York, !924, PP• 220A. 

impossibility of keeping conditions other than hours unchanged for the 
duration of the experiments. 

It is also very doubtful whether results obtained in the Bri~in 
of 1914-1918 can be applied to the United States of 1940. It seems likely 
that the tempo of work and the degree of concentration required is generally N--lllll ~ '(\J.JJ,i# higher in American plants, and the 9f>:5:im'l:liR- work week therefore shorter. 

'N().~~v.. The only safe conclusion is that the length of the e-p:;i.I~MR weak will vary 
from industry to industry, from occupation to occupation, and from worker 
1:;.o worker, and that we have no very definite knowledge about ite There is 
some reason to think that it may lie between 48 and 60 hours for most 
occupations in the United States, though in some cas~s 

h..NM 48 hours while in others it is doubtless above so.<6) 

""" 

it may be less than 
\N~'+ ~ • 

The ~imw.m week 

6. There is some support for this supposition in e. recent survey conducted qy Fortune magazine• Some 15,000 e~cutives of leading United States corp• orations were asked how many hours they oould work per week without e. de• crease of production. The answers were distributed as follower forty hours-4.5 per oentJ forty-eight hours-48.0 per oentJ fifty-six hours-19.0 per oentJ sixty hours or more•l2.1 per oentJ "don1t know," or no e.nswer-16.4 per oent. See "Fortune survey of Executive Opinion,'1 Fortune, ~eptember 1940, P• 112 • 
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is also changing constantly because of changes ln production methods, 
workers' attitudes and other factors. workers will probably work some-
what longer hours without a decrease of production if they are fully 
convinced of the necessity of the armament program and beli eve t hat they 
are receiving fair treatment under it. 

It would be generally agreed that a 40-hour week i s below t he 
maximum for most occupations. This raises no serious prob l em so long as 
production can be increased by hiring additional workers • As shortages 
of faculty workers develop during the next two years, however, a gene r al 
lengthening of working hours will probably be accepted without much debate . 
The real controversy will come over the issue of overtime payment. Should 
workers who are required to work more than 40 hours per week be paid time 
and a half for the extra hours as the Fair Labor Standards Act provides, 
or should a different policy be adopted? 

Longer Hours Inevitable for Scarce Skill~ 

The scarce skill groups mentioned in Chapter 1 are already work-
ing more than 40 hours in many cases. Although workers in manufacturing 
industry as a whole averaged only 38.8 hours per week in September 1940, 
aircraft workers averaged 44.9 hours, engine workers 44.7 hours, and (7) 
machine-tool vvorkers 48.4 hours • Some D. irplane plants are working _____________________ , 

1. Monthly Labor Review, u.s. Bureau of Labor Statistics, December 1940. 

two twelve-hour shifts while men are being trained to make up a third 
shift. Since aircraft workers can be trained very fast, however, these 
long shifts will probably be only a temporary phase in the industry's 
expansion. Overtime work for tool makers and other scarce crafts will 
probably last for a longer period. Many machine tool plants are now 



working eleven-or twelve-hour shifts with no relief in sight. Men are 
not available to make up a third shift and cannot readily be trained. 

Necessary overtime of this sort can be worked without any 
change in existing legislation. The Fair Labor Standards Act imposes no 
absolute limit on working hours, but provides that (with certain exceptions) 
time and a half must be paid for all hours above 40 per week.(S) Overtime 

a. The analogy sometimes drawn between the Fair Labor Standards Aot and the French forty-hour law of 1936 is highly misleading. The Frenoh Xct imposed an absolute maximU]Jl1 with overtime pel'!'nitted only in very ex/'ceptional circumstances. It reduced hours from a generally prevailing level of 48 per week, while the Fair Labor Standards Act at most prevented an increase of hours. Finally, the French act required existing wages to be maintained) this provision, which amounted to an increase of some 20 per oent in hourly rates, naturally had a dislocating effect on French industry. 
Similarly misleading is the statement that the 40-hour week was responsible for France's failure to produoe a sufficient number of airplanes and other types of armament. Aotually, the 40-hour week was gradually abandoned during the summer of 1938, and after the Munich Agreement a 60• hour maximum was set for all defense industries. German industry, which had operated an eight-hour day and 48-hour week from 1934 through 1938~ did not adopt a 60-hour week until Ja.nuary 1939 -· several months after Franoe had taken thi~ step. 

work is made more expensive than regular work, which is expected to dis• 
courage employers from resorting to it exGept when absolutely necessary. 
This deterrent is reduced in the defense industries, however, because the 
higher costs can to some extant be passed on to the government through 
higher contract prices. The main effect of the Fair Labor Standards Act 
at present is probably to raise the money cost of defense production and 
to cause some transfer of income from taxpayers to certain groups of 
scarce workers. There is also an indirect efteot on costs and prices in 
non~efense industries, whioh will in some cases be forced to raise wage 
ratee to hold their skilled labor. 

It is doubtful, however, whether revision of the Act would effeot 
a substantial reduction in government expenses. Many skilled workers are 
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protected by union organization or by their individual bargaining strength 
and they would continue to draw time and a half for ovet time regardle ss of 
legislation on the subject. The effect of revision would be mainly to 
remove protection from low~skilled and unorganized workers. Removal of 
overtime payment would also make it more difficult for the defense indus
tries to recruit labor. At present they are able to attract men from 
other industries by the offer of overtime work and consequent higher 
earnings. If this were not possible they would probably have to attract 
workers by raising basic wage rates, and their labor costs might be as 
high as before. Vfhen fixed-price contracts have already been signed, 
any red~ction of labor costs secured by amending the Act would benefit 
employers rather than the government. 

As labor shor~ages develop and overtime becomes the general 
rule, the issue of overtime payment will arise more acutely. Time and 
a half for all time over 40 hours would then produce a general increase 
in average hourly earnings. Higher labor costs would lead in turn to 
higher prices and profits, though there is no reason why they should 
generate a cumulative inflation if appropriate measures of fiscal polioy 
are adopted. The impact of higher prices would be felt primarily by 
salaried persons, pensioners and other groups whose incomes are relatively 
rigid. Workers would probably gain in real income since it is likely that 
the cost of living would rise less than average hourly earnings. Under 
NRA a general increase in money wages produced a smaller inorease in the 
cost of living and therefore a gain in real wages. 
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The wisdom of a general wage increase at a time when the 
productive system is operating close to capacity and when the 
real income of some groups is being reduced is open to debate. 
It should be realized that it is a controversy over the division 
of the national income and has no direct bearing on production. 
Policy must therefore be decided on grounds of justice and social 
expediency. Nor should the psychological eonnection between this 
and other aspects of public policy be overlooked. Wage earnere 
look primarily to the profits of employers and the cost of living 
in appraising the justice of their earnings. It will be difficult 
to induce them to sacrifice overtime unless excess profits are 
prevented and the cost of living held in close check. 

An additional factor which may be relevant is that wage 
increases will be demanded in any event during the next two years. 
If money wages are to be increased• there is something to be said 
for an increase in the form of ~vertime payment rather than a rais-
ing of basic rates. After the emergency has passed redu.ction of 
hours and overtime pay would produce an automatic deflation of 
wages, while a reduction in basic rates might be very difficult to 
obtain. 



Z • Wages 

The defense program begins after one of the most rapid wage 
inereases in our history. B.Y 1935 the National Industrial Conferenae 
Board figure on hourly earnings of factory workera was slightly above 
the 1929 level, with the cost of living 17 per cent below l929o Between 
1935 and August 1940, the Bureau of Labor Statistics index showed a further 
rise of almost 20 per cent in hourly earnings (from 55.9 cents in 1936 to 
66.7 cents in 1940), while the oost of living had risen only 3 per cent. 

0 
~tv.-... .c~ ~~ ...... ..& ~ ~.)..l.A'\-u.~~ tv' ...o~o....~,. ~ ~.u c.w....W.J.o Mo.1 u.R_....viu..t. ~..l of 11'\.'1..-~an the higher level of real wages be maintained during the next few years? 1q'1..1 
Can workers have as much as before to eat and wear, while at the same time 
a much larger proportion of the national income is turned into such non• 
consumable things as guns and airQraft? What divergent trends in wages 
are likely to appear in different industries and different occupations? 
What effect will these trends have on the problem of directing le.bor 
supplies to the points of greatest need? An attempt is made below to 
answer these que~tions in the light of past experience. 

a. The Level of Real Wages 

The World War produced, in general, a decline of real wage 
rates in the belligerent countries because those countraes, already 
working close to capacity, were obliged to divert more and more productive 
power f~om consumer goods to armaments. A shrinking output of consumer 
goods made it inevitable that part or all of the population must aooept 
a l.o.ver standard of living. The only question was which groups in the 
population should bear the brunt of the neoessary sacrifices. 

Wages Lag Behind Living Coste 

This waa largely answered by the inflationary methode used to 
finance the war~ which led to a steep rise in living costs in most 



countries. Business groups suffered little if any, since profits tended 
to rise at least as fast as the cost of living. Manuel workers, however• 
took a definite wage cut. particularly in the early years of the ware 
Money wages rose slowly -- usually from six months to a year behind living 
costs (Table 3). Clerical and professional workers, pensioners, bond-
holders and other fixed-income groups were hardest hit of all, 

The position of the manual workers improved considerably during 
the last year of the war. Partly because of union activity and growing 
labor unrest, wage increases were granted more readily than before. At 
the same time steps were taken to check the rise in profits and to limit 
the prices of oertain necessaries of life. These resulted in a somewhat 
fairer distribution of the burdens of war than in earlier years. B,y 1919 
the workers had on the average regained their 1914 position in wage rates, 
Men working overtime enjoyed a larger real income than in 19141 but it is 
doubtful whether this should be considered a net gain since it was achieved 
only by additional effort, 

~he experience of belligerent countries during the first year 
of the present war seems to have been much the same as in the world War. 
In Great Britain, the only country for which data are roadily available, 
the cost of living has risen sharply since the outbreak of war. The 
Labor Gazette index of living oosts went up 58 per oent between August 1939 
and July 1940, The increase in hourly wage rates, however, hs.s been 
estimated at only 9 per oent between August 1939 and April 1940. 

(9) 

9, London and Cambrid9e Eoonomio Service, Bulletin II, Vol. XVIII• April 1940, P• 38, Off~cial figures e.re not e.va.ilable. Neither the oost of living figure nor the wage estimate oan pretend to anything like complete accuracy, but it seems olear that there has been a. drastic decline in real wage rates. Real income has not fallen so much, of course, because of the offsetting factor of longer hourB of work. 



TABLE 3 

MONEY AND REAL WAGE RATES IN 
GREAT BRITAIN, F&~NCE AND 'I'HE 
UNITED STATES, 1914-1920. 

(a) (b) (e) Great Britain France United States Year I Money Cost of Real I Money Cost of Rlilal 1 Real Wages Living Wages Wages Living Wages Wages 
1!14 lOOeO 100 100 100 100 100 100 
1915 107.5 125 i2 110 120 92 104 
1916 117,5 145 81 125 136 93 104 
1917 137,5 180 76 130 160 82 9'1 
1918 177.5 205 87 175 230 16 99 
19;1.9 212.5 210 102 250 256 98 101 
1920 260.0 252 103 Z60 341 106 106 

a. Ae L. Bowley, Prices and Wa~es in the United Kingdom, 1914-19201 Oxford University Press, New Yor I 1921, P• io6. The cost of living index. is that of the Ministry of Labor . Gazette, which Bowley regards as somewhat too high beoause it does not take Into account changes in consumption hs.bits. The wage series., prepared by Bowley, refers to weekly earnings in a week of standard strength. 

be Lucien March,Mouvement des Prix et des Salaires Pendant la Guerra, Yale University Press, New Haven, 1925, PP• 244, 297. The cost of living index is :tor PB.ris only, but figures for the departments run somewhat higher. The wage series is a composite of the movement of daily wages in different industries. 

0 • Paul H. Douglas, ~· ~·' P• 205, 
These series are qy no means exaotJ it should be remembered, too, that they represent rates rather than earnings, which were considerably higher because of overtim6 work and greater regularity of employment, 
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Must Living standards be Reduaed? 

This experience has led many to assume that American living 
standards must also be reduced as a r~sult of the defense program* through the diversion of productive capacity from consumer goods to armaments. It is necessary to point out, however, that much of our consumer goods 
capacity is specialized in such a form as to be quite useless for arma
ment production. It would be impossible, for example* to increase the 

(10) output of guns by consuming less butter or cotton cloth. Suoh i terns may 

10. The problem of "guns versus butter" arose in Germany because a considerable part of Germany's butter consumption was imported. Reducing butter imports saved foreign e~ahange whioh could be used to pay for imports of iron ore, oil, and other war materials. 

be termed non-competitive consumer goods, since they do not compete with 
armaments for the use of existing productive oapaoity. Any reduction in 
the output of non-competitive consumer goods would be sacrifice for its own sake, serving no usefUl purpose. Indeed their output can be considerably increased by drawing on the unused capaci~ whioh exists in most consumer goods industries. 

On the other hand, some consumer goods compete rather directly 
with ar.mament production. If there is no problem of guns versus butter, 

(11) there is certainly a problem of automobiles versus tanka and airplanes . 

11. Officials of the United Automobile Workers (CIO) contend that a large output of airplanes could be obtained from automobile assembly and parts plants simply by using capacity now idle because of seasonal and other reasons. It is clear, however, that beyond a certain point airplane and tank production would encroach on automobile production. 

Reduced production of such competitive consumer goods is not only possible 
but very likely, Sinoe all industries compete to some extent for labor, an 
acute shortage of factory labor might necessitate some reduction even in 
the output of non~oompetitive · consumer goods. Barring this contingency, the 
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output of suoh goods oan be expanded up to ~he limit of present productive ea.pacity. But it ca:nnot be expanded beyol'ld that limit without appropriating machine tools and other items essential to defense production. The necessity of getting along with present plant and equipment sets a defi
nite limit to conaumer goods production within the visible future. If the emergenoy lasts long enough. deterioration of equipment may lead to some 
reduction in output. 

One can be certain only that the oomposition of the consumer 
goods flow will change very considerably during the next few years. It will probably contain more foodstuffs and cotton goods, but fewer automo
biles, refrigerators and private airplanes. Whether this new standard of 
living should be oalled "higher" or "lower" than the old is difficult to say, since it is impossible to compare directly the satisfaction deri~ed 
by consumers from different kinds of goods. 

It follows that different economic groups will have different 
degrees of success in maintaining their standard of living. The industries producing the basio necessities of food, clothing and housing have much 
unused oapaoity and are largely non-competitive with armament production. 
Since urban wage earners spend the great bulk of their incomes on these 
necessities, there seams no reason why their standard of living should not be maintained or even raised. The middle- and upper-income groups, which 
normally spend a good deal on mechanical equipment, may be forced to make 
more drastic adjustments in their consumption habits. The extent to which 
output of competitive consumer goods will be curtailed through diversion 
of productive oapacity depends mainly on the magnitude and speed of the 
ar.m~ent program. The program for which appropriations were provided in 
1940 oould have been carried out with very little diversion of plants from 
consumer goods. The program now under consideration will require a more 
f a r-reaching reorientation of production, reaching into oonsumer goods as 
well aa into the heavy industries. 



b. Differences in Wage Trends 

During the World War the money earnings of workers in the war 
industries rose faster than earnings in other industries. Armament 
workers tendod to gain in real income, while other workers tended to 
lose ('!'able 4) • The gains of the war workers were probably due 
partly to overtime work, but certainly hourly earnings also rose. 
Workers in war industries, however, suffered more severely than other 
workers during the postwar depression. 

Wages of War Workers Will Rise 

This experience will probably be repeated, though perhaps on 
a smaller scale, during the next few years. Employers in the defense 
industries will tend to offer higher wages to attract desirable wor~rse 
Tkey can afford to raise wages because increesed costs oan be transferred 
to the government as new contracts are written and have probably been 
anticipated in most of the existing contracts. Active union organiza• 
tion in most of the defense industries will put pressure on employers 
to raise wages, and they are unlikely to dispute the issue to the point 
of a strike when concessions to the union can usually be met br raising 
contract prices to the government. 



TABLE 4 

REAL EARNINGS IN SELECTED INDUSTRIES, 1914-192l(a) 

Index Number 1914 ~ 100 

Real Annual Earnings Real Weekly Earnings Year 

I Bituminous 
I Food Farm Textiles Iron & Rail• Building Teachers I Implements Steel Coal roads Trades 

1914 100.0 1oo.o 100e0 100,0 100,0 100,0 100,0 100.0 
1915 99.0 96.3 100.7 95.4 103.5 101,! 99,8 101.2 
1916 101,7 99,9 106.6 105.5 107.3 99.0 94.3 97.4 
1917 99.0 94.4 108,2 110.7 112.5 95.5 85.1 sa.a 
1918 105.4 99.3 115,8 121.5 114.1 112.2 77.1 78.9 
1919 110.7 99.2 118.5 120.8 117.0 104.0 18.2 81.7 

g 1920 109,9 101.5 125.2 121.1 113.1 111.0 90., 81.1 
1921 120.0 104.8 120.4 106.7 139.5 115.6 106,0 106.3 

a. Data prepared for the Temporary National Economic Committee by the u. s. Bureau of Labor Statistics. See Hearings before the T. N. E· c., "December 9, 1939, on behavior of wages and prices during the World War. 
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Average hourly earnings of airoraft, machine tool and ship-
building workers probably have already gone up 10 per oent though this . (12) 
is not yet proved by existing statistics. Although they may seem 

12. The u. s. Bureau of Labor Statistics figures of average hourly earnings increased as follows between September 1939 and September 1940: all manufacturing, 5.5 per cent; shipbuilding, 6~7 per cent; aircraft, 0.7 per cent; machine toels, 2.4 per oent. Employers interviewed in the aircraft and machine tool industries, however, stated that job for job rates have risen about 10 per cent during this period. The reason this does not show up in the B.L.S. figures is that the proportion of low-skilled workers has increased as production has expanded, thereby holding down the average for all workers in the industry. 

unjustified to workers who do not participate in them, these increases 
serve a useful economic fUnctiop, The simplest way of transferring labor 
to the points of greatest need is to raise wages at those points. The 
available supply of low-skilled workers, already noted, makes it unlikely 
that general wage increases in the defense industries will go farther than 
is necessary to make these industries reasonably attractive as compared 
with others. 

Sldlled Workers at a Premium 

A wage trend which has less economic justification, and which 
is more likely to get out of hand, is the rise of wage rates for skilled 
mechanics relative to rates for production workers. During the World War 

the drafting of four million men into the ar.my created an acute shortage 
of uns]cilled labor. While mechanics' rates increased, laborers' rates 

increased even more, and the gap between the two was considerably narrowed. 

rt was narrowed still further by the wage floors written into NRA oodes, 

which usually resulted in muoh greater relative increases for low-paid 

than for high-paid labor. The gap will probably be widened again during 

the next few years as skilled workers, now scaroe, gain rel~tive to un-

skilled workers, now abundant. The situation of 1917 has been reversed. 



Most of the employers interviewed for this report stated that wage :z·a.i:;es 
for skilled metal workers hB.ve gone up a good deal in reoent months_. and 
that good men are being paid as much as is necessary to hold them. It was 
a.lao freely admitted that labor scouts are active and that workers are 
being "pirated" from one production center to another by offers of 
higher wages -- in spite of all agreements to the oontraryo Wage rates 
for the soaroe ora.fts noted in Chapter 1 are oertain to be bid up during 
the next year or two and may reach very high levels, 

Competitive Bidding for Labor 

This process does not seem to serve any useful end. The skilled" 
unskilled differential is already large enough to induce all who oan to 
train themselves for skilled work. Higher wages will not turn out me~hanics 
any faster. The main effect will be simply increased turnover which is 
bound to have a disorganizing effect on production. High labor turnover, 
amounting in some cases to more than 100 per cent per month, was an 
extremely serious problem during the World War, partioula~ly in the ship
building and construction industries, Not only did employers oompete for 
labor by using labor soouts and private employment bureaus, but different 
government agencies frequently stole each other's labor. In some cases 
this was unintentional arrl was due to the differing wage rates s~t by the 
multitude of "adjustment boards"J in other cases it appears to have been 
deliberate. 

While turnover is now very low by World War standards, monthly 
separations from aircraft, machine tool and shipbuilding establishments 
have doubled during the past year and e.re still rising. What methods ~re 
available for preventing needless and undesirable mobility? The direot 
remedy is to centralize all hiring in the public employment service and 
limit the right of soaroe workers to change their jobs. During the World 



War the British MUnitions of War Act forbade munitions workers to leave their jobs without the employer's consent. This "leaving certif1 oata.i•' 
provision aroused trade-union opposition, however, and was eventually abandoned. Employers in the United States were forbidden in Augu1t 1918/ to recruit unskilled wo~kers axcept through the United States Emp1o~ent Service. But they were not forbidden to hire men who applied to them 
directly and it is doubtful whether the regulation was very effect:l.ve. Under the stress of the present emergency the British trade unions have consented to highly centralized control of the labor market. N~t only 
~ust hiring be done through the E~ployment Service, but workers may be transferred to em&rgency work of any type ~ order•in-council. Similar methods have been in use in Germany since 1936. Employers in a steadily lengthening list of key industries may not hire additional workgrs withou~ the consent of the local employment office. Workers in the sa industries are also forbidden to quit their jobs without notice under penalty of 

being blacklisted for employment. 

Such measures would probably not be acceptable to workers and employers in ~he Unitei States exoept under conditions of extreme emergency. A less drastic step would be to require the.t all inter-locality hiring of certain types of labor be done through the Empl~ent Service while leaving local hiring unrestricted. This step of course would not pre-vent high turnover due to purely local competition, and would present serious problems of enforcement. 
Another approach is to standardize wages on a regional or 

national basis and thus reduce the incentive to mobility. This was attempted during the World War in both Great Britain and ~he United states and approximate uniformity of wages was secured in a number of 
industries• Enforcement of the maximum rates provet a difficult problem, 
however, and the more effective the enforcement the more strenuously did 



employers compete tor labor in other ways. In some cases the wage 

boards were forced to standardize hours and other terms of employment 

as well as wages. This approach is being seriously considered at .,. 
present for~aircraft and shipbuilding industries. A committee repre-

senting labor~ employers, the Maritime Commission and the Navy Depa1~ent 

has been appointed to report to the Defense Commission on the feasibil i ty 

of standardizing ahipyard wages on a regional basis, and a similar oom
l.e-t ~~ 

mittee ._C'the airora:N; industry. · WePM>i.on-e 

Wages in frsenals and Navy Yards 

Arsenals and navy yards are required by an;(ct of July 16, 1862 ~ 

to pay the prevailing rate for comparable work in the vicinity. Arsenal 

rates are ordinarily set by local wage boards appointed by the ~ommanding 

offioere Navy wage determinations are made for all yards in the country 

at the same time by a speoially•appointed wage board sitting in Waahington. 

This board canvasses prevailing rates in the different areas and h&ara 

representations of the unions involved. Wage determinations are relatively 

infrequent. The one now under way is the first since 1928. This means 

that government wage rates tend to lag behind privete rates both on the 

downswing and the upswing of the business cycles. 

Rates in navy ye.rds were not seriously affected by the 1929 

collapse, though an indirect wage reduction was effected by hiring a 

larger proportion of workers at the minimum and intermediate rates. 

Navy yard rates remained well e.bove private rates during the thirties, 

and still compare favorably with theme While the Navy has lost some 

skilled metal workers to private shipyards, it has also attracted skilled 

men, principally from manufacturing plants paying ~elatively low wages. 

Its "balance of tnde" in recent months has been e.pproxime.tely even. 

Arsenal rates for skilled metal workers are about 10 per oent below navy 

yard rates. There are considerable differ···,nces among the arsenals, 



how~ver1 and the relatively low rates at some arsenals may have something 

to do with their reported difficulties in getting labor. 

As recovery continues in private industry wages in some crafts 

may begin to climb e.bove those paid by the government. The better 

mechanics may then desert the government establishments and new recruite 

may avoid them. To guard against possible loss of men as private rates 

climb, ar~ and navy wage determinations could be made at least annually 
w-. (r.~~ Q. 

auring the next few years. While the government ...a.R.el:iid not ~ant to 

talre tlae lead in raising rates to needlessly high levels kt e~e:y, ~ 
) 

interfere with efficient production. The fact that a large proportion of 

navy yard machinists are now working at the minimum and intermediate rates 

makes for flexibility. It will be possible within limits to retain men by 

promotion to a higher rate without any change in the general wage structure. 

The ambiguity in the pre~ailing wage c0noept. is another source 

of trouble. What is "comparable work"? And how large is the "vicinity" 

which must be taken into account? Should the rate for machinists at the 

Watervliet Arsenal be based upon rates in manufacturing establishments in 

upstate New York? If so, it will probably prove impossible to attract 

machinists from New York City, which has considerably higher rates. In 

general, a flexible interpretation of the provisions of the law will help 

to make possible necessary geographical and industrial transference of 

l ebor. :U,galistic interpretation of "vicinity," "comparable skill" and 

such terms may obscure consideration of the sources from which le.bor may 

be drawn with least industrial dislocation, and of the indu1ements necessary 

to draw it. 
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3 • SU!I'IIM.ry 

Whether existing labor standards oan be maintained during 

the next few years cannot be answered definitely at this time. Work-

ing hours have already been lengthened considerably in some industries, 

and will be lengthened in others as labor shortages develop. Overtime 

payment for hours in excess of 40 per week will become an increasingly ~on-
~ .. ·\troversial issue. It was suggested above that this is essentially a 

controversy over the division of the national inoo.me. Continued pay
ment of overtime would have little effect on production but would 

result in same redistribution of income in favor of wage earners. 

An inorease in the output of consumer goods is to be expected 

in the immediate future, although this increase will be uneven and the 

production of some items may decline. Workers in defense industries, 

and particularly skilled mechanics, will probably be better off than be

fore, though workers whose wages do not advance appreciably may suffer a 

loss in real income. Workers as a whole will probably fare better than 

middle-class groups with fixed incomes, who are almost certain to lose in 

real income, for reasons indicated above. 

The doubtful factor in the situation is the rate at which arma

ment production will be accelerated during the next year or two. This 

does not depend primarily on the amounts appropriated by Congress but 

rather on the success of production officials in inducing an expansion 

and reorientation of plant capacity. The more suocessful they are in ex

panding plant capacity, the sooner will labor shortages appear and a 

general lengthening of hours occur. The more ingenious they are in diverting 

plants from consumer goods to armament production, the sooner will certain 

items begin to drop from consumer budgets. 



Chapter 3 

ADJUSTMENT OF INDUSTRIAL DISPUTES THROUGH COLLECTIVE BARGAINING 

THE REDUCTION of production stoppages due to industrial disputes is one 

of the most delicate problems in the labor field. The r1ght to quit 

work in a body is labor's main bargaining weapon. Rarely used by a 

strong trade union, it is an implicit economic sanction, always in the 

background of collective bargaining. The right to strike has been 

synonymous with free trade unionism~ and labor regards any infringement 

of this right as an attack on the principle of unionism itself. 

Strike Causes Multiply Under Pressure 

Sources of disputes may increase during the ne.xt few years

which makes the problem more urgent. Expenditures for national defense 

will probably cause an appreciable rise in consumer goods prioes. The 

prices of same articles have already risen because of additional excise 

taxes. Any marked increase in living costs will start demands for wage 

increases, same of which are bound to be resisted by employers. Even 

if living costs remain stable, profits will increase in some industries~ 

leading to demands for sharing by labor through higher wages. Already 

there is feeling in labor circles that business is profiting muoh more 

than labor from the defense program. Vlliether justified or unjustified 

this feeling is not likely to smooth the course of industrial relations. 

Organizing drives are under way or planned in steel, automobiles, 

shipbuilding, aircraft and a number of other defense industries, with 

consequent possibilities of "recognition strikes." In some industries, 
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notably aircraft, the situation is complicated by the dual organi~ation 

of AF of L and CIO unions. Pressure for production, which may lead em

ployers to encroach on estab~ished union rules, will increase friction. 

Long working hours and speeding up of pace will lead to increased fatigue 

and nervous tension. Tired workers are apt to engage in sporadic and 

aimless stoppages -- if only to relieve the monotony. Patriotic senti

ment in 1917 did not prove strong enough to overcome the continued 

accumulation of grievances, and a marked increase in the number of 

strikes followed. 

Machinery for Settlement 

In view of the likelihood of a similar situation arising now it 

is important to describe the machinery which already exists within 

industry for peaceable adjustments of disputes. A strike can be 

prevented or settled only by an agreement between labor and manage

ment; while government may assist or persuade the parties to reach an 

agreement it cannot force them to do so. The few disputes which 

lead to strikes are brought dramatically to public notice, 

but a much larger number are adjusted every day by negotiation 

and compromise. Indeed, if this were not so, collective 



bargaining would rapidly become un~rkable, It would seem wise, then# 

to take full advantage of the methods in regular use by unions and em
ployers for minimizing friction and averting stoppages, These methods 
are the result of long experience in collective bargaining and should 

l. The Collective Agreement 

The written agreement binding both parties to observe cer~in 

conditions for a stated period of time, is the basic instrument of 

oolleotive bargaining. It varies with the particular problems of the 

industry, and with the age and experience of the union, It usually 

deals with at least the following topics: union recognition, extent 

of preference in hiring given to union members, wage rates, method of 

wage payment, working hours, apprenticeship, use of seni6rity in making 

promotions or layoffs, adjustment of disputes arising during ~he life 

of the agreement, and termination and renewal of the contract, Few 

agreements cover less ground than this. The agreements of old well

established unions tend to be even fuller, frequently including extensive 

regulation of production methods and even imposing "codes of fair com

petition" on the employer. 

Agreements Are Made to Insure Peace 

strikes and lockouts are almost always prohibited during the 

life of the agreement, Its whole structure is designed to secure in

dustrial peace during its lifetime, Basio conditions of employment# 

most likely to provoke controversy, are frozen for a specified period, 

Adjustment of minor differences and interpretation of terms are provided 

for by the grievance machinery described below. Crises in industrial 

relations are thus postponed until the expiration of the agreement, and 



may ~ot arise even then. Even if the ag~eement does not provide for 
automatic renewal from year to year1 renewal tends in fact to be 
automatic unless there ha·s been a considerable change in prices, 
profits or volume of production. Acute controversies threatening 
stoppages of production therefore come up only at long intervals •• 
at turning points in the business cycle, or when one party has used 
its bargaining strength over a period of years to secure advantages 
which cannot be defended permanently. 

That work stoppages are prohibited by agreement does not 

mean that they will not occur. It is impossible to prevent the 

employer or the union from nibbling at the terms of the agreement, 

thus leading to friction and a possible strik~. The union, however, 
has every reason to keep violations as few as possible. Frequent 
strikes drain the ~icn's treasury, cause hardship for its members, 

lower its publio prestige, and, if lost, may lead to a permanent 

decline in membership and influence. Sheer self-interest forces 

the union to be primarily a strike-preventing rather than a strike-
' waging agency. 
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2. Grievance Procedure 

The terme of the agreement are necessarily rather general: 

statements of intention rather than detailed regulations. Some 

means must be provided for determining the meaning of the agreement 

and for transforming general principles into a code of common-law 

rules. An agreement, for instance, may provide that "ability being 

equal, seniority shall govern in hiring, layoffs and promotion .n 

But what is meant by e.bilit~ being equal? Does seniority apply to 

the craft, the department, the plant, or the company? Does a man 

transferred from one department to another take his seniority with 

him? These and other questions arise in ever-changing combinations, 

calling for some continuous adjustment machinery to pick up where 

the agreement stops. 

The agreement calls not only for interpretation but also for 

application to particular individuals. This is primarily a matter 

of fact-finding. It has been agreed, for example, that workers in 

the same oocupa tion are to receive "equal pay for equal work. 11 

But if the work is varied and payment is by the piece, as is the 

oe.ee in the garment trades, determination of what is "equal work" 

requires the continuous attention of a large staff of job analysts. 

Again, tt has been agreed that men may be discharged for specified 

reasons. The employer says that John Jones has been 

discharged for infraction of a specific ruleJ Jones 
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denies this and alleges discrimination. Some machinery is needed to 
determine the facts of the case and to reinstate Jones or confirm his 
discharge. 

Almost all union agreements provide such machinery either 
directly or by implication. The most explicit statements of grievance 
procedure are usually to be found in agreements of industrial unions. 
The comparative reticence of craft union agreements on this point does 
not mean that grievance machinery is absent, but rather that its form 
is prescribed by well-established customs of the trade and explicit 
description is considered unnecessary. 
~t: . 

The procedures sed, varying widely in detail, tend to follow 
a general pattern: initial determination of disputes by the foreman 
and the union committeeman in a particular department and appeal of un~ 
settled cases to successively higher levels of management and union 
officials, with final decisions resting either with top officials on 
both sides or with an arbitration tribunal. Agreements of the Steel 
Workers' Organizing Committee, for example, usually provide that grievanees 
shall be taken up in the following sequence: 

Step one: the employee and the foreman of his department; Step two: a member or members of the union grievan~e 
committee (which usually consists of from three to ten plant employees) and the foreman and superintendent of the department; 

Step three: a member or members of the grievance oommittee and the general superintendent or his representa• tive; 
Step four: a representative of the national offioe of the s. w. o. c. and the representatives of the company.(l) 

1. Frederiek H. Harbison, unpublished manuscript on labor relations in the steel industry. 



WJu~fW ~fx 
This . process of filtering disputes through a series of appeal 

courts permits important matters of prinoiple.to be carried to the highest 
authorities on both sides. The success of the system obviously depends on 
settlement of the great majority of cases at the lower levels. Otherwise~ 
unsettled oases pile up on the top officials, too much of their time is 
taken up with routine complaints, final settlement of cases is slowed up, 
and a feeling of annoyance develops on both sides. Prompt settlement of 
routine oases implies education of both foremen and union committeemen to 
the responsibilities of their positions. The attitude that success 
consists in scoring a point on the other side must be replaced by the 
attitude that success lies in rapid and fair adjustment of disputes. That 
this attitude truces time to develop is one of the main reasons for the 
friction and work stoppages commonly found in newly-organized plants. 

The Steel Workers' Organizing Committee, for example had great 
difficulty at first with its grievance machin~ry. Workers who for many 
years had been denied all initiative and responsibility could not be 
made to assume it overnight. Foremen who had been taught to fight the 
union could not easily be brought to cooperate with it. There was a 
tendency to turn down all union complaints and leave the matter to be 
settled by higher officials. Unsettled cases accumulated to an alarming 
extent. This situation has been improved during the past year or two, 
by replacing of incompetent foremen, training classes conducted by the 
union for its committeemen and insistence by top officials on both 
sides that foremen and committeemen bear their full share of responsibility. 

Adequate adjustment machinery smooths the path of industrial 
relations in two ways. It provides a continuous outlet for grievances 



and resentments which might otherwise accumulate to a dangerous extent. 
This safety-valve service is so well recognized that many companies which 
are unwilling to sign an agreement will consent to meet with union 
committees for adjustment of grievances. It also greatly facilitates the 
negotiation and renewal of agreements by leaving the negotiator s free to 
concentrate on general policy. The basic agreement can be made shor t and 
simple, leaving questions of detail for later adjustment through the 
regular channels. If this is not done, negotiation of agreements takes 
much more time, there are many more things to argue about, and the danger 
of a deadlock is correspondingly increased. 

3. Voluntary Arbitration 

The best adjustment machinery is no guarantee that union and 
management officials will always be able to agree. Many union agreements 
therefore provide that oases which cannot be settled by the top officials 
on both sides shall be taken to an arbitration board, and that its 
decision shall be final. The arbitrators are sometimes an ad hoc ---committee, appointed to hear a particular case, and dismissed when a settle-
ment has been reached. Agreements of the International Brotherhood of 
Electrical Workers, for example, commonly provide for emergency arbitration 
committees consisting of one, two or three members chosen by each side. 
These select an additional member to serve as umpire, or, if they are unable 
to agree, the odd member may be appointed by the head of the United States 
Conciliation Service or some other public official. Increasingly agreements 
designate as arbitrator some government agency, such as the United States 
Conciliation Service, the ;/tate mediation board, or the ~ate Department of 

Labor. 

Where the union is well-established, and especially where it has 



a joint agreement with all employers in a given competitive area, the 
industry itself usually maintains a permanent arbitration authority. 
This i~ often a bi-partisan board of an equal number of union and 
employer representatives, as in the case of the national pottery agree
ment, the Pacifio Coast Pulp and Paper agreement, and the New York Ci ty 
Electrical Workers' agreement. Since the board is drawn from the 
industry at large, most of the members will have no personal interest 
in a particular case, and the chances of a deadlock are r eduoed. In 
the event of deadlock an umpire can usually be chosen by agreement or 
appointed by some public official. 

The Impartial Chairman 

Another device often used in well-organized industries is that 
of the 11 impartial chairman" - a single, full-time arbitrator, chosen for 
his judicial qualities and his knowledge of the industry. He is usually 
a professional manwho has not identified himself strongly with either 

the union or the employers. His salary and expenses are met by equal 

contributions from both parties. He is the final authority in matters 

of industrial relations during the lifetime of the agreement, and in some 

cases has power to fine either party for departure from the agreement. 

This device is found most frequently in local agreements, particularly in 

the New York City area, where it is used by the clothing workers, the milk 

wagon drivers, the hotel employees, and a number of other groups. It is 

used on a national scale by the American Federation of Hosiery Workers 

and the Full-Fashioned Hosiery Manufacturers. The national agreement gives 

the impartial chairman power to adjudicate all disputes which cannot be 

settled by the parties, and both sides agree to be bound by his deoision. 

During the past ten years some fifteen hundred cases have been decided by 



the impartial chairman. 

The arbitrator or impartial ohairma~ ~a by no means a czar. He 

cannot impose a decision which either party considers a blow to its 
vital interests. This lack of effective sanction for his decisions 

forces him to descend from the role of judge to that of mediator, to 

11 

seek in each case a solutionwhich both parties can be brought to accept. 

If he strives for consistency and abstract justice he will usually lose 

his job. It follows that arbitration oan prevent strikes only when there 

ia some solution acceptable to both sides1 when their bargaining positions 
overlap sufficiently to permit of compromise. The possibility of com

promise is incrreased, however, by the desire of both partiee to prevent 

open conflict and to avoid the stigma of a breach of faith. In many 

cases the arbitrator is able to "save face" for one side or the other by 

assuming responsibility for an unpleasant decision, which both parties 

know to be unavoidable• 

4. Adjustment Machinery in the Defense Industries 

These methods have been most fully developed in industries with a 

long experience of collective bargaining. Building construction, clothing, 

·railroads, printing, glass, pottery and coal mining are perhaps the most 

important of this group• The picture is quite different in the industries 

most dir ectly concerned with national defense--steel, machine tools, air

craft, shipbuilding and the like. Strong trade unions have been developed 

there only in recent years, and union organization is still very incomplete~ 



Industrial disputes are mueh mo~e likely to lead to work stoppages in 
newly-organized industries than in industries where unionism has long 
been solidly established. 

Strikes More Prevalent in New Unions 

11A 

Strikes in violation of agreement ocour most often in newly
organized and relatively weak unions. unable to discipline their members 
or to hold the employer to striet accountability. Strong and experienced 
unions are ~ually suooeesful in oheoking suoh strikes in their incipient 
stages. This is done primarily by centralization of strike funds in the 
international, requiring approval of international offiea-rs before strike 
benefits ma.y be paid, and participation of internatd.onai. of';fioers ~ the 
n~gotiation of local agreements. MaBy unions require approval of all 
local agreements by the international president before they beeome effeetivee 
This procedure has the advantage of bringing in experie~oed negotiators 
with a wide knowledge of the industry and a somewhat detached viewpoint. 
It is also a convenient alibi for local officers who have made promises 
to their members whioh they later find impossible ~o fulfill. Instead of 
being forced into a faoe•saving strike they can b1ame the international 
effioers far the limited oonoessions extracted tram the employer. 

Where an industry is only partially organized the union is under 



constant pressure to extend its organization in order to meet non-union 
competition. If it stops expanding it is in danger of losing the ground 
already gained. The effort to win new members and new agreements usually 
brings some strikes. Until recently there was no other way in which an 
unwilling employer could be obliged to recognize the union. While the 
National Labor Relations Act has reduced the necessity of "recognition 
strikes." it has by no means completely eliminated theme 

Furthermore. a new agreement usually concedes only a small part 
of the union's demands. The union usually tries to v~ite more and more 
of its program into the agreement. which is bound to cause frequent 
disputes during the first few years of collective bargaining. An old 
union has in most oases already secured its major demands, and controversy 
tends to center about details more easily adjusted. In a newly-organized 
industry, moreover. some employers have usually signed up under duress, 
and are not yet reconciled to collective bargaining, but are waiting for 
the first opportunity for a test of strength. where the union has 

'G..~ ::.. been established for thirty or forty years, employers tend to accept it 
.as part of the tradition of the industry. 

The members and officers of a new union, as well as their foremen 
and supervisors, are often poorly educated in the techniques and respon-
sibilities of collective bargaining. Grievance machineryworks haltingly 
and too many unsettled cases pile up at the top. Both supervisors and 
workers try to take the law into their own hands. Short, unauthorized 
strikes are called over minor disputes, which should properly have been 
settled through the established channels. 

Slow Growth .!!!._ .Arbitration 

Arbitration procedures develop only with the passage of time 



and the growth of mutual confidence; they are rarely found in newly-
organized industries. Employers are usually unwilling to give up any 
of their sovereignty in industrial relations, until the union has demon-
strated its permanence and inspired respect for its intelligence and 
skill in negotiation. Standing arbitration boards or impartial chairmen 
function most effectively when employers are organized as well as workers, 
when bargaining is "collective on both sides". Organization of employers 
for purposes of collective bargaining does not usually develop until the 
union has had a strong foothold for some time. 

The relatively high ratio of strikes in newly or partially 
organized industries is proven by the record. Almost all of the major 
strikes of the past seven years have be~n in sueh industries: textiles~ 
iron and steel, automobiles, rubber, motor transport, longshore and marine 
work. During 1939, nearly 4e2 million man-days were lost through strikes 
in these six industries. In the strongly-unionized railroad, clothing, 
hosiery, printing and building trades, employing almost as many workers, (2) 
only le2 million days were lost. 

-------------·-----·--·~·-
2. "Strikes in 1939," Monthll Labor Rev~~_, May 1940. 

------------------
Defense Industries Sparsely Unioniz~~ 

The defense industries are for the most part unorganized or newly• 
organized. In 1933 (as in 1917) there was virtually no union organization 
in steel, automobiles, rubber, oil, chemicals, machine tools, shipyards, 
electrical manufacturing or airplane manufacture. Today the situation is 
greatly changed. In each of these industries there are many union members 
and some union agre~mentse In few ~ases, however, do these agreements 



cover as much as 50 per cent of those engaged in and about the industry. 
Organization work is proceeding actively in most fields and may be 
expected to continue--possibly at a swifter pace••during the next few 
years. 

The Steel Workers' Organizing Committee had 654 agreements and 
claimed some 500,000 members in May 1940. It is strongest in primary 
iron and steel production, where its agreements cover about 60 per cent 
of the half millionworkers employed. Sinoe the conclusion of the United 
States Steel agreement in 1937 the main effort of the union has been to 
bring the "Little Steel" group into line and to extend the organization 
throughout fabricating plants. The s.w.o.c. has a good many locals in 
machine tool plants, but only two agreements have so far been secured in 
this strongly open-shop industry. 

The United Automobile Workers (CIO) has contracts with two of the 
three principal automobile producers. One large automobile oompany, how• 
ever, is still non-union, as are most of the parts manufacturers, who 
together provide a large part of the total employment of the industry. 
The United Automobile Workers also has seven airplane agreements and sub• 
stantial membership in eight or ten other plants. The AF of L has granted 
jurisdiction over airplane plants to the International ABsociation of 
Machinists which has five or six agreements in effect/ and is continuing 
its organization work. The number of workers operating under union 
agreement as of September 1940, however, probably does not exceed 20 per 
cent of those in the industry. 

The Marine and Shipbuilding Workers (CIO) has taken a lead in 
organizing private shipyards. The s.w.o.c. also has several agreements 
in this field. Approximately half of the workers in the industry are 



covered by union agreements. In navy yards, the patternmakers, machinists, 
boile-'makers, and some of the other metal trades ar~well organized, though yr 

(3) collective bargaining here is different from that of private industry. 

----·---- ---··------·-------·------------3e There are no written agreements in 1~vy yards, and unions are not given official recognition. Union committees are treated simply as delegations of workers who have a right to petition the Commandant for redress of grievances. There are no specialized industrial relations departments in the yards• Grievances are taken up first with foremen or production officers, then appealed if necessary to the Commandant, and finally, if the matter is ~ufficiently important, it may be taken by international officers to the Navy personnel officers in Washington. Since many of the work~ng conditions in the yards are prescribed by legislation, the unions also attempt to improve their position by working on Congress. This legislat~ve activity centers in the Metal Trades Department of the g of' L and in District 44 of' the Machinists Union, which includes all machinists in government employment. _______ , ____ -·-··---··------ .. ---- ·-·------·------- ·~· .. ----- --The arsenals are less thoroughly organi~ed, largely beoause of the 
law rate at which they were operating until recently. It is likely, however, 
that the metal trades unions will become increasingly active in this field. 
In electrical ~nuf'acturin~ the United Radio, Electrical and Ma~hine 
Workers (CIO) has some 200 agreements covering about 140,000 workers, while 
the International Brotherhood of Electrical Workers (.AF of' L) has about 300 
agreements and 40,000 members in electrical manufacturing. In all, about 
half the workers in the industry are working under agreements. 

The United Rubber Workers (CIO) have agreements with three of the 
four leading companies artd with many smaller produoers, covering abo~t 40 
per cent of all workers in the industry. Chemical workers are being 
organized primarily by District 50 of' the United Mine V/orkers although 
there are also a number of federal locals of the AF of L. The number of' 
workers under agreement, however, is still relatively small. About half' 
ot th~ workers in oil production and refining are under agr&em~nts df the 
Op "':to~ Wor}rers Union ( CIO) • 
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While it is true t~.t the total number of union members today 
is three times the number in 1917. the chances of peaceful settlement of 
disputes are not correspondingly improved. The industries concerned most 
directly with national defense were almost entirely non-union in 1917. 
Now they are 30 or 40 per cent unionized. with aggressive organizing 
campaigns under way or projected in most fields. This formRtive eha.r-
aoter of unionism in the basic industries makes friction in them more 
likely. The adjustment of grievances and .renewal of agreements is 
hampered ~ inexperience and by the hang-overs of old antagonisms~ 
Machinery for voluntary arbitration of disputes is almost entirely lacking. 
Battles still rage around certain non-union centere. ~~ny disputes in 
defense industries are therefore likely to get out of hand and result in 
strikes. unless some agency outside the industry intervenes to facilitate 4 a settlement. The main government agencies concerned with the adjustment 

4. The number of strikes recorded by the Bureau of Labor Statistics during 1940 was somewhat below the 1939 total, and the number of man-days lost through strikes was only e.bout one-third as great as in 1939. There was a moderate increase in the number of strikes during the last four months of 19401 ae usually happens in periods of industrial recovery. The popular impression that the number of strikes has greatly increased is probably du9 largely to fuller newspaper reporting of those which have occurred. 

of industrial disputes are discussed in the next chapter. 



ehapter 4 

ADJUSTMENT OF INDUSTRIAL DISPUTES THROUGH GOVERNMENT AGENCIES 

THE ~~BER OF government agencies concerned with industrial relationB has markedly increased since the World War. The only important agency in 1917 was the United States Conciliation Service in the Department of Labor. The emall staff of the Service was quite unable to meet the increased war demand for mediation work. Emergency conciliation 
boards were set up on all sides and a conciliator assigned to a dis
pute by one agency was often embarrassed to find two or three others on the same mission. Most of this machinery disappeared with the end of the war. The Conciliation Service and the Railroad Labor Board 
plodded on almost alone through the twenties and early thirties. 
Since 1933,. however, a new growth of industrial relations agencies has 
taken place: the National Labor Relations Board, state labor relations 
boards, st&te mediation boards, the Railway Hediation Board, the J\,!aritime Labor Board, in addition to an expanded and revitalized United States 
Conciliation Service. 

The object of these agencies is to supplement rather than to 
supersede the methods of private adjustment. }~ost disputes are settled 
and must continue to be, by the parties concerned. Where private 
negotiation fails to show any basis for agreement, however, an ex
perienced "outsider" can sometimes point out lines of compromise e.nd 
facilitate a settlement. 



1. MedlatieR Ageneies 
Muoh the largest mediation agenay in the United States is the 

!oneiliation Service of the Departmertt of Labor. Authorized by the 
statute creating the Department of Labor, it has been broadly expanded 
in recent years and now has a staff of some seventy conciliators. The 
maximum number of oonoiliators employed during the World War was sixty-
three. During the fiscal year 1938-1939 the Service intervened in 

(1) 1,678 labor disputes involving nearly 1.5 million workers. In 761 of 

1. Annual Report of the Secretary of Labor for the fiscal year ended June 30, 1939, Appendix f. 19. 

the$e oases a strike had been called. These strikes represented about 
one-quarter of the total recorded in the United States during this time, 
and were in general the largest and most important. 

In recent months the attention of the Service has been focussed 
on disputes whioh threaten to interrupt defense production. Seven of 
the most experienced conciliators have been assigned to vital defense 
industries, and the facilities of the Service have bee~ freely used by 
the Defense Commission. Unless the conciliation staff is increased, how-
ever, the Service may now be forced to give less attention than is 
desirable to non-defense industries. Besides its size, the quality of 
its personnel probably needs improvement. 

Conciliation Boards in the States 

~~ore than forty states have passed legislation on mediation 
and conciliation. In most of theSe 1 however, mediation has simply been 

/ added to the duties of the ptate S~oretary of )Labor or some other exist-
ing official, and the acts are therefore largely ineffective. Mediation 
is a service which has to be sold t o both unions and e.mployers, and 



requires the full time of an experienced staff. Only in ten states 
(2) which have created such a staff is much mediation work actually done. 

2. Pennsylvania. Massachusetts and New York have state mediation bo~rds. Alabama, Indiana and Illinois have one or two regular medi ators. In w~sconsin. Minnesota, Michigan and utah the state labor relations board i s a medi~tory as well as a law enforcement agency. In most of the South , Midwest and far Vlrest, however, and in some highly industrial. states such as Ohio, there is no fUnctioning mediation machinery at all. 

The most active boards appear to be those of New York, Pennsylvania 
and Massachusetts. During the calendar year 1939, the New York State 
Mediation Board's eight-man staff mediated 310 disputes involving 89,012 (3) workers and received 531 requests for arbitration. In the year ending 

·-----. ·---------------3. ~d Annual Report, 1939, New York State Mediation Board. p. 13. ------------------·-----------------------------------------No~ember 30, 1938, the Massachusetts Board of Conciliation and 
Arbitration handled 311 conciliation oases and several hundred (4) 
arbitration oases. 

4. 1938 Annual Report Massachusetts Board of Conciliation and Arbitration, p. 1. 

There is no olear jurisdictional line between the work of the 
state and federal services. The state boards usually have authority to 
mediate a·rry dispute arising within the state, even though interstate 
commerce may be involved. The United States Conciliation Service has a 
similar blanket jurisdiction for the entire country. In practioe, oon-
flict is avoided by informal arrangement. When a request comes to the 
federal Service from a state which has a mediation board of its own 
the state board is ordinarily notified, and the case is frequently 
turned over to it. This leaves the federal Service free to concentrate 
its limited staff on states which have no effective mediation machinery. 



In very 1mportant disputes- however, involving the industry of several 
states or the production of essential defense materials, a conciliator 
from the federal Service sometimes participates with state conciliators. 

Disputes oome to the attention of mediation agencies in various 
ways. Unions and employers who have lcnowledge or experience of the 
Service often request aid directly. Requests come more frequently from 
unions than from employers. ln recent months about 65 per cent of all 
requests for the assistance of the United States Conciliation Service 
have come from unions, 25 per oent from employers, and in the remaining 
instances the Service intervened on its own motion or at the call of 
public officials. Copies of the more important union agreements are 
kept on file, with their expiration dates. It is then possible to tell 
about when negotiations for a renewal will begin. and to follow their 
progress. Indications of impending disputes are also obtained from 
the newspapers. It is possible in many cases to intervene before a 
stoppage has occurred. In less than half of the disputes handled by 
the United States Conciliation Service during 1938-1939 had matters 
reached the stage of a strike or look-out. Exactly half of the cases 
handled by the New York State Board during 1939 were submitted for 
mediation before a strike had occurred. This preventive work is increas
ing in volume as knowledge of the mediation service becomes more wide~ 
spread. The chances of a settlement are always better if the mediator# 
arrives on the scene before controversy has grown acute and a strike 
has aroused antagonisms. 

How Mediators Work 

Beoause of the great variety of situations which arise it is 
hard to generalize about the teohnique of mediation. Since the mediator 



oan tatervene only ~ eonsent ot beth parties and has no coercive power~ 
his first task is to create confidence by showing a grasp of the problem 
and a non-partisan attitude. The next step is usually to define the 
area of controversy by discovering on what points the parties are 
already in substantial agreement. Beyond this the method followed 
varies from oase to oase. The mediator may hold joint conferences to 
debate the issues and explore possible bases of settlement. He may 
confer with each side separately. and serve as a medium for the trans~ 
mission of proposals. If these methods do not work he may have to 
improvise a plan of settlement and urge both parties to accept it. 
The force of publio opinion provides a mild sanction for his proposals, 
particularly if the public has suffered considerable inconvenience from 
the strike. 

The proportion of mediation oases successfully adjusted usually 
runs above 90 per oent. The United States Conciliation Service was able 
to adjust all but 146 of the 1,678 disputes in which it intervened during 
1938-1939. The New York State Mediation Board adjusted all but 30 of 310 
oases during 1939. Many of these disputes would have been settled with-

out mediation, but they would probably have been settled more slowly and 

with muoh greater loss of working time. The salaries of the mediators 

are repaid many times in savings to the public, and additional expenditures 
in this direction would yield good returns. 

Mediation agenoies also are increasingly beooming information 

oenters and general service agencies in matters of industrial relations. 

During the fiseal year 1938-1939 the United States Conciliation Service 

answered 730 requests for information. held 329 oonferenoes with labor 

and managerial groups, received 456 miscellaneous complaints (most of 

which were turned over to the National Labor Relations Board and other 



government agencies), conducted 95 technical £aet-£inding inquiries, 
and served as arbitrator in 99 oases. 

Union agreements increasingly provide £or arbitration of unsettled 
grievances by a state or federal conciliator. The New York State Mediation 
Board appoints an arbitrator under the ;itate arbitration act whenever both 
parties to a dispute will agree to accept the award. The volume of dis
putes submitted for arbitration has grown steadily and numbered 531 in 
1939. The arbitrator's decision has the force of a court award~ but is 
almost always accepted voluntarily by the parties; legal action has 
been necessary in only two or three oa~es. The conflict between 
arbitration and mediation functions is met by assigning different 
personnel to the two tasks. It is a great convenience to groups unable 
to a£ford permanent arbitration machinery of their own to have a panel 
of public arbitrators who can be called in when needed. This type of 
work may be ~xpeoted to increase in importance as its merits are pub
licized, and increased provision for it will be necessary in the budgets 
of mediation agencies. 

2. The Railway Labor Aet 

Unlike the agencies just discussed, the Railway Labor Act applies 
only to a single industry. This industry, however, is not only a very 
large employer of labor but also an essential part of the national defense. 
The Act in its present form is the product of continuous experimentation (5) 
since the last war. It regulates industrial relations to an 

s. This experimentation is summarized in Edwin E. Witte, The Government 1n Labor Disputes, Mo-Graw-Hill Book Company, New York, 1932, pp. 238-244; Labor and the Government, The Twentieth Century Fund, New York, 1935, pp. 172-189; and First Annual Report, 1935, National ~~ediation Board, pp. 6~7, 59 .. 65. 



unparalleled degree. rts success in preventing stoppages of railroad 

service has led to suggestions that its principles should be applied to 

industry in general. 

Operation of the Act 

The most important feature of the Act is the creation of a 

National ~~diation Board of three members to mediate disputes over 

rates of pay, rules or working conditions- which the parties are unable 

to settle. If mediation proves unsuccessful_ the Board must try to 

persuade the parties to submit the dispute to arbitration. If arbitra

tion is also refused the Board notifies both parties in writing that its 

efforts have been unsuccessful. If the dispute is important enough to 

threaten a serious interruption of service, however, the Board is re

quired to notify the President of the United States, who may then appoint 

an emergency board to investigate the issues. During the period of in

vestigation, and for thirty days after the special report is filed, 

neither party may make any change in the conditions out of which the 

dispute arose. The recommendations of the emergency board, however. 

do not have to be accepted, and a strike or look-out after the thirty

day waiting period i~ entirely legal. 

This procedure is a combination of voluntary action and com

pulsion. The ult~te right of the parties to fight out their differences 

in a strike is carefully preserved. But this right may not be e~eroised 

until the machinery or the Aot has been fUlly utilized. The cooling-

off period thus imposed is at least thirty days in all oases, and may 

be as long as ninety days if an emergency board is created, providing 

opportunity for continued negotiation and for fullest exploration of 

all angles of the controversy. The result is that by the time a strike 



would be legal it has usually beoome unnecessary. In the five years 

the amended Railway Labor Act has been in operation. there have been 
(6) 

no major strikes in the industry. Five emergenoy boards have been 

6. There was one strike involving 40 employees in 1935, and two strikes and two minor stoppages in 1936. During the fisoal year 1938-1939 the Board disposed of 235 oases, including 86 representation cases, with only one ~tri~e -- on an airline. The act was made applicable to airlines in 1936. Fifth Annual Report, 1939. National Mediation Board. 

appointed since 1934, and in no instanoe did a strike ooour after their 

report was made. A nation-wide railroad strike was averted in 1938 when 

the railroads aceepted an emergency board recommendation and withdrew 

their demand for a 15 per oent wage out, 

The Act further creates a standing tribunal, the National Railroad 

Adjus~ent Board, to hear disputes arising out of the interpretation or 

application of existing agreements, The disputes which come to it are 

more numerous, but o~ the average less important, than those which come 

before the National loodiation Board. They involve minor adjustments 

rather than major alteration! in existing rules. 

Applicability to Other Industries 

Would creation of similar mediation boards in other industries 

reduce strikes to the low level which prevails on the railroads? 

Certain peculiarities of the railroad industry affect the answer. 

Unionism on the railroads is seventy years old and its strength is 

equalled in few, if any, other industries, Partly as a result of the 

guarantees contained in the Railway Labor Aot, the national unions have 

been able to enroll the great majority of railroad workers. The shop 

crafts represent about 80 per cent of the workers in this category, 

while the running trades are almost 100 per oent organized. The major 



railroads no longer hope to escape or stamp out union organization1 

thus removing one of the chief causes for a strike. The fact that 

railroads are regulated in so many ways, moreover, leads them to submit 

more readily to public regulation of their industrial relations . Wage 

increases or cuts which are forced on them can be used as an argument 

before the Interstate Commerce Commission for rate adjustments. And 

the public inconvenience and anger which a railroad strike would cause 

strengthens the hand of the Mediation Board in pressing for a peaceful 

settlement. 

The railroad unions have less reason than other unions to 

oppose postponement of strikes. Their members are uniquely disciplined. 

In the train-operating t~ades, particularly, unionism is a fixed habit 

of mind, a solid business proposition. Union leaders need not fear 

that postponement of a strike for sixty days will lead to a collapse 

of morale, nor that employers will take advantage of the waiting period 

to hire strike-breakers and lay in munitions of war. 

While the work of the National Mediation Board should not be 

minimized, industrial peaoe in the railroad industry is probably due 

more to the great strength and general aoceptanoe of union organization, 

the long experience of the industry with collective bargaining, and the 

publio regulation of other phases of railroad operation. Most of these 

conditions are absent in the newly-organized or unorganized defense 

industries. Any attempt to apply semi-compulsory methods of adjustment 

to these industries would probably be opposed by both unions and employers. 

Even if this opposition oould be overcome and a law enacted, the results 

would probably not follow the railroad pattern. This is not to say that 

the attempt should not be made. But it would be an experiment in largely 

unknown territory. The results of the Railway Labor Act throw no clear 



light on the probable outcome, 

3, National and State Labor Relations Boards 

The National Labor Relations Board, unlike the boards dis-

cussed above, was not intended to be an adjustment agency. Primarily 

it is a law-enforcement agency to protect the right of employees to 

bargain collectively, to prevent discrimination against union members 

and domination of labor organizations by employers, to define appropriate 

units for collective bargaining, and to determine and certify employee 

representatives in disputed oases, It has no authority whatever to 

prevent strikes from being called or to undertake mediation for their 

settlement, 

Reduction of Strike Causes 

The National Labor Relations Act, however, tends to reduce the 

necessity for strikes by making available alternative procedures. 

Before the passage of the Act an employer who refused to recognize 

or bargain with a union could be forced to do so only by a strike, and 

union recognition has in the past been one of the major sources of 

industrial controversy. Today a union which is refused recognition 

oan apply to the Labor Board, If a hearing or an election shows that 

it has a majority of all workers in an "appropriate bargaining unit" 

the Board will certify it as bargaining representative for that unit. 

If the employer still refuses to deal with it charges may be filed 

against hLnt under Seotion 8, and after hearing the case, the Board 
(7) 

may order him to comply with the Act. Again, discharge of union 

7, Contrary to popular impression, violation of a Board order carries 
no penalties. The employer may appeal the Board's order or may simply 
continue to ignore the union. In this event, however, the Board may apply 
to a federal circuit court for enforcement, and the case may then be appealed 
as far as the Supreme Court, If the courts uphold the Board's order, and if 
the employer still refuses to comply, he may be held in contempt of court 
and punished accordingly, 



leaders or members could £ormerly be corrected only by calling a strike. 

Charges may now be £iled against the employer under Section 8,and i£ a 

hearing reveals that workers were discharged because of their membership 

in the union, the Board can order the employer to reinstate them with 

back pay. In these ways the Board's machinery makes possible redress 

o£ grievances without stoppages o£ production. 

Only a small proportion o£ all "complaint cases" (17.1 per 

cent in the fiscal year 1939-1940) actually reach the stage o£ £ormal 

hearings. Conversation with the complainant o£ten reveals that there 

is no real evidence o£ a violation of the Act, or that the action com

plained of is not covered by the Act. Where there seems to be same 

basis £or complaint., the employer is notified and an attempt is made 

to reach an in£ormal settlement. Discussion between the employer, union 

representatives and agents of the Board usually results in withdrawal of 

the charges or adjustment of the grievance by the employer. Strictly 

speaking, this is not mediation work. The Board agent is seeking voluntary 

compliance with the law if the law appears to have been broken, and he has 

no authority to compromise. Unlike the mediator, he has legal weapons in 

reserve; if the employer does not choose to comply voluntarily, he may 

later be brought up for formal hearing. The Board's in£ormal settlements 

resemble mediation work, however, in that they provide a means for the 

removal of grievances which might otherwise lead to a strike. 

Procedure Is Slow 

In the anticipe.tion of strikes, the Board suffers from the 

slowness of its procedures. Rather than face months of delay , unions 

often take the law into their own hands and attempt to force recognition 

of the union or reinstatement of discharged members through a strike. 

Much of this slowness is inherent in the requirements of due process. 



The Board must allow the parties full opportunity to express their 

Ordl.·narily it must also: allow a week or so views at eaoh stage. 

for investigation; give at least ten days' notice of hearing; allow 

about a week for hearing, two or three weeks for preparation of the 

intermediate report, about a month for the filing of briefs and ex-

oeptions to the intermediate report, and a month for the work bf the 

Review Section; give ten days' notice of oral argument, and so on. 

The time required for both complaint and representation oases has 
(8) 

already been materially reduced during the last two or three years, 

8. The average time at present for a representation case is about 
four months, for a complaint case, about six months. During the 
fiscal year 1937-1938 the median elapsed time in complaint oases was 
approximately thirteen months. For this type of case, then, the 
speed of Board procedure has been more than doubled in two years. 
See Attorney-General's Committee on Administrative Procedure, Mono~raph 
No. 18, National Labor Relations Board, u. s. Government Print~ng Office, 
Washington, 1940. 

as the Board has worked out from under its initial backlog of oases 

and developed better operating procedures. More time might be saved 

by better routing of oases in the Washington office and by other ad-

ministrative improvements. 

State Labor Relations Acts 

In 1937 Massachusetts, New York, Pennsylvania, Wisconsin 

and utah passed state labor relations aots which tended to follow 

the pattern of the National Labor Relations Aot. By 1939, however. 



a conservative reaction had produced a quite different sort of state 

legislation. Minnesota and Michigan in that year passed labor rela

' 
tions acts placing restrictions on unions as well as on employers~ 

while the 1937 acts of Pennsyl ve.nia and 'i.Jisoonsin were also "equalized" 

(9) 

by drastic amendments. 

9. Wisconsin: Laws of 1939, c. 25. 
Pennsylvania: Laws of 1939, Act No. 162. 
Michigan: Laws of 1939, Public Act No. 176. 

Minnesota: Laws of 1939, ch. 440. 

Acts which remain in approximately their original form are: 

Utah: Laws of 1937, c. 55. 
New York: Laws of 1937, c. 443. 
Massachusetts: Laws of 1937, o. 436. 

As yet there is no considerable body of experience under 

these acts. Many of their restrictive provisions will probably turn 

out to be unenforceable. The Minnesota and Michigan acts leave en-

foroement of these provisions to the ordinary courts, whioh ia certain 

to limit their effectiveness. Even where special administrative 

machinery has been provided, as in Wisconsin, the more drastic pro-

visions of the act have been invoked only infrequently. New York's 

"little Wagner Act" continues in its original fonn. Jurisdictional 

conflicts there with the National Labor Relations Board have been 

avoided by a cooperative arrangement, and the existence of the 

state board has very considerably lightened the work of the national 

board. 



4. compulsory Arbitration 

None of these adjustment agencies provides any guarantee that 

strikes will not ocour. When the best efforts of conciliators fail the 

disputants are free to fight out their differences. Fear that frequent 

strikes will disrupt defense production has led to the advocacy of com-

pulsory settlement of industrial disputes. A recent survey of the 

Institute of Public Opinion sh~d that 79 per cent of those interviewed 

favored complete prohibition of strikes in defense industries. Among 

farmers, business and professional mon and white~eollar workers the senti• 

ment for compulsory arbitration is almost universal. (lO) 

10. No attempt is made here to examine all of the cornmonly~proposed 
regulations for trade unions. Adequate discussion of even such an 
apparently simple proposal ~· s compulsory incorporation of unions would 
carry us far beyond the limite of the present study. 

Difficulties of Compulsory Settlement 

It is easy to make out an abstract case for compulsory arbitration 

of disputes by a public agency. Very few of its advocates, however, under• 

stand the practical difficulties. These difficulties need to be seriously 
w"

weighed before attempt 
II 

so drastic an innovation. In no democratic 

country has it proven possible to prevent strikes simply qy legislations 

Under a.n authoritarian regime disturbances may be minimized.., though nev·er 

entirely prevented, cy the constant threat of imprisonment or death,, In 

a country unwilling to resort to suoh methods there is no way by wh~ch 

a thousand workers who quit work in a body can be prevented fron1 doing so. 

Experience of Canada and Aus·~:-:-a!.5.a 

Only three illustrations need be eited. The Canadian Industrial 
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Disputes Investigation Aot of 1908 provides that all unsettled disputes 

in the minin~ and public utility industries must be submitted to investi

gation by a speoial board composed of one representative eae:h of employers, 

ernployees and the publio. No strike or look-out may be called during the 

investigation, but the findings of the board are not binding and a strike 

called after the submission of the board's report is entirely lawful. 

During the years 1907-1925, 536 oases were handled under the Act. In 91 

per cent of these oases a strike was averted or euded but in addition 

to some 47 lawful strikes declared after the end of an investigation, 

there were 425 unlawful strikes in whioh the requirements of the pot 

were simply ignored. Even more strikes mi@ht have oocurred had the 

Aot not been in existenoe. For rna~ years, however, no attempts have been 

made to invoke the penalties provided in the Aot for participants in an un

lawful strike. Any attempt to enforoe this section would have alienated ~11 

union support and would probably n~va brought the quiok repeal of the Aot. 

Australia has had ~ oompu1sory arbitration statute since 1904. 

Strikes whioh extenq into two or more states are prohibited, and matters 

in dispute must be submitted to the Commonwealth Court of Arbitration. 

Most of the states have similar legisle.tion governing intrastate disputes. 

Yet durin~ the past twenty-five years Australia has had far more strikes 
(11) 

relative to her population than either the United States or Great Britain. 

11- Between 1916 and 1935, Australia had a total of 6,829 recorded 
strikes. See W. Rupert Maclaurin, "Reoent Experienoe with Compulsory 
Arbitration in Australia, 11 Ameriean Economic Review, Vol. XXVIII, 1938, 
pp. 65-81. See also Edwin E. Witte, ~· oit., pp. 321-324; 0. deG. 
Foenander, Towards Industrial Peace in Australia, Oxford University Press, 
New York, 1921; George Anders on, Fixation of ,,rages in Australia, The 
Macmillan Company, New York, 1929. 



While many o£ these strikes were clearly illegal, penalties have seldom 

been imposed on the strikers. Part o£ the di££iculty lies in the slowness 

o£ th~ arbitration procedure. The Commonwealth Court £requently takes a 

year or more to arrive at a settlement, which leads workers to resort t o t he 

strike as a speedier method of securing their demands. The strengt h o£ the 

labor party, which makes punishment ~f striker~ politically inexpedient, has 

also been a fact~r. 

Great Britain rn wartime 

During the World War, Great Britain introduced compulsory arbi

tration o£ disputes in the war industries. The MUnitions o£ War Act 0~ 

July 1916 made ~trikes and loc~outs illegal, imposed heavy penalties £or 

violations, and provided that all disputes must be re£erred to the Board 

of Trade £or settlement. During the next thirty-three months however, 

more than gne and a half million munitions workers took part in illegal 

strikes and made themselves liable to potential fines of more than 

o£ all 'he workers in 

the 

million. Only about one•fi.f'th of one per oent 

(12) 

illegal strikes were actually proseouted. 

12• Milton Moses, neompulsory Arbitration in Great Britain during the 

War," Journal of Political Eoono~, V"ol. XXVI, 1918, PP• 882-900. See 

alao Humbert Wolfe, _££• ~., chB.pter VIII. 

The first important attempts to enforee the ~ot occurred on the 

Cl~e in October 1915. Three shipwrights were arrested and imprisoned for 

strike activities, whereupon 97,000 organized workers threatened to close 

down all work on the Clyde unless the men were released. The Ministry of 

Munitions yielded~ and therea~~er did not attempt striet enforoement o£ 

the Aot. Only one major st1·ike wa13 broken by the government during the waX'. 



A s~rike o~ munitions workers at Coventry in July 1918# was ended qy a 

threat to draft the strikers for overseas service. 

During the present war, strikes in war industries have once more 

been banned by an Order-in-council agreed to by both labor e.nd employers, 

but the Order contains no penalty provisions against strikers. The gov-

ernment has relied on the influence of labor members of the oabinet and 

on the long history of cordial rele.tions between: .. t.mions and employers • 

The regular machine.ry of collective bargaining has proven able to adjust 

disputes even in a severe emergency and relatively few strikes haVe occurred. 

These facts do not prove that compulsory arbitration is valueless. 

They do, however, discredit the naive and widely-held vi~w that the remedy 

for strikes is ~imply to pro»ibit them. In a democratic country the main 

responsibility for .strike-prevention tnust rest with the parties to in-. 

dustry. Strikes will diminish as workers and managers gain a reasonable 

respeet for each other•s rights and a working knowledge of available adjust• 

ment de"'rioes• 

Legal Compulsion Doubtful for America 

The use of compulsory arbitration in Australia and elsewhere 

rests upon general acceptance of the principle of collective bargaining. 

In New Zealand, indeed, union membership is compulsory in industries 

covered by the arbitration law. Union dues, membership regulations, and 

similar matters are rather closely controlled by the arbitration tribunal. 

Where the conflict is over a denial of laborts right to organize, as in 

some United siates industries even now, a compulsory arbitration board 

could do little more than duplicate the work of the National Labor Relations 

Board, compulsory arbitration also necessarily involves wide gov·ermnent 

control over the conditions of employment. It is no accident that the 
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commonwealth Court of Arbitration now regulates wages• hours and working 

conditions throughout the greater part of Australian industry. When a 

government agency is substituted for the strike as the final arbiter of 

industrial differences it is bound to have a deoisive voice in settling 

the terms of employment. This is not necessarily an argument against 

compulsory arbitration. But few American unions or employers would want 

so much government supervision# nor is the present emergency acute enough 

to force them to accept it. 

Finally, a great deal of actual compulsion is possible without 

much legal compulsion. Informal pressure on both parties may be more 

effective than prohibitions and penalties, as witness the case of the 

Railway Labor Act. While the Aot doea not prohibit strikes or lockouts, 

it has in practice largely prevented theme 

Wartime Experience of th~ United Statest . 

The experience of the United States during the World War# leads 

to the same ~onclusion. Strikes or lockouts were never prohibited. A 

large number of emergency agencies were set up~ however, to adjust dis

putes aristng in particular industries.(l3 ) 

13. Some of the more important of these agencies were& Cantonment 

Adjustment Commission, National Harness and Saddlery Adjustment Commission, 

Board of Control for Labor Standards in Army Clothing, Arsenal and Navy 

Yard Wago Commission,. Industrial Service Sections of the Ordnance Department, 

Quartermaster's Corps, and Aircraft Division, Shipbuilding Labor Adjustment 

Board, Nat~onal Adjustment Commission (longshore work), Industrial Relations 

Division of the Emergency Fleet Corporation (private shipyards),Industrial 

Relations Division of the u.s. Housing Corporation, the Fuel Administration, 

Marine and Dock Industrial Relations Division, New York Harbor Wage Adjust

ment Board~ Railroad Wage Commission, Railway Boards of Adjustment (three 

boards dealing with questions other than wages and hours). For detailed 

discussion of the work of these agencies~ see Gordon s. Watkins, Labor 

Problems and Labor Administration in the United States durin the World War 

un1versity o I no s ess, Ur ana, 2 J A. M. B ng, War-T e S r e~ 

and their Adjustment E.P.Dutton and Company, New York, 19'2'I"j" War Department, 

Repoi·'ii of Activities in the Field of Industrial Relations during the War, 

September 1919. ' 
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These consisted usually ef an equal number of employer and union 

representatives plue one or more publio representatives, though boards ih 

industries supplying the Army often consisted entirely of officers. The 

multiplicity of agencies resulted partly from the absence of collective 

bargaining machinery in most of the war industries and also from the 

failure to create a central war labor administration at the beginning 

of the war. Eaoh department was left free to stake out its own claim 

and the result was frequent conflict of jurisdictions and policies. 

Attempts at coordination during 1918 were not very successful, and 

labor polioy continued to be highly decentralized until the end of the 

war. 

In April 1918 a National War Labor Board was created, consisting 

of a large number of employer and labor members under the joint chairman

ship of William Howard Taft and Frank Walsh. It had jurisdiction over 

industries which had no adjustment boards of their own, and also had 

power to hear appeals from the decisions of the then existing industry 

boards. In industries having no adjustment boards, the War Labor Board 

functioned through two-member subconnnittees or "panels", from which an 

apJ?eal could be earried to the full Board. By the time of the Armistice 

the Boerd had heard 455 oases and made 72 awards. Much of its most 

valuable work, however, was done informally. Its agents set up a large 

number of shop committee systems which smoothed the path of industrial 

relations and made appeals to the Board unnecessary. It also developed 

a staff of expert advisers to assist in arranging informal settlements 

and in administering Board awards. 

Certain general principles laid down by the Administration 

at the beginning of the war were generally observed by the adjustment 

boards. Labor's right to organize was guaranteed in language very 

similar to that of the National Labor Relations Act, and workers 



discharged for union membership were enti,led to reinstatement with 

back pay. As regards union recognition and the closed shop, the status 

quo was to prevailJ employers who had not granted a closed shop before 

the war were not required to adopt it, and vice versa. Established labor 

standards were to be maintained. A basic eight-hour day, with time and a 

half for overtime and double time for Sundays., was a.coepted by almost all 

the boards. Union wage scales were usually accepted as indications of 

the "prevailing wagee11 

In return for these guarantees and for equal representation of 

labor on the adjustment boards, AF of L leaders agreed to submit all 

disputes for adjustment and not to sanction strikes until ever,y means 

of settlement had been exhausted. There is no doubt that national 

union officials made a sincere effort to avoid ~trikes, although local 

officials, in closer touch with the grievances of the membership, could 

not always be held in line, Employers in the war industria; were 

also induoed toe coapt the adjustment boards. Since they were dependent 

on government contracts for their market and on priority rulings for 

their raw materials, pressure oould be put on them to submit disputes 

for mediation. In many oases this provision was written into the supply 

contract. 

Government Pressure Seldom Applied 
• 

The awards 'Of the adjustment boards, though not binding, 

were almost invariably aooepted. In only three important cases did the 

government have to exercise compulsory powers during the ware The 

facilities of the Western Union Company and of the Smith and Wesson 

company were commandeered after these oornpaniea had rafus~1 to desist 



from discriminating against union members and other types of anti-union 

. (14) 
activity. On the other side, a group of Bridgeport machinists who 

14. Jurisdiction over Smith and Wesson was given to the Army, while 

authority over WQstern Union was transferred to the Postm~ter General., 

union members in Western Union asserted that this deoision catapulted 

them from the . frying pan into tha fire. Postmaster General Burleson 

had shown strong opposition to unionization of postal employees, and 

western Union employees claimed thnt anti-union discrimination was more 

vi~orous and effective under government than under private control. ~ 

~A.M. Bing# op. cit., PP• 106-111,1l 

had refused to go back to work after an award of the War Labor Board were 

obliged to do so Qy a letter from President Wilson threatening to blac~ 

list them at the Employment Service and to withdraw their draft exemption, 

In several less important cases, notably in barracks construction and 

lumbering, the A~ broke strikes qy sending in enlisted men to do the 

"
work of the strikes. 

1\ 

·The policy followed may be termed semi-compulsory arbitration. 

Machinery was provided for the adjustment of unsettled disputes. 
r;.:-.,. . 

Employers and unions were 

The very large number of strikes in 1917 may appear to indicate the fail• 

ure of this policy, It is significant, however, that the number of strikes 

fell off considerably in 1918,(15 ) 

15, There were 1,563 recorded strikes in 1915J 31 789 in' 1916) 4,450 in 

1917; and 31 353 in 1918. B,y months, the war record was as followaa 

1917 1918 

Je.n. 288 July 448 Jan. 191 July 288 

Feb. 211 Aug. 360 Feb. 223 Aug. 278 

Mar. 318 Sept.349 Mar. 312 Sept.212 

Apr. 445 Oct. 322 Apr. 321 Oct. 145 

May 463 Nov, 257 May 392 Nov. 208 

June 323 Dec, 197 June 296 Deo. 250 



Since most of the adjustment boards did not begin operations 

until late in 1917 or early in 1918, this result is probably l largely;aue 

to their worlc• Mmy of the war-t'-me strikes were in consumer goods in

dustries with which the adjustment boards were not concerned. At no 

stage d.id strikes seriously hamper the war effort. 

Policy of Defense Commission 

The Defense Commission is now following a somewhat similar 

policy. In addition to making frequent use of the United States Conciliation 

service, Sidney Hillman's office is developing a small mediation staff of its 

awn, drawn partly from union and partly from management circles. It keeps 

close watch on disputes in the defense industries and assigns mediators to 

any dispute which threatens a serious interruption of production. The 

Defense Commission, of course, can intervene only with the consent of the 

parties and has no power to enforce a settlement. So far, however, media

tion has never been refused or a settlement rejected. 

Mr. Hillman's Labor Advisory Council, composed of high officials 

of the major international unions concerned with defense production, provides 

a channel for pressure on local unions to effect a settlement. The inter

Tention of the Commission has also sometimes provided an alibi for loeal 

officials forced to retreat from an untenable position. Influenoe can be 

exerted on the management side of a controversy through direct negotiation, 

invoking the aid of business members of the Defense Commission or calling 

in leaders of the industry whose opinion commands gene~l respeet. 

These methods have to date (November 1940) averted any serious 

otoppages in defense production. Important disputes have been adjusted 

in aluminum, aircraft, shipbuilding, electrical manufacturing and other 

industries. Most of these disputes, however, involved questions of wages 

and oonditions rather than the basic issue of union recognition. When 
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leading non-union employers e.re confronted with a demand for recognition1 

as seems likely soon1 successful adjustment will be much more difficult. 

A union will usually compromise on questions of wages or working conditions. 

But it cannot compromise on the issue of union recognition without sacrific-

ing its existence. There is little evidence that labor can be dissuaded 

from insisting on its legal right to organize and bargain collectively. 

Unless the government is able to bring about compliance with the law qy 

speedy and equitable methods, many unions may resort to strikes for recog-

nition rather than take their chances on ~ favore.ble court decision some 

years later. 

The solution urged qy some labor leaders is t o withhold defense 

contracts from firms which have been convicted of violating the NRtional 

Labor Relations Act. (lG) The feasibility of this proposal has . been much 

16. It was also proposed at one time to write into the contracts a clause requiring compliance with existing labor legislation. This was abandoned because of a ruling by the Solicitor-General that compliance with existi ng laws must be assumed~ and that in the event of non-compliance the government had an adequate remedy qy invoking the penalties provided in the statutes. 

debated. Its opponents argue that the policy would seriously interfere 

with production of armor plate, naval vessels, airplane engines and other 

scarce defense items. Its supporters contend that a clearly-expressed 

determination to withhold orders would be sufficient to bring about com-

pliance with the law , and that no actual interruption of production need 

occur. Most of the defense contract! have a l ready been signed and without 

the adoption of this policy by the Defense Commission. There is some 

recent indication, however, that a clause requiring compliance with labor 

legis lation will be written into contracts granted on a compet itive basis. 

While harmony has been preserved for the time being, the problem has been 

shelved rather than solved, and the possibility of large- scale rec ognition 

str ikes still hangs unpleasantly on the hor i zon . 



A Single Board for Defense Industrr? 

The semi-compulsory methods usual in this country will probably 

continue to prove more desirable than complete compulsory arbitration on 

the Australian pattern. The main question is one of procedure rather than 

of policy• Should the informal methods now practiced ~ the Defense 

commission continue, or should procedure be formalized under a statute 

similar to the Railway Labor Aot? There is something to be said on both 

sides. Adjustment work in the defense industries will almost oertainly 

continue to g~ow in future, and using a permanent agency with uniform 

prooedures, an established personnel, and express statut0ry authority 

has oertain ~dvantages. The present arrangement, on the other hand, has 

the merit of flexibility. Any mistakes which draw down the wrath of 

industry or labor can be quickly corrected by administrative orders. A 

statute is harder to amend, provides an easier target at which the dis• 

satisfied oan shoot, and might become the center of a controversy which 

would irritate rather than pacify industrial relations, 

If it is decided to set up for defense industry a body like the 

Railroad Mediation Board ot the War Labor Board of 1918, additional ques

tions arise . What would be its relation to the United States Conciliation 

Service; t he National Labor Relations Board, and other existing agencies? 

Should it be attached to the Department of Labor or to the Defense 

commission ? Should there be a single mediation board, or separate beards 

f or each of the chief defense industries? Specialized boards have the 

advantage of more intimate acquaintance with the problems of a particular 

industry, but they do involve a serious danger of conflicting decisions and 

policies, T 11e lack of coord~.nation among the policie& of the fifteen or 

more adjustment agencies created during the World War had many unfortunate 

effects, particularly i~ the field of wages. A possible oompromise is to 

set up a single board with specialized "panels" or "sections" for the major 

defense industries. 



Chapter 5 

RECOMMENDATIONS OF THG LABOR COMMITTEE 

A. Labor Supply 

1. In the emergency which the country faces, preparations greater 

than the need will be much less disastrous than if we underestimate the 

seriousness of the situation. To meet the already announced enlargement 

of the defense program, it is clear that the GOvernment ~nd the cititens 

of the United States must press forward with all their resources to re

lease and to apply to defense production the full energies of industrial 

ma:tlagement and of industrial workers. 

2. The emergency has come upon us in a period of substantial un

employment, when millions of American workers are ~employed and other 

millions are underemployed. There are certain inescapable limitations on 

the rate of absorption of unemployed workers in defense production; much 

of the defense production, such as the two-ocean-navy program, will 

necessarily be spread over a number of years; much of the remaining 

program calls for the construction of plants and tools, and full ab

sorption of workers is temporarily held back wherever there are shortages 

of key men. On the other hand, a certain percentage of the unemployed 

workers are unemployable and cannot be counted as available for defense 

production; of the employable workers, many are unavailable for defense 

purposes, and among the truly available vrorkers, many are unskilled or 

are located far from the centers where defense production is being 

carried on. The immediate fact is that significant labor shortages 

already exist, and they threaten to grow as the tempo of defense production 

is stepped up. The real problem is to prepare the available supply to 

mset these existing shortages and those which may be foreseen. 



3. For directing the national attack on this emergency problem, 

primary responsibility has been placed upon the Labor Division of the 

National Defense Advisory Commission. It will need the steady support 

of the Administration and full collaboration with related government 

departments and agencies. It is entitled to the cooperation of every 

person and every organization engaged in defense production, and it 

should have the benefit of informed and constructive criticism. 

4. Training of skilled workers and specialists for lines of work 
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in which shortages are likely to develop, is a vital need and an immediate 

one. Effective training is far more an industrial than an academic matter, 

and in this emergency, as during the World Vlar, training in the plant will 

be found most useful. The Tro.ining ·within Industry Division of the 

National Defense Advisory Commission is exerting itself in this direction, 

and under its guidance it is probable that emphasis will gradually be 

shifted more and more toward training within industry itself. There is, 

nevertheless, room and need for carefully-planned collaboration with the 

apprenticeship training program supervised by the Federal Committee of 

Apprenticeship, with the expanded vocational school system supervised by 

the Federal Office of Education and with the National Youth Administration. 

Coordination of all training programs is an absolute essential and demands 

the unremitting attention of the Office of Production l~no.gement and of 

the Coordinating Committee on Labor Supply of the National Defense Advisory 

Commission. In the development of the training program, nanagement and 

workers should be consulted at all stages and their views should be given 

greater weight than those of people who are not directly involved in 

industry. 



5. An efficient public employment service available throughout 

the nation and widely used is essential for the effective ap~lication 

of our labor supply to defense production. The United States Employment 

Service needs to be developed until it is equipped to serve and is serv

ing all employers in defense industries. The personnel of the Service 

has been improved in recent years, and it is important that this improve

mont should be continued and extended. The physical facilities of the 

Service should be improved. Public knowledge of its work should be en

larged, particularly amonc employers in the defense industries and among 

skilled workers. The Service needs to keep informed not only about 

current labor needs throughout the >thole national field, but also about 

those likely to develop in the foreseeable future. It needs to maintain 

an efficient nationwide clearance service, and must be able to assist 

workers to get to the place whore they are needed. And it is important 

that the Service should proceed as rapidly as possible with its pro&;ram 
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of improvement of its ovm knowledge of the workers ree;istered with its 

local offices, particularly its lists of skilled workers. It is fortunate 

that at this time we have a nationwide Employment Service in operation and 

that it is becoming increasingly aware of the responsibilities it faces. 

It merits the support of management and workers, and it, also, should 

have the benefit of informed and constructive criticism. 

6. To offer attractive waces and workinc conditions is the most 

direct and simrlest way of attracting surplus labor to the places where 

it is needed. The defense industries by this method will necessarily bid 

away some of the skilled labor from non-defense industries. But competi

tive biddinJ; for this labor between the defense industries and the non

defense industries, or competitive biddine for labor within the defense 



industries themselves, is an unmitigated evil certain to result in unwise 

distribution and wasteful shifting of the available labor units. Wider 

distribution of defense orders and more extensive use of subcontracting, 
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and the careful selection of plant locations with reference to available 

labor supply, will tend to diminish competitive bidding and wasteful 

migration of labor. Recruiting for labor other than in the locality in 

which particular plants are located sho~ld be done, as far as practicabl9, 

through the United States Employment Service. To make this effective the 

Service should be developed in that direction to the very limit of what 

can be achieved by voluntary action. To centralize in the Service by law 

all hiring of migrant labor, or to limit by law the right of scarce workers 

to change their jobs, are measures of compulsion that lack flexibility and 

present appalling problems of enforcement. They should not be resorted to 

except in the most extreme emergency. 

7. The defense production program calls for "dilution" of skilled 

labor and intensification of the progressive training known as 11 Vpgrading. 11 

To facilitate the maximum utilization of plant capacity it will be necessary 

to extend as rapidly and as far as possible the "farming out" of equipment 

orders by subcontracting sections of the work to plants with idle capacity. 

Special efforts in these directions are being made by the National Defense 

Advisory Commission and by the War Department. To minimize the demands upon 

rare skills changes have to be made not only in the assignment of the 

available highly skilled workers to particular occupations but also in 

processes and methods of doing work. Established working conditions and 

even agreements may have to yield to defense needs, but maximum production 

can be attained only if all cha~es of this kind are consented to by the 

workers affected. Representatives of labor are accustomed, and generally 



not averse, to nec;otiating such changes. 

a. There is need for exemptions from selective military service, 

uniformly enforced throughout the country, for skilled workers and 

apprentices in skilled trades in which present shortages exist or are 

likely to develop in the near future. The sound principle enunciated by 

the Selective Service Administrator, that in the present situation the 

needs of defense production must come first, needs to be implement~d im-

mediately by uniformly enforced rules to prevent the further depletion of 

skilled labor supplies available to the defense industries. Responsible 

and informed representatives of labor and management should be consulted 

in making such rules, and should participate in their enforcement. If 

deferments are substituted for exemptions care should be taken that they 

are long enough to make the trainees' acquired skill fully effeoti~e in 

defense production for the duration of the emergency. 

B. Labor Standards 

1. Governmental stnndar~s established by law for the protecti6n 

of labor should not be weakened, even temporarily, unless clear necessity 

therefor exists. The Nntional Defense Advisory Commission has reaffirmed 

the order of General Crozier, Chief of Ordnance, of November 15, 1917 . 

that 

In view of the urgent necessity for a prompt ino~eas.e in the 

volume of production vigilance is. demanded of all those in any way 

associated with industry lest the safeguards with which the people 

of this country have sought to protect labor should be unwisely and 

unnecessarily broken down. It is a fair assumption that for the most 

part these safeguarde are the mechanisms of efficiency~ Industrial 

history proves that ~easonable hours, fair working qonditiQ~s, and a 

proper wage scale 8re essential to high production. * ~ * 

Every attempt 1hould be made to conserve in ~v~ry way possible 

all of our achievements in the way of social betterments, But the 

pressing argument for maintaining industrial safeguards in the present 

emergency is that they actually contribute to efficiency. 

5 



We agree with this declaration, and we find no reason for any relnxation 

of those let;ally established standards at this tir:te. Modification should 

be made only as cl.ear need therefor is shown, and only o.fter consultation 

with representatives of management and ·workers. 

6 

2. The Fair Labor Standards Act does not limit the numbor of 

hours during v'lhich any employe mAY vrork in any vreelc; 
1 

it does provide 

for overtime payment at the rate of time and a half for all hours beyond 

forty hours per week. In times of underemployment, this is art effective 

pressure toward sharing both work o.nd leisure. In times of full employ

ment, and particularlY when there is a shortat;e of labor, its effect 

a method of increas in~~" a wages. 
changes quite fundamentally; it then becomes 

If or when substantial unemployment has been 
s ort-replaced by widespread h 

' reas ng ages of labor the wisdom of the Act considered as a method of inc i 

wages by overtime payments will have to be tested by 'fJntirely different 

economic considerations. Some but not all of these considerations are 

discussed in the research report. 

3. Every aspect of the problem of rcleasin,. and o.pplyin . '-' . C available 

enerbies for the defense ~rogram calls for acreement between employers and 

workers • Vrithout their wholehearted coo~eration, many snags will develop 

which will prevent mana"'ement and worlcers from puttin"' forth th . u ~::~ e~r maximum · 

efforts. 
consultation in the planning of policy is as es t' sen ~a.l as at;ree-

ment in the final program. 
such cooperation can best be secured if both 

man.a"'ers and vrorkers have a voice in the determination of 1 
b u a or policies 

through the agency of a network of labor and management representation 

1. In this respect, it is totally unlike the French forty f 
t

. . - our 

law of 1936 which prohibited over 1me 1n most industries. 

• 
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and other industries. To extend this principle into a network of labor and manage

ment representation covering the defense industries many obstacles will have 

to be overcome. It will be particularly difficult to overcome them in industries 

where there is little organization of management and workers, and these diffi-

culties will be intensified in some industries by the competition between the 

American Federation of Labor and the Congress of Industrial Organizations. 
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from the bottom up to the top. The need for consultation ·~ith d 

e ense 

operation of labor was recognized in the setup of the National D f 

A!Jvisory Commission when Mr· Sidney Hillman was included in its member

And it has now been emphasized by Mr. Hillman's appointment as 

ship, 

Associate Director General of the Office of Production !~r,ement. 

Mr. Hillman has had the advice and support of the Labor 
Policy Advisory 

Committee composed of reprosentatives of the AF of L, the CIO and the 

Railroad Brotherhoods. The principle of joint boards with representation 

of mana~ement and labor has been recocnized in the setup of tho F d 
u 

e oral 

Committee of Apnrentioeship and to some extent in various advisory b 
• 

oards, 

such as local boards associated with the work of the Training Within 

Industry Division of the National Defense Advisory Commission and with 

the vocational training activities super~ised by the Office of EducatJ.' o
n. 

The prinoiplo has further boon applied in tho Shipbuilding Stabilization 

Committee and has been proposed in connection with aircraft manufacture 

groups oapable of 
set up 

. i there will remain many problemn common to all 

in the several 1ndustr es There is hardly any action tending to stabilJ."ze 

the defense industrieS• 
· t have its repercussions in other industri 
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Related industries are not separated by sharp lines of demarcation and 

have many important areas in which they overlap. For all th~se " reasons 

there is need for a central national policy board upon which ~ft mo.nage-

ment and labOr are equnllY represented and which is competent to deal 

with such problems• 

c. Prevention and Adjustment of Labor Disputes 

1

• In the existing emergency it is vital that interruptions of 

• It is the responsibilit•r of ma~~ J ...... gement 

8 

production be held to a minimum• 
and labor to do everything they can to avoid such interruptions in d ~ e.~.ense 

industries• It is the responsibility of government to make constructive 

contribution to the voluntary settlement of differences between them. 
On 

the part of employers, there should be not only full compliance with the 

laws protecting labor in its right of self-organization, but open-minded 

t Ce Of 
the processes of collective bargaining. 

accep an 

k the
re should be a determination to settle all 

On the part of 

controversies in 

wor ers, def ens 

0 

indUS trias withOut s tr ilea s • acvarnme n t should be prepared at all 

times to supplY experienced and well-informed mediation service in all 

t~ot cannot be settled by direct negotiation between th . 
disputes •- e part>es. 

z, World e:tperience }laS demonstrated that the cooperation of labor 

cannot be gained by compulsion• Strikes in democratic countries can be 

lY by agreement between employers and workers - not by 
1 

pre.,anted on aw, 

d St
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The Unite 
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in all divisions of the labor movement and in the ranks of mana gement . 

The solid opposition of labor has often been declared and is we l l 

known. The National Association of Manufacturer~ at its Deoember 

meeting resolved that "Compulsory governmental arbitration of labor 

disputes is contrary to American principles~V 
The Committee on 

Manufacture of the Chamber of Commerce of the United States expressed 

the belief "that anti-strike laws will prove ineffective and that 

they wil.l deny fundamental rights to our citizens." 
The best means 

for minimizing strikes in defense industries is by agreements arrived 

at by the process of collective bargaining, rather than by any attempt 

to prohibit strikes by law. 

under the pressure of greatly increased production the oauses 

which lead to serious disputes between management and workers are 

multiplied. At the same time the national emergency creates a great 

pressure to avoid interruption of production. This pressure ought to 

be, and it is, reflected in public opinion and in the attitude of 

governmental authorities as well as in tho realistic determination of 

management and workers to avoid strikes and lockouts, Tho J>"incipe.l 

effort of ·the go .. rnment should be directed toward applying this 

throu~h established ·impartial agencies of mediation to the 

pressure, q 
' 

adjustment of all disputes by agreements between the disputing parties, 

For this purpose the government has now available effective instruments, 

The conciliation servioe of the Department of Labor has been expanded 

and this service bas been supplemented, for defense production, by the 

emergency conciliation mochinerY set up by the Labor Uivision of the 

National Defense Advisory commission. 

9 
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b ve pu l~cly 
4. Both organized labor and organized mana~ement ha b . 

declared their approval of conciliation in all disputes affecting the 

defense industries. The tabor Policy Advisory Committee of th D f 
e e ense 

Commission has declared: 
"tabor • ~ • pledges itself to take no action 
which may in any way impede production before 
all conciliation facilities of the Federal 
government for resolving any existing contro-
versy have been exhausted." 

The National association of Manufacturers has resolved• 

"When disputes between employers and employees 
arise in national defense industries attempts 
should be made to mediate them in a manner 
satisfactory to both employers and employees 
before either e. strike or lockout occurs." 

The c()llllllitte• on J.lanufocture of the Chamber of connnerce of the United 

states proposes that the Chamber should recommend "th~t existing con

ciliatory services now available be enlisted and used to facilitate 

prOlllrt settle"" nt" 0 r all labor disputes • 
But in spite of these d 1 ec ara .. 

tionso and notwithstanding the efforts of the conciliation agencies 

, so mdustr ies 

ment~oned in the last paragraph, sporadic strikes in the defen . 

~ve occurred. The processes of conciliation require more than mere with

holding of a .trike or lookout; they demand that existing conditions be 

maintained; t)le.t labor's pledge "to take no aetion which may in aey way 

production" during the conciliation period be matched by a pledge 

impede ~ort of management to make no changes in working conditions "" during 

on the 

d T
hese basic requirements need to be sup~lemented by 

that perio • 

d Pro
cedures to which the parties 

are more or less accustomed 

establishe or to which theY haVO expressly agreed, The strikes which have occurred 

in the defense industries are evidence that, despite the purpose and 

. t•on of the national leaders of management and labor th 
determ1na 1 ' ese 

O

f effective conciliation have not been brou~ht home to the 

essentialS o 

individual plants. 
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5. 
Most collective agreements do, and all of them should · 1 d , 1.nc u e 

a covenant not to strike or lockout during the term of the agreement .and 

provide grievance machinery authorized to settle all disputes arising 

under the contract. such provisions do not, however, ordinarily ' take 

care of disputes arising in negotiations for renewal of the agreement. 

To bridge this gap in cases in which bargaining relationships have been 

established, it has been suggested from various sources that a concerted 

effort should be made by management and labor to include in every existing 

collective agreement a specific covenant that the working conditions 

established by the agreement shall be maintained without change rV and 

there shall be no interru~tion of wor~ during the negotiation of the 

new agreement or, failing agreement, during mediation proceedings 

participated in oy a conciliation agency named in the covenant. It has 

further been suggested that the covenant include a provision that if any 

dispute oannot be settled through the conciliation agency specified in 

the covenant, and if that ogency notifies the President that a stoppage 

would interfere with defense production, then the status quo shall be 

. . d and production continued for a specified time within wh' h ma~nta~ne 1.c 
'd t by appointment of an ad hoc board or otherwise ~oy 

the pres~ en , -- , "' ..... 
ttlement of the contr,oversy. These suggestions have the 

attempt a se ' 

t
hat they bring into play through an impartial a~ency in th 

advantage a e It d'spute the tremendous pressure of the defense program 
particular ~ • 

su~~ested that the procurement contracts of the Army and 

haS alsO beert = 
. ()'ht well include an equivalent covenant by mutual consent of 

NaV'Y m~l> 

t 
and workers, as was done in some instances during the first 

ma!18-gemen 

world war. There is, however, a type of labor dispute to which the fore. 

6. 
tions are not applicable - disputes in plants where no 

going sugges 

/ 



12 

collective agreement exists and in which questions of organization are 

- Y program In this type of dispute the uressure of the emergenc 
involved. 
is nevertheless an available instrument of conciliation. It nwakens and 

intensifies the force of public opinion. This awakening goes beyond the 

opinion of the outside public into the ranks of workers and managers 

alike. The National Labor Relations Act, which asserts the right of 

collective bargaining and prohibits interference by management with the 

processes of self-or~anization of the workers, has been sustained and 

elaborately interpreted by the Supreme Court and its principles are now 

generally recognized and accepted. The spirit of the statute and a decent 

respect for prevailing opinion demand, in this period of emergency, 

universal and ungrudging acceptance by all employers of the processes 

and implications of collective bargaining. This is a vital need in the 

interest of maximur.t defense production. Any refusal at this time by 

employer to accord to labor the full rights of self-organization and 

any 

collective bargaining stipulated in the Act is a dangerous threat to 

d 
tion on the part of labor there is, for the sam 

defense pro uc • e reasons, 

a clear obligation to seek the legal remedy in preference to direct action, 

when confronted with unfair labor practices prohibited by the Act. All 

hich public opinion can exert is called for to enforce these 
pressure w 

t
. 

5 
to the end that the threat to defense product;on "nh 

considera ~on , ~ ~ erent 

in this type of labor dispute may be minimized. 

7. 
The legal processes of the National Labor Relations Board 

1 
. olve delay, and in disputes which arise about questl·ons 

necessari y J.nv 
of oreanization the time element may be of controlling importance if 

either side is disposed to make militant changes in the status ~· 

tl 
necessary, therefore, that this delay be reduced to a 

It is urgen y 
. . ·n cases seriously affecting the defense progrrum. There see~s 

mJ.n 1T.1UJ'Il 1 
,,, 
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to be ~0 reaso~ why any case directly affecting an important defense 

contract should. not be made special and given priority treatment by 

the Labor Board, if the disputants agree to a complete and faithful 

maintenance of the status suo until the Board has acted; and if court 

proceedinr,s have to follow it is not beyond the powers of an equity 

court to devise orders and procedures which would prevent irreparable 

injury to either party during the period of delay incident to such 

proceedings. 

8
• Besides encouraging the solution of labor problems by joint 

action of management and labor, and assisting the adjustment of labor 

disputes by efficient governmental conciliation service, the government 

can best release the energies available for production by maintaining 

established labor standards and good working conditions and, above all, 

b 
ting increases in the costs of living, Sharp increases in tho 

by com a 
costs of living are more likely than any other cause to produce strife 

which dissipates these energ;ies and controversies which lead to strikes. 

Intelligent governmental action can do much to combat this hazard which, 

h l
red may seriously interfere with our dC:lfenso production, Price 

if unc ec ~ ' 
controls alone are not likely to be sufficient. Rises in the costs of 

living must be guarded against b~ planned action to preserve and adjust 

And if or when the program of defense 
t

. of consum~r goods. 
the produc 10n 
production results in a shorta~e of consumer goods, then consumer demands 

must be restricted either by taxes or by encouragin~ a large volume of 

savin~s. 

9
• The need to plan for the production of consumer goods along 

the d
efense production program is directly related to the problen 

with 

h
all meet the unemployment which will occur after the peak f 

of how we s o 
the defense proGram is passed. Unless careful pl~ns are made during the 
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defense production period to meet this crisis when it comes, a disastrous 

collapse of employment is certain to occur. In this matter the appropriate 

admonition is 11 intime ofwa.r prepare for peace." 

D. Specific Recommendations 

In the light of the foregoing we make the following recommendations 

and suggestions: 
l. That there be set up in connection with the Office of Production 

~nagement a National Defense tabor Policy Committee whose chairman shall 

be appointed by the Presid~t and whose membership shall be nominated i,E. 

-egua.l numbers by the national organizations of lAbor and the national 

organizations of management. -
we suggest: 

That this comwuttee should be charged with the responsibility of 
a. 

advis~ng the Office of Production t~anagement on all questions of labor 

policy affecting production of defense materials, with the right on its 

own initiative to take up any such question of policy or its administra-

tion, and 

That this C
ommittee should give its immediate att t' t en 1on o securing 

for both managers and workers throughout defense industries a voice in the 

. tion of labor policies through joint agencies with equal 1 -~or 
deternuna tu.J 

b. 

m
ent representation; to coordinating the labor policies of the 

and n1anaee 

d 
"stabilization" committees that have been or may be set up 4 n 

so-calle ... 
the several defense industries; to formulating a national wage policy for 

the defense period; to matching the production facilities and the labor 

f 
·ndustry to the defense program, and to the development of 

supplY 0 l. 
t 

1 
relations that will promote industrial peace. 

rundamen a 
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z. that the present conciliation services of the overnment be 

!U 
lamented b a Federal Emer enc. l.1ediation Board of three me bers 

appointed by the president. 

This Board should, we suggest, supplement rather than supplant, 

the activities of the National Conciliation Service and the emergency 

conciliation service of the National Defense Advisory Commission. !t 

would, of course, be necessary to coordinate the new board with these 

existing services. The Board would serve, as did the War Labor Board 

in the first world war, as a board of final appeal from all conciliation 

agencies dealing with the defense program in cases which do not yield to 

the process of these agencies, and it should be empowered, in anJ cases 

in which the parties have a ,~reed to such procedure, to su.c~r;est to the 

President the appointment of a fact-findin~ board in any case in Which 

an interruption of production would adversely affect the defense proc;ra.r1 , 

and to naintain the status suo durin~ an ap~ropriate period of consideration 

by such Board. 

3
• That there be initiated a concerted effort to incor orate 

action in all existi collective a reements affectin lants 

!!~~~~~·n~d~e~f~e~n~s~e~p~r~o~d .. ~u:~c~t_i_o_n~(_a~) __ a __ s~p_e_c_i_f_i_c~c~o~v~en~a~n~t_n~ot~t~o~s~t~r~?_:·~~~2;::_ 
enpa;;e --

dur
in the term of the a reement and to set u rievance machinery 

to settle dis utes arisin~ under the a reement, in all cases where the 

t
• e a reement does not alread' contain such a covenant and b 

lockout 

collec lV ' 

th 
covenant that the workin conditions established b 

a fur er 

h l
l be maintained without chan e and that there shall be no ~ 

ment s a 
i:nterr~u~pe:t~1~· o~n:;_;o~f:_..::w:.,::o:.;r,;;.k@;.;.'~d;.:.u;.:.r.;;.i;;;.;n;s;;l!,i~n-e~g-o_t.;..i.:.;a_t.;;:.i...:..o;:.;ns;:;._::.f.::.o:..r_r~en:.:;e~wa~l:_:o~f=._t~h~e~a~g~r~e~e::!m~e:!2n~t~J 
;;;;..---

d is.p '":.':!u:.:::t;:::.e_w::;.:h:.::.;l::..· c:;,;;h.;....;c;..;.a.;..nn;;;.;.;,o_t_b_e_ad .... Jw.' u_s .... t .... e;..;d;;....;:s~h:::a.:.:l:.:l:......::be~~s u.::!.!:::bnu~· t~t~e:!!d~w::_:i~t~h~o~u~t 
that anY -- tion of work to the tederal Emer 
i:nterru 

arties are 

l ~ediation Board, and that 
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unwilling to arbitrate, and if the Board notifies the President that a 

stoppage would interfere with defense production, then the status quo 

shall be maintained and production continued for a specified time within 

which the President, by appointment of an ad hoc board or otherwise, mal 

attempt a settlement of the controversy. 

we recognize that this program would not apply in cases where no 

collective agreement exists. We believe, however, that it would serve, 

in all cases where collective agreements do exist, to bring home to manage

ment and workers in individual plants their responsibility to follow the 

processes of conciliation in all disputes affecting defense production, 

and it would automatically provide an agreed waiting time for action by 

the President in all cases in which conciliation and mediation had failed. 

We further suggest that such a program might well be initiated by 

an agreement between the national organizations of labor and the national 

or~anizations of management to reconm1end to their constituent members the 

adoption of such covenant in all cases where collective agreements exist. 

Wi 11 iam II. Ia vis , Chairman 

William L. Chonery 

'Villiam 11. Leiserson 

Frazier }facrver 

Sumner II. Slichter 

R<?bert J. Watt 

Edwin Witte 




